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PRELUDE: DISCOVERING PAMPAS

We are going there in a small yellow cab, which after many fits and starts stops at the
foothill of a dusty and bone-dry hill. At the moment I get out and look up I see a long
and broad sandy road. It is nothing more than a stretch of desert land left open. And
there are ‘buildings’ everywhere, shoulder to shoulder, as if they want to push the
other constructions uphill, or want to prevent the others from sliding down.
We climb up the slope. And within five minutes my image of a ‘shanty town’ has
profoundly changed. Shanty town? What is a ‘shanty’ town? Whatever a ‘shanty
town’ may be, this one here in Pampas de San Juan indeed has everything to do with
poverty, but has nothing to do with indigence. It is more adequate to describe it as a
vital outburst of desperate life, lived with meagre means and realistic pretensions.
The building materials of all these small rectangular constructions vary from straw
mats, cardboard or plywood and corrugated iron to concrete and beautiful bricks.
The basic model seems to be that of a box without a cover, with a door made in the
side. In some cases a second box has been put on top, serving as a second floor. At
first sight it seems coarse and still under construction. Yet if you look better, you can
see numerous fine and magnificent details, such as walls painted in deep blue or
warm ochre, subtle ironwork in fences, a lot of plants and special doors. If someone
in the North lives like this, he certainly has come down in the world. But the people
here started ‘down’ and are absolutely determined to get up higher. And if they do
not manage, their children will.
Living here means that you have to fetch everything you need from elsewhere: from
far in the city or from far inside yourself. Every building here is built out of pure will,
every life here is led based on the hope that human life is possible, even if the certainties we can derive from the past have vanished. You can only become someone here
if you start taking life as it is now, with all its impossibilities and constraints, and
investigating your own modest possibilities. This starts with accepting the waste of
others, the ‘discarded past’ of cardboard, plywood and asbestos.
Pampas is the eye of the needle. And when I look at the people of Pampas passing by and greeting me with a sober but cordial ‘buenas noches’, I realise myself that
they are working on a new craft, that of making a new image of the human being.
The brave constructions, the wonderful details, de dignified reserve, the vicissitudes,
the poverty and the daily struggle for survival, they together write a Philosophy of
Freedom, born in anxiety. This creative philosophy is not written in books, but it is
written in the dry sand of the desert.
From the diary of Jelle van der Meulen
Published in Motief, September 2000
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It was during one of our numerous trips in a cab, driving back home from ‘the field’
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of survival?’ He fell silent for a while. And then, carefully searching for words, he
told us, ‘Yes, you know, that is something I often ask myself as well. I really don’t
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INTRODUCTION

In the first few days of February 2000, over 8000 families invaded a piece of desert
land in the southern part of Lima, Peru. Some built the typical invasion houses: four
straw mats for walls, with a fifth mat as a roof. Others simply slept under one straw
mat, bent to make a tunnel-tent.
The invasion had a clearly political background. The campaigns for the presidential elections were in full swing. President Fujimori was using the issue of land
tenureship for the poor as one of his strongest political weapons. His land-titling
agency had to meet the ultimate objective of handing out 2 million plot titles before
the elections in April 2000. In many districts, temporary offices were erected where
people could register to acquire a plot. The political momentum was optimal for the
invaders. A few days later they were relocated to one of the urban expansion areas in
the northern part of the city. Thanks to the election campaigns, provisional electricity
was installed rapidly. Two hundred public latrines were built. The water company
brought drinking water in trucks. The presidential food aid programmes served
breakfast, lunch and supper to 25,000 people a day (El Comercio, 7 February 2000).
This was a special case because of the election campaigns. Normally invading
families do not receive that much support from the government. Families and
communities normally struggle on their own to build their part of the city.
Cities in developing countries grow far more rapidly than in the developed world.
Population growth rates, household formation rates and population densities are
higher than in middle or highly developed regions. Households are larger and child
mortality is significantly higher.
Mean value of urban demographic by variables human development level
Score on the
Human
Development
Index
Low
Middle
High

Population
growth per
annum

Household
formation
rate

Net density
(persons/ha)

Household
size

Child
mortality1

5.2%
2.1%
0.7%

4.7%
2.9%
1.5%

190.4
158.5
98.8

6.00
4.17
2.74

11.3%
4.5%
1.2%

Source: UNCHS (1999).
1

Defined as probability of a child dying before age of 15

The high child mortality rates are closely related to the environmental conditions in
the low-income settlements. Throughout the cities of the developing world, 30% to
60% of the households lives in substandard housing (WRI 1996:15). They lack access
1
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to safe and sufficient drinking water and they lack sanitary services. Their household
waste is not collected. As a consequence of these conditions they are exposed to serious health risks, especially for infectious and parasitic diseases.
Basic environmental data by human development level
Human
Development Index

Water
connections

Consumption (litres/
person/
day)

Sewerage
connections

Waste
water
treated

Households
receiving
waste
collection

Waste
generated
(tons/
person/
year)

Low
Middle
High

37%
81%
98%

66
211
271

14%
64%
91%

14%
38%
80%

40%
80%
98%

0.26
0.46
0.5

Source: UNCHS (1999).

People in these areas confront these problems. They try to cope, they organise and
through collective action they try to improve their direct living environment. They
build their part of the city. In most cities in the South, the total value of the investments made by people in their own homes and neighbourhoods exceeds many times
the total capital investments made by city and municipal authorities (Hardoy &
Satterthwaite 1989, UNCHS 1996).
As Devas (1999) notes, recent empirical research on urban issues in the developing
world has tended to focus on two areas: analysis of urban government and management, and analysis of urban poverty, survival or livelihood strategies of poor
households and communities. The analysis of urban government and management
has generally been based on a technocratic, top-down model with an emphasis on
performance, efficiency and enabling strategies. According to Devas this material,
especially if it stems from donor agencies, tends to be normative or prescriptive,
more concentrating on what ought to happen than describing what actually
happens. The analysis of low-income households and communities is stronger on the
analysis of what actually happens, but is weaker in practical policy implications.
Both sets of literature are often limited in the sense that they tend to look at only one
part of the system (Devas 1999).
In this book, I analyse the contribution of households and community based organisations (CBOs) to the improvement of the environmental conditions in their
neighbourhoods in peripheral Lima. I do opt for an analysis with a ‘bottom up’
perspective. There is a clear reason for this choice. Many policy documents on urban
environmental issues in cities in developing countries do stress the importance of
‘community participation’, suggesting that Community Based Organizations (CBOs)
should be incorporated in the planning processes. This can be read in the Global Plan
of Action (Agenda 21) that resulted from the Earth Summit in Rio de Janeiro in 1992
(UN 1992), but can also be found in the documents of the UN city programme Habitat (UNCHS 1990) and many policy or programme documents that were written
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thereafter (GTZ, UNCHS 1996, ICLEI, 1999). Yet these documents often tend to
neglect all those actions already taken by the inhabitants of low-income neighbourhoods. Many low-income neighbourhoods have been essentially built by the
inhabitants themselves. This study therefore focuses on the activities that are initiated by the inhabitants of low-income neighbourhoods themselves. The aim of this
book is to place these initiatives in the wider discussion on urban environmental
management. With this perspective we will try to answer the question how these
neighbourhood based initiatives can be incorporated into urban environmental
management efforts at the city level. As Douglass & Zoghlin (1994) noted:
‘Unless people of low-income communities can be more effectively engaged in a
development process that enhances their welfare and to manage the environmental resources of their communities, the idea of sustainability will remain irrelevant to vast numbers of urban households in the South. The issue is to empower
individuals, households and communities to translate their concerns into positive
action. Given the general record of government and private-sector inability to
redress the twin problems of poverty and environmental degradation, a key but
neglected alternative is to incorporate community based initiatives that can combine improvements in livelihood with environmentally sound habitats’ (Douglass & Zoghlin, 1994:171-172).
Lee (1994) indicated one of the causes of the fact that the alternative of incorporating
community-based initiatives in improving the urban environment has been
neglected:
‘A limiting factor that has prevented the further elaboration of the neighbourhood-based approach of urban environmental management is that there are
knowledge gaps. We have limited knowledge of the functioning of, for instance,
coping mechanisms, reciprocal exchange patterns, intra-household co-operation
of user-developed systems in the realm of urban environmental management’
(Lee 1994:159).
It is thus important to map out what the inhabitants of the low-income settlements
actually do to improve the environmental conditions of their neighbourhoods. Only
then we can assess what their activities contribute to the processes of urban environmental management and to urban sustainable development. For this process of
neighbourhood improvement, they obviously need contacts with external actors,
such as governments, utilities or development co-operation agencies. Therefore it is
of equal importance to investigate how these external actors are approached, and
with what results. The process of urban environmental management encompasses
the whole urban arena, and a wide variety of actors. The households and community-based organisations form part of this arena. By including these linkages with
external actors in this study I have tried to overcome the limitation of just considering one part of the system, as noted by Devas.
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This study deals with three major research questions:
1 To what extent and under what conditions do households and community-based
organisations in a peripheral district in Lima undertake activities that contribute
to the improvement of the environmental conditions of their neighbourhood?
2 What alliances do the community-based organisations establish with external
actors?
3 What do their activities contribute to the transition to sustainability?
The fieldwork for this study was carried out in San Juan de Miraflores, a low-income
district in the fringes of Lima, the capital of Peru. This district is representative of
many other low-income peripheral districts in the city of Lima, as well as similar
districts of other Peruvian coastal cities. The research was carried out in two subsectors of the district San Juan de Miraflores: Pamplona and Pampas de San Juan.
In 1995, the year I started the research, President Fujimori just had been re-elected
for a second term of 5 years. The most intense era of terrorist violence was over. The
leader of the Shining Path terrorist movement had been captured three years before.
Although the most intense stress was over, fear arose again with every incident. Both
the brutal assassination of a well-known community leader in an eastern district in
Lima and the hostage-taking at the Residence of the Japanese ambassador brought
the tanks back into the street for some time.
During Fujimori’s first term of office, Peru experienced a boom of macroeconomic growth. The fruits of this growth, however, did not ‘trickle down’ to inhabitants of neighbourhoods such as Pampas de San Juan or Pamplona. On the contrary,
poverty increased considerably as a consequence of a severe structural adjustment
programme. By the end of the 1990s, Peru had entered a recession again. The consequences could be felt in the daily life in Pampas and Pamplona, where the
inhabitants had more difficulty in meeting their basic needs with every new day.
This implied that in the last phase of the fieldwork (1998-1999) many people who
wanted to participate in local activities of environmental improvement no longer
could do so, since all had to concentrate on bringing the means together to feed their
families.
It was also the decade that Peru gradually changed from a democracy into – as
the Peruvians call it – a ‘democradura’; a dictatorship with a thin democratic sauce.
A promising process of decentralisation that was undertaken in the 1980s was
reversed under Fujimori. This did not only mean that local government responsibilities were curtailed. It also meant that responsibilities of the sectoral ministries were
transferred to the ‘Ministry of the Presidency’. For the inhabitants in Pampas and
Pamplona this meant that they had to find ways to come into contact with this new
actor that was supposed to support them in the process of neighbourhood
development.
To assess the dynamic process of environmental improvement over a longer period
of time, I made use of a variety of research techniques. This variety consisted of a
combination of surveys and interviews, a series of workshops with the inhabitants
and a more action-oriented phase in which a small-scale pilot project on neighbourhood development was set up. To be able to assess the changes over time, I
undertook several surveys that covered both current and past participation in urban
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environmental management activities. A series of open interviews assessed what
people thought of the process of environmental improvement and their own participation in this process over the years.
In the series of workshops held with the inhabitants, the focus was more on how
people experience the environmental conditions of their neighbourhood, and the
kind of improvements they aspire to for the future. In these workshops, the inhabitants were invited to make drawings of how they experienced their neighbourhood.
The small-scale project was set up at the request of and in co-operation with the
inhabitants. It brought a small team of professionals together that supported eight
recently formed settlements in developing an integrated urban development plan.
The project continued after this study was completed, assisting in the implementation of several pilot projects. The project finally enabled me not only to investigate
what people think about their neighbourhood (in the surveys and interviews), and
what they feel and aspire to (in the workshops), but also how they act.
These different research methodologies made it possible to develop a view on
three different levels of reality: the level of views and opinions, the level of experience and feelings, and the level of concrete actions. A consequence of this mix of
methodologies is that I have been both a distant observer (in the surveys and interviews) as well as a participant in local action (in the project). In the book this is
expressed by using a more detached form of writing for the main text, and the more
personal form in the text boxes. I consider the tension between these two attitudes
not only a problem, but also as an enrichment of this research. It brought me to
results I would not have been able to achieve without this combination. A clear
example of this is the following.
From the surveys it could be taken that the lack of green areas and parks in the
neighbourhoods was not considered a problem that had high priority for the inhabitants. During the workshops, however, where the more sensitive level of how people
experience their living environment was addressed, this aspect came to the fore as
the most important. In almost all drawings of their dream of the future, there was a
green environment, and people emphasised over and over again how important it
was to them. Something that did not appear on the level of the opinion turned out to
be very important on the level of feeling. The project – which also included the
construction of parks – subsequently showed how difficult it was to realise this
‘green’ aspect. The enthusiasm that arose in the workshops appeared not to be strong
enough to motivate people to contribute for a longer period of time. To understand
why and how initiatives to improve the environmental conditions are undertaken
we have to consider these three levels of reality.
In Chapter 1, I discuss the concepts necessary for analysing the urban environmental
problems in the low-income neighbourhoods in developing countries. I also discuss
the literature on urban environmental management activities of households and
community-based organisations. Chapter 2 is the methodological chapter. In the
Chapters 3 and 4, the city of Lima is described using the concept of the city as a
system. As this study focuses on the neighbourhood level, the process of neighbourhood development in low-income areas is described in detail. In Chapters 5 and 6,
the characteristics of the study area – Pampas de San Juan and Pamplona – are
described in a similar way. Chapter 7 deals with the perception of the environmental
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conditions, and the environmental management activities at the household level. In
Chapter 8, I discuss the role of community-based organisations in the process of
improving the environmental conditions in their neighbourhoods, while Chapter 9
discusses the participation of the inhabitants in collective activities to improve the
environmental conditions, set up by community-based organisations. In this context,
I discuss, as indicated above, how the patterns of participation change over a longer
period of time, through the process of neighbourhood consolidation.
In Chapter 10, I discuss the alliances the neighbourhood organisations try to
establish with external actors, and which of these alliances are relevant for improving the urban environment. In the last chapter, I present the conclusions of this study.
Here, I assess what the implications are of the findings at the neighbourhood level
for the level of the city and for the process of the transition to sustainability.
With this book, I hope to contribute to the general discussion on urban environmental management. But I especially hope that it makes clear that community-based
organisations in cities like Lima do play an important role in improving the urban
environment. In 1992, Hardoy, Mitlin and Satterthwaite proposed in their now-classic book ‘Environmental problems in third world cities’ that funds be set up to support
community initiatives. From these small funds – between US$ 2,000 and US$ 20,000 –
communities can get loans to carry out the projects they want to undertake, for
instance, in the realm of health, education, environmental or home improvement or
employment. Thus far, there are only a few scattered examples of such funds, not in
the least because community-based organisations have their own limitations. But I
think that despite these limitations, such a proposal is indeed the key to incorporating the initiatives undertaken by households and community-based organisations
into the process of urban environmental management, instead of overlooking or
even overruling them. In the end, it is the inhabitants and the community-based
organisations who build (and are continuing to build) their part of the city.

1

URBAN ENVIRONMENTAL MANAGEMENT:
CITY, NEIGHBOURHOOD AND HOUSEHOLD
ISSUES

Interest in urban environmental management issues has been growing rapidly over
the last twenty years. It has been fuelled by a growing concern for the adverse environmental impacts of human activity in general, coupled with unprecedented
growth rates for cities, especially in the South. This growth has led to an increase in
the incidence of urban poverty as well as to an increase in the environmental problems caused by urban production and consumption. Despite this growing interest a
coherent analytical framework for analysing urban environmental management
issues still does not exist (Frijns & Mengers 1999). This holds true even more for the
situation of cities in developing countries, where interest in urban environmental
management issues is an even more recent phenomenon.
In this chapter we will first give an overview of some general concepts from the
‘sustainable development’ debate (section 1.1.1) and then discuss their implications
for an urban context (section 1.2.1). Then we will focus on the environmental problems in cities in developing countries (section 1.2), and their underlying causes (1.3).
After presenting a general overview on urban environmental management (1.4) we
will review the literature on household and neighbourhood based environmental
management efforts (section 1.5-1.7).

1.1

The transition to sustainability

1.1.1
Sustainable development
Since the publication of the Brundtlandt report ‘Our Common Future’ in 1987,
‘sustainable development’ has been widely embraced as a policy goal1 even though
scholars and policymakers have been struggling to adequately define the concept
since its inception. The most widely known definition is the one introduced by the
Brundtland Commission: ‘sustainable development is a development that meets the
needs of the present generation without compromising the ability of future generations to meet their needs’ (WCED 1987:43). This definition includes reference to the
need for sustaining the natural system (not compromising the ability of future generations to meet their needs) as well as greater equity in economic, social and political
development (meeting the needs of the present).
1.

The concept of sustainable development was introduced in the development discourse during the
United Nations Conference on Environment in Stockholm 1972, but has been adopted as a policy
goal since the publication of the report of the World Commission on Environment and Development (WCED), more widely known as the Brundtland report.
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Chapter 1

Many scientific disciplines offer their own interpretation of these different goals.
Pezzoli (1997) even identifies ten different categories of literature that try to tackle
the term, from what he labels ‘managerialism’ to ‘utopianism’, from environmental
sciences to political ecology, from social sciences to environmental economics.
First of all, we have to acknowledge that there are inherent tensions or even
conflicts between the three different goals – economic growth and efficiency, environmental protection and social and political justice – embedded in the concept of
sustainable development. There is, for instance, an intense discussion of the question
of whether the economic growth needed to conquer the current widespread poverty
can be achieved without causing further deterioration of the global ecosystem. This
has even led to the distinction between ‘strong’ and ‘weak’ sustainability. In the case
of ‘strong’ sustainability, the ultimate goal is to preserve the current total stock of
natural capital2. This is not to say that each and every component of the current natural capital should be sustained. Some components of the natural capital can be used,
as long as their use is compensated for or replaced by other components of natural
capital. The basic idea is that the current stock of natural capital has to be preserved
to ensure that future generations can make use of it for their sustenance. In the case
of ‘weak’ sustainability the assumption is that other forms of capital can substitute
natural capital, and processes are considered sustainable as long as the total capital is
maintained. This form of sustainability is implicitly accepted in the Brundtland
report (NAR 1993:53). This report is often criticised for the way it relies on technical
innovations to reconcile the tension between economic growth and protection of the
environment (Redclift 1992, de la Court 1988).
The tension between economic growth and environmental protection is not the
only one. Campbell (1996) indicates three conflicts inherently embedded in the
‘sustainability triangle’. He labels the conflict between the goals of economic growth
and environmental protection ‘the resource conflict’. Natural resources have both an
economic value and utility, as well as an ecological utility in the natural environment. The question of which value should be given priority is often contested.
There also is a tension between the goal of economic growth and social justice.
From an economic point of view it is rational to reduce wages or even replace human
labour with machinery in order to maximise profit. The economy might flourish, but
at the same time it also can lead to what the UNDP labelled ‘jobless, ruthless and
voiceless growth’. The economy grows, but does not expand opportunities for
employment, inequity increases and growth is not matched by democracy or individual empowerment (UNDP 1996). On the other hand it is in the economy’s own
interest to provide at least subsistence existence for the workforce. Yet the social and
political equity aspired to in the concept of sustainable development is on a different
order of magnitude than what is needed to ensure the subsistence of the labour force.
The third conflict – Campbell labels it the ‘development conflict’ – is the most
elusive, lying between the goals of social equity and environmental preservation.
How can we simultaneously increase social equity and protect the environment?

2.

Natural capital refers to a stock of natural assets that yields a flow of valuable goods and services
into the future. Because the use we make of natural capital requires often that the resources function as intact self-producing systems, the integrity of such systems is an important attribute of
natural capital (Rees1995:350).
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How can those at the bottom of society find greater economic opportunity without
further deteriorating the global ecosystem? It was in fact this debate that was at the
heart of the UNCED conference (Rio de Janeiro 1992), and was never resolved. Technological innovations are not enough to relieve this tension, especially if one opts for
‘strong sustainability’.
‘Sustainable development’ is thus a concept that comes with inherent conflictive
goals. The term as such furthermore does not clarify what has to be sustained. Do we
want to sustain the economy, the natural environment, or the current societal order,
existing power relations? (Mitlin & Satterthwaite 1996, Batley 1997).
To bring some clarity into the discussion, Hardoy et. al. (1992) proposed that the
term ‘sustainable’ or ‘sustainability’ should be reserved for ecological sustainability,
and that the social, political and economic needs be encompassed by the concept of
‘development’. This suggestion is followed in this study. Striving for ecological
sustainability implies that the use of non-renewable resources should be minimised,
renewable resources should be used in a sustainable way (i.e. the regeneration of the
resource should be ensured), and the capacity of local and global sinks should not be
exceeded. 3
The above gives us a first set of criteria with which to assess whether human
activities are sustainable in an ecological sense. This is the easiest one, as here at least
we know ‘what has to be sustained’, that is, the ecosystem. Inherent in the ‘development’ part of the concept is that we are opting for a change which entails both
greater social and political equity and economic growth. Before we turn to the
component of ‘development’ we first want to discuss the tensions and conflicts in an
urban context.
1.1.2
‘Urban sustainable development’
The tension between goals of economic growth and environmental protection is
intensified in an urban context, because in cities we find a concentration of production and consumption. In fact by far the largest share of production and consumption
takes place in cities. Cities are on the one hand seen as engines of (economic) growth
and the cradle of cultural, social and technical innovations. It is in fact the essence of
the city that mankind emancipates himself from nature, and creates a surplus
production that enables this cultural, social and technical development. Yet to do so,
on the other hand, cities draw heavily on natural resources. Cities are consequently
also seen as parasites, skimming off agricultural surpluses and natural resources
from all over the world, often without full compensation for the natural and social
damage inflicted4 (Nas & Veenma 1998:3).
Insight into the scale and nature of this parasitic side of the city developed gradually. In 1965, Wolman introduced the concept of ‘the metabolism of cities’, an analogy
3.

4.

Also with regard to the sinks a distinction can be made between ‘renewable’ and ‘non-renewable’.
The capacity to absorb those wastes that are biodegradable is renewable, while the absorption of
non-biodegradable wastes such as plastics, persistent chemicals, long-lived nuclear wastes and
many greenhouse gases is considered to be non-renewable (UNCHS 1996:399).
Labelling cities ‘parasitic’ tends to hide that the many problems are caused by specific businesses
(production) or people (consumption). Although many or most of these businesses and people
may be concentrated in cities, it is not accurate to ascribe these processes to ‘cities’ (Satterthwaite,
personal communication).
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between cities and living organisms that consume, transform and discharge energy
and matter (Wolman 1965). Cities extract natural resources (input flows) and dispose
solid and liquid wastes and pollution (output flows). This line of reasoning was inter
alia applied to analyse the city of Hong Kong as an ecosystem, quantifying the
amounts of water, food, fuel and oxygen the city needed as input, and the sewage,
solid waste, air pollution and CO2 it discharged on a daily basis (see Figure 1.1)
Figure 1.1

Input-Output analysis for Hong Kong 1972 (5,5 million inhabitants)

Inputs
Water
Food
Fuel
Oxygen

Tons/day
1,068,000
6,320
11,760
27,000

Outputs

Tons/day

Sewage
Solid waste
Air pollutants
CO 2

825,000
2,310
645
26,500

Source: Leitmann (1999:36)

Similarly, a working group of the Massachusetts Institute of Technology (M.I.T.) tried
to develop a general model for analysing the city as an ecosystem (Montag 1974).
Girardet (1993) took this concept a step further by suggesting that in the search for
urban sustainable development, cities had to find ways to convert their ‘linear
metabolism’ into ‘circular metabolism’. This means that instead of resource flows
passing through cities without any attention being paid to where they come from
(resource extraction) or where they go (discharges), this metabolism has to be transformed into a system where ‘every output of an organism is also an input which
renews and sustains the whole living environment’ (Girardet 1999:198)5. Rees (1992)
developed the by now well-known concept of ‘the ecological footprint’; an indicator
that measures the total land area required to maintain the food, water, energy and
waste-disposal demands per person, per product or per city. It is a summary indicator of the environmental impact of human activity (Bossel 1999:13). Calculating the
ecological footprint of a city acknowledges its impacts outside the city’s boundaries,
which in a globalising age can affect distant ecosystems.6 Thus, even if we only look
at ecological sustainability, we have to take a wider focus than of the city itself.
There are different views on how to handle this ‘natural resource intensive’ characteristic of urban development. These diverging views reflect a similar variety in
(disciplinary) focus to that in the general literature on sustainable development.
Haughton (1998) gives an overview of the different approaches towards urban
5.

6.

Focusing on the city as an ecosystem and then labelling it ‘parasatic’ has the risk that problems that
are caused by particular businesses (production) or people (consumption) are in stead ascribed to
‘the city’. That many of these businesses and people are concentrated in cities, but it is not accurate
to ascribe these processes of production and consumption to ‘whole cities’ (Satterthwaite, personal
communication).
The ecological footprint has been calculated for various cities. See Girardet (1999) for the ecological
footprint of London and www.denhaag.nl for The Hague.
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sustainable development that results from these different points of departure.
Those in favour of the free market propose what he labels ‘the externally dependent
city’. From an economic point of view the environmental problems experienced and
caused in cities are basically a consequence of market and regulatory failures. The
goals of environmental protection and social justice are considered subordinate to
greater economic efficiency, and are supposed to be tackled through altering market
mechanisms and redistributive policies or the famous trickling down mechanisms
when economic growth is achieved. Within this view, trading with distant places is
no problem if the major market externalities are addressed. There is little or no attention for the spatial dimension.
The opposite holds for the model of ‘redesigning the city’, in which greater
resource efficiency is the major goal. Rooted in architecture and land use planning,
its proponents advocate a fundamental redesign of the urban built form which
increases urban densities, concentrates development around key transport routes
and nodes, and favours mixed land uses and measures to increase energy efficiency.
Whereas the externally dependent city is basically governed through market principles, ‘redesigning the city’ can only be achieved through state regulation. ‘The
compact city’ is an equivalent to this approach, but it is also a policy endorsed by the
European Community in their Green Paper on the Urban Environment (CEC 1990).
This approach is criticised for privileging physical components and urban form over
social processes (Harvey cited in Haughton 1998).
A third model identified by Haughton is that of the ‘self-reliant city’. In this
approach the focus is on environmental protection, inspired by the deep green
perspective of the ecocity literature. The major concern is to design cities in ways that
best integrate with nature through limiting the flows of resource extraction and
waste emissions to the bioregion limits. The emphasis tends to be on small-scale
production systems for meeting local needs, and on limiting imports from or exports
to other regions as much as possible. The self-reliant city functions best by selfregulation and decentralised control. This approach is most criticised for being irrelevant and unrealistic in our current globalising age, where the city’s ‘hinterland’
inevitably entails the entire globe (Jobse & Musterd 1994).
Haughton terms the fourth and final model ‘Fair Shares’. It is an approach that
combines many elements of ‘redesigning the city’ and the ‘self-reliant city’, such as
increased regional autarky and greater urban compactness but adding the concern
for more equitable trading relationships with other areas. It differs from the selfreliant city in the fact that some trading of environmental assets is considered indispensable to improve global well being. This trading should neither undermine the
global ecosystem integrity, nor widen the gap between rich and poor. Based on the
work of White & Whitney (1992) it is assumed that cities can and should ‘compensate’ the distant regions from which resources are extracted and in which wastes are
discharged. Unfortunately, there are few practical indications on how this can be
achieved.
However, the city is a far more complex system, which none of the above descriptions fully touch. As the OECD defined it, ‘The urban context is an interweaving
mixture of natural environment and built form, organised through political,
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economic, social and cultural relationships’ (OECD 1990). Or as Campagni et al.
(1995) phrased it:
‘In a city three environments coexist, the physical (natural and built) environment, the economic environment and the social environment. All three
environments generate advantages and disadvantages for the city, i.e. use benefits and costs of a city. All three have to be considered together and represent at
the same time goals, means and constraints to human action in the city. A sustainable city is first of all a city where the three environments interact in such a way
that the sum of all positive externalities is greater than the sum of the negative
external effects caused by the interaction.’ (Campagni et al. 1995:5-6)
This classification into three ‘environments’ not only holds true for cities, but also for
the anthroposphere as such. Within the general framework on sustainable development (and the development of sustainability indicators) Bossel (1999) proposed
analysing the anthroposphere in terms of three major systems and their subsystems.
As major systems he distinguishes the human system, the support system and the
natural system.
Bossel divides the human system into three sub-systems. The individual system encompasses elements as norms and values, autonomy and development aspiration and
such characteristics as gender, class, health, education and material standard of
living. A second system is the social system, in which we find characteristics such as
income distribution and class structure, ethnic and social composition, demographic
characteristics, as well as social groups and organisations. The third subsystem
within the human system is the governance system. This includes government institutions and other public bodies, and also the legal and regulatory framework as well as
the informal agreements on societal functioning, the systems of influence and
decision-making structures.
Society has created two ‘support systems’ to provide the necessities for human
sustenance: an economic system and an infrastructural system. The economic system
comprises the modes of production and consumption, the functioning of the markets
(including the labour market) and the economic and financial institutions. Many
elements of the infrastructural system form part of what is usually labelled ‘the built
environment’. But the infrastructural system goes beyond this, encompassing the
social infrastructure (health and education) and the systems we have created to
ensure the supply of water and energy, disposal of liquid and solid wastes and our
need for transportation and communication (Bossel 1999)
The natural system includes all characteristics related to the natural resources and
the ecosystem, such as the geophysical structure, climate, soil types, flora and fauna,
vegetation, fresh water resources and aquifer systems, air, land and other natural
resources (renewable and non-renewable).
If we adapt Bossel’s line of reasoning to an urban context, this gives the following
schematic representation (see figure 1.2)
From the previous discussion it is evident that for a truly ‘sustainable development’ the interactions between all different subsystems have to be analysed in detail.
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This goes far beyond the scope of this study. In this study we will only make use of
Bossel’s classification to structure our findings.
.
Figure 1.2
The system of the city and its subsystems
Individual
system

Human
system

Support
system

Natural
system

Social
system

Governance system

Economic
system

Infrastructural
system

Environment and resource system system

Source: Bossel 1999:18

Also in the discussion on ‘sustainable cities’ there is apparent confusion about
whether we are dealing with only ecological sustainability, or include the other
components of development in an urban context. There is a growing consensus that
the discussion should not be about ‘the sustainable city’, because in the context of
globalisation a self-reliant city is unlikely (Drakakis Smith 1996b:iii). Mitlin &
Satterthwaite (1996) therefore proposed to speak not about sustainable cities, but
about ‘sustainable development and cities’. ‘Sustainable cities’ implies that each city
has to meet the resource needs of their population and economic activities from its
immediate hinterland, whereas ‘sustainable development and cities’ should be
understood as ‘meeting human needs within all cities (and rural areas) with a level
of resource use and waste generation compatible with ecological sustainability goals
(Mitlin & Satterthwaite 1996:35).
We have seen that the different approaches for what a sustainable city should look
like either address only part of the ‘sustainable development’ challenge (the external
dependent city, redesigning the city, the self-reliant city), or do not include practical
proposals (the fair share city). Given the complexity of the conflicting goals of
sustainable development, this is not surprising. And, given the current state of
affairs – societal, politic, scientific, and technological – it is more realistic to talk
about striving for a more sustainable way of urban life than to resolve these conflicts
completely. O’Riordian (1998) labelled this process ‘the transition to sustainability’.
O’Riordian does not define this ‘sustainability transition’ in exact words. He states:
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‘The sustainability transition is just what it suggests and more. It is not just a
change from our present society to another form; it is the endless quest for a
permanent and habitable planet on which life evolves with reliability and dignity.
The grinding progress of transition is of itself a permanent one, precisely because
sustainability can never actually be attained. (…) The sustainability transition,
therefore, is the process of coming to terms with sustainability in all its deeply
rich ecological, social, ethical and economic dimensions’ (O’Riordian 1998:1).
There is, however, a basic premise when we talk about the transition to sustainability.
The transition to sustainability requires, as Haughton phrased it:
‘recognising and accepting our responsibilities not just for the places where we
live, but more widely for the environment and society at a global scale’ (Haughton 1999:65).
O’Riordian defines the different phases in the transition process from ‘very weak
sustainability’ to ‘very strong sustainability’ from a political science perspective in
terms of changes in environmental and economic policies, public awareness and
discourse. In general terms, moving from one step to another involves more serious
environmental commitments, closer alignment of economic policy to environmental
goals and greater public awareness of environmental problems and possible solutions, more democratic decision making and a greater role for local government.
Within the framework of this study it is interesting to note that in the phase of ‘very
strong sustainability’ as presented by O’Riordian, ‘community-led initiatives become
the norm’ (O’Riordian 1998:16). Realising completely ecologically sustainable and
socially just development is still a utopian goal, given that so far not even the most
basic infrastructural needs are being met in many low-income urban settlements in
developing countries (WRI 1996; UNCHS 1996). There still is an ‘unfinished agenda’,
which encompasses the lack of sufficient and safe drinking water, sanitary services
or adequate waste management which characterises so many low-income
neighbourhoods.

1.2

Urban environmental problems: two unfinished agendas

The more ‘urban environmental problems’ are discussed, the less clear it is which
issues we actually are placing under this umbrella concept. The same tensions
between ‘ecological sustainability’ and ‘development goals’ which were discussed
for the sustainable development debate in general are apparent in the discussion on
urban environmental problems. Initially, the term basically referred to effects of
human activities on the natural system, such as disturbance of hydro-biological
cycles, pollution of water resources and air, overexploitation of natural resources and
the loss of biodiversity. Concepts as ‘metabolism of cities’ (Wolman 1965), ‘circular
metabolism’ (Girardet 1993, 1999) and ‘the ecological footprint’ (Rees 1992) are
examples of this approach.
The growing concern for the health risks for urban populations has put the lack
of safe drinking water, inadequate sanitation and drainage, inadequate waste
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management and indoor air pollution on the urban environmental agenda. Nowadays, the term ‘urban environmental problems’ basically covers two different
agendas: the agenda of ecological sustainability (the ‘green’ agenda) and the agenda
of environmental health issues (the ‘brown’ agenda).7 Generalising, one can even say
that the two agendas not only have different scopes, but also different objectives and
different proponents. McGranahan and Satterthwaite have summarised this as
follows:
‘The typical proponents of the ‘green agenda’ are the environmentalists, whose
principal concern is ecosystem health, and who are concerned with the delayed
effects of human activity at the regional and global scale and the impacts for
future generations. The typical proponents of the ‘brown agenda’ are the urbanists and development workers, whose main concerns are human health and social
justice, and who are more preoccupied with the immediate problems at the local
level, especially those suffered by low-income groups. From a certain point of
view, the green and the brown agendas can be seen as conflicting. Looking at
immediate health risks, the urbanist’s emphasis is on ‘provide more’, the objective from an environmentalist point of view might be ‘use less’. The aim to
‘provide more water to the poor’ can conflict with the goal ‘use less water’ if
distribution is not equalised (McGranahan & Satterthwaite 2000).
It is thus clear that environmental problems are not limited to the consequences of
human activities on the natural environment alone, but also include problems generated in the other subsystems. Many of the environmental health issues are a
consequence of a lack of access or inadequate provision of basic infrastructure. This
access is determined not only by the infrastructural system (the availability of the
service) but also by the governance system (the accessibility of the service).
Environmental problems in cities in developing countries can be listed as follows:
At the household level, the most important environmental problems are: lack of safe
and sufficient water, lack of adequate (on-site) sanitation, inadequate waste management and indoor air pollution due to substandard housing and the use of low quality
fuels.
At the neighbourhood level, inadequate and insufficient water supply is also a problem, as well as inadequate sewers, inadequate drainage and the resulting flooding,
inadequate solid waste management (both domestic and industrial), ambient air
pollution, ground and surface water pollution, noise pollution, inadequate roads, a
7.

To our best knowledge, the label ‘brown agenda’ was introduced by the World Bank, who defined
it as ‘… the immediate and most critical environmental problems which incur the heaviest costs on
current generations, particularly the urban poor, in terms of poor health, low productivity and
reduced income and quality of life: lack of safe drinking water, sanitation and drainage, inadequate
solid and hazardous waste management, uncontrolled emissions from factories, cars and low
grade domestic fuels, accidents linked to congestion and crowding, and the occupation of environmentally hazard-prone lands, as well as the interrelationships between these problems’ (Bartone et
al., 1994:5). Sometimes, issues related to industrial pollution are dealt with separately in ‘the grey
agenda’.
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lack of green areas and the urbanisation of inappropriate sites.
At the city level, characteristic problems are the disturbance and pollution of local
water bodies, soil pollution, ambient air pollution, and the occupation of ecologically
fragile land.
At the regional level, the major problems result from an accumulation of the
problems of the lower levels of scale, the loss of ecological areas and agricultural
land, the over-exploitation of the natural resources and disturbance of the ecosystem.
Over-exploitation of the water resources disturbs the hydro-biological balance,
resulting in decreasing groundwater levels, drying up and intrusion. A consequence
of certain kinds of air pollution is acid rain.
The consequences of this accumulation are experienced at the global level as the
loss of biodiversity, depletion of the stratospheric ozone layer and atmospheric
warming from greenhouse gases (Hardoy et.al 1992).
For the purposes of this study, these environmental problems at the different
geographical levels of scale are classified according to the two agendas to which they
belong (see Table 1.1).
Nevertheless, this table shows (and this holds particularly for poor neighbourhoods and poor cities) that at the household and neighbourhood level environmental
health issues (the brown agenda) predominate, whereas issues of ecological sustainability (the green agenda) are more important at the city and higher levels. It is
obvious that for low-income neighbourhoods the brown agenda is vital. This has not
only to do with human health, but also with equity concerns. Furthermore, lowincome households consume very little in the way of natural resources. They thus
have a minimal negative impact on the natural system when compared to their
northern counterparts or the rich in the same cities.

1.3

Environmental transitions

There are two underlying causes for many human-induced environmental problems.
First, we tend to look at only short-term and immediate effects (and therefore do not
readily perceive the more subtle or long-term consequences of what we do), and
second, we can shift the (environmental) consequences of our activities over time
and scale. Or, as Haughton phrases it:
‘Fundamentally it is the ability to distance ourselves (socially, temporally,
economically, geographically and corporately) from the adverse environmental
impacts of human activity which encourages us towards ‘unsustainable’ behaviour patterns. (…)There is a natural tendency for public officials and indeed the
citizenry in general, to consider only the interest of their own locality or jurisdiction in making decisions (Haughton 1998:4-5).
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Table 1.1

Urban environmental problems in third world cities

Household level

Neighbourhood level

City level

Regional level

Global level

Brown agenda (environmental health problems)
– Lack of and low
quality potable
water
– Inadequate
on-site sanitation
– Inadequate
housing
– Inadequate
waste disposal
– Use of low
quality fuels

– Inadequate
and
inssuficient
water supply
– Inadequate
sewerage
– Inadequate
drainage
– Inadequate
roads
– Inadequate
waste
collection
– Urbanisation of
inadequate
sites

– Inadequate and
insufficient
water supply
– Inadequate
sewerage
– Inadequate
drainage
– Inadequate
roads
– Inadequate
waste collection
– Urbanisation of
inadequate sites

Green agenda (ecological sustainability)
– Ground
water
pollution
– Surface
water
pollution
– Noise
pollution
– Soil pollution
– Air pollution
– Lack of green
areas

– Ground water
pollution
– Surface water
pollution
– Soil pollution
– Air pollution
– Lack of green
areas
– Loss of
ecological areas,
agricultural land

– Pollution of local
water bodies
– Overexploitation of
local water bodies
– Disturbance of the
hydro biological
cycle
– Air pollution (acid
rain)
– Loss of ecological
areas and
agricultural land

– Loss of biodiversity
– Depletion of
the
stratospheric
warming from
greenhouse
gases

As wealth increases, the environmental impacts created by the city’s functioning
tend to shift from direct health threats within the city to long-term impacts generated
over a wider geographic region (McGranahan et al. 1996). In general:
1 The urban environmental impacts generated in poor cities are direct healththreatening problems that are local in nature (brown agenda). Poor households in
poor cities contribute very little to either the processes of resource extraction or
discharges of wastes, effluents or emissions.
2 The most extreme examples of city and regional-level environmental stresses are
found in and around middle-income mega-cities and around the industrial cities
of the formerly planned economies. This is due to intensive industrial processes,
coupled with few environmental controls, which creates a situation in which
there are high levels of polluting wastes and emissions, directly discharged into
the city and the surrounding region.
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3 The impacts created in the high-income cities in the North are characterised by
being regional or global in nature, and health risks are indirect and a result of
long-term cumulative exposure. The lifestyles of urban inhabitants demand high
levels of resource extraction (including from long distances), and the emissions
and effluents created cause the majority of the global environmental problems
(McGranahan et al. 1996).
In other words:
‘with increasing affluence, environmental burdens tend to become spatially more
diffuse, temporally more delayed and causally less directly threatening. Environmental degradation is relatively more likely to undermine the natural system and
relatively less likely to threaten health directly’ (McGranahan et al. 1996:105).
1.3.1
Transfer of consequences
The main reason behind the changes in the ways the impacts of pollution and emissions are experienced, is the fact that with increased wealth, cities can more easily
transfer such impacts, both temporally and spatially. The way environmental consequences are transferred depends, first of all, on the government system, but also on
the support systems, as well as on individual choices. Or, as McGranahan et al.
(1996) put it:
‘Many environmental services such as piped water, sewerage connections, electricity and door to door garbage collection not only export pollution (from the
household to the city) but also shift both the intellectual and practical burdens of
environmental management from the household to the government or utility.
Wealthier households or wealthier cities can afford it to pass on the burden of
dealing with the environmental consequences to governments or utilities’
(McGranahan et al. 1996).
In general, there are three basic dimensions over which the environmental impacts
can be transferred:
1 to a higher geographical level of scale;
2 through time, drawing on the resources of future generations;
3 from the individual to the collective level of scale: the sum of all individual
rational actions leads to collectively unacceptable consequences (NAR 1993).
The most visible and well known of these dimensions is the transfer of consequences
to other spatial levels of scale. Transferring the consequences can almost become a
policy, as was the case in developed countries, where smokestack heights were
increased to ensure that the effects of the air pollution they created would be felt
farther away. In a similar way, hazardous waste from developed countries is shipped
and transported to the South. But it can also take place at the intimate level of the
household and the neighbourhood: neighbours dumping their waste on the street, or
organising clean-up campaigns where the waste collected is dumped in the neighbouring settlement.
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Transfer through time occurs when consequences are transferred to future generations, the often-cited effect of ‘compromising the needs of future generations’.
Transfer over time is most often related to the over-exploitation of natural resources
and exceeding of the absorption capacity of the sinks.
Examples of the transfer from the individual to the collective level, where the
sum of all individual rational actions leads to collectively unacceptable consequences, are more difficult to identify. The discharge of a limited amount of waste
water into a river by one private enterprise might be environmentally acceptable; the
sum of all discharges of all industries using the same river exceeds the self-cleaning
capacity of the stream and leads to a decrease in water quality.
The possible transfers that can take place from the household and neighbourhood
level in low-income areas in developing countries to higher levels of scale are
summarised in Figure 1.3. This figure shows that the contributions to regional and
the global environmental problems by households in low-income urban areas are
limited, but not absent. And although poor households cannot be held responsible
for (for instance) faulty sewerage systems, the pollution resulting from leaks and
flooding of the system can be serious. The same holds for the consequences of faulty
waste management.
To summarise, we can state that urban environmental management can only be
effective when it reverses the transfer mechanisms underlying many of the so-called
‘solutions’ (higher smokestacks, longer pipelines that simply dump untreated wastewater further offshore in the ocean or sanitary landfills where waste is dumped
outside city boundaries). Even at the household and the neighbourhood levels it is
relevant to analyse whether a problem is really being solved or only transferred.
.
Figure 1.3
Transfer mechanisms over different geographic scales
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Source: Hordijk M.A. (1999)

1.3.2
Horizons of responsibility
As discussed in the previous section, the fact that we can transfer the environmental
consequences of our production and consumption over the dimensions of time and
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space underlies the emergence of many environmental problems. The fact that
human agency has a limited time and space perspective was given attention as early
as 1972 in the first report of the Club of Rome. This perspective is influenced by one’s
culture, past experience and the urgency of the problems one has to face, but in
general it can be said that the greater the distance in time and space, the less responsibility people feel (Meadows et al, 1972).
Bossel (1999) refined this view by identifying different horizons people have in
life. The closest and most intimate horizon is ‘the horizon of responsibility’. This
horizon covers the direct needs of the individual, the family and perhaps part of his
or her community. It is the boundary within which the actor actually is willing to
invest resources (in time or money) in meeting these needs.
A wider horizon is ‘the horizon of attention’. This horizon comprises all levels
whose behaviour or development is of some interest to the actor, and whose fate is
given some attention. The actor’s awareness and curiosity define this horizon, but it
does not imply any commitment on his/her part. One can be interested in what
happens in one’s city without taking an active role in the process.
The widest horizon is ‘the horizon of influence’. This horizon stretches over the
axes of space and time. Studies such as those that calculate ecological footprints indicate that our present-day production and consumption patterns can have their
impact on a global level, and even an impact on the development possibilities of
future generations. This horizon therefore could be more adequately labelled the
‘horizon of impact’.
In an ideal situation, the three horizons would coincide. The reality is that the horizon of responsibility in general is the most intimate one. People are less willing to
invest in the solution of, for instance, city-wide problems, especially if there are
unsolved problems in their home and neighbourhood. The more someone has to
concentrate on direct survival, as is the case with many inhabitants of the lowincome neighbourhoods in developing countries, the more limited their perspective
may be. The demarcations of the different horizons, Bossel indicates, are somewhat
arbitrary (see Figure 1.4). These demarcations are influenced by culture, past experiences and current problems. Someone’s ‘horizon of responsibility’ may not always
extend to the level of the community, but can also be concentrated on the level of the
family. However, the general tendency as indicated by Bossel – more people concentrating on the immediate environment and fewer people caring for wider scales in
time and space – does hold. Efforts to manage the urban environment have to take
into account the transfer mechanisms and the different horizons of the actors.
This study does not attempt to solve the conflicts inherent in the concept of ‘sustainable development’. We have already argued that it is more realistic to strive for what
O’Riordian labelled ‘the sustainability transition’. In this study we will single out
two elements of this transition, namely those elements that are related to the underlying causes of ‘unsustainable behaviour’. We will single out the transfer of
consequences and the limited scope over space and time of the human agency. The
sustainability transition as presented by O’Riordian also includes the development
aspects of sustainable development. Although these dimensions are extremely
important, they are not taken up in this study since it is confined to urban environmental management issues.
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Figure 1.4
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1.4

Urban governance and urban environmental management

There is now a generally accepted distinction between the concepts of ‘governance’ and ‘government’. ‘Governance’ involves the whole range of relationships
between civil society and the state, whereas ‘government’ is concerned primarily
with the state (Devas 1999:1)
The process of urban governance in the developing world has over the last two
decades been shaped by three major trends: a degree of decentralisation of responsibilities from central to the local level, privatisation of state assets and public utilities,
and an attempt to increase participation by sharing the planning process (Devas
1999, Baud & Hordijk 2000). These global trends are no longer managed mainly by
the state, but to an increasing extent by a multiplicity of actors. The transnational
activities of the private sector, for example, are a major force for the loosening of state
control. A stronger private sector, as well as a stronger non-profit sector has also
emerged in many cities (OECD cited in Mwangi 1999:4). The trend towards decentralisation has also contributed to this process of loosening control of the national
government (UNCHS 1999).
With the process of decentralisation, planning efforts are more and more concentrated at the level of the city. There are many studies indicating that in most countries
the transfer of responsibilities to the local level is not accompanied by a transfer of
competencies or financial resources (UNCHS 1996).
Privatisation processes are fuelled by attempts to make the public sector more
effective and efficient. Over the last decade, governments – some straining under the
yoke of structural adjustment programs – have reduced social sector expenditures
and turned the role of the state from that of a ‘provider’ to an ‘enabler’. This
‘enabling role’ can also disguise a de facto withdrawal by the state. One very good
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example of this is the massive shedding by many governments of public utilities
such as water and electricity companies, communications companies, solid waste
management and the construction of public works.
The increasing involvement of many different actors in the urban planning process
has been enhanced by new approaches such as ‘action planning’ (Barros 1991) and
‘strategic planning’, now done using city-wide consultations (UMP 1999). A relatively new planning tool is the ‘Local Agenda 21’. In the aftermath of the 1992 United
Nations Conference on Environment and Development in Rio de Janeiro, which
endorsed the global action plan ‘Agenda 21’, local authorities were called upon to
develop their local contribution in the form of a Local Agenda 21. A ‘Local Agenda
21’ is basically an integrated urban development or local action plan that combines
the different economic, social and environmental goals as defined by the discussion
on sustainable development. The call for developing Local Agendas 21 has led to
processes of participatory planning in a wide variety of cities, both in the developed
and the developing world (UNCHS 1999; ICLEI 1999; Environment & Urbanisation
1998, 1999).
It is within this setting that municipal governments have to come to terms with the
challenges of urban governance. ‘Municipal government’ is considered to be the
governing and administering of an urban area by a body which is most often elected
by the citizens of that urban area8. Actual practice normally differs from this general
conception. Devas (1999) notes five different reasons why the actual practice is often
quite different.
First of all, municipal authorities may have little control over urban development
activities or the services provided within their jurisdiction. The services can be
provided by state enterprises, by private companies, by local offices of central ministries, or by development co-operations established for a specific purpose. Second, the
boundaries of municipal government jurisdictions may not cover the entire urban
area. This can happen when the city has grown beyond its administrative boundaries, or when the city has been divided into separate district municipalities. Both
cases can hinder effective service delivery. Third, there is the question to what extent
municipal authorities are free to make decisions. Many local government systems in
the South involve high degrees of central control. Fourth, there may be a lack of
clarity about authority in local areas. It is not uncommon that, besides local government, there is a parallel power structure with central government representatives in
the area, such as governors, a prefect or a district commissioner. And last but not
least, it is important how municipal governments view the different parts of their
own jurisdiction, in particular how they view the low-income areas and the informal
settlements (Devas 1999:5-6).
These constraints also affect urban environmental management efforts. Urban
environmental management can be understood as being part of the overall urban
management framework. It involves the planning, design, operation and develop8.

Whether this body is elected wholly or in part, and through which mechanisms of course differs
highly from country to country.
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ment of related urban environmental policies, procedures and technologies to
address urban environmental problems (Mwangi 1999:19). In the previous sections
we indicated that the urban environmental problems can be understood as encompassing two distinct agendas: the green and the brown agenda. Adequate urban
environmental management should thus address both agendas. This makes it even
more difficult to adequately define what urban environmental management actually
is. It cannot be confined to the ‘green agenda issues’ of preserving natural resources
(striving for sustainability in an ecological sense), but has to include development
objectives such as adequate access to environmental services (brown agenda issues).
Thus: urban environmental management is more than natural resource management
in an urban context. Bringing all the objectives entailed in the ideal of urban sustainable development under the heading of urban environmental management,
however, does not help. This is a weakness of the definition of urban environmental
management as formulated by Bartone:
‘Urban environmental planning and management aims to identify urban environmental issues, to agree on strategies and actions, to resolve these issues
among all those whose co-operation is required and to implement these strategies
through co-ordinated public and private actions. Over time, the process should
improve health and productivity in cities, reduce environmental hazards and
protect natural resources so as to sustain economic and social development’
(Bartone 1994:5).
In this definition we do not only find the green and brown agenda objectives, but
also the objectives of economic growth and social development9. We propose to limit
the objectives of urban environmental management to a process that addresses green
and brown agenda issues simultaneously and aims to reconcile the possible tensions
between these two. This means that urban environmental management has to deal
with both the goal of ecological sustainability as well as with one of the development
goals of sustainable development, that of access to basic services.
From the above discussion it can be drawn that municipal governments can not
manage the environment on their own, but have to work together with other actors
in the city. In the next section we will describe the roles normally assigned to the
different actors in the process of urban environmental management.
1.4.1
Actors
The actors normally identified as being decisive for urban environmental management can be classified as:
1 National government entities
2 Regional, provincial and metropolitan government entities
3 The local government
4 Public utilities
9.

This definition also is an other example of the confusion about the term sustain. Formulated in the
way Bartone does suggest that current social and economic development patterns should be
‘sustained’, whereas striving to achieve the goals of greater equity implies a change.
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5 The private sector
6 Non-governmental organisations (NGOs)
7 Community-based organisations (CBOs)
One actor that is surprisingly lacking in most of the analyses and the policy recommendations is the household. This level will be included in this study.
National governments play a key role in linking local and global ecological sustainability. Internationally, they have the responsibility for reaching agreements to limit each
nation’s claim on the world’s environmental assets. Nationally, they are responsible
for providing the framework to ensure that local actions can meet development goals
without compromising local and global sustainability. It is also the task of national
governments to consider the social and environmental impacts of their macroeconomic and sectoral policies (UNCHS 1996:432). The national government is
responsible for setting the overall framework, which consists of the organisational
structure of the national administration. It includes an institutional, legislative and
financial framework that provides the guidelines and instruments for the other
actors to adopt the responsibilities assigned to them. At the national level, these tasks
cross-cut many sectoral ministries. The role that regional, metropolitan or provincial
governing bodies can play varies highly per country and (planning) powers
assigned to them.
It is by now widely recognised that the local governmentshould be the key actor in
urban environmental management. Or, as it was stated at the Earth Summit:
‘Because so many problems and solutions being addressed by Agenda 21 have
their roots in local activities, the participation and co-operation of local authorities will be a determining factor in fulfilling its objectives. Local authorities
construct, operate and maintain economic, social and environmental infrastructure, oversee the planning process, establish local environmental policies and
regulations and assist in implementing national and subnational environmental
policies. As the level of government closest to the people, they play a vital role in
educating, mobilising and responding to the public to promote sustainable development (UN 1992:20).
As can be seen from Table 1.2, there are many environmental themes that can fall
under the responsibility of local government, ranging from protection of natural
resources and infrastructure management to public awareness raising and education.
The way in which responsibilities are assigned to local governments, the financial
structures available to facilitate compliance with these tasks, and the political and
administrative relations with higher government levels vary from country to
country.
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Possible municipal responsibilities in urban environmental
management

1. Land use planning and public space management
2. Protection of water resources, provision of related infrastructure
3. Protection of flora and fauna
4. Management of physical resources
5. Solid waste management
6. Control of air contamination
7. Control of noise contamination
8. Food quality control and prevention of contamination
9. Disaster prevention and management
10. Environmental education
11. Environmental monitoring
12. Citizen participation in urban environmental management
Source: Latorre Estrada (1994)

Although providing basic infrastructure is quite often a municipal responsibility,
infrastructure elements such as water and sewerage, solid waste management and
electricity provision are often run by public utilities.
These traditionally public-owned institutions are becoming increasingly privatised in many countries, or the tasks are being subcontracted to private companies,
and municipalities now have to form partnerships with these new companies. Privatisation does not necessarily mean that local government is exempted from its duty
to guarantee adequate service provision.
The role of non-governmental organisations (NGOs)in the development process in
general has been heavily debated over the last twenty years (see for instance Korten
1987, Biekart 1999; Edwards & Hulme 1996). From this general debate, it can be
inferred that NGOs are understood as being formal organisations, independent from
government, self-governing with an independent decision-making body, non-profitmaking, and involved in public interest issues (Arossi et al. 1995:39). The most
important feature that distinguishes NGOs from CBOs is that NGOs are meant to
serve persons who are not members of their organisations (Uphoff 1996:20), whereas
CBOs are meant to serve their members.
With regard to cities, four roles have been identified for NGOs ((Mitlin &
Satterthwaite 1994:67). NGOs are:
1 Enablers alongside community-based organisations;
2 Mediators between people and the authorities which control access to resources
or goods and services (this can be local governments, national governments or
private national or international donors);
3 Advisors to state institutions on policy changes;
4 Advocates who can put community concerns onto the national or international
policy agenda.
As Mitlin & Satterthwaite (1994) note, most private enterprises have some long-term
interest in environmental sustainability, as resource depletion is likely to raise
production costs and increase risks. But the main sphere of action for private enter-
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prises is in reducing adverse environmental and health impacts within their own
facilities and the immediate surroundings (Mitlin & Satterthwaite 1994:70). The tools
for improved private sector performance (environmental care systems, eco-audits,
ISO 14000 certification10) are increasing but the contribution of private enterprises is
generally influenced by the governance system (regulatory framework, incentives,
and the capacities of enforcement). Private sector participation is often weak or missing in city-wide consultations, urban environmental action plans and the
development of Local Agenda 21 initiatives (Miranda & Hordijk 1998).
The situation is even more difficult for small and micro-enterprises. There are
examples of the emergence of small and micro-enterprises that provide environmental services, such as micro-enterprises building latrines (Melendez 1996), or active in
waste collection and recycling (Zela 1996), but for the sector as a whole, the investments needed to improve environmental performance are lacking.
The role of CBOs is often defined as ‘being strongest in advocating the needs of the
residents’ or ‘voicing the needs of the poor’. (Díaz Palacios 2000: UNCHS 1990,
WBRD 1992, GTZ 1996). Mitlin and Satterthwaite (1994) also draw attention to the
management role of CBOs:
‘The capacity of citizen groups to identify local problems and their causes, to
organise and manage community-based initiatives and to monitor the effectiveness of external agencies working in their locality represents one of the most
valuable resources available to city and municipal authorities’ (Mitlin & Satterthwaite 1994:66).
But the scope of what CBOs can realise also depends on alliances with the other
actors. Although there are many actions that households and CBOs can undertake,
there is a limit to what can be achieved through ‘self help’ or ‘community based’
schemes, both those based on individual action (such as home improvement) or
collective action (providing and improving infrastructure and environmental services) (Lee 1994). The effectiveness of community-based schemes can be greatly
enhanced if communities gain access to outside support in the form of finance, skills
or support in their demands. Access to these resources requires alliances with other
actors. There are general changes taking place in governance processes that will
influence the way in which the different actors in the urban arena relate, and will
also influence the establishment of alliances between the different actors, including
the alliances CBOs can establish.

10. ISO 14000 is one of the voluntary standards companies can comply with. Within the ISO 14000
framework a Life Cycle Assessment (LCA) is applied to the product. The LCA examines every
stage of the life cycle of a certain product, service or activity ‘from cradle to grave’. For each stage
of the life cycle – from the extraction of raw materials, through manufacture, distribution, use or
possible re-use/recycling and final disposal – the inputs (in terms of energy and raw materials)
and outputs (in terms of emissions to air, water and as solid wastes) are calculated. Complying
with 14000 standards includes a commitment to continuous improvement in environmental
performance.
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1.4.2
Alliances
The three trends shaping current municipal government– decentralisation, privatisation and increased sharing in the planning process – have led to a wide variety of
possible public and private partnerships, also in the realm of urban environmental
management. Decentralisation has given municipal governments more room to
manoeuvre and plan. Increased sharing of the planning process has led to the inclusion of more stakeholders in local planning. And privatisation has lead to an
increased number of stakeholders in urban environmental management. Many of the
issues that are normally dealt with under urban environmental management in cities
in developing countries – such as basic services (water and sanitation), solid waste
management, waste water treatment, transportation, pollution control (with regard
to soil, air and water and management of ecological fragile areas) – require partnerships between different actors to be dealt with effectively.
Partnerships involve co-operation among individuals and organisations in the
public and the private sectors for mutual benefit. Public–private partnerships are
often government–business partnerships, but other possible partners from the
‘private sphere’ include NGOs, schools, universities, churches, CBOs, professional
associations, families and individuals (Mwangi 1999:29). Partnerships or alliances
can take many forms and can be used for many purposes. They involve complex
legal, political, organisational and financial interrelationships among partners. The
arrangements can be formal or informal, and regulated by written or unwritten
rules. In this study we take partnerships or alliances as those forms of co-operation
that:
– involve two or more actors;
– represent a more or less enduring relationship between the actors (based on a
written or verbal agreement, informal or formal in nature);
– are mutually beneficial (without assuming equality between actors);
– find their expression in concrete (physical) activities (Baud et al. 2000).
This study takes the household and neighbourhood level as its point of departure.
Actors that do not have their base at the level of the neighbourhood – such as local
government, public utilities, regional or national government, NGOs, other civil
society organisations such as the church and also relevant private enterprises or
international donors that can be approached by the CBOs to acquire support for
environmental improvement – are considered ‘external actors’. They are external
from the point of view of the neighbourhood.

1.5

Low-income households and urban environmental management

The household is the smallest social system. ‘The household is the key unit of
production, reproduction and consumption, and the unit where decisions on pooling
and allocating labour and resources – both financially and other resources – are
made’ (Douglass 1994).
Whether rich or poor, all households manage a set of assets to ensure their sustenance and seek improvement of their situation. The way they do this has been
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studied extensively – both in urban as in rural contexts – under the headings of
‘survival strategies’, ‘livelihood strategies’ and more recently ‘sustainable livelihoods’. Studying livelihood strategies is studying ‘the way in which people make
themselves a living using their capabilities and their tangible and intangible assets’
(Chambers cited in de Haan 2000:13). The livelihood is considered sustainable if it is
‘adequate for the satisfaction of self-defined basic needs and proof against shocks
and stresses’ (de Haan 2000:13)11.
The assets of poor households in low-income urban areas include the well-known
assets of labour and human capital. Housing is often seen as a basic need, but it is
also an important productive asset. Housing provides the opportunity for homebased enterprises and/or renting out space to improve household income. The set of
household assets furthermore includes the largely intangible assets such as household relations (the mechanisms of pooling income and sharing resources) and social
capital (reciprocity within communities and between households based on trust
deriving from social ties) (Moser 1998:1). To this has to be added the asset of linkages
to actors external to the community, such as power/political networks. Other
researchers have classified the different types of assets or resources of households –
rich or poor – in terms of different kinds of capital. We can then classify them as:
1 Human capital (labour, skills, experience, knowledge, creativity and inventiveness)
2 Natural capital (land, water, energy)
3 Physical capital (housing, tools and machinery)
4 Financial capital (money, loans or credits)
5 Social capital (de Haan 2000:15)
Households in cities are connected to the other systems of the city. They allocate the
different assets or kinds of capital to the different realms of urban life. Douglass
(1998) distinguished the four major realms as:
1 Work and livelihood
2 Personal health and well being
3 Habitat and environment
4 Social networks and (political) power
Each of these realms covers a continuum of different themes. Work and livelihood
strategies can range from self provisioning through work in the family micro-enterprise, subcontracted piecework or disguised wage work to wage employment.
Personal health and well being covers issues of education, health, safety and
personal/family services (Douglass: 1998:122) The habitat/environment realm
includes land, land tenure and housing (which in turn encompasses obtaining water
and fuel, solid waste collection and disposal, community basic infrastructure and
communal spaces). The social networks range from the informal social networks of
reciprocal assistance and neighbourliness, through community based organisations
and extra community linkages with (for instance) NGOs, to involvement in social
11. It should be noted that the term ‘sustainable’ in this interpretation of the concept of ‘sustainable
livelihood’ is used to indicate a household’s capacity to ensure sustenance of the household, and
does not refer to the ecological meaning of sustainability.
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movements and political mobilisation (Douglass & Zoghlin 1994:177).
The relative importance given to each of the four realms can change over time,
and changes when the situation of the household changes. The allocation of the
different household assets or capitals is first of all an outcome of intra-household
negotiations over the allocation of these resources. This process can be conflictive,
since interests of the different members may differ considerably. The gender division
of labour, gender roles and the division of tasks and responsibilities as assigned to
the different generations within a household do highly influence the outcome of this
process of allocating resources. Furthermore, this process is influenced by the social,
economic, cultural and political context, a context that poses many constraints, especially for poor urban households (van Lindert 1991).
Households thus have a series of assets or capitals that, through a process of
household decision making, are allocated to different realms of urban life, including
to environmental management efforts. Urban environmental management efforts
can be defined as efforts to cope with or improve the environmental conditions of the
direct living environment. There are various reasons to allocate resources to the
realm of habitat and environment. The adverse living conditions can threaten
people’s health and their potential to generate income. An improved environment
can increase the opportunity for home-based enterprises. Research results from Asia
indicate that clean and improved environments can enhance neighbourhood-based
economic development (Ard-am cited in Douglass 1998). Here, it has to be taken into
account that the house is often a very important, if not the only, investment possibility for poor households. It functions furthermore as their savings account and safety
net (Van der Linden 1987, van Lindert 1991, Moser 1998). Douglass (1998) argues
against the conventional wisdom that environmental improvements follow rather
than lead economic growth, or that the poor ‘are simply to busy being poor’ to
bother about environmental issues.
As long as such basic environmental tasks as water management and cleaning
remain arduous and time-consuming they limit improvement opportunities in other
realms. Clean environments can also generate income earning opportunities by
enhancing the health of household members and enabling each to be more productive. Improving the provision of, for instance, drinking water can bring release of
substantial amounts of time for women and children for other activities such as
education and income earning (Douglass 1998).
Allocating assets or capitals to improve the environmental conditions in the
direct living environment, or even giving it priority over other issues can be thus
understood as completely rational, knowing the spin-off effect of improved personal
and family well being and improved income earning opportunities. But all inhabitants in the city, including the poor, also have what Meertens (2000) labelled ‘a life
project’:
‘The concept “life project” refers to more than the immediate material aspects of
survival. It also includes dimensions of life experience, identity and perceptions,
it opens perspectives upon the future in terms of the articulation of proposals and
hopes, both on the individual and collective level. It implies at least a certain
vision of the type of activities and social relationships that may bring the desired
future closer to reality’ (Meertens 2000:1).
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Urban environmental management can also be interpreted as being part of people’s
‘life project’. If we do, we understand it as not only being part of ‘livelihood strategies’, where the reasons to spend time and efforts on improving and managing the
neighbourhood environment can be understood as a rational choice. We can also
understand it as a means to a dignified and less vulnerable way of life, in which
within the context of many constraints some development aspirations can be
realised.
Whether households actually undertake urban environmental management activities depends on various factors. First of all, the very perception of the environmental
problems and the related health risks is a determining factor in taking action (Ardam 1994). Households in low-income urban areas literally live in the direct consequences of environmental problems. Since environmental conditions and their
related health risks have a direct impact on the daily life and well being of the family,
they will fall in its horizon of responsibility. The environmental problems that put
people at risk are related to water, sanitation, hygiene, siltage, drainage, pests, inadequate housing, indoor and outdoor air pollution and solid waste.
Women are the first to perceive such environmental problems. They are the ones
primarily responsible for the household’s health and well being. They have to fetch
water, collect fuel, and deal with the lack of adequate sanitation services. It is considered their responsibility to ensure a clean and safe home for their family, as well as to
maintain the communal spaces. Women are responsible for day-to-day child rearing,
and have to care for sick children. As a consequence of their triple role (Moser 1987)
of being responsible for production and reproduction in the household, as well as
managing the communal environment, women also bear an inordinate share of the
labour burden of household environmental management (Songsore et. al 1998:1,
Douglass 1998:126). Most of the environmental factors that pose health risks are to be
found close to the home, such as indoor air pollution, damp and overcrowded living
conditions, unsafe water or faeces near the door. (Songsore 1996:1). Those who stay
at home, i.e. women, children, the elderly and the sick or disabled, bear an unequal
share of the health risks.
The gap between perception and action can be wide, but the closer the issue is to the
household and the community, the more likely a household is to feel responsible for
it and to contribute to its management. In other words: the closer the issue is to the
household or community, the more an issue falls within the horizon of responsibility.
The ability to identify the source of the problem and/or a possible ameliorating
action is thereby important. The way residents interpret the perceived efficacy of a
certain action will affect their motivation for individual or collective action (Chan et
al. 1994).
A second factor influencing the undertaking of urban environmental management activities is the tenure situation of the household. The more secure the tenure,
the more households are willing to invest in environmental improvement (Van der
Linden 1987; Douglass 1994a; Lee 1994).
A third factor of importance is the composition of the household. The composition and internal make-up of the household is crucial to its capacity to manage its
members’ portfolio of assets and dedicate time to environmental management. The
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more diversified the household, the more likely it is that urban environmental
management activities will be undertaken (Douglass 1994b; Chan et al. 1994). It is
well known that the situation of female-headed households is the most difficult
when they have to deal with poverty and adverse living conditions: one adult
member often has to accomplish all tasks. In two-parent households, allocation of
labour is more flexible, with some members specialising in one task such as income
earning or childcare, and others adjusting more flexibly to changing circumstances.
In general, it can be said that the more adult members a household has, the more
flexible they are in assigning the different tasks.
The stability of the community and the length of stay are possible factors influencing the undertaking of urban environmental management activities (Ard-Am
1994). The assumption is that the longer residents have lived in a community, the
more they are willing to invest in the improvement of their environment.
Finally, the economic position of the household can be of influence: richer households are better able and more willing to pay for environmental improvement (Lee
1994). It was argued earlier that households pay to pass over the burden of environmental management to others if they can afford it.
The household is not a closed, autonomous unit or private sphere. Households
employ their social capital, i.e. their networks of solidarity and other social and
economic exchanges. Households members maintain such networks and exchanges
with extended family members, neighbours, community residents, and various
community and state institutions (McGranahan 1998: 397). Many issues can be dealt
with more effectively in a collective manner. Thus, households not only manage
environmental resources on their own, but are also actively engaged with other
households and in community-based organisations to address common environmental management problems (Lee 1994). Issues of access and management therefore
also appear at a second level: that of inter-household relations at the level of the
street or housing-block, the neighbourhood and the wider community. These relationships are functionally and spatially defined by interpersonal and interhousehold patterns of reciprocal assistance, and by the social system.

1.6

Community-based organisations and urban environmental management

1.6.1
Collective action
According to Yap, ‘a community is a group of people with face-to-face contacts, a
sense of belonging together, shared interests and similar values. In the context of
urban low-income settlements, it refers to people who reside in a geographically
defined area, identify with that area and share an interest in the betterment of that
area’ (Yap cited in Lee 1994:3). At this level, ‘urban environmental management’ can
simply be defined as ‘the organised efforts to cope with and reverse deteriorating
living environmental conditions. This is not confined to households, but extends to
household co-operation at the neighbourhood and community levels’ (Lee 1994:161162). In other words, it includes all activities that households can undertake individually or at the household level, such as separating waste, improving the dwelling
and sanitary conditions, cleaning and maintaining community spaces, as well as the
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activities that are undertaken collectively. Collective activities include joint efforts to
improve water and sanitation provision, roads and sidewalks, the communal spaces
and joint cleanup campaigns.12
The origin of these mobilisations is simple. As Desai (1995) puts it:
‘Groups with a consciousness of common purpose are likely to form organisations. Through their group membership, individuals could become more active,
counterbalancing and shifting power in their favour’ (Desai 1995:56).
There is a wide variety of literature on the emergence, nature and meaning of what
generally is labelled ‘collective action’. According to Della Porta & Diani (1999) these
studies can be classified into four different approaches: collective behaviour;
resource mobilisation, political process and new social movements (Della Porta &
Diani 1999:3). The collective behaviour perspective analyses collective action as an
activity concerned with new values and meaning and the construction of identity.
From the resource mobilisation perspective, the collective movements constitute an
extension of the conventional forms of political action. The actors engage in this act
in a rational way, following their interests. This approach can be traced back to
Olson’s (1965) theory of collective action from a utilitarian perspective (Salman
1993:48, Gilhuis &Volbeda 1992:36). The same rational view on collective action is
also found in the ‘political process approach’, yet this approach pays more systematic attention to the political and institutional environment in which collective
movements operate (Della Porta & Diani 1999). What these perspectives have in
common is that the wide share of literature is focussed on protest movements or
movements such as youth movements, the women’s movement, homosexuals, or
minority ethnic groups, in its majority in the context of the developed countries. This
is different in the new social movements (NSMs) approach. The new social movements approach includes many studies and scholars from the developing world, in
particular from Latin America. The forms of collective action studied under this
approach vary from ‘squatter movements to ecologists, from popular kitchens to
socialist feminist groups, from human rights and defence of life mobilisations to gay
and lesbian coalitions.’ (Escobar & Alvarez 1992:2). Besides the ongoing debate on
how the social movements should be defined, and whether they are ‘new’ or not, a
central topic is the question of whether these movements form a potential power to
transform their societies or not (Escobar & Alvarez 1992, Assies et. al 1990, Salman
1993, Schuurman & van Naerssen 1988). It may be as Elizabeth Jelin stated:
‘…it is the researcher who proposes the reading of a set of practices as a social
movement.(…) Social movements are objects constructed by the researcher,
which do not necessarily coincide with the empirical form of collective action.’
(cited in Escobar & Alvarez 1992:6).

12. Since the word ‘community’ has multiple interpretations and often suggests more homogeneity
than there actually is, we will further use the words ‘neighbourhood’ or ‘settlement’.
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The subject of this study only touches upon a few of the movements analysed within
the framework of these ongoing debates. It focuses on what Walton (1998) labelled
‘collective consumption action’: the mobilisation by consumers of urban services, action
focussed on the availability of collective or public goods and urban services, and
expressed in actions such as land invasions, squatter protests and street demonstrations (Walton 1998:463). Walton distinguishes this form of collective action from labor
action, the mobilisation arising in the sphere of income and employment and the political and human rights action that evolves around the non-material issues of justice,
representation, security, freedom from repression and democratisation (Walton
1998:462-463).
At the household level we differentiated between the perspectives of ‘survival’ or
‘livelihood’ strategies which assume a rationality in the decision making process of
pooling household resources over the different realms of urban life, and the wider
concept of ‘life-project’ that also includes hopes and aspirations as motives for
action. A similar distinction was found in the collective action literature in general
(i.e. the resource mobilisation approach versus the collective behaviour approach).
The same distinction can be found in the reasoning about the collective consumption
action by the urban poor in Latin America. Already in the early 1970s, Portes argued
that activities of Peruvian and Chilean slum-dwellers:
‘can be best understood as fundamentally rational in so far as it involves a calculated sequence of actions aimed at the attainment of realistic ends (….)
Participation or non-participation is a function of rational-utilitarian considerations. Taking part in meetings and social activities consumes time and effort; its
utility, hence, must be evaluated against economic or psychological profits
derived from other activities. Individuals in the slum, like inhabitants of better
parts of the city, can rationally allocate time and effort in accordance with
expected returns. There are problems and aspirations that do require collective
action. Utilitarian considerations dictate that when problems that require
communal action become relevant, participation in voluntary communal associations increases. On the other hand, solution of problems, fulfilment of aspirations,
and absence in general of socially relevant issues results in decreasing participation. Organisations at such time lie dormant. They remain, however, latent as
potential instruments to be employed in future confrontations. From the point of
view of slum inhabitants, the communal association is not an artificial group to
be maintained for its own sake, but an instrumental tool to be employed when
necessary’ (Portes 1972:270-271).
But people can also find non-material benefits. As Gilhuis & Volbeda argue:
‘People do, for instance, derive satisfaction from the process of participation
itself. As any group process, it offers the opportunity to exchange information, to
extend one’s personal relations network, to experience group solidarity, to build
and share a common identity, increase one’s self-awareness and so on’ (Gilhuis
&Volbeda 1992:36).
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1.6.2
Community-based organisations
The necessity for collective action to improve the conditions at the neighbourhood
level often leads to the formation of neighbourhood based organisations. Many
names and definitions exist of organisations at the community or the neighbourhood
level. They are often referred to as grassroots organisations or, in the Latin-American
context, organizaciones de base (grassroots organisations), self-help groups or people’s
organisations. What these organisations have in common is that ‘a self-help organisation is a membership organisation, which implies that its risk, costs and benefits
are shared among its members on an equitable basis and that its leadership and/or
manager are liable to be called to account by membership for their deeds’ (Verhagen
1987). In this study, we prefer to use the term community-based organisations
(CBOs), defined as ‘any type of organisation, formal or informal, which is based on a
group of people living or working together and who associate to pursue common
interests. They are characterised by being local in focus, and being directly accountable to their constituents’ (Davidson & Peltenburg, 1993:13). Most informal and social
organisations are formed around concrete and direct needs, and the activities undertaken are aiming at direct and concrete results (Salman 1993).
Community-based organisations are a well-established feature of low-income settlements (Desai 1995, Peattie 1990). Many settlements have a kind of neighbourhood
organisation whose organisational principle is the locational one. This is only one of
the possible forms CBOs can take. The form that neighbourhood organisations take
varies considerably around the world. One characteristic that most of them share is
that they comply with the requisites of being a membership organisation, with some
kind of internal hierarchical structure, having some kind of management committee
or neighbourhood council with a president, vice-president, a secretary and a treasurer, and voting rights of the members during general assemblies.
A second form of CBO formation is organised around sectoral or thematic issues.
Here they are organised around group characteristics such as the organisations of
micro-entrepreneurs, associations of rag pickers or street vendors, or the wide variety of women’s organisations organised around issues of nutrition, health or gender
issues.
The first step in managing collective initiatives is to mobilise participants. Leadership and informal networks are important resources in the mobilisation for collective
action.
1.6.3
Neighbourhood leaders
Collective action requires leaders. As Bader puts it: ‘Collective action without leadership is historically unknown and theoretically not to be expected’ (Bader 1991:219).
What do we know about the leaders of these organisations? Leaders are, generally speaking, better educated, better employed, more prosperous and more highly
motivated than the community they represent (Desai 1995; De Wit 1993). Residents
seek a strong figure with leadership qualities, who can bargain with officials and
politicians, and has the right contacts with influential people. The leader should be
well educated and presentable. A general image of the community leader is that he
(and it should be noted that these leaders are very often men) works hard, sacrificing
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his time, energy, and quite often even some of his own money. In return, he has some
power to make decisions. Leaders are chosen for their qualities, but in the evolution
of their leadership, they acquire further authority, information and power (Burgwal
1995:19). In the process of settlement development, leaders can turn into a constraining factor, deliberately monopolising their contacts and information and even
forming an outright hindrance to settlement development if the development poses
a threat to their vested leadership. In a study on neighbourhood leadership in Quito
(Ecuador), Burgwal comes to the conclusion that, in the long run, horizontal organisation leads to internal vertical relationships within the organisation, as well as
dependency on external agents.
Community organisations may hinder their constituents in getting effectively
organised, or not allow residents access to the authorities other than through the
mediation of the leaders. The leaders, in addition to the positive image of the hardworking sacrificing man as a motivation, also assume office because of the opportunities for personal gain. They use their position to seek social status, to gain financial
benefits and, at times, realise political ambitions (Desai 1996). These tendencies are
not only found in the neighbourhood organisations, but also in the women’s organisations (Burgwal 1995). One cannot even state that there are ‘good’ leaders (hard
working, trying to represent the interest of the members) and ‘bad’ leaders (corrupt,
seeking personal benefit). Each leader can have a Janus face, alternating ‘good’ activities with ‘bad’ ones (de Wit 1993:285).
1.6.4
Informal social networks
It has been extensively proven that the informal social networks in low-income
urban areas form a safety net for the inhabitants (Plantenga 1987; Ypeij 2000; De Wit
1993; Espling 1999; Moser 1998). The formation of informal social networks is one of
the strategies for stabilising daily life in often unstable living conditions. People
derive both material and emotional support from these informal social networks.
This can range from pooling childcare, helping with domestic work or home
construction, or exchange of services and information, to mediation in domestic
conflicts or conflicts between neighbours, pooling financial resources and setting up
informal credit schemes (Espling 1999; Ypeij 2000; Plantenga 1987).
Within each culture, there are explicit or implicit rules on desired behaviour to
sustain the networks. One of the principal elements is reciprocity (Plantenga 1987, de
Wit 1993). People provide help with the expectation that it will be returned later.
Providing assistance in any form is also understood as building up a kind of ‘social
credit’ one can draw on in the future (Ypeij 2000). Individuals or families who for a
longer period of time are not able to respond to demands, for instance because of
personal problems, are gradually excluded from the networks (Plantenga 1987).
People showing consistently ‘bad behaviour’ according to the standing norms can
also be excluded. What actually is considered ‘bad behaviour’ depends on local
culture, but also varies over time. In Lima, for example, for years becoming a single
mother was considered immoral behaviour, but nowadays it is widely accepted
(Ypeij 2000).
On the other hand, it has been noted that in urban areas the traditional communal
systems of exchange that are created on principles of reciprocity and redistribution
and not on market relations are considerably weakened when neighbourhood conti-
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nuity is degraded, land or other resources are difficult to secure, social stratification
is high, or constant involvement in the search for paid work destroys reciprocal and
distributive relations. Society and social relations have been transformed in the city
to the extent that we need to be sceptical of an a priori assumption that collective
action will be taken up spontaneously (Lee 1994:4).
Although both women and men participate in informal social networks, this
space is also linked to gender. Whereas, generally speaking, men concentrate more
on networks that have to do with employment or employment opportunities, with
politics or the ‘public side’ of neighbourhood affairs, women participate more in the
informal social networks at the neighbourhood level.
1.6.5
Neighbourhood based environmental management: possibilities and constraints
Studies have shown that under supportive conditions, communities can manage
roads, waterways, sanitation facilities, waste collection and disposal systems, can
maintain green areas and public spaces, construct basic physical and social infrastructure, and are capable of developing and enforcing access rules and reciprocal
obligations among community members. Many communities have institutionalised
environmental management by, for example, organising waste collection and periodic neighbourhood wide clean-up campaigns. They manage credit schemes,
participate in construction of drinking water and sanitation facilities, and level roads
(Lee 1994). In summary, communities can and do address those environmental problems that are identified as (health-) threatening. These improvements realised at the
neighbourhood level form part of the consolidation process.
As within the household, many fundamental contradictions also exist at the
neighbourhood level, that limit or hinder effective organisation and collective action.
These contradictions have to be taken into account. First, there is often a serious
contradiction between the degree of community homogeneity required to develop
effective local organisation and the actual social, economic and political heterogeneity that often exists at the neighbourhood level. Secondly, there is a contradiction
between the collective solidarity necessary for neighbourhood organisation, and the
individualism generated by the survival strategies of low-income households.
Thirdly, there is a contradiction between the assumed homogeneity of family structure and the stereotypical sexual division of labour, and the reality that many
households are de facto headed by women. Although women actually have a triple
burden – their reproductive, productive and community management tasks – the
important role they play in community participation is usually not recognised (Lee
1994:168).
Whether a CBO is effective in achieving its objectives partly depends on the
possibilities for overcoming these internal constraints. A second factor of importance
is to what extent the CBOs are able to establish linkages with actors external to the
community, such as local government, public utilities or NGOs.
1.6.6
Alliances
Collective action often requires an alliance with an external actor to achieve concrete
results. The changes in the institutional context which were highlighted in this chapter – decentralisation, privatisation and increased share of different actors in the
planning process – also affect the setting in which CBOs search for partnerships. As a
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consequence of decentralisation, municipal governments have become increasingly
important in helping CBOs make their demands. As a consequence of privatisation,
the range of actors that can provide the basic urban services has increased. CBOs
have to deal with more private-sector actors than previously. Several authors have
indicated that private sector’s characteristic striving for profit maximisation can
make them less interested in providing basic services for the poor (Devas 1999,
Mwangi 1999, Batley 1997). A (more) participatory planning process can lead to a
situation where there is at least an institutional space for various CBO leaders to
express the needs of those they represent. Whether this means that they also can
influence the agenda setting differs highly from locality to locality.
It should be born in mind that the necessity and/or importance of the alliances
with external actors varies greatly with respect to the environmental issue to be dealt
with. Issues at the household level such as combating indoor air pollution, improving on-site sanitation or improving shelter are much more a private matter, which
can even be dealt with without inter-household co-operation. Issues of clean-up
campaigns and the maintenance of public space can be dealt with by the community
organisation without external support. However, larger issues such as piping in
drinking water or installing a sewerage system generally require substantial support
from external actors, due to the high investment required. The relative importance of
the links with outside actors for each of the subjects to be dealt with at the household
or community level is summarised in Figure 1.5.
For those issues where the alliance with external actors is very important, CBOs
basically place demands on the state or public utilities for the redistribution of the
means of collective consumption. If they are successful in this respect, it will influence the process of neighbourhood consolidation.
Figure 1.5

Importance of alliances with external actors in improving the
environmental conditions at household and neighbourhood level

Household level

More

Importance of alliances with
municipal or other external
actors

Indoor air pollution
On-site sanitation
Housing
Fuel use

Source: Lee (1995: 7)

Less

Neighbourhood level
Piped water supply
Sewerage
Drainage
Electricity
Solid waste disposal
Fire safety
Open space

Walkways
Solid waste collection
Disease control
Animal waste
Noise
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1.6.7
Neighbourhood Consolidation
Most of the settlements that originate from invasions or subdivisions are to be found
in peripheral areas, or at sites unsuitable for urbanisation (swamps, former garbage
dumps, sites close to industries and the like). Although a certain percentage of informal settlements are relocated, most of them survive. Then, an often lengthy process
of neighbourhood consolidation starts. This incremental development process covers
four different basic areas:
– a rise of the de facto tenure security;
– an increasing level of services and infrastructure, and improvement of the housing stock;
– improving economic conditions; and
– arising of social networks and organisations (Baken et al. 1991) and the formation
of leadership.
Security of tenure is a prerequisite for neighbourhood development. It has repeatedly been shown that there is a strong correlation between de facto security of tenure
and neighbourhood consolidation (Douglass 1998). Even if official land titles are not
issued, but the government responds to the demand for urban services by installing
them, people know that they can stay.
The large body of literature on the physical consolidation process of informal
urban settlements consistently attests to the struggle for the same elements: schools
and primary health care centres, electricity, road infrastructure and transportation,
water and sanitation, drainage, solid waste management and communal space.13
Most of the economic activities that develop in these settlements are informal in
nature. In the course of the consolidation process this can mature into neighbourhood-based economic development (Baken et al. 1991). What starts as a very small
home-based activity can gradually grow into a shop for the neighbourhood, or even
supply clients from outside the neighbourhood.
In the realm of the social system there are different networks of social relations
that arise. These include the previously discussed different types of CBOs (the territorially oriented neighbourhood organisations and the sectoral or thematic
organisations). In most of the informal settlements some kind of neighbourhood
organisation or council is formed, which strives for settlement improvement Their
characteristics are related to the characteristics of the settlement, as well as the attitude of the authorities. (Desai 1995). The second form of social organisations are the
informal social networks between households.
Neighbourhood development or consolidation is a process in which the legal, physical, economic and social aspects are strongly interrelated. The ‘de facto’ acceptance
of an informal settlement by government officials ensures tenure, and decreases the
investment risks. It opens up the possibility for the installation of basic services,
which in turn can stimulate economic development, since workshops and manufac-

13. As stated earlier, this process has hitherto been studied under the name ‘Habitat Studies’. Some
examples are: De Wit 1993; Desai 1995; van der Linden 1987,1992,1997; Salman 1993; Plantenga
1987; Moser 1987; van Westen, Gilhuis and Volbeda 1992. For Peru: Matos Mar 1977, Blondet 1986;
Riofrio 1987; Lobo 1984; Lloyd 1980; Dregregori 1986.
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turing strongly depend on the availability of water and electricity. The formation of
informal social networks can open up access to resources such as job opportunities
and credit. The formation of the neighbourhood organisations can strengthen the
demand-making power towards external actors, such as the municipality, politicians
and public utilities (Baken et al. 1991). Over time, the consolidation process often
brings two other transformations: an increase in density within the settlement, and a
change in its relative location. With consolidation come better roads and better transport connections, which decrease the relative distance to the ‘formal’ city and the job
opportunities outside the neighbourhood.

1.7

In conclusion

In this chapter we presented an overview of the current debate on ‘sustainable development and cities’ to set the framework for this study. We will take up several
elements from the general debate that are of particular importance to understand
urban environmental management efforts of households and CBOs in low income
neighbourhoods in developing countries.
We understand the city as a system comprising mutually influential subsystems. We
will use the classification into different subsystems to unravel the different layers of
analysis in this study undertaken at the neighbourhood level. We will thus take the
neighbourhood as an elementary building block of the city in which we find a reflection of these subsystems.
The system of the city consists of the natural system, the support system and the
human system. The urban environmental issues at the different geographical levels
of scale are a result of the dynamics between the different systems, and are a result of
transfer mechanisms that allow the transfer of consequences over time (to future
generations) and physical scale (from the home and the neighbourhood and the city
to the region and the globe). The human agent has a limited view of the impacts over
time and scale, a limited scope of action and a limited sense of responsibility, but will
act on the problems in his or her immediate vicinity which have an impact on his
daily life. Urban environmental problems fit this pattern, especially those in lowincome areas in developing countries.
The urban environmental problems have been classified into two different agendas,
the ‘green’ and the ‘brown’. The green agenda includes those issues related to the
ecosystem (typically further away on the time and space dimensions and outside of
what was defined as the horizon of responsibility) and the brown agenda issues
those environmental issues that affect human health directly. It was concluded that
households in low-income urban areas in developing countries give more attention
to the brown agenda issues. Households in low-income urban areas directly experience the consequences of adverse environmental conditions and have few
opportunities to transfer effects to other levels.
The green agenda is the agenda clearly linked to ecological sustainability. The
brown agenda however encompasses also development goals. If we consider urban
environmental management as a process that has to address both agendas simulta-
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neously, and if we want to discuss the possible contribution of households and CBOs
to this process, we thus have to consider the impact of neighbourhood urban environmental management on both the green and brown agenda issues.
The health threats faced by the inhabitants are considered to give rise to local
initiatives to improve the environmental conditions. It can be expected, therefore,
that households and CBOs act more on issues that are nearby and well known than
on issues at a higher level of scale or only having an impact in the long run. The
issues that are dealt with at the neighbourhood level can be seen as an integrated
part of the process of neighbourhood consolidation, in which the different systems
that were identified at the city level are repeated on a lower level of scale.
The analysis of the literature on household- and neighbourhood-based urban
environmental practices indicated that households and CBOs do undertake initiatives to improve the environmental conditions in their neighbourhoods. There is
evidence that, under certain conditions, initiatives can be undertaken to improve the
conditions of water supply, sanitation and drainage, to manage and improve
communal space, to deal with problems of inadequate waste management and to
combat household environmental problems.
The literature suggests that the extent to which households undertake these activities or participate in activities of CBOs is influenced by a certain set of household
characteristics. Among these are the composition and size of the household, the
tenure situation, income and education levels and the time the household has spent
in the neighbourhood. Also, the functioning of the CBOs seems to depend on a
certain set of conditions, such as the age of the settlement and the tenure situation.
What has not been analysed in the literature so far, but is included in this study, is the
relationship between the consolidation level reached in a certain neighbourhood and
the activities of the neighbourhood organisation.
Some issues at the neighbourhood level have been singled out: the role of the
leaders in the process of collective action, the role of the informal social networks,
and the differences between the different kind of CBOs.
A last factor of importance for the effectiveness of the initiatives undertaken is
the alliances or ‘partnerships’ that CBOs manage to establish with external actors.
The importance and possible content of these alliances differs per environmental
issue. It has been concluded that these alliances are more important for neighbourhood environmental management efforts than for household efforts, and become
more important when the improvement of an environmental condition is more capital intensive.
The framework for the research is now set. The way in which we tried to make these
theoretical concepts presented here operational in the field will be discussed in the
following chapter.

2

METHODOLOGY

In this chapter, we will return to the major research questions and develop the
conceptual framework and methodology with which to tackle these questions in a
peripheral district in Lima. As stated in Chapter 1, the research topic is ‘the urban
environmental management activities undertaken by households and CBOs in
peripheral settlements in Lima’. As has been indicated, the aim of the study is to
place these neighbourhood-level initiatives within the wider framework of urban
environmental management, and link them with the discussion on the sustainability
transition. Several constraints to doing so, such as the lack of a coherent theoretical
framework for urban environmental management and the lack of a comprehensive
understanding of the relations between the different subsystems of the city, have
been discussed in the theoretical chapter.
This chapter first introduces the three major research questions and related subquestions. Thereafter, we will discuss the conceptual framework, the study area, the
research methodologies and the operationalisation of the major concepts.

2.1

Research questions

The major research questions addressed in this study are:
1 To what extent and under what conditions do households and CBOs in Pampas
and Pamplona de San Juan undertake activities that contribute to the improvement of the environmental conditions of their neighbourhood?
2 What alliances do the CBOs establish with external actors?
3 What do their activities contribute to the transition to sustainability?
To answer the first question, the following sub-questions have been formulated:

1a. What activities to improve the environmental conditions are undertaken at the
household level, and to what extent do household characteristics influence the
undertaking of these activities?
The literature suggests that undertaking of and participating in activities to improve
environmental conditions are influenced by household characteristics such as size,
composition, income level and length of stay in the neighbourhood (Douglass 1994,
1998, Ard-Am 1994, Chan et al. 1994). Studies as cited in Chapter 1 even suggest the
nature of this relationship: the larger and especially the more diversified the household composition is, and the longer their time residing in the neighbourhood, the
higher their participation will be. Furthermore, it can be derived from the literature
that the higher the (de facto) security of tenure and the longer people have lived in a
certain neighbourhood, the more they are willing to invest in the improvement of
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their neighbourhood. A final assumption is that people are more willing to invest
close to their home, within their immediate horizon of responsibility, than for
improvements on higher levels of scale.
The expected relations are formulated in the following hypotheses:
1 The less diversified the household in terms of size, composition and income-earning opportunities, the less likely that significant attention will be given to
environmental management.
2 The degree of engagement in household and community environmental management is positively correlated to the length of stay in the neighbourhood and the
strength of social networks in the neighbourhood.
3 Inhabitants do organise around those problems that are clearly visible, well
known and have a negative impact in the short run. The longer the distance in
time, space and scale, the less inhabitants are willing to invest in improvements.
4 Inhabitants are willing to invest in the improvement of their face block and
defended neighbourhood1, but less willing to invest in improvements at higher
geographical levels of scale.

1b. What activities to improve environmental conditions at the neighbourhood level are
undertaken by CBOs, and how do characteristics of the neighbourhoods influence
the undertaking of such activities?
A similar line of reasoning to that presented for the household level can be given for
the participation of the households in the activities that CBOs can undertake to realise environmental improvement. It is assumed that the undertaking of these
activities depends on a set of variables. A very well known factor is the importance
of the perceived security of tenure; people are less willing to make investments if
they are not sure whether or not they can stay.
There are also elements that are not dealt with in other studies, but whose potential significance was discovered during the first fieldwork period: the consolidation
level of the neighbourhood, the age of the settlement, the strength and character of
the social networks. The assumed correlation is that the stronger the social network
is, the higher the participation. However, it is difficult to unravel cause from effect: is
participation higher because the social network is strong, or is the social network
strong because participation is high? First of all it is important to investigate whether
the assumption that a strong social network coincides with higher participation rates
is correct or not.

1.

These concepts will be discussed in Section 2.5.
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These considerations resulted in the following hypothesis:
5 Urban environmental management activities undertaken by the CBOs can be
determined by the legal status (security of tenure), the phase of neighbourhood
consolidation and the age of the settlement.

2.

How do the households and CBOs relate to external actors, and what significance
do these alliances have for the initiatives for improving the environmental conditions?

The literature indicates that relations with external actors are important for the
success of the improvement activities of CBOs, and that the importance of these linkages differed from activity to activity. First of all, we have to identify the external
actors who play a role in the study area. Then the questions of whether the households and CBOs relate to these other actors and, if so, how they establish these
relationships have to be answered. Last but not least, it is important to assess
whether the achieved results in a neighbourhood are strongly influenced by these
alliances. The assumption is that the more relations there are with external actors, the
more environmental conditions are improved in terms of water and sewerage, roads,
waste management and ‘greening’ public space.
The corresponding hypothesis was formulated as follows:
6 The more alliances with external actors are established by the neighbourhood
organisations, the more improvements of the environmental conditions are realised.

3.

How do the activities undertaken by households and CBOs address the transfer
mechanisms underlying environmental problems, and what do they contribute to
the transition to a greater sustainability?

In the theoretical chapter we discussed the different meanings of sustainability, and
the general criteria for ecological sustainability (see section 1.1). We also indicated
that we would focus in this study on only two tendencies underlying many environmental problems: transfers over time and scale and the tendency of actors to limit
their sense of responsibility to the more intimate scales of the family and the neighbourhood. The transition to sustainability requires that these mechanisms be
addressed. We therefore defined the following criteria for the contribution to sustainability for the purposes of this study:
1 Environmental consequences are not transferred over time or space;
2 The horizon of responsibility is extended over time and scale, making this horizon converge more with the horizon of impact (for households from the household to the neighbourhood level; for the neighbourhood organisations from the
neighbourhood level to the level of a wider urban conglomerate, such as the
community of limited liability; for local government from the municipal level to
beyond the limits of their jurisdiction).
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A variety of indicators have been developed to measure the process of ‘sustainable
development’ (Bossel 1999; UNCHS 1999; Warburton 1998). All these indicators
reflect changes over time in economic, social and political issues. Very few of them
reflect directly the dynamics between the subsystems. Consequently, these indicator
systems are more oriented to the symptoms of the current development pattern than
at the mechanisms underlying the emergence of environmental problems. We therefore decided that it would be more useful to first assess whether these underlying
mechanisms are addressed, rather than to concentrate on indicators. The contribution of households and CBOs to the sustainability transition will therefore be only
assessed in qualitative terms, indicating the relative importance.

2.2

The conceptual framework

The relations assumed to exist are expressed in the conceptual framework (Figure
2.1). At the centre, we find the topic of this research: the activities undertaken by
households and CBOs to improve the environmental conditions of their neighbourhood. It is assumed that the kind of activities undertaken by both households and
CBOs are influenced by the characteristics of the households living in that neighbourhood (size, composition, length of stay, education, income and tenure). These
characteristics are one of the four elements of what in the theoretical chapter was
identified as the human system.
A second element of the human system is the total of informal social networks. It
has been argued (see section 1.6.4) that the formation of these social networks is part
of the process of neighbourhood consolidation. The formation of these networks is,
of course, influenced by household characteristics. A relationship is assumed
between the strength of the social networks and the undertaking of urban environmental management activities, but it is difficult here to distinguish between cause
and effect.
A third element is made up of the neighbourhood characteristics: elements such
as the physical consolidation, the security of tenure for the settlement as a whole and
the age of the settlement. Again, it is difficult to distinguish cause and effect: the
neighbourhood characteristics influence the undertaking of activities, and the activities in turn influence the neighbourhood characteristics. This set of characteristics
belongs to what was identified as the support system at the neighbourhood level.
A fourth element is the linkages that are developed with external actors such as
the municipality, the public utilities and the NGOs. In this study only one side of this
relationship is investigated; namely how the linkages are developed and how these
linkages influence the undertaking of urban environmental management activities.
The feedback on the governance system, such as voting behaviour, has not been
considered in this study.
The scheme also indicates the limitations in this study. Not all subsystems relevant to neighbourhood consolidation are dealt with in this study. This study focuses
on urban environmental management activities, not on the complete process of
neighbourhood consolidation. The development of the economic system is therefore
not addressed extensively.
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Figure 2.1

Conceptual Framework

HUMAN SYSTEM

INDIVIDUALS/
HOUSEHOLDS
Household
characteristics

Size, composition, income,
level of education, tenure,
length of stay in the
neighbourhood

SOCIAL SYSTEM
Social networks,
intrahousehold co-operation,
demographic
characteristics

Activities undertaken by
households and
CBOs to improve
the environmental
conditions of their
neighbourhood

GOVERNANCE
SYSTEM
Alliances with
external actors

SUPPORT SYSTEM

INFRASTRUCTURAL
SYSTEM
Characteristics of the
neighbourhood
(Water and sewerage,
roads, solid waste
management, housing,
green areas and public
space, age, security of tenure)

(Local government, other
government entities, public
utilities, NGOs)
Municipal institutions, legal
and regulatory framework,
relations with higher levels
of government

NATURAL SYSTEM: Characteristics of the natural environment, relative location

One important element – politics – is not being dealt with in this framework. Processes of urban development and neighbourhood consolidation in Latin America are
known to be highly influenced by politics. This theme was taken up in the first field
visit, but was dropped on the basis of field experiences and advice from Peruvian
researchers. Political affiliation and influence has become a sensitive topic in Peru.
Most of the consolidation process in the study area took place during the 1980s, a
time of intense political disputes in Peru (see Chapter 3). The respondents in the
study area were reluctant to speak about this period, and even NGO workers
preferred not to go into detail. Taking up the issue explicitly might have influenced
the research process negatively. Political influences will therefore only be dealt with
insofar as they emerged more or less spontaneously in the informal conversations
and open interviews.
To assess the contribution of the urban environmental management activities undertaken at the neighbourhood level, we must place them in the wider context of the
city and of urban environmental management. The relevant urban environmental
management-related factors of the system of the neighbourhood will be discussed as
part of the wider city environment.

46
2.3

Chapter 2

The study area

Fieldwork was carried out in Pampas de San Juan and Pamplona, two subsections of
the peripheral district San Juan de Miraflores in Lima, Peru. Lima is characterised by
what are called bolsones de pobreza or ‘poverty bags’: three clusters of peripheral
districts that resulted from invasions by poor families, along the three major traffic
axes. These three ‘poverty bags’ are also known as the three ‘cones’, the Northern,
the Eastern and the Southern Cone. In these three ‘cones’ there are a total of over
1,000 low-income settlements, which house together over 1.8 million people (MLM
1996). These peripheral districts in the Cones show similar characteristics in terms of
type of housing, economic activities, infrastructure provision and income. As Dietz
notes: Across a wide range of indicators – age, employment, occupation, housing,
population density and financial resources – Lima has shown itself remarkably
homogeneous by social class (1998:71). That is, there are rich districts, middle income
districts and poor districts. Dietz characterises the poor peripheral districts as being
created by people ‘that fend for themselves by creating self help housing through
land invasions, which are subsequently incorporated into the city as large homogeneous chunks of poor people with minimal financial resources to meet their endless
needs’ (Dietz 1998:71). San Juan de Miraflores ranked 9th out of the 13 officially
‘poor’ districts in 1985 (Dietz 1998:78).
Within this ring of peripheral districts, San Juan de Miraflores was chosen because a
befriended NGO had a history of experience there and could provide extensive background information on the district and its history, as well as the initial contacts.
San Juan de Miraflores is a district with around 300,000 inhabitants (in 1999) and a
history beginning in 1954 (see Section 5.1). It is the central district of the Cono Sur. Its
most important feature is that in the district centre there are several large wholesale
markets which supply many of the retailers of the Cono Sur. The district centre,
which also is the oldest part of the district, is the economic heart of the Cono Sur as a
whole and attracts customers from far beyond the boundaries of the Cono Sur.
Within the district of San Juan de Miraflores, a choice had to be made for a smaller
study area, which had to meet the following criteria:
– Be representative of the Limenean peripheral districts with regard to income
levels, social characteristics and invasion history.
– Have reached a consolidation level that permitted a study headed by the question ‘to what extent have households and CBOs contributed to the improvement
of the environmental conditions’. In other words: some consolidation should
have been realised already. This criterion excluded several of the most recent
invasion areas.
– Have CBOs that still had some kind of activity with respect to urban environmental management activities.
One of the sub-sectors of San Juan de Miraflores, Pampas de San Juan, met these
criteria. The choice for this sub-sector as the study area was also influenced by the
first impressions received while visiting the different sub-sectors of San Juan de
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Miraflores. In contrast with other sub-sectors, such as Pamplona, Pampas de San
Juan showed more life and dynamism. Numerous patches of green dotted many
settlements in Pampas de San Juan. People were busy planting trees, entire streets
were surrounded by green, and there were some modest parks. Other people were
busy levelling roads, and some of the settlements were obviously kept clean by the
inhabitants themselves. In many settlements, people were building houses. In other
words, inhabitants of this part of San Juan de Miraflores showed a clear commitment
to improving the conditions of their neighbourhood. Since in several parts of
Pamplona the first introductory conversations confirmed the impression of dormant
organisations, it was decided to place the research in an area that still showed signs
of community and individual activities.
A rapid urban appraisal during the first field visit made it clear that within the subsector, a classification of the different kind of neighbourhoods had to be made. First
of all, it became clear that there were considerable differences with respect to the
level of physical consolidation. Some settlements had most of the elements of basic
infrastructure (water, sewerage, electricity, paved roads) and had reached a considerable level of consolidation of the house (built in durable materials, with a concrete
roof). In other settlements, people had no infrastructure and were still living in straw
huts or wooden shacks. An initial distinction was made between the settlements
with water and sewerage (these settlements all dated from before 1988) and without.
A second difference was the kind of legal form the settlement had chosen. Some
settlements have the legal status of cooperativa or asociaciones (co-operatives), others
that of asentamientos humanos (squatter settlements)2. In theory, the difference
between these two different legal forms in Peru is that cooperativas and asociaciones
first buy a piece of land, which they then urbanise, whereas asentamientos humanos
result from invasions. Moreover, regulations and access to credit schemes for inhabitants of cooperativas and asociaciones differ from those of the asentamientos humanos. As
a result of these differences, the process of infrastructure provision can differ as well.
All cooperativas and asociaciones were formed before 1983. Government changes thereafter enhanced a new wave of invasions.
The rapid urban appraisal indicated that in the older parts of Pampas de San Juan,
many CBOs were in a process of transformation. The impression arose that it was
primarily the neighbourhood organisations that were losing importance. This made
it clear that to properly investigate what happens during the process of consolidation, settlements had to be included that were older and at a more consolidated stage
than Pampas de San Juan had reached. It was therefore decided to include several
settlements from the sub-sector Pamplona. Pamplona has a similar invasion history
to Pampas, but is ten to fifteen years older than the latter’s oldest settlements. These
criteria led to the following classification of neighbourhoods (see also map 2.1):

2.

In section 5.2.1 the differences between cooperativas and asociaciones on the one hand, and the asentamientos humanos, on the other, will be explained in more detail. This section will also discuss the
governmental changes.
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1 Old settlements, Pamplona. These are settlements that were founded between
1967 and 1971. Most houses are built from durable materials and several streets
were paved at the beginning of the fieldwork. The settlements obtained the full
connection to the water works around 1980. These settlements in Pamplona are
asentamientos humanos.
2 Intermediate settlements, Pampas cooperativas. These are the settlements that
originated as housing co-operatives (cooperativas or asocaciónes) and have maintained their status as such (see section 5.4). Most of the houses in these settlements are built from durable materials and are connected to the water and
sewerage system, and some roads are paved. All cooperativas were founded
between 1975 and 1983.
3 Intermediate settlements, Pampas asentamientos humanos. These are the settlements that at the beginning of the fieldwork fell in the category asentamiento
humano, at least in theory had access to favourable credit schemes for infrastructure provision, and were formed between 1975 and 1988. Most of the houses in
these settlements are built from durable materials and all settlements have a connection to the water and sewerage system. At the beginning of the research none
of the internal roads were paved.
4 New settlements: Pampas unconsolidated. The settlements formed in 1989 or
later are all asentamientos humanos. The houses are made of straw or wood, and
there is no connection to the water works.
A more detailed description of the conditions in the four different kinds of neighbourhoods in the study area will be given in Chapter 5. Basic information on the four
categories is summarised in Table 2.1 (an overview of the details of each settlement is
given in Annex 1).

2.4

Research methodologies

To answer the research questions a set of both quantitative and qualitative research
methodologies was used. In the exploratory phase of the research, where the major
concepts still had to be made operational in the field, we basically relied on qualitative techniques. After first assessing the kind of urban environmental management
activities relevant in the study area, as well as the indicators of participation and
social networks, surveys were developed to verify the relations formulated in the
hypotheses. In the last phase of the fieldwork, the research gradually became more
action oriented.
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Table 2.1

Basic characteristics of the four different types of settlements
Pamplona
Pampas
(old)
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

Total

3a

8

21

15

47

Number of plots

3,442

3,010

6,701

964

14,117

Average year of
foundation of the
settlement

1,968

1,979

1,983

1,991

Individual land title

yes

no

yes

no

Domestic water
connection

yes

yes

yes

no

Number of
settlements

Source: First and second neighbourhood leader surveys, 1996,1998.
a.

In Pamplona, three of the oldest settlements were selected

2.4.1

The quantitative techniques

The first neighbourhood leader survey
During the first fieldwork period in 1996, a short questionnaire was distributed to 54
leaders of CBOs. This included 39 leaders of neighbourhood organisations and 15
leaders of other CBOs in the study area, such as communal kitchens, community
health workers, ‘glass of milk committees’ (see Section 4.3), and community-run daycare centres. The short questionnaire served two goals. First, the aim of the survey
was to develop a general impression of neighbourhood characteristics such as its
age, the number of plots, its organisational form and the general characteristics of the
neighbourhood organisation. It was also intended to give a preliminary idea of the
perception of the environmental conditions and the kind of environmental issues
that were taken up by the neighbourhood organisation. The second aim of the survey
was to create a basis with the respondent for a longer open interview. Based on the
responses to the short questionnaire, it was possible to ask more detailed questions
on the history of the settlement and of the different activities of the CBO. From this
first short survey, it became clear that the neighbourhood organisations undertake
most of the urban environmental management activities, and only in specific cases
do the other CBOs play a role. From then onwards the other CBOs – which were far
more numerous – were no longer considered in surveys, but were only investigated
with qualitative methods.
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Map 2.1

Classification of the neighbourhoods in Pampas de San Juan
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MAP 2.1 CLASSIFICATION OF THE NEIGBOURHOODS
IN PAMPAS DE SAN JUAN
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de
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LEGEND
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Pampas Consolidated
Chorrillos

Pampas Unconsolidated
Source: Second neighbourhood leader survey, 1997.
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Second neighbourhood leader survey
For more detailed information on the undertaking of urban environmental activities
by the neighbourhood organisations, and especially to explore the linkages with
external actors in more detail, a second neighbourhood leader survey was taken in
the summer of 1998. This survey was given to all 473 secretarios generales of the neighbourhood organisations in the study area.
First household survey
The information gathered during the first fieldwork period was used to develop a
questionnaire, which was given to 400 households in Pampas and 100 in Pamplona.
To enable proper comparison of the data, a stratified sample was taken, over-representing the households in the most recent settlements.4 The questionnaire identified
all household characteristics relevant to the study (size, composition and age structure of the household, income, education, migration history and the like), as well as
questions on the perception of the environmental conditions, urban environmental
management activities at the household level, and participation in the urban environmental management activities organised by the neighbourhood organisation. The
questionnaire also included questions on participation in the neighbourhood organisation in general (assemblies, elections), as well as an assessment of the social
networks in the neighbourhood and beyond. Given that women are the most
involved in daily urban environmental management activities, the questionnaire
was directed to the principal and responsible woman in the household.
Second household survey
After the analysis of the data of the first household survey, it became clear that the
data, especially those on participation in urban environmental management activities organised by the neighbourhood organisations, were not enough to fully answer
the research questions. A second household survey was then undertaken to fill this
gap. This survey was carried out among 200 households that had participated in the
first survey, so only the additional data needed to be gathered. This second survey
covered the history of participation in neighbourhood urban environmental management affairs in detail, and included several questions about who the respondents
considered responsible for several of the environmental problems. To be able to
analyse data on participation and perception of responsibilities by sex, this questionnaire was given to an equal number of men and women, equally spread over the four
types of neighbourhoods.
Measuring household waste production
Official estimates of household waste production in Lima are unreliable (see section
3.2). To get a more accurate estimate than the general figures available the produc-

3.

4.

Not all neighbourhoods were identified during the first fieldwork. Some small new neighbourhoods within the boundaries of other neighbourhoods were discovered only in the second fieldwork period. The research was carried out in 47 neighbourhoods: 3 in Pamplona and 44 in Pampas
de San Juan.
For sample details see Annex 2.
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tion of household waste and its composition was measured. For a detailed
description of the methodology used see Annex 3.
2.4.2
The qualitative techniques
A combination of qualitative research techniques was used. This included open
interviews with key informants (municipal workers, NGO workers, CBO leaders
and inhabitants), a rapid urban appraisal, participatory observation, focus groups
and workshops.
The fieldwork started with numerous open interviews primarily with CBO leaders
and, to a lesser extent, inhabitants of the study area, so as to operationalise the major
concepts in the field (see section 2.5). A rapid urban environmental appraisal was
undertaken to map the current environmental conditions. To this end, thematic maps
were developed that indicated the situation with respect to water and sewerage, the
number of real parks and most important private green spaces, the state of the roads
and the major accumulations of uncollected waste.
Several participatory techniques were applied to assess the inhabitants’ perception
of environmental and other problems in their neighbourhoods. A series of workshops was held in which the participants drew pictures of their perception of the
environmental conditions first of their house and street, and thereafter of the neighbourhood as a whole. In a second series of workshops, the participants developed a
map of their neighbourhoods in which they indicated the strong and the weak points
of the neighbourhood. A last step of this first set of workshops was that some representatives of the group organised a walking tour through the neighbourhood in
which they showed the sites that had been indicated in their map.5 Three workshops
were held in the consolidated part of Pampas, two workshops in the unconsolidated
part. Invitations were distributed through both the neighbourhood organisations
and the communal kitchens, and during the workshops many neighbours joined in
out of curiosity. In all workshops, women were somewhat over-represented, but
many men also participated. A similar set of workshops was held with a youth
group in one of the settlements, to see whether young people (ages 16-25) would
come up with the same issues as the adults.
After the series of workshops was over, people asked us6 to continue to work with
them. Even though we could not provide financial support, they considered the
participatory methodologies being applied of use in supporting them in their efforts
to improve the environmental conditions of their settlements. This request led to the
formulation of a small-scale project, which at the end of the second fieldwork phase
also transformed the role of the researcher in the field. At this point, I entered the
field as one of the actors in the scene under study.

5.
6.

For a more detailed description of the methodology applied, see Hordijk (1999).
The workshops were held with a Dutch colleague, specialised in participatory planning techniques.

Methodology

53

2.4.3
The project phase: ‘Action in research’
Within the framework of the project, a series of over 25 workshops and over 30 meetings were organised with the inhabitants of eight of the unconsolidated (recent)
settlements in Pampas, and two series of four workshops each in the consolidated
settlements. The dual aims of the project were to develop an integrated urban development plan for the eight settlements that did not yet have their title to the land, and
to support initiatives of the inhabitants – of both the most recent and the older settlements – to improve the environmental conditions. A team was formed to take on this
project which included both Peruvian and Dutch professionals, including this
researcher.
This participation in local action enabled us to enter the field in a different way. It
opened up an opportunity to acquire a more profound knowledge of the dynamics
within the neighbourhoods, the tensions between inhabitants and leaders and
between different CBOs. The project team accompanied neighbourhood leaders to
their meetings with several external actors. The project also entered into communications with the land titling agency, which gave us more inside knowledge on how the
process of land titling has developed over the years. Besides the workshops and
community meetings organised in the framework of the project, the project team was
also invited to many more meetings in the settlements where the project intervened,
which allowed a wider range of participatory observation. It should be noted,
however, that the project took place in a very small part of the study area. It only
included eight settlements, containing almost 400 households, in the unconsolidated
part of Pampas de San Juan, and two settlements in the consolidated part, where
another 300 households participated in one way or another. In other words, it did not
even reach 10% of the households living in the study area, which also limited the
influence on the research outcomes7. Furthermore the project activities started when
the two household surveys had been completed.
This change of role from external researcher to participant in local action led to
several legitimate questions about whether a PhD project can be so implementation
oriented. The first question I was often asked was to what extent the project influenced the reality under study. In the first phase, the project brought few ‘new’
elements to the settlements. The project team basically functioned as a catalyst,
speeding up parts of the consolidation process such as solving the tenure issue that
would have occurred anyhow at some point in time. What changed somewhat
during the project was the way the neighbourhood organisations and inhabitants of
the different settlements worked together to solve a common problem. This kind of
coalition is very common in Lima, but it was new to this part of Pampas.
A second question often posed was how far the project activities coloured the
information gathered. Again, the answer is that it did to some extent. There were
differences between the information obtained from the municipality before the
project started and the information I obtained as a participant in local action. In the
first interviews, reality was presented as it should be according to the rules and the
law. While confronted with day-to-day work I was shown, for instance, how the
municipal officers’ hands were tied due to political reasons, the very limited actual
7.

For a detailed description of the project and the participatory methodologies see Hordijk 1999.
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power they had and the inefficiency of their internal bureaucracy. The behaviour of
the people in Pampas changed more gradually. It was as if for them my willingness
to support them gave me the right to more inside and confidential information.
This research thus should not be considered action research, as it was never
meant to be so. It is a study that combined quantitative and qualitative research
methodologies in a conventional way, but became in the end more action oriented
than originally envisaged.

2.5

Definitions and making the major concepts operational

Household
The household is defined as ‘a group of people who share a living accommodation
and (to a greater or lesser extent a budget), usually but not necessarily based on relations of kinship’ (Benería and Roldán 1987:20).
Community-based organisations (CBOs)
Community-based organisations were defined as ‘any type of organisation, formal
or informal, which is based on a group of people living or working together and who
associate to pursue common interests. They are characterised by being local in focus,
and being directly accountable to their constituents’ (Davidson & Peltenburg,
1993:13).
In Lima, it is important to distinguish between two major groups of CBOs. The
first group is the neighbourhood organisations, the territorially oriented CBOs.
Neighbourhood organisations are the only party recognised by the government in
negotiations on settlement recognition and planning. Their formation is required by
law, the leaders are elected by the population, and registered at the municipality. The
law requires elections every two years, and minutes of meetings and account books
have to be made available. Neighbourhood organisations are seen as the entity
having primary responsibility for many neighbourhood activities.
The other group is formed by the organisations with a sectoral focus: the subsistence organisations such as the communal kitchens and the vaso de leche (‘glass of
milk’) committees. There was an enormous increase in the number of these organisations during the economic crisis in the 1980s. The organisations can count on
government support, but to receive it the organisations, their leaders (mainly
women) and number of beneficiaries have to be registered too.
These two types of organisations are assumed to play their own role in the process of improving the environmental conditions. This study focuses on the role of the
neighbourhood organisations. Activities of the other CBOs were only investigated as
far as they relate directly to environmental activities (such as clean-up campaigns
organised by the vaso de leche committees or involvement of the communal kitchens
in activities to improve drinking water facilities).
Participation in activities of the CBOs
In this study, ‘participation’ is limited to households or one of their members taking
part in neighbourhood affairs and urban environmental management activities. It is
not used to refer to participation or involvement in activities of external actors.
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‘Participation’ is measured in terms of presence at neighbourhood general assemblies, being present in neighbourhood activities such as fundraising activities,
participating by providing labour or financial support to the CBOs and the urban
environmental management activities.
Improvement of environmental conditions
A distinction has to be made between an ‘environmental problem’ and ‘environmental conditions’. In the theoretical chapter, the environmental problems at the
household and neighbourhood level in low-income urban areas in developing countries were described. These included lack of safe and sufficient water supply, lack of
adequate (on-site) sanitation and sewerage, inadequate waste management and
inadequate drainage indoor and ambient air pollution due to substandard housing,
ground and surface water pollution, noise pollution, a lack of green areas and the
urbanisation of inappropriate sites. These issues have been identified as belonging to
the ‘brown’ agenda issues, being part of the support system, a system that is
addressed in the process of neighbourhood consolidation. Environmental problems
result from the environmental conditions, which are defined as ‘the state of the natural system and the infrastructure system at a certain moment’. As was explained in
the theoretical chapter, these conditions change over time as result of human activities, and can be negative or positive.
First of all, the environmental conditions relevant to the study area, Pampas de San
Juan, had to be identified. Since it hardly ever rains in Lima, the absence of drainage
does not cause any problems. Indoor air pollution also is only a limited problem.
Many houses are substandard, and therefore ventilation is inadequate. This makes
people experience some indoor air pollution, but not to the same alarming extent as
in many other cities.
Based on these facts, it was decided to limit research to the following five issues:
1 Drinking water (availability and quality)
2 Sewerage
3 Road and sidewalks
4 Parks and green areas
5 Solid waste collection
Since the issues of land tenure and the consolidation level of the house are closely
related to the possible activities aiming at environmental improvement, these issues
were included as factors.
Those issues that clearly lay beyond community control, such as ambient air pollution and problems of urban transport, are not taken into account when analysing
urban environmental management activities at the neighbourhood level, but are
included in the analysis of the perception of the environmental conditions.
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Based on the observations during the first field visits, a scale was developed that
indicates which steps can be taken in improving the environmental conditions .
Table 2.2

Assessment criteria for environmental conditions at the
neighbourhood level

Issue

Bad conditions

Good conditions

Drinking
Water

No water

Water
vendor

Sewerage

No facilities

Roads and
sidewalks

Public tap
point

Domestic
connection,
irregular
service

Domestic
connection,
regular
service

Public latrine Own latrine

Indoor toilet,
connected to
the system,
irregular
service

Indoor toilet,
connected to
the system,
regular
service

Sandy roads,
unlevelled

Sandy roads,
levelled

Paved road,
no sidewalks

Paved road,
sidewalk

Parks and
green areas

No park, no
private green
area, no area
available

No park, area
No park,
private green available
area, no area
for park
available

Small
Park
informal park
out of private
green area

Solid waste
collection

No waste
collection,
waste left on
the street

No waste
collection,
waste buried
or burned

Informal
waste
collection or
clean-up,
waste buried
or burned

Formal waste
collection,
irregular
service

Settlement
boundaries
recognised

Urban
Individual
Development land title
Plan
recognised

Durable
material, no
roof

Durable
material,
with concrete
roof

Gravel

Formal waste
collection,
regular
service

Other Issues
Land tenure

No
recognition

Housing

Straw or
wooden
shack

Source: First field visit, 1996.

Wooden
house

Durable
material,
roof, one or
more
additional
floors

Methodology

57

Social networks
A social network can be defined as ‘a specific type of relation linking a defined set of
people, organisations or communities. The linkages can change over time’ (Trotter
1999:1). Following this definition, this study covers different kinds of social
networks: the ‘closed’ networks of the neighbourhood organisations with their
members and functionaries, the networks of the different neighbourhoods, the linkages between the settlements and the external actors, and the informal social
networks at the settlement level. As can be derived from the conceptual framework,
the informal social networks form a specific category in this research, and have been
studied using several network mapping techniques. Social networks can best be
assessed using indicators the network members use themselves to describe their
network (Schensul et al. 1999). The perceived strength of the informal social
networks was assessed based on criteria the network members indicated as being
important: the degree of mutual help between neighbours, the number and kind of
festivities organised in the neighbourhood and the level of participation in these
activities.
Horizons of responsibility: face block, defended neighbourhood and community of limited
liability
In the theoretical framework, it was stated that people have limited horizons of
responsibility and attention, smaller than their actual horizon of impact. To be able to
identify to what geographical scale the inhabitants of Pampas de San Juan extend
their sense of responsibility, we have used the concepts of face block, defended
neighbourhood and community of limited liability derived from urban geography.
The face block is the most elementary grouping in urban areas. It comprises the
network of acquaintances that are recognised from face-to-face relations because
they live on the same block. Face blocks are only loosely organised, and the boundaries are known only to its residents, not to outsiders. Mothers often use the face block
as the area in which their children are permitted to play.
The defended neighbourhood is composed of numerous face blocks. It is
commonly the smallest area within the metropolis whose identity is known both to
its inhabitants and outsiders. These units vary in size, but normally include the
schools, churches and shops that people use on a day-to-day basis.
The community of limited liability is composed of numerous defended neighbourhoods. It has a symbolic value to both the residents and the members of the
larger metropolis. The boundaries of both the defended neighbourhood and the
community of limited liability are reinforced by governmental agencies and planners
(Schwab 1989; Van der Meer 1996).
The concept of the defended neighbourhood was easy to define in the study area.
Groups define the boundaries of their settlement through the shared history of invasion or gradual occupation. They give it a name that is meaningful to them, and
identify with this territorial unit, which they often refer to as mi pueblo: ‘my village’.
The different defended neighbourhoods compete to obtain social services as schools,
playgrounds, parks and primary health-care centres. Even boundaries between the
different settlements are often under dispute. Local government reinforces the
boundaries set by the inhabitants when it comes to legal recognition of the invasion
or gradual occupation. When the concept ‘neighbourhood’ or ‘settlement’ is used in
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this study, it refers to this defended neighbourhood with its clear boundaries.
The community of limited liability was also easy to identify in the field. The area of
Pampas de San Juan as a whole shares a common history. Most major invasions took
place in the same era, and were included by the government in its ‘Urban development plan for Pampas de San Juan’ (Nuñez et.al n.d.). Local government reinforced
boundaries of this larger territorial unit too, and the area of Pampas de San Juan is
meaningful to most people in the Cono Sur.
The boundaries of the face block are much more difficult to define, since they are
only known to its inhabitants. In the smallest settlements, the boundaries of the face
block and the defended neighbourhood coincide, but in the larger areas, the face
blocks form a different spatial unit for organising street committees, communal
kitchens and committees for the ‘Vaso de Leche’ programme. It has to be kept in
mind that the concepts of the face block, the defended neighbourhood and the
community of limited liability have not been introduced to define boundaries in the
field, but are used as a tool to analyse processes taking place within the study area
and to identify the geographical scale within which people are willing to undertake
activities to improve environmental conditions.

2.6

In conclusion

This chapter presented the research questions, the operationalisation of the concepts
and the methodology. The discussion showed that the study addresses different
units or levels of analysis: the level of the household, the level of the settlement and
its CBOs, and the level of various groups of settlements (Pamplona, Pampas cooperativa, Pampas asentamientos humanos and Pampas unconsolidated). The study also
looks beyond the neighbourhood level to ask how the actors at neighbourhood level
relate with other actors. There was a discussion of how the fieldwork was carried out
using a combination of methodologies: surveys, interviews, workshops and participation in local action in the form of a small-scale project. This is not only the usual
mix of qualitative and quantitative methodologies. It is also, as indicated in the introduction, a way to map out what happens at different levels of human reality, at the
level of opinion (surveys), the level of experience and feeling (workshops) and the
level of actual deeds (project). For participation in past events, we had to rely on
what the inhabitants recall, which is less reliable. Fortunately, there were many
people willing to talk about their experiences in the settlements. Thanks to them, the
story of what happened in Pampas and Pamplona can be told.

3

THE NATURAL AND SUPPORT SYSTEM IN LIMA
METROPOLITANA

Arriving in Lima by aeroplane, one sees the foothills of the Andes Mountains overlooking a long narrow coastal strip. On the outskirts of the metropolis climbing up
the hills, an immense sea of sprawling little houses stretches along the coastline.
There are only a few skyscrapers poking out of the blanket of hundreds of thousands
of small houses. Several highways cut through the city. Instead of being the healthy
arteries of dynamic urban life, they are usually congested, and the stationary cars
produce clouds of emissions.
Lima is a fascinating and complex metropolis. This and the next chapter will
describe the city in terms of the three major systems – the natural, the support and
the human system – and the mutually influential relations between them. The natural and support systems will be described in this chapter. The governance and the
social systems in the peripheral (poor) districts, and how the current situation in the
peripheral settlements can be understood as an outcome of a process of ‘reproduction’ of the urban system, will be dealt with in Chapter 4.

3.1

The natural system in Lima

Some call Lima ‘the revenge of the Incas’, referring to an old legend. When the Spanish conquerors asked the Incas about the best site for their new capital in January
1535, the latter indicated the valley of the Rimac River out of spite. The site was actually chosen for more pragmatic reasons:
‘The Spanish did not want a highland capital like Quito or Bogotá. They ignored
Cusco, the Inca capital. They wanted a maritime capital that would link South
America with Europe. But Lima’s founders were by no doubt misled by the
weather when they established the city. January is one of the few months of the
year when dank mist does not cover the city like a grey blanket. Lima’s climate is
boring. From February until October there is neither wind nor sun, the weather is
neither hot nor cold, simply dull and humid. Limeños have to travel into the
mountains to see the sun or to look at the stars. Except for the occasional sea
breeze, there is little or no wind in Lima. Smoke and dust accumulating beneath
the layer of mist are a perfect recipe for atmospheric pollution and for the development of respiratory diseases. The colour of the city reflects the leaden sky, the
buildings impressing the visitors only with their greyness. While the summer is
pleasant, it rarely lasts more than four months. Location in another valley would
have served the future city better’ (Riofrío 1996:155).

59

60

Chapter 3

The metropolis of Lima is situated in the desert area of Peru, at a latitude of 12° S and
77° W. One might expect a tropical climate given these latitudes, but several other
geophysical factors determine the city’s climate.
The Peruvian coast lies under the influence of the Von Humboldt current, which
carries cold ocean water from the South. Temperatures are low for that latitude, and
show only moderate changes during the year. In fact, Lima has only two seasons.
During the summer season, the sky is most often clear, the sun strong, and daytime
temperatures can go up to around 25°C or more. In winter the climate is foggy, with
daytime temperatures between 14°C and 18°C. A semi-permanent layer of stratocumulus clouds, formed when the lower layers of the atmosphere cool as they come
into contact with the cold waters of the Pacific Ocean, covers the sky. The city’s air is
relatively humid, varying between 80% and 96%, due to the fogs and heavy dew.
Annual precipitation, however, is one of the lowest on the continent, around 10 mm
annually. Only the Atacama Desert 1,000 km further south is dryer, and this is the
driest desert in the world. This aridity is also caused by the Andes Mountains which
block the clouds originating in the Amazon basin. Winds normally blow from north
to south with a moderate strength.
The city was founded in 1535 by Pizarro on what once were the fertile alluvial
valleys of the Rimac River on its way to the sea from the neighbouring mountains.
Since the city’s rapid expansion from the 1950s onwards, the valley of the Chillon
River in the north of the city has also been urbanised. The valleys of the Lurín River
to the south are still mainly rural, but already form part of the metropolitan area and
there is a great deal of pressure to turn agricultural lands into urban expansion areas.
The coastal strip is narrow, and restricted by the foothills of the Andes Mountains.
Limenean soil is sandy or rocky. There is little natural vegetation due to the aridity.
The only natural area left is a swampy area in the southern part of the city, Pantanos
de Villa. This area is important for Lima’s hydrobiological cycle, and is a stopover for
migrating birds (Millet et al. 1996).
The historical city centre is 9 km from the Pacific Ocean and 16 km from the natural
port of Callao. Its desert terrain is characterised by differences in elevation. There are
cliffs, the highest being 70 meters high, giving the residents of the upper-middleclass district of Miraflores a great view over the ocean. The other striking feature is
the foothills of the Andes. The ‘Plaza de Armas’ in the historical city centre lies at 154
metres above sea level.
Almost all water in Lima comes from two major sources: the Rimac River and over
1,000 wells drilled in Lima’s coastal alluvial aquifer.
Lima has an aquifer of around 390 square kilometres, including the lower Rimac
and Chillon basins. Water is contained by the coarse-grained sands, with thicknesses
ranging from zero in some places where the surface is bare rocks to (probably) 500
meters elsewhere, although accurate figures are not available (Anton 1993). Because
of the natural conditions, there is almost no direct recharge of the aquifer. There is no
rainfall, and local runoff on the slopes surrounding the city and infiltration in the
foothills is extremely rare. Recharge has to come from the riverbeds, the swamp
areas of Pantanos de Villa, and agricultural irrigation and watering of gardens and
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parks. Currently, the rate of recharge is around 11 m3 per second, whereas extraction
is 12 m3 per second (Anton 1993), and the gap is increasing. Given the fact that Lima
is using almost all the water available from the rivers, there is a distinct need for
alternative sources of water. These are difficult to find.

3.2

The support system in Lima

As stated in Chapter 1, because of the focus on environmental management this
study considers only one of the two subsystems of the support system, i.e. the infrastructure system. More specifically, this section pays attention to the provision of
drinking water, sewerage and solid waste management.
Lima, estimated to have over 7 million inhabitants, has a definite lack of basic urban
services. Approximately 1.7 million do not have direct access to safe drinking water,
and almost 2 million (a quarter of the population) are not connected to the sewerage
system. Over 3 million people are dependent on water coming from groundwater
sources that are possibly contaminated. Over 2 million do not receive any waste
collection services.
Table 3.1

Basic urban services in Lima 1996, % of households serviced

Domestic water connection
Access to potable water
Average water consumption
Sewerage
Electricity
Transport: public transport
Transport: by foot
Solid waste collection
Green areas

70%
87%
211/l/p/d
68%
76%
65%
17%
57%
1.9 m2 per inhabitant

Source: Municipalidad Lima Metropolitana (1996)

3.2.1
Drinking water provision
Rapid population growth over the last few decades in the desert area, where fresh
water resources are scarce, led to serious problems in drinking water provision. A
quarter of the Limenean population has no direct access to drinking water, and
another 14% depend on public tap points or have to share a tap with other families.
Even those that do have a private domestic drinking water connection are not serviced every day. In the poorer districts, the provision of drinking water is restricted to
several hours one or two times a week. This means that everybody in these districts
has a water tank, and one or two times a week they fill their tank when the water is
running. The distribution of the available drinking water resources is highly disproportionate. From a diagnostic study from the late 1980s, it was determined that
SEDAPAL (Servicio de Agua Potable y Alcantarillado Lima), the Water Company, was
reserving 68% for the higher and middle-income zones, 10% for the by far most
populous Cono Norte, and leaving 2% of the available water share for the Cono Sur
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as a whole. Although the official norm was 200 litres per person per day, people in a
district as San Juan de Miraflores lived on 57 litres per person per day. In the highincome Miraflores district consumption was 355 litres per person per day in 1989
(Ipadel 1989).
Most of the drinking water has to come from the Rimac River, which shows high
variations in its water capacity during the year. Furthermore, a significant part of the
drinking water produced is lost due to leakage and mismanagement.1 In 1995 SEDAPAL produced an average of 21 m3 of drinking water per second, whereas the
calculated demand for the city was 19.5 m3/s. Thus, although the initial production
is enough to cover the demand, an estimated 30%-50% of this production is lost.
Another 20% is used for commercial and industrial purposes, so ultimately between
100 and 150 litres per person per day is left for domestic use. Given the unequal
distribution, many people have to live on far less. For the households with a domestic connection, the water price is around US$ 0.25 per m3. For those who have to rely
on the private water vendors, this can reach US$ 3.50 per m3. Lima is known to be
one of the cities with the highest price difference between water from a domestic
connection and water from the private water vendors. (Cairncross et al.1990).
In February 1998, SEDAPAL revealed that each day 259 million litres were lost
due to leakage and mismanagement at the household level. Many households in the
pueblos jovenes have no tap, but only a hose where water starts running once or twice
a week. Once they have filled their water tanks, they have no other option but to put
the still-running hose in the sewerage system. Around 42% of the water provided to
these households passes to the sewerage system unused. Thanks to awareness-raising campaigns, the losses have dropped somewhat, but still by far exceed the
international standards.2 The water that is lost could provide each Limeño with 32
litres a day, or could cover the demand of the complete Cono Sur.
With the help of a US$ 37 million World Bank loan, the city is planning to install
700,000 water meters before the year 2000. ‘Not to bill more, but to decrease
consumption levels’ as SEDAPAL declared (El Commercio 15 February 1998, p.A8).
In addition to being deficient in quantity, the quality of water also leaves a lot to be
desired. The water taken from the Rimac River is highly contaminated (Table 3.2),
and does not meet many of the quality standards set by Peruvian law.
The water is treated in the water treatment plant at Atarjea. According to government reports, the water is treated well enough to enter the drinking water system
with an acceptable quality (Iturregui 1996). However, little is done about quality
control during its route. Both the drinking water pipes and the sewerage system are
often old, and given the fact that they usually are laid next to or above each other,
sewerage water often contaminates the drinking water. In a quality audit in 1993 in
the Cono Sur, 43% of the samples taken of water in the water storage tanks contained
faecal contamination (Ecoriesgo 1997:53). This does not necessarily mean that the
1.
2.

The recorded loss of drinking water due to mismanagement and leakage was over 50% in that time
(Ipadel 1989:57).
International standards are for a 25% loss of drinking water produced.
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water from the tap is contaminated, as it can also be a result of inadequate and/or
contaminated storage. It does indicate, however, that people consume contaminated
water. A similar sample in 1996 showed that 45% of the water vendors sold water
unsuitable for human consumption. Furthermore, there is no quality control on the
around 650 wells which are managed privately, without intervention from SEDAPAL. Of SEDAPAL wells, 31% showed faecal contamination in 1995 and several also
showed chemical contamination.
Table 3.2

Indicators of water contamination in the Rimac River (1995)
Average value

Heavy metals
Iron (Fe 3+)
Manganese (Mn 2+)
Lead (Pb 2+)
Cadmium (Cd 2+)
Chrome (Cr 6+)
Zinc (Zn 2+)
Copper (Cu 2+)
Aluminium (Al 3+)
DBO 5 (mg/l)
Faecal coliforms (NMP/100 ml)

Standarda

(mg/l)
2.28
0.2
0.16
0.013
< 0.02
0.6
0.06
0.8
2.71-8.99
8,000-280,000

0.03
0.01
0.05
0.01
0.05
0.5
1
5

Source: Ecoriesgo (1997: 44).
a.

The water law distinguishes three different sets of standards, according to the type of use foreseen:
domestic use, irrigation of agricultural products to be consumed uncooked, and recreational use.
The norms presented here are those for domestic use.

3.2.2
Sewerage
A similar story can be told about the sewerage system. The facilities for water and
sewerage are constructed simultaneously, so the inadequacy in the management and
service provision of the sewerage system is the same as for potable water. Since 1969
they have been administered by the same entity (SEDAPAL).
The figures of those having a connection to the sewerage system equal those with a
connection to the water system: in 1996 around 28% of the population had to make
use of latrines or defecated in the open air. The inequality in distribution is even
worse: taking only the Cono Sur, in San Juan de Miraflores 42% had no connection,
in Lurin 83%, in Pachacamac 89%, and Chorrillos 45%. Some districts, such as Pachacamac and Lurin, have no access to the water system either. The other districts
depend more on shared water connections or public tap points, which do not come
with a sewerage connection (Ecoriesgo 1997:59).
The population not served make use of latrines and septic tanks (17%) or the
open air (12%) (Ecoriesgo 1997). Latrines can be an adequate solution if they are well
constructed and well maintained. Under unhygienic conditions they are an obvious
health risk.
An estimated 15-18 m3 of wastewater per second is produced in Lima by all activities from domestic, commercial, industrial and energy production. Over the last 15
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years, only 5% of this water was treated before it was discharged.3 Most of the
untreated water is dumped directly into the ocean by large collectors, of which the
collector in Surco (5.4 m3 litres per second) is the biggest. The two smallest collectors
discharge into the Rimac River, whose water after passing the city finally ends up in
the ocean as well.4
Table 3.3

Wastewater treatment complexes in Lima, capacity and administration
Litres per
second

Populati
on
served

Administered by

Administered by SEDAPAL
Ate Vitarte
Villa Maria de Triunfo
Lurín

210
60
30

142,3
17
6,456

SEDAPAL
SEDAPAL
SEDAPAL

280
100
1
20

182,4
34
25,58
4

Min. of Transport
Municipality
Municipality
SERPAR

Administered by others
San Juan de Miraflores
Ventanilla
Biofiltro de Miraflores
Villa El Salvador
University of Engineering

8

University of Engineering

Privately administered
Villa El Salvador
Golf Club La Planicie

80
8

Agriculturists
Golf Club

Source: Ecoriesgo (1997: 44).

Five percent of the wastewater that is treated goes through several complexes of
biological (aerobic) stabilisation ponds. The first of these complexes was established
in San Juan de Miraflores in the Cono Sur, shortly after the invasions in Ciudad de
Díos (see Chapter 5). The model was a success in its first few decades, and was
copied in several other districts. None of these complexes reached the scale of the
basins in San Juan de Miraflores (280 litres per second). Three treatment plants are
exclusively administered by SEDAPAL.5 In Ventanilla the municipality administers
the basin.
There are also some interesting initiatives. In Miraflores, a small biofilter (1 litre
per second) treats water which is then used to irrigate the bare rocks around the
beaches, so that at least along one of Lima’s richest districts the coastal zone deserves

3.
4.
5.

It should be noted that most of the other Latin American capitals show similar data (Anton 1993).
It is partly due to this contamination and the associated health risks that the major newspapers
each summer inform the population about which of the Limenean beaches are unsafe for bathing.
In Ate Vitarte (210 litres per second), in Villa Maria de Triunfo (60 litres per second) and in Lurín
(30 litres per second).
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its name again: Costa Verde (Green Coast). The golf club in La Molina treats its
wastewater to irrigate their greens.
3.2.3
Solid waste management
Lima has a serious problem with the management of solid waste, which particularly
hits the low-income districts. The problems are caused by vaguely defined competencies of national and provincial authorities regarding the collection, transport and
disposal of solid waste, as well as unclear regulations in this respect. Although solid
waste management formally is a municipal responsibility, in practice an informal
sector exists alongside the formal system, which primarily deals with recoverable
waste. After presenting some data on the quantities and composition of waste, this
section will describe some characteristics of urban waste management in Lima, with
a focus on the regulations, and the formal and informal actors.
Various scattered data exist on waste production and collection in Lima. For many
years, waste production was estimated simply by multiplying the internationally
known averages for the different income levels6 by the number of inhabitants per
district, without even taking the income differences within a district into account. On
this basis, domestic solid waste production in Lima was an estimated 3,159 cubic
metric tons a day in 1994. In a similar way, an estimate was made of the total waste
production (including productive and commercial activities), that brought the total
to almost 4 cubic metric tons a day. Most publications (Arroyo 1997; Riofrío 1994)
show similar data. However, little is said about the methods used to estimate. This
can lead to such statements as:
‘In Lima solid waste production is an estimated 0.5 kg per capita, which brings
total production to 3,535 tons a day. Of the waste produced, 60.31% is collected,
but only 31.11% reaches final disposal. In other words, 68.89% remains on the
streets, is dumped in the rivers or brought to the informal waste-deposits in the
poor districts’ (Arroyo et al. 1997:166).
These data suggest much more precise information than actually exists. They do,
however, illustrate two trends:
– Around 40% of the waste produced is not collected at all.
– Around 30% of the waste collected ‘disappears’ into the informal system and
never reaches final disposal.
Several studies have been carried out on the composition of household waste (e.g.
IPES 1995). Table 3.4 gives the assumed absolute and relative amounts of the several
components for the city as a whole. When we look at the composition of the waste, it
becomes clear that important fractions can be recycled. In theory, an estimated 570
tons a day of inorganic waste could be recovered. Of these 570 tons, only 290 tons a
day is actually recovered, according to the same study (IPES 1995). 7

6.

0.3 kg/d/per capita for low-income districts, 0.53 kg/d/per capita for lower middle income, 0.65
for middle income and 0.8 kg/d/per capita for high income districts.
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Table 3.4

Composition of household solid waste in Lima

Composition
Organic material
Inorganic material with recovery potential
Plastic
Glass
Cardboard
Newspaper-paper
Office paper
Textile
Iron
Other metals
Inorganic material without recovery value
Total

Percentage

Production in tons/ day

46.5%
16.7%
3.4%
1.2%
2.6%
2.1%
4.0%
1.5%
1.5%
0.4%
36.8%

1,589.81
570.98
116.24
41.05
88.89
71.80
136.76
51.28
51.28
13.68
1,258.18

100%

3,418.07

Source: Ipes (1995: 24).

Formally, the collection, transport and final disposal of solid waste are a municipal
responsibility (La Ley Orgánica de Municipalidades 23853, 1984). The national government entity (Dirección General de Saneamiento Ambiental – DIGESA) sets the norms
and should provide licenses for waste disposal facilities. In theory, it should also
regulate the collection and disposal of industrial, hospital and other hazardous
wastes, as well as provide licenses to private actors in collection or recycling. Due to
its limited operational capacity, however, the role of DIGESA is restricted to the
normative part (Riofrío 1994:50).
Provincial authorities also take part in the process. The public entity ESMLL
(Empresa de Servícios Municipales de Limpieza), formed in 1980, was responsible for the
collection of solid waste in the city centre and the operation of the three official transfer plants and the city’s two official sanitary landfills: Zapallal (Cono Norte) and
Portillo Grande (Cono Sur). After privatisation of ESMLL in 1996, this task was
transferred to the Peruvian-Brazilian consortium RELIMA, which also inherited the
responsibilities for the sanitary landfills and the transfer points.
Regulations furthermore stipulate that, under certain conditions, recycling enterprises are allowed to treat and recycle solid waste. Consequently, many
municipalities have a combined public-private collection system, in which larger
private enterprises are contracted to cover part of the waste collection, and in which
micro enterprises operate, as well (Zela & Castro 1996).
Peru is one of the very few, if not the only country in the world, where separation of
waste at the source is officially prohibited. The ‘Regulation of the recuperation of

7.

As stated earlier, the published amounts of waste produced per day in Lima should be taken as
rough estimates only. The data on the physical composition of household waste are based on
secondary data from ESMLL and measurements in five different districts in Lima by the NGO IPES
(see also Baron E. & Castricum D. 1996:40, de Bruin C. 1998).
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solid waste’ (Reglamento de recuperación de Desechos Solidos (D.S. 013-77-SA, 1977) stipulates that:
– solid waste is a possible source of income if treated under adequate technical and
sanitary conditions;
– its treatment and production require – in technically and sanitary aspects –
adequate sites;
– recycling enterprises must register at the Ministry of Health (DIGESA);
– separation and collecting solid waste for recycling purposes is only allowed at the
same sites where final disposal takes place.
The Reglamento de Aseo Urbano (D.S. 033-81-SA de 2981) furthermore stipulates that:
– solid waste is municipal property;
– separation of waste by the public workers employed in waste collection is prohibited;
– dumping waste in public space, separating and trading organic or inorganic
waste are prohibited;
– recycling activities carried out other than under municipal control are punishable
by seizure of both the waste and the means of transport.
These regulations could not prevent the emergence of an extensive and complex
network of informal collection, separation and recycling. Although this sector never
reached the scale it has in other Latin-American countries8, there is one branch of
recycling activities in Lima that really flourishes, and reaches a scale higher than
anywhere else in Latin America: over 100,000 pigs are being fed with organic waste.
Waste from households and markets is simply dumped in front of the pigs. After
they have gone through it, the remaining valuable waste may be picked out. It goes
without saying that no sanitary, health or environmental considerations play a role in
this business. Serious diseases are spread through contaminated pork meat.
Hundreds of families are involved in this business without any other economic
option for survival (De Bruin 1998:33).
Little is known about what actually takes place in the informal sector. Due to the fact
that this is an illegal activity – partly even associated with the criminal circuit – it is
difficult to enter the circuit to study its internal dynamics. What is known, however,
are the major actors in the chain, and its principal activities.
When looking at the chain of production and recycling of waste, the following
phases can be identified (see figure 3.1):
Collection and recuperation are accomplished by various actors, depending on the
zone and the quality of the waste. In all districts, waste is separated by the workers
in the trucks, be it municipal workers or employees of private contractors, to be sold
on the way to disposal. In all districts, too, itinerant buyers can be found, passing the
houses with their triciclos, calling for paper, metal, glass or, to a lesser extent, plastic.
8.

The relatively limited scale of informal solid waste management can be attributed to the unfavourable legal framework and the limited profitability of recycling activities.
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Many inhabitants recall that in the past, these itinerant buyers paid for the items
collected. In a richer district like Barranco they still do, paying 10 centavos (US$ 0.03)
for a bottle.9 To a lesser extent, they also pass in the low-income districts, but there
they usually exchange the waste for young chickens (which are raised for food). A
third group of collectors are the waste pickers to be found in any public space where
waste is dumped: along the roads, on fallow lands, in spare corners. It can be
supposed that these waste pickers have the lowest returns for their work, because
they have to live on the small amounts of what is left when the itinerant buyers and
municipal workers have already gleaned their share.
Figure 3.1
Production
Households
Markets
Offices
Industries
Hospitals

Chain of production and recycling of waste
Recuperation
At the source
At the illegal
dump ()botaderos
During transportation

Commercialisation
At illegal dumps
At deposits
At sanitary
landfills

Transformation
Industrial
transformation
Small-scale and
micro enterprises

Consumption

Source: Baron & Castricum (1996:50)

Collection and separation also takes place at the sanitary landfill, the only place
where it is officially allowed. However, this happens only at the biggest landfill,
Zapallal, where over 450 people earn their living from waste picking. At the other
landfill, Portillo Grande, waste picking is not allowed. When ESMLL opened this
landfill in 1994, they decided that they wanted to avoid the dramatic situation that
had grown on Zapallal, where a small sub-society developed based on waste picking, including a hierarchy of poor waste pickers ruled by a class of wealthy truck
owners.10 This sub-society included:
– 400 waste-pickers who separate waste on the sanitary landfill Zapallal (10 tons a
day);
– 2,000 people involved in separating at the illegal dumps, the botaderos (145 tons a
day);
– 2,600 waste pickers work on the streets, public spaces, markets and riversides,
collecting 135 tons a day.11
In 1994, 12 of the 43 district municipalities did not bring any of the collected waste at
all to the sanitary landfills, and 11 district municipalities brought less than 5% of
their waste (IPES 1995b). In 1996 and 1997, the situation improved considerably, as
can be inferred from Table 3.5. Nevertheless, less than half of the waste produced is
disposed of legally. Furthermore, separately collected hospital waste (400 tons per

9. Personal experience.
10. Interview with W. Paredes and C. Zela, 8 April 1996.
11. Seen the earlier mentioned difficulties to enter the system these data – again – can be only taken as
a very rough indication. Data published in IPESa:1995).
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day) is disposed of on these sanitary landfills. Although dumped separately, there is
no special treatment or protection of this dangerous waste (De Bruin 1998:32).
Table 3.5

Percentage of solid waste disposed on the different kind of final
disposal sites in Lima in 1996 and 1997

Disposal at

1996

1997

Sanitary landfill
Illegal dumping
Public areas

35%
38%
27%

42%
37%
21%

Total

100%

100%

Source: Giesecke cited in De Bruin (1998).

To cover the costs of collection, a fee was set in 1981 that was collected by including it
in the electricity bills. But in 1994, a law was adopted that prohibited this indirect
way of collecting fees. The aim of the law was to prevent the inhabitants having to
pay for something they did not obtain (collection of waste) and to press the municipalities to offer better services. The law was, however, ultimately counterproductive.
When the collection of this fee was transferred to the municipalities, it resulted in a
considerable drop of payments from 60% to 20%. The municipalities are now
confronted with a vicious circle: people refuse to pay for a service they do not receive
(and many who do get the service also do not pay), so the municipality cannot count
on the funds necessary for improving its functioning. (Baron & Castricum 1996:47;
IMP 1998).
The combination of the failing formal solid waste management system and the
dynamics of the informal solid waste management system based on the commercialisation of waste leads to problems, particularly in the poorer districts. In the richer
districts, inhabitants pay for waste collection and street cleaning, so the municipality
provides the service. Many tricicleros (itinerant buyers) pass, since waste in highincome districts is richer in valuable materials. Also, private enterprises prefer to
service the higher-income districts, given the higher value of the waste.
In low-income districts the trucks, both municipal and private, prefer the paved
road. Their performance is judged on the quantities collected, and not on areas
served. It is easiest to rapidly pass along the paved roads to fill the truck. The ‘better’
waste is to be found along these paved roads, even within a poorer district. This
leaves the poor in the less accessible neighbourhoods, as with the other environmentally related urban services, once again with a task they must take care of themselves.
3.2.4
Transport
Around 80% of motorised vehicles in the country are concentrated in Lima. There is
little room for all these vehicles. Existing road infrastructure is insufficient and basically in bad shape (Dorich 1996). There are very few routes that connect the
peripheral Cones with the city centre. This, combined with Lima’s extreme topography, causes public transport traffic to be concentrated in five main corridors, the
most heavily travelled of which carry over 25,000 passengers per hour at peak times.
The system of public transport has been in a progressive decline since the 1970s
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(Riofrío 1996:164). In the early 1980s, public transport was provided by co-operative
bus companies. The gap between demand and supply of urban transport was filled
by small companies that operated services to the peripheral settlements. By 1989,
only 13 companies were running large buses. In addition, 94 firms operated small
buses, 39 associations operated minibuses and there were seven committees of
collective taxi owners. The increasing number of small vehicles made road congestion very much worse (Figueroa 1996:121). In 1991, the central government decided
to deregulate public transport in Lima completely, and eliminate all barriers to entry
and routes. Deregulation was accompanied by liberalisation in the rules governing
the import of both new and used vehicles and a lowering of import tariffs (Figueroa
1996:122). The number of private cars rose from 266,000 in 1989 to 322,000 in 1994,
and 588,000 in 1995. The number of public transport vehicles rose from 7,000 in 1990
to 27,000 in 1993 (Riofrío 1996:164). These numbers have been rising even more over
the past few years. An additional problem is that many right-hand drive buses are
imported from Japan, and are then modified by local firms. The number of accidents
caused by badly modified steering has risen dramatically (Riofrío 1996:172). Most of
the public transport vehicles are outdated. Almost a third dated from the years 19641984, and 650 of them even from before 1963 (Iturregui 1996).
Large numbers of unemployed drivers set up their businesses, driving the newly
imported taxis and vans. Few of these drivers have been adequately trained and the
municipal authorities estimate that only half of them have a driver’s licence. The
huge expansion has increased the rate of accidents. The minibuses are even worse;
the police estimated that 40% of the road deaths in Lima involve such a vehicle
(Riofrío 1996:164). In the period from 1980-1994, traffic caused 34,000 deaths and
250,000 injuries (Iturregui 1996:51).
3.2.5
The green areas
The soil in the Limenean river valleys, and especially of the Rimac River, was among
the most fertile soils in the country. In the 1950s, there were around 15,000 hectares of
agricultural land in Rimac valley. In 1991, this had dropped to 1,500. The valley of
the Chillon River was urbanised in a similar way: of the 18,000 hectares of agricultural land available in 1950 there were 5,600 hectares left in 1991 (Ecoriesgo 1997:90).
The basic reason for this loss is Lima’s expansion. When agricultural land is
converted into urban land, its price quadruples, making it very attractive for farmers
to sell.
Lima has around 1,500 hectares of green areas in the form of parks, 250 hectares of
the natural swamp area Pantanos de Villa and an additional estimated 16,000
hectares of agricultural land within the boundaries of its periphery. According to the
metropolitan department of green areas (Servicio de Parques de Lima, SERPAR) Lima
had a deficit of green areas of 3,500 hectares when compared with international
health norms. With an average of 1.9 m2 green areas per inhabitant, Lima has the
lowest per capita provision on the continent.
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3.3

Interrelations between the natural and the support system

There are several ways in which failures in the support system have a negative
impact on the natural systems. With respect to the infrastructure system this is
reflected in overexploited water resources and maritime, fluvial and air pollution.
Both superficial and groundwater resources are overexploited. Overpumping has
caused water levels in most wells to drop by 1-2 metres a year, or to fall dry. The
groundwater level in most of Lima dropped between 10 -20 metres between 1969
and 1985, and in some higher areas near the foothills even dropped by about 40
metres (Anton 1993:101). The lowering water levels consequently cause salinisation
as the water from the Pacific Ocean filters in and damages some of the few agricultural lands left in the southern districts. Ground water, the wells near the coast, and
the natural swamp area Pantanos de Villa in the district of Chorillos (the only natural
area left in Lima Metropolitana), are also affected by salinisation.
The discharge of untreated wastewater into the ocean leads to maritime pollution.
Lima discharges an estimated 16 m3/l/s directly in the ocean. In the seasons that the
Rimac River reaches its highest capacity another 53 m3/l/s of highly contaminated
water ends up in the ocean. Contamination through household activities (dumping
waste, illegal disposal of constructed sewerage pipes) is estimated to contribute
more to this contamination than industrial effluents (Ecoriesgo 1997:61). Several of
the coastal waters show levels of coliform contamination five times as high as the
limits for safe recreation. In 1995, 20 of the beaches in Lima were considered too
contaminated to bathe in safely.
Industrial effluents from the industries along the Rimac River also cause pollution.
Both the sediments and the fish along the coastline are contaminated with heavy
metals. The traditional fishermen who fish close to the coast in small boats, as well as
their consumers, are especially at risk from this contamination.
According to studies by the Peruvian Meteorological Institute (SENAMHI), only
six of the 33 districts studied showed acceptable levels of air pollution, that is to say
not exceeding the norms of the World Health Organisation (5/tons/km2/month).
The basic sources of the pollution are to be found in the support system: transport
and industry, which together cause around 80% of the emissions. Burning of uncollected waste causes additional air pollution.
Table 3.6

Concentration of heavy metals in the sediments of the Bay of Lima
Callao, March 1994 (in ug/gram)

Location
South
Centre
North
Source: Iturregui (1996:38).

Cadmium

Copper

Lead

0.84 – 2.58
2.41-4.32
1.21-5.04

13.77-33.58
16.18-255.43
31.16-187.20

47.20 –64.71
78.24-526.86
39.20-401.91
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Air pollution in Lima, 1998

Air pollution in Lima
1998
(Tons/Km2/month)
More than 20
10 to 20
5 to 10
Less than 5
No data

0

5

10

Kilómetros

Map 3.1 shows that the pollution is concentrated in the northern part of the city,
where the industry is concentrated, and north of the old city centre district. The
concentration in the North is partly a consequence of the prevailing winds, which
blow northwards. Traffic congestion is worst around the old city centre. The majority
of the public transport vehicles run on diesel fuel, which causes additional
emissions.
The natural conditions in Lima (the layer of clouds that covers the sky for 8 months a
year) cause this pollution to lie like a thick blanket over the city.

3.4

In conclusion

This chapter showed that Lima is not situated in the most supportive kind of natural
environment imaginable for urban development. The desert climate can be hostile,
and contributes to serious environmental problems in Lima. From a ‘brown agenda’
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perspective, the lack of safe and sufficient drinking water and sanitation and inadequate waste management are the highest priority issues.
The lack of drinking water in particular is partly a consequence of the natural
environment. The dry climate also has its advantages: there is no need for a drainage
system, the soil pollution remains relatively isolated, and survival in the straw or
cardboard houses is easier than it would be in a climate with precipitation.
The other environmental problems in Lima are a consequence of the negative
impact of human activities on the natural environment. From the ‘green agenda’
perspective, the overexploitation of the fresh water resources, the contamination of
maritime resources and air pollution are most alarming. Other ecological problems
include the lowering of the aquifer and the subsequent salinisation of wells, groundwater and agricultural land, and the loss of green areas and erosion of the Andean
slopes.
There are also several environmental problems that reveal transfer mechanisms:
wastewater is discharged untreated into the rivers and the ocean, and the ambient
air pollution created in Lima contributes to regional and global environmental problems. In fact, the final disposal of solid waste also has a component of transferring
the problem: waste is disposed of in such a way that the sanitary landfills and their
surrounding are made unsuitable for future use. People currently living on former
dumpsites are suffering the health consequences.
The management of these problems is seriously hampered by the contradictions
in the governance system, as will be seen in the next chapter.

4

THE HUMAN SYSTEM IN LIMA

As was seen in Chapter 1 (section 1.1.2), the human system comprises the individual
system, the social system and the governance system. In this chapter, we will start by
describing the latter first, as it sets the context for the establishment and consolidation of neighbourhoods and the role that is assigned to each actor in these processes.
As these roles were perceived differently under the various presidencies, we will
first give an overview of how the various governments in the second half of the 20th
century dealt with the problems of urban growth and settlement (Section 4.1). Next,
the various components of the governance system – the national, provincial and
municipal governments and non-governmental organisations (NGOs) – and their
respective responsibilities will be described (Section 4.2).
There are important mutually influential relations between the governance and
the social systems. Since the Prado Government (1956-1962), neighbourhood organisations have played a central role in the land titling process and are recognised by
the state as the only legal partners for negotiations over the legal status and further
development of the settlements. The sectoral CBOs (Section 4.3.2) and the social
networks (Section 4.3.3), will also receive attention. The third subsystem within the
human system – the individual system – will be dealt with in Section 4.4. In the last
part of this chapter, we will see how the human system as a whole contributes to
what is called ‘the reproduction of the city’ (Section 4.5).

4.1

Neighbourhood organisations and the state

4.1.1
The military government of Odría (1948-1956)
Although the first squatter settlements in Lima originated in the 1930s when poor
limeños settled on the banks of the Rimac River, Lima’s rapid growth started in the
late 1940s, fuelled by massive migration from the rural areas to the capital. The military government led by General Odría (1948-1956) was the first to see itself
confronted with a high demand for public housing.
Odría had assumed office after a coup and rapidly developed a highly paternalistic and client-based approach, trying to offer an alternative to the popular
mobilisation of the previous regime. The most important instrument in this policy
was the extensive promotion of the formation of squatter settlements, stimulating
the formation of neighbourhood organisations.
In March 1949, a law (Ley 11006) was passed giving the government the right to
subdivide and sell land for urbanisation. It was followed by a law in July (Ley 11061)
which turned all land without an undisputed owner into public property, thus
providing the state with a vast amount of vacant desert land available for settlement
(Kross, 1992: 279). In the same year, it was legally laid down that the government
would only negotiate on land issues with recognised neighbourhood organisations,
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not with individuals. This enormously enhanced the formation of neighbourhood
associations seeking the patronage of politicians.
Although many settlements were legalised, almost no individual land titles were
granted. As long as squatters are simply located on public land, their security of land
tenure appears to depend on the willingness of the state, and particularly the president, to let them stay. Only those who receive an individual land title have security
of tenure that has any legal basis and is from then on independent of the good will of
the president.
The client-based approach stresses face-to-face ties with government officials,
rather than membership in political parties. As a result, leadership of the neighbourhood associations remained centralised in small groups within the settlements, and
the broader population became mobilised only for specific purposes (Stokes
1995:16). Poor people even developed certain implicit rules of behaviour in
approaching government officials and other powerful actors, cultivating ties with
one or two relevant individuals and retaining those ties until their task was
completed or they had given up. Their outward attitude was one of politeness and
respect, flattering the bureaucrat, whose willingness to attend to a certain need was
seen as an extension of personal charity (Stokes 1995:17). In general, there was a
surprising absence of demanding material or other benefits from the political system,
because it seemed that making demands in a public way was seen as violating the
rules of decorum.
Allowing people to stay on the land they invaded in return for their votes and
support to his government not only strengthened the base of Odrías’ government, it
was also an easy and relatively cheap way to get rid of the problem of the urban
poor. He left the invaders in their legalised settlement on land nobody else was interested in, and left it to them to build their houses and arrange the necessary
infrastructure. Another important element of Odrías’ urban administration was that
during his regime urban service delivery was transferred to separate public institutions. These institutions developed into a major actor throughout the years.
4.1.2
The Prado government (1956-1962)
In the first months of the presidency of the democratically elected Manuel Prado
(1956-1962), the Commission for Agricultural Reform and Housing (Comisión para La
Reforma Agraria y la Vivienda, CRAV) was formed, whose official task it was to present
a plan to distribute small urban and rural property. The commission – headed by
Pedro Beltrán (see also Box 4.1) – understood its task as structuring and legalising
the occupation of vacant low-value desert land without affecting the conventional
land market. The strategy of the ‘satellite cities’ at the outskirts of Lima was born
(Driant 1991:101). The idea of the satellite cities was to form new autonomous
growth poles at the outskirts of the city in the vacant desert land. Land reserved for
industrial development was thought to provide employment opportunities in the
future and to complete the spatial segregation between the rich and the poor.
Beltrán followed a very liberal policy, promoting private property but based on
the philosophy ‘teach the poor to take care of themselves’ (Collier 1976:281). He
particularly emphasised the value of self-help, and urged that once community
improvements had been carried out on this basis, land titles should be granted
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(Collier 1976:76). In a way one could say that the proposals of Beltrán were Turnerian
avant la lettre.1
Box 4.1

Ciudad de Dios: the birth of San Juan de Miraflores

On 24 December 1954, a group of 5,000 settlers invaded the vacant land south of Lima. It
was the first massive invasion that took place in Limenean history. Although it is difficult to
prove, most Peruvians believed that this massive invasion – one of the biggest that ever
took place in Lima – was strongly supported by an important opposition leader, Pedro
Beltrán. Beltrán was one of the country’s leading oligarchs, and a colourful political figure.
Although he had been one of the organisers of the coup that brought Odría to power, he
became one of his most important critics. He headed the right-wing conservative newspapers ‘La Prensa’ and ‘Ultima Hora’, and used this as an instrument in the political fights.
As a major point with which to attack Odría he had chosen the issue of the shortage of
low-cost housing. One of the principal leaders of the invasion of Ciudad de Dios had
previously worked for Beltrán. ‘La Prensa’ gave extensive coverage to the invasion, and
even years later the editorials of the newspaper still referred to the case, always citing the
gravity of the housing shortage and of the need to follow the housing policies which
Beltrán proposed (Collier 1976).
Ciudad de Dios served to illustrate two main elements of Beltrán’s proposal. Firstly, Beltrán
played a central role in the introduction of mutual savings and loan associations. The
group who invaded Ciudad de Dios originally named itself ‘La Asociación Mutualista de
Obreros Generales La Provincia’, a term which no one else ever used, referring to a mutual
saving fund based on the American concept of the ‘Savingse and Loan Asociations’
(Zapata 1997:65). Secondly, the invasion was used to promote the idea of ‘la casa barata
que crece’ (the cheap house that grows), starting with an affordable basic unit which
could be extended over the years (Collier 1976:69-72). A last small but striking detail:
according to Collier, the invasion of Ciudad de Dios was even used in part as a means of
getting the residents out of certain inner city slum areas; areas owned by the Prado family.
Prado came into power only two years after the invasion of Ciudad de Dios took place,
nominating Beltrán as his Prime Minister in 1958.
It was the Prado regime which legalised the settlement of Ciudad de Dios in 1958. The
invaders were offered a site only a few meters away from the original invasion, laid out
according to the new programmes established under Prado. This settlement formed the
origin of what in 1965 was recognised as an official Limenean district: San Juan de
Miraflores.

Beltrán’s emphasis on the ‘casa propria’ (one’s own house) as a basis for further
development strategies was internalised by many Limeños. In a survey of industrial
workers in 1962-63, 54% of the workers stated that obtaining their own house was
their most important personal goal, contrasted with only 9.9% naming stable
employment and 9.7% a good economic situation (Collier 1976:77).
In 1961, the Prado government passed the famous Ley de barriadas, the law on squatter settlements (Ley 13517). Through this law, existing barriadas were legalised to
ensure security of tenure, and state support for service delivery was promised. The
1.

John Turner is the best-known researcher and promoter of the process of (aided) ‘self-help’ building as a strategy to address the housing problem of the urban poor. However, Turner did not
invent the self-help approach, but highlighted what was happening in Peru.
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formation of new barriadas was explicitly prohibited in Article 2 of the law, and
settlements formed through an invasion after 20 September 1960 were excluded from
receiving benefits. As an alternative to invasions, Article 3 gave the National Housing Corporation the authority to form new settlements known as Urbanizaciones
Popular de Interés Social (UPIS), ‘cheap’ basic housing units to be completed by the
inhabitants. With this law, however, the Peruvian government implicitly declared
that building houses for the poor was not a state responsibility. In the same year, the
scope of the law was broadened considerably, by extending the authority to form the
urbanizaciones to local governments and to any non-profit group that would form
them in conformity with the law.
The law set up a procedure for remodelling and granting land titles in existing
barriadas. Prior to legalisation, services had to be installed and if necessary street
grids and lot sizes would have to be redesigned. The different kinds of neighbourhood organisations – the loosely organised asociaciones, the better-organised
asocaciones de vivienda and the richer cooperativas de vivienda – were recognised as the
only legal partners for negotiation. To be recognised, these organisations had to
present their articles of association and the state had the right to inspect their
minutes and accounts. Article 6 explicitly names the state as responsible for encouraging the population to organise itself, and to foster this organisation with technical
assistance and materials.
At the same time, the co-ordinating institution (Corporación Nacional de Vivienda,
CNV) received considerable funds in 1961, enabling the creation of 4 UPIS, with a
total of almost 20,000 plots, basic units or houses (Driant, 1991:16).
Evaluating the law on the barriadas, Kross (1992) comes to the following conclusions:
1 The state accepted the responsibility to provide land to the urban poor, and to
develop it according to the rules set for the UPIS.
2 The state committed itself to assist in designing or re-designing the settlements
and infrastructure provision, with both financial and technical means, although
the actual support was limited.
3 In this way, the state protected the people in the barriadas from both speculators
and eviction. It also offered special rates for the provision of water and electricity,
and lower tax rates for the barriadas.
The law gave a certain room for self-management at the neighbourhood level, and
fostered efficient neighbourhood organisations and forms of participation (Kross
1992:341). But as it did under the former president Odría, the provision of basic infrastructure lagged far behind the needs. One could also state that Prado perfected
what Odría started. He gave further shape to the strategy of ‘letting the poor take
care of themselves’, using what in the 1980s came to be known as ‘enabling strategies’. But he implemented it in a way that ensured that the poor masses would not
hinder the proper development of the middle- and high-income areas.
Although the legal framework for squatter settlements was favourable under Prado,
the actual implementation was disappointing. Many Peruvians blamed this on the
executive authorities and not the central government. This might be the result of the
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fact that in the first phase (the invasion) government officials played such an important role.
4.1.3
Belaúnde I (1963-1968)
Under the Belaunde government (1963-1968), the ‘Ley de Barriadas’ rapidly lost its
momentum. Belaunde opted for a policy aiming to develop the interior of the country, to slow the migration to the capital. Although this policy was unsuccessful, it put
a stop to further investments being made in the barriadas. A highly frustrated urban
popular sector organised marches to demand land titles. These marches, which took
place from July through October 1968, were in a certain sense the prelude for the
populist left-wing military government that took over after a military coup on 3
October 1968 (Zapata 1997:75).
4.1.4
The Velasco Government (1968-1980)
In 1968, a left-wing military government took power, headed by General Velasco.
The first important step (October 1968) in developing a settlement policy taken by
the new government was an army-led street-levelling programme. By 1972, the
programme had been completed in 33 settlements (Kross 1992).
The second step, taken in November 1968, was the formation of the National
Organisation for Development of the Young Towns (Organismo Nacional de Desarollo
de Pueblos Jóvenes, ONEDPJOV) placed under direct responsibility of the president.
With this, they gave the barriadas a new name, pueblos jóvenes (young towns),
attempting to give them a more positive image. The decree that established ONDEPJOV emphasised the importance of self-help, and ONDEPJOV saw its task as
encouraging community participation by training local leaders and supporting the
formation of CBOs. A second point of importance was handing out individual land
titles in established settlements.
In May 1971, the Velasco government saw itself confronted with a massive land
invasion that gradually spread in the district San Juan de Miraflores (see Section 5.1),
known as ‘El Pamplonazo’. Most of the invaders were relocated to what later became
the new district of Villa El Salvador.
Another result was that the Velasco Government created the National System for
the Support of Social Mobilisation (Sistema Nacional de Apoyo a la Movilización Social,
SINAMOS), meant as a link between the government and the invaders. With their
tradition of self-help and community organisation, the squatter settlements were
seen as a model for what the government wished to develop in other sectors of society, and therefore were singled out within the SINAMOS organisation for special
attention. SINAMOS was very closely linked to the armed forces. The commander of
the Lima Military Region was also head of the SINAMOS division responsible for the
pueblos jóvenes. Both SINAMOS and, as indicated earlier, ONDEPJOV came under
direct responsibility of the Ministry of the President. President Velasco developed a
close relationship with Villa El Salvador, and he and his wife made a number of visits
to it (Collier 1976).
The military government also set bringing basic services to the barriadas as a
target. It pressed the water company (SEDAPAL) to provide the services. The Water
Company started with the northern part of the city, where provision was easier since
use could be made of subterranean water sources. In 1972, they started to provide
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water to the Cono Sur, a project financed with German development aid.
Other important changes under military rule were the establishment of a Ministry of Housing, responsible for urban planning, housing and building control and
(by the end of their governing period) the decentralisation of government responsibilities to the (district) municipalities
4.1.5
Belaúnde II (1980-1985)
At the end of the military government in 1980, after free elections that brought
Belaúnde back to rule, the situation in the barriadas differed completely from the situation before 1968. The period of rapid expansion to the north and south seemed over,
numerous barriadas formed in the 1960s had been recognised and had obtained
water, sewerage and electricity. The population was strongly organised, even having
a centralised movement, and had transformed themselves into a serious pressure
group (Driant 1991:123).
Access to land also changed. As Riofrío (1978) pointed out in his book ‘Se busca
terreno para proxima barriada’ (Searching for new sites for the next squatter settlement), by the end of the 1970s, there was in theory still enough land available, but
four factors limited the actual invasion on this land:

1 Each new settlement was farther from the economic centres in the city. This lead to
both a rise in transportation costs and costs of providing services in these peripheral
areas.
2 The desert areas were separated by the valleys of the rivers Lurín and Chillón, which
were not planned to be urbanised. This increased distances even more.
3 Competition between the state and the invaders, since the state was also planning to
urbanise several of the peripheral zones.
4 Large desert areas to the north and the south were reserved for the armed forces, and
the military authorities prohibited urbanisation. (Riofrío cited in Driant 1991:180).
The availability of land had always been an important factor in enabling barriada
formation, but now the possibilities were much more restricted. Consequently, the
characteristics of the new settlements were changing. They were located on the
urban fringes of previous settlements, climbing up the hillsides which were less suitable for urbanisation, or on vacant land reserved for communal services in existing
settlements. It became more difficult for the well-organised low-income groups to
find a place to go.
The new constitution of 1979 endorsed the autonomy of local authorities – which in
theory had existed since the enactment of a law in 1933 – but also delegated the
competence and allocated financial resources to accomplish its tasks.
In its first year, the civil government of Belaúnde further specified the responsibilities of the local government bodies, with improving the delivery of urban services
and decentralising and democratising the state apparatus as its objectives. Unfortunately, the law did not clearly indicate to what extent the municipalities were
autonomous in their decisions, or where they had to follow or negotiate with other
actors at the higher levels. New responsibilities were assigned to them, but the
competencies of the other actors were not curtailed, which led to many overlapping
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responsibilities.
In the presidential elections of 1980, the left still was not strong enough to challenge the traditional political parties. But when the numerous left-wing parties
joined into one coalition, this ‘United Left’ (Izquierda Unida, IU) won the municipal
elections in 22 of the 41 Limenean districts (1983), mainly the poor ones. It also
backed the IU candidate for Lima Metropolitana, Alfonso Barrantes, the first socialist
mayor of a Latin American capital in which national government was not also under
socialist rule.
Barrantes used the new autonomy granted by the decentralisation to rapidly
hand out new urban land, which led to a new wave of invasions. Due to a lack of
municipal resources, little could be actually done to provide the barriadas with basic
infrastructure. Furthermore, Barrantes was from an opposition party, and central
government systematically favoured the districts loyal to the central government. In
response, Barrantes – like the previous left-wing military government – put much
emphasis on local democracy and self-management at neighbourhood level under
the slogan ‘Let’s make Lima a city for all’. In November 1984, two demonstrations
were held where over 60,000 people, headed by Barrantes, pressed the central
government to channel more funds to the municipalities. As a result, tax laws were
changed and revenues from a direct sales tax were divided between the municipality
of Lima Metropolitana (30%) and the other municipalities (70%) (Allou 1988:23).
Similar demonstrations in 1985 pressured the new president Alan García (1985-1990)
to further decentralise tax-revenues. Barrantes established a cadastral system to facilitate taxation of real property. He did try to give the neighbourhood associations full
recognition and ‘corporate rights’, but his decree on this was never accepted by the
central government.
It is difficult to measure in concrete terms what the three years under Barrantes actually meant for Lima. The major programme he established was ‘Vaso de Leche’,
providing all children under 6 years of age and lactating mothers with a glass of milk
a day. Over 100,000 mothers organised themselves into 7,500 comités vaso de leche.
Later governments that proposed ending the programme saw themselves confronted
with such a massive popular protest that the programme still exists today, although
currently under central government responsibility. The comités vaso de leche are an
important source of popular organisation and mobilisation. It was the first time that
women were encouraged to organise themselves in public activities in a massive
way, although this organisation was closely related to their traditional roles.
Other important programmes were an improvement in solid waste collection in
the city centre district and complete new regulations for public transport. In
response to new invasions and rapidly increasing land speculation, Barrantes
launched four programmes for legalisation and development of the barriadas.2 He
claimed over 90% of the investment funds for road infrastructure, paving 130 kilometres of important roads, especially those connecting the peripheral barriadas with
the city centre. Municipal investments per capita increased twofold, but for the
inhabitants of the barriadas it increased to 11 times that of the previous governments.
(Allou 1988:25).
2.

These programmes will be discussed in detail in the section on the history of Pampas de San Juan.
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4.1.6
The Garcia government (1985-1990)
The government of Alan García (from the Alianza Popular Revolucionaria Americana,
APRA) is most known for its populist nationalist approach. It started with a macroeconomic stabilization programme that combined protection of the poor with
demand-driven growth. The government introduced price controls along with
broad-based subsidies and transfers. Shortly after his installation García unilaterally
reduced foreign debt repayments. In the short run the policies fostered rapid
economic growth. In the longer run inflation rates skyrocketed and budget deficits
widened. The hyperinflation seriously affected not only daily life, but the municipal
budgets as well. Peru could no longer count on foreign financial support, and political instability discouraged investments (Glewwe & Hall, 1992:10). In the same era the
Shining Path (Sendero Luminoso) guerrilla movement intensified its attacks in Lima.
The APRA government also took the first steps in developing a programme for
granting new land titles in the pueblos jóvenes. This was undertaken under supervision of the Instituto de Libertad y Democracía (Institute of Liberty and Democracy,
ILD), headed by the well-known economist Hernando de Soto.

At the end of García’s government the country was almost bankrupt, blacklisted by
public and private investors, in the stranglehold of terrorist violence, and with a population that had lost confidence in all the traditional parties. It was only against this
backdrop that a completely unknown son of Japanese immigrants with his slogan ‘A
Peruvian like you’ could win the presidential elections in 1990. Fujimori’s most important selling point was that he had nothing to do with politics, no programme, no party,
and that he promised to improve the economic situation without an economic shock
programme.
4.1.7

The current situation under Fujimori (1990-present)
Under Fujimori, the Peruvians are experiencing an overall economic approach that
differs completely from that of the previous decade. Despite his electoral promises, Fujimori implemented a severe structural adjustment programme within a few months of
assuming power. It became known as the ‘Fujimori shock’ (Box 4.2). Under this neoliberal approach, the state is presented mainly as a facilitator, particularly directed
towards private initiatives and investment. It leaves some scope for collective activities,
but its major aim is to improve urban productivity by stimulating private investment,
especially at the family level. To achieve this, the right to private ownership has been
strengthened, measures of control and subsidies have been eliminated, service delivery
has been privatised and the access to credit schemes for housing and urban services has
been improved. Main government investments are directed towards large infrastructural
projects, air and seaports, and motorways.
At the same time, a tendency towards re-centralisation can be observed. This recentralisation is inspired by political motives. The Municipality of Lima Metropolitana was in the hands of the opposition in the early 1990s. To reduce the power of the
mayor of Lima Metropolitana the funds for the Municipality were seriously cut. At
the same time many sectoral programmes were brought under the umbrella of the
Ministry of the Presidency (Section 4.2.1). The authority to grant land titles, an effective instrument with which to gain votes, was transferred from the Municipality
Lima Metropolitana to a new national programme, COFOPRI (Section 4.2.1.) This
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new entity is taking up the proposals as they were developed by the de Soto’s Instituto de Libertad y Democracía, but in an extended form.
Box 4.2

The Fujimori shock: stabilisation and structural adjustment

Stabilisation:
1 The elimination of food subsidies.
2 The upward adjustment in controlled prices (bread, milk, flour, fuels, public service),
some of which, like gasoline, rose by a factor of 32.
3 The elimination of the protected exchange rate, which was two to three times lower
than the free-exchange rate.
4 An increase in various taxes.
Structural adjustment:
1 The liberalisation of the exchange rate.
2 The liberalisation of foreign investment.
3 A reduction in protectionism (basically eliminating import restrictions and reduction
of import tariffs).
4 A reduction in the role of the state in the economy, which meant privatisation of state
firms.
5 Relaxation of minimum wages.
6 ‘Flexibilisation’ of labour, including changes in laws related to job security.
Source: Tanski (1994:1627-1642).

There are no studies available which indicate how these changes have influenced the
activities of the neighbourhood organisations. Even in this neo-liberal and recentralised
context, neighbourhood organisations remain what Díaz Albertini (1994) calls ‘the
engine of neighbourhood development’ (see Section 4.3.1). The leaders generally show
pragmatism here, in that although they were aligned for many years with the political
parties of the left, they are now aligned with the newly established local political parties
and Fujimori’s Cambio ‘90. The state remains their main referent in defining their
approaches.

4.2

The governance system

Peru is a highly centralised country. Less than one third of the population, but the
majority of economic activities, human and financial resources and political power
are concentrated in the capital. The capital houses the national government and all
its ministries, the provincial government of Lima Metropolitan Area (Municipalidad
de Lima Metropolitana), and the 43 district municipalities. Within the metropolitan
area, there is a second province, Lima Callao, with six district municipalities, bringing the total of district municipalities to 49. There are many overlapping boundaries
of different administrative and management functions (see Map 4.1), which does not
facilitate coherent planning in the metropolitan area. The two ‘provincial’ municipal
authorities (Lima Metropolitana and Lima Callao ) are responsible for most forms of
urban planning in the two provinces, but they have little control over the public service agencies that either have been privatised (electricity and telecommunications) or
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mainly fall under national government responsibility (water and sewerage). Both
urban development and urban environmental management efforts are infringed by
unclear definitions of competencies and a lack of co-ordination.
Map 4.1

Administrative and management bounderies in Lima Metropolitana

Source: Riofrío 1996:168

This section will describe the various actors in the governance system, as well as
their respective responsibilities.
4.2.1
The national government
As stated above, one of the greatest problems in Lima’s urban environmental
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management is the lack of well-defined competencies and co-ordination between the
various actors. In 1994, the Peruvian government therefore created the National
Environmental Council (Consejo Nacional del Medio Ambiente CONAM), the highest
environmental authority in the country. The Director and Executive Secretary were
installed in 1995 and report to the President of the Council of Ministers. This
agency’s responsibility is cross-sectoral. The results of its work will not be seen for
some years to come. According to an analysis done by CONAM3 there are over 7,000
environmental standards approved since 1904 still in force, many of which either
contradict or duplicate each other. This contributes to a diffusion of responsibilities
(and lack of co-ordination), institutional weakness, centralisation and sectoral
approaches when inter-sectoral approaches are needed. In addition there is a lack of
capacity for co-ordination, integration and supervision, as well as a lack of effective
mechanisms for citizen participation. Congress’ recent announcement of the revoking of thousands of these laws to restructure the legislative framework has given
some hope for change. But the process of disentangling has hardly begun. Furthermore, it is doubtful whether under the current president, who clearly stated that
economic growth and national security have priority over all other issues and who is
continuing the process of re-centralization, CONAM will be able to take any concrete
action (Miranda & Hordijk 1998).
In line with current re-centralisation policies, most actors in urban environmental
management are central government agencies. Real influence is in the hands of those
actors that either control a considerable share of the national budget, or have an
effective control function. The Ministry of the Presidency (see Section 4.1.7) clearly
belongs to the first category. The current government curtailed sectoral and municipal budgets over the years and brought more and more programmes under the
Ministry of the Presidency, which now manages the largest share of the national
budget and the most important government programmes. Institutions now functioning under the umbrella of the Ministry of the Presidency include SEDAPAL (water
and sewerage), ENACE and the Banco de Materiales (Housing), FONAVI (infrastructure credits), the National Institute for Urban Development (INADUR) and the
National Institute for Family Welfare (INABIF). Programmes and funds that now fall
under the responsibility of this ministry are the food aid programme (PRONAA), the
important emergency social fund FONCODES and the school building programme
(INFES). The vice-ministry of Infrastructure, also under the auspices the Ministry of
the Presidency, directs the main investment programme for urban infrastructure.
Social expenditures, including those for the programmes of FONCODES, FONAVI
and INFES, all-important to peripheral urban settlements, have risen remarkably
since 1993. Unfortunately, political motives and not the needs were what primarily
guided the decisions on allocation of these funds (Graham et al. 1998).
Three ministries have an important control function when it comes to the exploitation of natural resources. The Ministry of Energy and Mining, which awards mining
concessions, controls, among other things, the concessions for sand extraction for the
3.

Dr. Mariano Castro, CONAM, in a presentation at the first course for Environmental Promoters for
Cities, Arequipa, May 1997.

86

Chapter 4

concrete industry in Lima. The Ministry of Fishing is responsible and develops regulations and environmental standards for the exploitation of the country’s
hydrobiological resources. The Ministry of Industry, Tourism and International
Trade has the same task for the respective business sectors.
Businesses in mining, fisheries, industry, tourism and international trade have to
present environmental impact assessments for any new activities to their respective
ministries. Despite the fact that many of these EIAs have been severely criticised by
the environmental movements in Peru, industries are allowed to go ahead. The same
holds for the Plans for Environmental Adaptation and Management (Planos de
Adecuación y Manejo Ambiental, PAMA) which rest with these ministries as well. They
control the implementation of these plans. The PAMAs are not made available to the
public, so there is no civil control on this process. The impression is that little environmental improvement is taking place in, for instance, the fishmeal industries, since
economic interests are given more importance than environment and health.4
Several national government entities are also relevant for the process of neighbourhood consolidation in Lima Metropolitana. This holds especially for the different
credit schemes (FONAVI, Banco de Materiales and ENACE), the land-titling agency
COFOPRI (see below) and the entity responsible for water and sewerage. The credit
schemes and the land-titling agency will be further highlighted below.
Credit schemes for housing
The National Housing Fund FONAVI (Fondo Nacional de Vivienda), a state-controlled
credit fund for housing, was created in 1979. In its first years, 80% of its funds came
from income taxes, and 20% from the building industry. A year later, the ‘Banco de
Materiales’ was established, with the aim to provide credits for building materials.
Both institutions still function today as the major sources of credit for house
construction.
Clear criteria were set for those who wanted to obtain loans through these funds.
First of all, the FONAVI loans were limited to a total of 30 times the monthly minimum wage, assuring that only those who were interested in a modest house would
apply. The applicant had to contribute to the fund (so he or she had to have a more or
less formal job, at least paying income taxes), already have had this job for three
years, and not posses a house somewhere else. The fund was, in essence, only accessible for lower-middle-income wageworkers with a steady job. For them, it offered
an interesting opportunity, since interest rates were only nominal, not over 3%.
A second low-cost housing credit scheme is that of the Empresa Nacional de Edificaciones (ENACE). As of now, ENACE has built a few thousand units a year, with many
more people applying than there are houses available. Nowadays, the system has
been extended with low-interest loans. Houses built with these loans have to be
finished within three months, and are constructed under the supervision of ENACE.
In 1992, under Fujimori, several earlier credit institutions – the Banco de la Vivienda
(BANVIP) and the mutual saving associations – were brought under FONAVI and
FONAVI itself was brought under the Ministry of the Presidency. Since then,
4.

Personal communication of the NGO Natura in Chimbote, 1998.

The human system in Lima

87

FONAVI also finances the construction of basic infrastructure (electricity, water and
sewerage), making it presently one of the most important agencies for the inhabitants of the peripheral settlements. This means that it is no longer only those who
contribute to the fund who benefit from its loans. The contributions from wage
workers to the fund have been increased to 9% of their salary (Dorich 1996).
The operation of the Banco de Materiales has also changed. Its initial capital came
from the state and donations, but nowadays it receives its funds from FONAVI. The
Banco de Materiales disburses the loans in building materials instead of money. An
average loan should allow the applicant to construct around 30m2. The Banco de
Materiales prefers to work with groups of around 30 applicants in a settlement, to
enable them to bring many materials at one time, and to facilitate the technical
support that the programme in theory gives during the process of construction.
There are no other programmes or policies for providing shelter to the poor, whether
through the construction of social housing or through financial or technical assistance that support people’s individual initiatives.
COFOPRI
It is crucial to the inhabitants of low-income settlements to have formal ownership of
the plots where they live, as they cannot apply for credits to improve their houses
without this title. For a long time, the Peruvian system of formalising land tenure
was so complex that most of the inhabitants of the informal settlements did not
bother to take the most decisive step, recording themselves in the Register of Real
Property. As a result, an estimated 70% of all urban properties were not registered.
The complexity of the bureaucracy of land titling was one of the two basic pillars on
which Hernando de Soto based his famous book ‘The other path’ (El Otro Sendero,
1987), pleading for simplification of the procedures. By the end of the 1980s, de
Soto’s Instituto de Libertad y Democracía was highly involved in the development of a
new registry system, the Registro Predial, accompanied by a law that eased procedures. With a World Bank grant, a pilot project was implemented and 300,000 land
titles were awarded in urban Lima in the period 1991-1995 (WBRD 1998:1).
Following World Bank recommendations and completely in line with its own
neo-liberal policies, the Fujimori government subsequently put a high priority on
formalising land ownership. The government committed itself to handing out 2
million land titles before the presidential elections in April 2000. To achieve this, a
law was adopted in March 1996 (Ley 803). This law established an autonomous
agency, Comisión de Formalización de la Propiedad Informal (COFOPRI), with the principal mandate of formalising existing property in poor urban settlements and
generating a policy to manage new urban settlements. COFOPRI issues titles and coordinates the registration of these with the Registro Predial Urbano. Simultaneously,
the law transferred all vacant or illegally occupied land into the hands of COFOPRI.
It was no longer the Municipality of Lima handing out the land titles in the notyet-legalised settlements, but a central state entity. A similar programme was
launched to settle property issues in rural areas.5 At the same time as COFOPRI was
established, a campaign was apparently launched in which many newspaper articles
praised the benefits of small-scale private ownership as a motor for economic development and an incentive to individual survival and improvement strategies for the
poor.6 This line of reasoning is not new in Peruvian urban policies. Beltrán had
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preached the same under General Prado in the early 1950s, launching the concept of
the ‘la casa barata que crece’ (the cheap house that grows) (see box 4.1).
The establishment of COFOPRI can be seen as a further attempt to curtail the influence and responsibilities of Lima Metropolitana, in line with the overall recentralisation process in the country. NGOs active in the field of urban development
discussed whether efforts should be made to oppose these developments. Their analysis was that there were so few informal plots left to be legalised within Lima, that it
would be better to save their energies for more serious threats to municipal
autonomy.7
Whatever criticism is expressed, it must be acknowledged that property rights
are badly defined. COFOPRI presents its work rather modestly, stating ‘that due to
the lack of adequate equipment the important work of Lima Metropolitana showed
some defects that had to be corrected’. 8 All files and information regarding land
ownership were transferred from Lima Metropolitana to the newly formed
COFOPRI.
COFOPRI has a clear policy: they only work with the leaders of the neighbourhood organisations and the population. No intervention from other actors such as
NGOs is allowed. Neighbourhood organisations are free, however, to contract whatever professional or institution they wish to improve their plans, assist them in
completing their documentation and give legal assistance. What matters to the
people is that they finally receive their individual title, which opens up the way to
loans for building their houses.
4.2.2
The municipalities
Until the beginning of the 1980s, the municipalities only had a symbolic role in the
state apparatus. The mayors and aldermen were nominated by the central government, whose motives in choosing their candidates were corrupt. There was no
participation by the population in local management. The real decision-making
power for Lima Metropolitana, for instance, was in the hands of the central government: the president, the Ministry of Housing, and the public enterprises Electrolima
(electricity) and SEDAPAL (water and sewage). This had two consequences: the local
government, although it existed in theory, had no say whatsoever in important local
issues concerning public services, such as raising local taxes. Secondly, the initiatives
taken by public and private bodies showed no coherence or any sign of urban
planning.

5.

6.
7.
8.

The programme for land titling in rural areas received even more criticism than that for urban land.
The traditional comunidades campesinos with shared land ownership were dissolved in favour of
individual property. Not all campesinos agree on these developments, although many do embrace
their individual land rights. In the urban fringes, much agricultural land is sold for urbanisation as
soon as property rights are cleared, a serious threat to the last green areas around Lima, especially
in Lurin and Pachacamac (Reunión de autoridades del Cuenca Baja del Rió Lurin, November
1997).
El Comercio, El Peruano and La Republica, February and March 1996.
Personal communication Liliana Miranda, 1997.
Meeting with COFOPRI in Pampas, 6 July 1998.
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In the 1980s, Peru experienced a very promising and innovative process of decentralisation. Many responsibilities were transferred to the municipalities. This meant that
since the 1980s, many urban environmental management issues such as waste collection, the planning of the internal roads and greening and reforestation have also been
transferred to the local level (see Box 4.3). What is clearly missing is the issue of
water and sanitation, which remained in the hands of SEDAPAL.
To accomplish all these tasks, the municipalities receive transfers of funds from
the central government. Between 1980-1987, there was a tendency to increase the
financial capacities of municipalities through the creation of new taxes. Nevertheless,
the share of local governments in total government expenditures remains low, not
surpassing 4% of the national budget. Even more significant is that transfers to the
municipalities in relation to total transfers to the public sector dropped from an average 4.5% in 1975-1985 to 0.6% in 1987. In other words, municipalities are receiving
very little money to execute the tasks assigned to them. An average 75%-80% of the
municipal budgets since then have had to be used to cover administrative salaries
and maintenance (Alvarado 1993).
The current situation is somewhat contradictory. As a consequence of the current
re-centralisation policies under Fujimori municipal competencies have been
curtailed over the last decade, for instance in the field of urban transport, urban
planning and land titling. On the other hand, municipal investments budgets have
increased significantly through the issuing of Decree 776, which regulates the transfer of national government funds to the municipalities. The related regulations,
however, are hardly suitable for municipal bodies. The funds obtained through this
transfer can be only spent on infrastructure investments, mainly in road
infrastructure.
Box 4.3

Decentralisation of responsibilities to the municipal level in the 1980s

In the Ley Organica de Municipalidades, the following issues were delegated to the
competence of the municipal authorities:
– planning of roads and urban transport, planning and maintaining traffic lights etc.
– planning of basic social services (health and education) for kindergartens, primary
schools and campaigns for literacy, and primary health care centres
– planning, redesigning and legalising the barriadas
– providing technical support in the process of legalisation of the barriadas
– expropriation of invaded private land
– giving out land titles
– granting construction permits
– licensing of commercial activities
– control of markets and street vendors
– protecting and promoting parks, squares and monuments
– protect cultural heritage
– promote cultural activities and sport and recreation
Source: Miranda & Hordijk (1998:74)

There are still many overlapping competencies. The Ley organica de Municipalidades
has not been annulled, meaning that many municipal mandates still exist. Mayors
able to make creative use of the legal framework still have space to manoeuvre. This
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is, however, easier outside the capital than directly under the eyes of national
government. The hands of the district municipalities are tied in many ways, both
through a lack of human and financial resources, and as a consequence of national
government interventions and decisions.
4.2.3
NGOs in Lima
NGOs are an important feature of Peru’s civil society, and have a complex history. A
handful emerged in the1960s, such as the prominent NGOs DESCO (Centro de Estudios y Promoción del Desarollo) and the IEP (Instituto de Estudios Peruanos). The first real
wave of NGO development began in the mid-1970s, in the period of intense politicisation under the military government. When a more conservative general took over
after a bloodless coup and many reform-oriented officials were fired, many of them
created NGOs. The creation of NGOs peaked in 1977. The NGOs created in this era
were driven by strong political and ideological motivation, concentrating on popular
education and awareness raising. These developments were fuelled by the political
movements in the universities, especially in the realm of social sciences (Sahley &
Danziger 1999).
The ideology of solidarity with popular movements weakened in the 1980s, and
NGOs started to concentrate on promoting income-generating activities instead of
awareness, and on technical assistance. This was partly a result of changing donor
interests, but also a result of local developments where interest in the potential of the
informal economy was growing. During the era that the left-wing mayor Barrantes
governed Lima (see Section 4.1.5), links with the municipality were strong. Many
NGO staff members even went to work for the municipality of Lima during this
period.
At the end of the 1980s, the Shining Path terrorist movement extended its activities to Lima. CBOs were infiltrated and their leaders were among the most heavily
terrorised. But the NGOs’ staff members also came to be under constant threat. Most
international aid agencies withdrew their staffs. Some NGOs also had to withdraw
from several areas, although others continued to work. After Fujimori assumed
power, the NGOs were under the dual threat of terrorist attack and government
repression. NGOs that demonstrated solidarity with CBOs generated government
suspicion, and some NGO workers were accused of terrorism and arrested.
When poverty levels jumped overnight as a result of the ‘Fuji shock’ (Box 4.2; see
Section 4.1.7), NGOs enrolled themselves in support of the survival strategies of the
poor, such as the communal kitchens and new health care programmes.
There now are an estimated 1,500 NGOs in Peru, competing for rapidly decreasing funding. Of these, an estimated 133 registered NGOs are enrolled in urban
poverty alleviation programmes in Lima (Sahley & Danziger 1999). Most of the
NGOs attract the majority of their funding from Northern donors. Only a very
limited number can count on core funding.
A survey of 44 NGOs involved in urban poverty alleviation programmes carried out
by Sahley and Danzinger in 1999 found that 41% of them were active in urban environmental issues (Table 4.1). The average amount of time spent in this sector was,
however, only 9%. Active interest in this topic is only a recent phenomenon. In the
middle of the 1990s, many NGO workers were not yet aware that their involvement
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in water and sanitation, solid waste management or urban agriculture and forestation was considered an intervention in urban environmental management (Miranda
& Hordijk 1998). Almost three-quarters of the NGOs claim to work with CBOs, but
few NGOs indicate that they are concentrating on specific settlements. The ‘old’
NGO approach is to work with integrated community development programmes,
including components such as water, housing, health and CBO training. Now,
however partly pressured by donors, NGOs are more specialised and concentrate on
a few sectors. Currently, most NGOs report a sectoral rather than a geographic basis
for their work. They place more emphasis on training and technical advice than on
service delivery. They concentrate on strengthening CBOs rather than being directly
involved in material benefits for the target group.
Table 4.1

Sectors in which NGOs are involved

NGOs working in the sector
Education
Economic activities
Health
Other
Environment
Shelter
Water
Sanitation
Land and titling
Transport

%

% of staff time allocated to the sector
by NGO

66%
64%
48%
43%
41%
25%
23%
18%
14%
2%

28%
23%
13%
10%
9%
5%
4%
3%
3%
1%

n = 44
Source: Sahley & Danziger (1999:16).

4.2.4
Overlapping responsibilities
As can be derived from the preceding sections, there are many overlapping responsibilities when it comes to urban environmental management. When responsibilities
were transferred to the local level, they were not equally curtailed in the other institutions. When new environmental laws were passed, the old ones were not annulled,
resulting in a jungle of regulations for which there is no enforcement. This is aggravated by the different administrative boundaries for the different functions, as was
shown in Map 4.1. The different responsibilities of the different actors relevant for
urban environmental management and for the delivery of the different urban
services are given in Tables 4.2 and 4.3. These confirm the many overlapping responsibilities for service delivery.
The concentration of urban environmental management responsibilities in the hands
of the national government is illustrated in the summary of the current institutional
framework for urban environmental management in Peru, given in table 4.3
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These actors can operate relatively independently. For example, the Electricity
Company Electrolima can install the final electricity connections if it wishes, even if
the settlement is not yet legally recognised. In doing so, it can hinder the district
municipalities in their planning efforts: the installation of the electricity suggests a de
facto tenureship that makes it more difficult to relocate squatters. In a similar way, the
construction of roads can be undertaken in an uncoordinated manner, with the
different actors setting different priorities for different reasons. The role of NGOs in
service delivery is, in general, limited to support in the first temporary phases of the
service. The only exception is waste collection, where NGO-supported micro-enterprises collecting waste can become a branch of the formal waste collection system.
Whether or not this functions depends highly on the strength of the alliances with
the other actors involved (Zela & Castro 1996).
Table 4.2

Overview of services delivereda by the different actors
Central
gov.

Water
Sanitation
Waste collection
Electricity
Telecommunication
Public transport
Road infrastructure
Education
Health
Public housing
Recreation

Lima
metr.

Municipalities

Yes
Yes

Yes
Yes
Yes
Yes
Yes

Yes

Yes

Yes

Yes

Semipublic
inst.

NGOs

Yes
Yes

Yes
Yes
Yes

Yes
Yes
Yes

Private
enterprises

Yes
Yes
Yes
Yes
Yes

Yes

Yes

Yes

Source: Municipalidad Lima Metropolitana (1996) and Alvarado (1993)
a.

Delivery does not always equal responsibility. As can be seen in the section on the Ministry of the
Presidency, SEDAPAL, for instance, functions under the responsibility of the Ministry of the Presidency, but is treated as an independent semi-public entity delivering services. In a similar line of
reasoning: private enterprises provide the service of solid waste collection, although it is a local
government responsibility.

4.3

The social system

4.3.1

Neighbourhood organisations

Thirty years of barriada formation has resulted in a city where one-third of the population lives in these areas. This implies collective knowledge and an experience shared by
over two million people on how to obtain a plot in a barriada and go through the consolidation process from the first step of legalisation to obtaining basic infrastructure.

–

Local

Municipal Laws

Law of Regionalisation
Law of Decentralisation

Regional

–

–

–

National

1993 Constitution
International Agreements and Laws
Law No. 2641
(CONAM)
Code of The Environment and Natural
Resources
Ministerial Rules and
Regulations

–
–

Level
Parliamentary Commission of Natural
Resources and The Environment
National Environment Commission
Ministry of Health
Ministry of the Presidency
Ministry of Energy and Mining
Ministry of Housing, Transport and
Communication
Ministry of Agriculture
Ministry of Women
Ministry of Fisheries
National Oceanographic Institute
Ministry of Industry, Tourism and
Integration
Ministry of Defence
National Office of Meteorology and Rivers
(SENHAMI)
National Institute of Civil Defence and
Disaster Preparedness (INDECI)

Local Governments consisting of 189
provincial municipalities and 1973 district
municipalities

Regional Governments

–

–
–

–
–
–
–
–

–
–
–
–
–

–

Institutions for planning and implementation of
environmental management and pollution
control

–
–
–
–
–

–

–

–

–

–

–

–
–
–

Water companies
Grassroots organisations
Non-governmental organisations
Private business and municipal services
Municipal basic services areas

Secretariat of Natural and Environmental Resources

General Directorate of Health and the Environment (DIGESA)
(falls under the Ministry of Health
National Institute of Protection of the Environment and Health (INAPMAS)
(falls under the Ministry of Health)
National Institute of Development (INADE) (falls under the Ministry of the
Presidency)
National Housing Fund (FONAVI) (falls under the Ministry of the
Presidency)
National Company of Building and Construction (ENACE) (falls under the
Ministry of the Presidency)
National Foundation for Social Development and Welfare(falls under the
Ministry of the Presidency)
National Programme (PRONAMACHS) (falls under the Ministry of the
Presidency)

Institutions for planning and implementation of basic infrastructure (water,
sewage, solid waste)

Current Institutional Framework for Urban Environmental Management in Peru

Policies and Actors for the
provision of Urban
Environmental
Management and basic
services

Table 4.3
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Neighbourhood organisations play a crucial role in this process, as these are a necessary
condition imposed by the state, which required itself to deal only with organisations in
negotiations on issues of land and housing. Thus, it was not only the often-cited culture
of collective action brought by the Indians when they migrated to the city which strongly
encouraged popular organisation but in part the state itself.
Almost all activities related to improvement of the physical environment in the
barriadas are still negotiated by the neighbourhood organisations. They have the
authority and legitimacy (a legitimacy recognised both internally in the neighbourhood and by external agents, i.e. the municipality, relevant companies, providers of
credit and NGOs) to propose infrastructural and other projects to the population.
They also are entitled to negotiate and sign covenants, contracts and credit schemes.
In the words of Díaz Albertini:
‘The neighbourhood organisation remains to be the principal motor in defining
the needs, the demands, and in prioritising of the activities to be executed. The
projects for water, sewerage and electricity require a promoting agency, and this
continues to be the neighbourhood organisation. Perhaps we can best characterise the neighbourhood organisations in the current context as the promoter of
investments, especially in improving the urban habitat. It is therefore that we still

have to consider the neighbourhood organisation as the principal actor in the physical and spatial development of the barriadas’ (Díaz Albertini, 1994:7)
The activities of the neighbourhood organisations are principally directed towards
public interests: legalisation of the invasion, legalisation of the boundaries, water
and sewer system, roads, etc. They tend to have little influence on or interest in those
aspects that are considered to belong to the private sphere. Díaz Albertini even stipulates that the interpretation of what belongs to the public and what belongs to the
private sphere is determined by the dynamics between the state and the organisations. Whereas in other countries housing, at least of the poor, is seen as a
government responsibility (at least in theory), in Peruvian (urban) culture building a
house is seen as a private issue. Neither government nor the private sector have ever
been involved in constructing for the poor, except for a few incidental and very small
programmes, nor do the neighbourhood organisations normally involve themselves
in this issue.
Over the years, clear steps and a logical sequence on settlement improvement had
developed. Although the normative and regulatory framework and the areas of
competence of the external actors constantly change, the logic of the basic steps
remains the same. Summarising the steps gives the following sequence:
1 Invasion or gradual occupation9
2 Opening up roads
3 Recognition of the settlement’s boundaries (perimetric plan)

9.

It should be noted that some of the largeste barriadas, such as Villa El Salvador and Huaycan, have
been formed under a government programme. The logical sequence of the steps of improvement
the neighbourhood organizations fight for is, however, more or less the same as for the smaller
‘private’ invasions.
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– Installation of a public tap point
– Installation of provisional electricity
– Construction in straw or wood
4 Recognition of the Urban Development Plan
– Installation of final electricity
– Establishment of a final water and sewerage connection
– Grading the roads
5 Legalisation of the individual land title
– Construction in durable materials
– Paving roads and sidewalks
Once the perimetric plan of the boundaries of the neighbourhood is approved, the
neighbourhood organisation can start negotiations for installing a public tap point
and the provisional electricity. The construction can only be done if trucks can reach
the settlement. Therefore, the steps of getting the perimetric plan legalised, the opening up of the provisional roads, the public tap point and the provisional electricity all
belong together.
Following a similar logic, once the urban development plan is approved, neighbourhood organisations can start negotiations for the domestic water connection and
the installation of the final electricity, including public lighting. Once their individual
land title is acquired, people can apply for loans to construct in durable materials.
Roads and sidewalks will not be paved as long as the domestic water and sewerage
connections are not installed. However, once the infrastructure is in place, people
often start to concentrate on building their own houses. This sequence in the process
of environmental improvement is illustrated in figure 4.1.
The main focus of the neighbourhood organisations – the public good – embraces
issues that by definition can not be obtained individually. Recognition of the perimetric plan or the urban development plan inevitably touches every member of the
community. Nobody can be excluded. There is even evidence that neighbourhood
organisations have certain instruments that ensure everybody’s participation in
communal projects: each household has to send at least one representative, otherwise they are penalised. In the words of Riofrío10, communal organisations
undertake those activities that are prior to individual activities and necessary for individual initiatives.11
The process of obtaining the individual land title can take 3 to 20 years or longer,
depending on many factors. Also, the requirements for loans available for the
construction of domestic water and sewerage connections have changed. Whereas
during the 1980s a recognised urban development plan was enough, the water
10. Ese tarea publica es PREVIA a la privada y NECESARIA para la privada’ Riofrio 1996, personal
communication.
11. Although there are numerous studies on settlement formation and the early years of consolidation
in Lima (Matos Mar 1977; Driant 1991; Kross 1992; Riofrio, 1978, 1987 and several interesting
monographs on the history of neighbourhoods (Lobo 1984; Dregregori et al. 1986; Blondet, 1986;
Lloyd 1980), there are no extensive studies on the participation of the population in the activities of
the juntas vecinales.
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company now requires individual land titles. The complexity of the administrative
process during the 1980s inspired several NGOs to publish manuals for community
leaders (Quedena & Villacencio 1984; CIED (n.d.)) A summary of the legal rights and
obligations of the neighbourhood organisations, the principal actors in this process,
is given in Box 4.4.
Figure 4.1

Sequence of acquiring land tenure and of environmental improvement
in the consolidation process

Public Tappoint
Private Water tanks
Provisional Electricity

Rolling, grinding roads

Paved roads and sidewalks

Domestic water and
sewerage connection

Building in durable material

Greening the area, private gardens, forestation of central reserves and sidewalks, neighbourhood parks

Levelling roads
Legalising
Perimetric
Plan

Asentamiento
Humano

Final Electricity
Urban
Development
Plan

Individual
Land-title

Official
urban area

The land titling process is not as linear as the presented sequence in figure 4.1
suggests. The empirical chapters on the developments in Pampas de San Juan will
provide more details on how settlements pass these different steps of legal recognition and environmental improvement.
Some factors limit the efficient functioning of the neighbourhood organisation (Diaz
Albertini 1994; Ypeij 2000; Lenten 1993):
1 Most neighbourhood leaders are volunteers. This seriously limits their time available for neighbourhood affairs, as well as daily attention for collective needs. The
leaders function better with issues that require intensive attention for a limited
period than with those subjects that require less time per day for an extended
period.
2 They do not have the necessary infrastructure for permanent neighbourhood
management (for instance, assistance in administrative work), which also results
in more attention to a few ‘big projects’ or covenants than for daily routine management.
3 They lack any kind of resources – human, financial or material – that could enable
them to consolidate a certain management structure.
4 They do not have an operational budget, but have to raise money ‘ad hoc’ once a
project seems to come out of one or another pipeline. ‘Ad hoc’ carries a lot of
time-consuming uncertainties. The population often mistrusts the leaders, especially when it comes to financial issues.
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Juntas de vecinos: how to form a neighbourhood organisation

From the ‘Ordenanza Municipal No. 20, December 1985’
Art. 2: The neighbourhood organisations (juntas de vecinos) are autonomous social organisations formed by natural persons representing the legal persons. They are formed with
the objective to participate in the territory under their jurisdiction in the supervision of the
provision of public services, the application of municipal norms (…) and in the planning,
organisation and implementation of action plans and municipal works.
Art. 4: Next to those competencies laid down in their statutes, the neighbourhood organisations are entitled to:
– monitor the applications of norms and regulations;
– monitor the provision of basic services, in co-ordination with the municipality;
– collaborate in the implementation of communal works;
– collaborate in the elaboration of municipal plans and campaigns;
– present initiatives and suggestions to the municipality;
– intervene in representation of its members in all bodies and forms of popular participation; and to participate in sittings of the municipal council and take initiatives related
to the elaboration of budgets, ordinances and the agreements reached by the
inhabitants.
Art. 6: The governing organs of the juntas vecinales are the
a General Assembly of its members
b The Board (Junta Directiva)
Art 7: The Board is formed by
a a president
b a secretary
c a treasurer
d a controller (fiscal)
The statutes of the neighbourhood organisations determine the functioning, the competence and the form and instalments in which elections for the Board should take place.
Art. 9 and 12: Local Governments should keep registry of all juntas vecinales and inform
the provincial government of Lima Metropolitana of the registration of the Juntas
Vecinales. After elections of the board members, the new leaders have to be registered in
the municipal index.
Source: Compendio legal de participación vecinal y cindadana, Municipalided de Lima Metropolitana (nd)

5 They do not have trained leaders. For most of the leaders, it is ‘learning by doing’.
6 Decision making has to be done in the ‘general assemblies’ (asambleas generales) of
the settlement, with a vast number of household representatives present. It is of
critical importance for the legitimacy of the decisions and for the organisation
that decisions are taken in such a way, especially if the decisions affect a vast
number of inhabitants. Nevertheless, it also hinders the junta vecinal in efficient
and rapid decision making.
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7 Most leaders in the juntas vecinales are men, and consequently are more oriented
towards issues considered to belong to the public sphere. If women take part in
the junta vecinal this is often on the only function assigned to the private sphere,
the function of social affairs (asistente social).
4.3.2
Sectoral Organisations
The second category of community-based organisations as defined in Chapter 2 is
that of the sectoral organisations: clubs de madres, communal kitchens and the comités
vaso de leche.
The clubs de madres (mothers’ clubs) originated in the early 1970s. These organisations were set up around the North American Food Aid Programmes and were (and
still are) closely related to the church. The clubs de Madres are the most heavily criticised women’s organisations. They were set up by outsiders who neglected existing
organisational structures. Women were only rewarded with food if they participated
in the courses set up in the club, such as knitting, sewing and embroidery. Since there
often was no market for the products produced in these courses, the women felt
obliged to do useless and unwanted work in order to obtain food. The organisations
were completely dependent on the donations.
Women had to adapt to the structure set up, and were offered little food for a
great deal of work. The activities furthermore reaffirmed the classic role of women as
housewives and mothers and reinforced the traditional gender-based division of
labour. It could even happen that participation in labour unions, juntas vecinales and
independent women’s groups was punished by exclusion from the food aid
programme. For many women, however, it was their only possibility to do something to support their families. It also offered them a place to meet and chat. This
sometimes led to a process of becoming aware of the dependency relations, and
taking initiatives to set up semi-independent or independent comedores (Van Wesemael Smit 1988).
The communal kitchens – or comedores as they are called in Peru – originated during
the teacher’s strikes towards the end of the 1970’s. Women came together to cook
meals in support of the teachers and their families. The number of communal kitchens in Lima rose rapidly during the 1980s: from 380 in 1984, to 800 in 1986, while for
1990 both 1,500 and 2,300 have been estimated12 (Lenten 1993:4). Although these can
only be taken as rough figures, it clearly indicates a rapid increase. In 1986, representatives gathered and formed the National Committee of Communal Kitchens
(CNC). Today in many districts, there are now district committees, committees on
the level of the Cone and for Lima as a whole. ‘Every morning some 40,000 women
belonging to the Federación de Comedores Populares Autogestionarios (FCPA, or Federation of Self-Managed Communal Kitchens) gather at 2,000 sites throughout Lima’s
poor neighbourhoods pooling their human and material resources to feed their fami-

12. Lenten (1993:4-5) takes this number from different studies. She indicates that estimates are difficult
to make. First of all, it is not clear whether the counted comedores are actually functioning. Secondly, comedores function in different settings, as independent comedores (independent from official
food aid channels, national or international), comedores receiving food aid and comedores functioning within the clubs de madres.
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lies, some 200,000 people’ (Lind & Farmelo 1996:1).
In communal kitchens, groups of women prepare meals together – often breakfast and lunch – which the members and their families can buy at the lowest possible
price. Buying in bulk lowers the cost of the ingredients. Numerous comedores
received food aid from organisations as Oxfam, Caritas and Ofasa, which further
kept down the prices of the meals. Lenten notes that it was not surprising that
women setting up comedores in the 1980s turned to food-aid programmes for support,
since many of them had had experiences with these programmes before (Lenten
1993:76).
Numerous studies on communal kitchens have been carried out (Barrig 1991;
Blondet & Montero 1995; Boggio 1990; Celats 1985;Lenten 1993; Paredes 1985; Wesemael Smit 1988). From these studies, it can be drawn that participation in the
comedores is unstable. Women note as advantages a cheaper and more balanced diets,
saving the time of cooking for other activities and the opportunity to meet other
women. This implies:
1 Obtaining food at a lower price is a cost-saving strategy.
2 Reducing time spent on domestic tasks enables income-generating activities.
3 Strengthening social networks in the neighbourhood can serve as both an emotional as a material safety net.13
Women primarily participate in the kitchens out of economic necessity. As long as
the crisis persists, they have few other alternatives. One weakness in their form of
organisation is the fact that women may become ‘burnt out’ from participating for so
many years. After 15 years, the original excitement about the kitchens has worn off.
Many women are tired and would prefer to seek paid employment opportunities
elsewhere, rather than participate as volunteers in the kitchens (Lind & Farmelo
1996:4). However, participation in a comedor can also go beyond the food component.
Comedores have become a welcome counterpart for many NGO activities such as
training programmes, health programmes and small-scale credit programmes.
Women themselves have sometimes created not only a communal kitchen, but also a
communal productive workshop. This can be especially successful when a stable
relationship with a client is developed. And through the participation in the comedores, the women ‘have gained a new awareness of their roles, not only in social
reproduction, but also in community and civic action. The kitchens constitute an
important part of the broader ‘popular’ women’s movement in the country’ (Lind &
Farmelo 1996:2).
The ‘Glass of milk programme’, as was seen in Section 4.1, was one of Mayor
Barrantes’ most important achievements and has lasted until today. It provides children under six and lactating mothers with a glass of milk and oatmeal a day to
ensure a proper breakfast. Under President Alan Garcia, the programme was taken
over by the national government. Despite all cutbacks under the Fuji shock, the
programme still exists. Implementation of the programme has now been decentralised to district governments. From the side of the population, it is expected that they
13. That these networks entail conflicts and painful situations as well will be elaborated upon in the
empirical chapters.
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will form groups (glass of milk committees or comités vaso de leche), for instance at the
level of the housing block or the settlement, name their representatives and register
the beneficiaries. The presidente of the committee has to assure that the milk is
prepared on a daily basis, and negotiates with government if something goes wrong.
In 1995, the programme distributed 13 million packages of milk and oatmeal, from
which over a million recipients benefited.
Over the years, the different women’s groups developed into an important agent in
neighbourhood life, both for the internal dynamics and for relations with outside
actors. Díaz Albertini (1994:11) goes as far as to state that these women’s organisations nowadays form the organisational heart of neighbourhood life.
First of all, the participation of the women in these organisations challenged the
existing gender roles, which not only assigned the domestic tasks to women, but
added the requirement that these tasks be carried out in the private sphere. Stated
more simply, it turned out to be of great importance to men that their wife cooked
them a meal at home. Men were scared about the changes caused by the growing
importance of the organisations and the growing participation of women in issues of
the public sphere (Lenten 1993). For some women, the participation in one of these
organisations opened possibilities for upward mobility. It is not unusual for a
woman to have various responsibilities in her settlement, such as president of the
comedor, the glass of milk committee, asistente social in the junta vecinal or community
health worker. Having these functions, and especially if she combines several of
them, not only gives her a say in neighbourhood affairs, but also opens the door to
training provided by NGOs or state organisations, engagement in networks at a
higher level of scale and the possibility of knowing other realities or other areas than
her own.
It can even happen that the leading women of the organisations develop patronclient relations with the participating members. This happens if the leading women
monopolise the contacts with the outside actors such as the NGOs, donors and foodaid organisations.
4.3.3
Informal social networks
Besides the previously discussed more formal networks, the informal social
networks are also of great importance. They consist of the contacts and mutually
supportive relations between neighbours, kin and ritual kin. These informal
networks can give access to credits, goods, services, knowledge, information and
advice (Ypeij 2000).14 The networks function using unspoken codes. To enter and
become accepted one has to be considered reliable and trustworthy. Personal recommendations are very important in Peruvian society, and this holds true for entering a
social network as well. It is easiest if one is introduced by a member. Information
exchange and gossip go hand in hand. The existing networks, norms and values are
constantly reinforced in the numerous informal talks. There are clear descriptions of
‘good’ and ‘bad’ people. To get support from the network, it is important to be
known as ‘good’. People who do not behave according to the norms and values of
14. Ypeij (2000) discusses in detail the importance of the informal networks for the entrepreneurs of
small and micro enterprises in low-income settlements in Lima.
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the network in which they participate can be excluded and isolated.
The networks can even punish socially unacceptable behaviour. People’s lives
can be made so difficult that they are pressured to leave the neighbourhood or give
up an economic activity (Ypeij 2000).
A clear example of the functioning of these kind of networks are the parrilladas or
polladas, held out of solidarity with a family in need. Parrilladas (and the like) are a
sort of community barbecue. In all cases, some kind of meat is bought and a barbecue is held, where the food is sold at a small profit. The most important source of
profit is the sale of additional drinks, mainly beer and soft drinks. It is quite common
to organise a parrillada when someone is seriously ill, whether to raise funds for treatment, for the funeral, or to help the relatives.15 Money is also sometimes collected
directly from door to door to support a family in need.
More personal lines of support are formed by ritual kinship. Compadres16
(godparents) are sought both within the settlement and outside. If the compadre is of a
higher social class, the parents can ask for financial support if the child is ill. The
compadres, in return, can exact personal services. Compadres of the same social class
most often exchange personal services, helping each other in case of illness or family
crises. In this way, new social ties are established that form an important part of
household safety nets. Zapata formulates the hidden logic behind the functioning of
these networks as follows:
‘In popular Peru, there is a lot of social association that develops on different levels. It is not the kind of social association that belongs to communism, because it
is a joining efforts that does not disclaim the spirit of personal benefit. It is a form
of being bond together in a kind of solidarity that recognises that the possibilities
for upward social mobility at the individual level depend on the capacities to
make use of the extensive cooperation with relatives, neighbours and others’
(Zapata 1997:220).

4.4

The individual system

Sixty percent of the Limenean population is under 30 years old. Children through
14 years old constitute 29% of the population, and the 15-29 group constitutes
another 31%. Those seeking a private plot to start their own family are predominantly in this second group. The average household size in Lima was 4.6 members in
1993, and 24% of these households were female-headed (Municipalidad Lima Metropolitana 1996). The vast majority of those working in the informal sector are these
young, poor people. Whereas in 1984 38% of the Limenean population worked in the
informal sector, this had risen to 49% in 1995. Another 5% worked as a maid or guard

15. Parrilladas and polladas are also the most common form of fund-raising activities to finance collective needs, as will be discussed in Chapter 7.
16. Compadres are the godparents of children. In Peru, agreeing to become compadre does not only
mean a special relationship with the child. It also entails a responsibility towards the parents. This
relationship works two ways, as the compadre or comadre can also call upon assistance of the
parents of the child.
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(Ypeij 2000:33). In the barriadas the percentage of the people working in the informal
sector is around 60%.
The vast majority of the barriada population lives in poverty or even extreme poverty.
The poor in Lima have experienced a constant drop in purchasing power over the
last thirty years, whereas for the country as a whole inequity has been increasing
(Glewwe & Hall 1992; Ypeij 2000). Under García, average consumption levels
dropped by 55%, and for the poorest they dropped 62%. Inflation rates skyrocketed
from 1.58% in 1985 to 1,720% in 1988 and 2,776% in 1989. Real wages dropped
constantly. By 1990, they were worth 21% of what they had been worth in 1980. By
June 1990, the minimum wage covered 65% of the ‘poverty basket’.17 The situation
only worsened under the neo-liberal policies of Fujimori. In the process of stabilisation and structural adjustment (see Section 4.1.7), the poor were hardest hit.
Consequently, the number of poor in Peru rose almost literally overnight from 7 to 12
million. In July 1991, four minimum wages were needed to purchase the minimum
food basket.
Table 4.4

Income distribution in Lima, 1999

Segment

Inhabitants

A
B
C
D
E

237,400
1,006,000
2,359,900
2,582,500
796,700

%

3.4%
14.4%
33.8%
37.0%
11.4%

Monthly family income (US$)

3,319
874
348
229
147

Source: Somos (1999:17).

Although the Fuji shock and a favourable global economic context led to a boost in
Peru’s macro-economic figures – with economic growth rates that even reached 13%
in 1994 – this economic prosperity did not trickle down to the poor. During the
recovery, poverty levels dropped only slowly, from 54% of the Peruvian population
living in poverty in 1990 to 51% in 1996. Macroeconomic growth rates also declined
and by the end of the 1990s, Peru had entered a recession again (Somos 1999).
A new category of poor people was created in the official statistics. Until 1996,
income distribution had ranged from ‘high income’ to ‘poor’. Now, there is also a
category of ‘extreme poverty’ (pobreza extrema, category E) (Table 4.3). Those living in
extreme poverty cannot even cover their basic food needs. In 1999, 11% of the Limenean population lived in extreme poverty, earning a family income of US$ 147 or less
a month. Another 37% of the population lived in poverty, earning a monthly family
income between US$ 147 and US$ 229. In other words, half of the Limenean population lived in poverty or extreme poverty in 1999. Only 3% of the population belongs
to the higher income classes earning a family income of more than US$ 3,300 a
month.

17. The poverty basket equals two times the value of a basic nutritionally adequate diet.
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4.5

Reproducing the city

What Riofrío calls ‘the reproduction of the city’ started in the 1980s. For the first time,
the housing demands from Limeños exceeded those of immigrants. A second generation had grown up in the city and was looking for a place to start their own family.
Most of the young barriada inhabitants had experienced an invasion as a child, and
were familiar with the process of barriada formation. As Driant puts it: ‘We can
conclude that the barriada no longer is only the last step in the housing career of the
immigrants, it is also the first step in the housing career of their children’ (Driant
1991:178). There was a sharp increase in invasions. During 1963-1968, an average of
11 barriadas was established each year. From 1968-1975 this number dropped to 6, to
increase again to 32 per year in the period 1978-1986. Presently, there are over 1,000
barriadas in Lima (Table 4.4), housing a third of the Limenean population, 92% of
them in the peripheral fringes of the city. The other 8% of the barriada population
lived either in the old barriadas close to the city centre, or in the inner city slums,
which are completely different in nature.
Table 4.5

Number of barriadas and their population in Lima’s Cones (1996)

Location
Cono Sur
Cono Este
Cono Norte
City Centre
Total

No. of barriadas

No. of Inhabitants

284
347
349
66

720,315
601,636
503,822
152,030

1,046

1,977,803

Source: MLM Municipalidad Lima Metropolitana (1997:IV).

The barriadas formed after the end of the 1970s differ from the earlier formed barriadas.
These newer barriadas are much smaller, in terms of the site, the plot size and the number
of invaders per invasion. Arnillas (1982) studied 40 settlements formed after 1978 and
found that only 18 of them were located on public land without defined land use. Fifteen
had less than 100 plots. Of the invaders, 54% were born in Lima, and 79% previously
lived in another barriada. Most people in the survey were young, with 27% between 2029 years of age. Together with their children (38% of the population were 0-9 years of
age) they made up the majority of the population.

4.6

In conclusion

This chapter showed that the management of urban environmental problems is seriously hampered by the contradictions in the governance system. Although they are
to some extent legally and politically equipped with the necessary powers, local
governments have little room to play the leading role they are supposed to take in
local environmental management.
Over the last fifty years of Lima’s development the dynamics between the
governance and the social systems have created a new set of institutions and proce-
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dures belonging to the city’s process of reproduction. State responses to the growing
demand by the poor for land and shelter have alternated from a neo-liberal laissez
faire to a more bonding populist approach. In both cases, the burden of neighbourhood development was in practice left to the inhabitants themselves.
Fifty years of urban growth have resulted in a city where half of the population
lives in poverty or even extreme poverty. A third of the Limenean population lives in
the peripheral districts of the city, built on vacant desert land. Many of the new starters in these fringes are the children of the immigrants, who now want to start their
own family. ‘Reproducing’ urban social life, they form their own organisation. Each
neighbourhood has its neighbourhood organisation.
A second result is that Peru presently does show a well institutionalised neighbourhood development framework, in which the neighbourhood organisations have
played an important role throughout the history of barriada formation, and still do so
today. They have not even lost their importance under the current extremely neoliberal regime and its high emphasis on individual property. The neighbourhood
organisations are the primary catalyst for the improvement of the environmental
conditions. Their functioning is embedded in the legal, the institutional and the
government frameworks. Their authority goes so far that they can sign contracts for
infrastructural projects on behalf of the neighbourhood they represent.
However, from the 1980s onwards, new organisations emerged, especially the
women’s organisations. Born out of pure necessity, as the deepening crisis forced
families to find new ways to survive, they became a lasting feature of barriada life,
and the role of these organisations expanded from an important element in ensuring
household nutrition to become a source of women’s empowerment as well. Both
kinds of institutions – the neighbourhood organisations and the women’s organisations – also have their limitations. They have to work with very little in the way of
human and financial resources, they are led by volunteers who have many other
tasks (domestic and productive) to fulfil as well, and for most of their leaders it is a
process of ‘learning by doing’.

5

THE NATURAL AND SUPPORT SYSTEM IN
PAMPAS DE SAN JUAN AND PAMPLONA

In this chapter, we will get to know the neighbourhoods under study. We will start
with their history (Section 5.1), to see how they developed into what they are now
(Section 5.2). Special attention will thereby by given to the classification of neighbourhoods into four types, based on their age (old, intermediate or new) and
organisational structure (cooperativa, asociaciones or asientamiento humano (Section
5.2.2). Next, we will describe the natural system (Section 5.3) and the support
systems (Section 5.4) of the settlements, bringing the latter in relation with the type
of neighbourhood.

5.1

Setting the context: history and development of Pamplona and Pampas

5.1.1
The history and development of Pamplona
What is nowadays called Pamplona is an aggregate of many small settlements of
different origin; relocations, ampliaciones (extensions) of existing neighbourhoods
and later on from invasions. The first settlements of Pamplona originated by the end
of the 1960s, when some families from the older Ciudad de Dios started to claim land
there and form their settlements. Others emerged because of government-induced
relocations from other parts of the city. By the early seventies Pamplona had experienced a massive invasion (see Box 5.1). Many of the invaders were relocated, but
some of them stayed and formed what later became Pamplona. Under the Velasco
regime (see Chapter 4), the large neighbourhoods were divided into housing blocks
that each sent a representative to the neighbourhood council. The formation of representative neighbourhood organisations was strongly supported in the Velasco era,
although it was also criticised for politicising the neighbourhood organisations.
The specific circumstances during the formation of Pamplona gave rise to two
basic differences between it and Pampas de San Juan:
1 Settlements in Pamplona are larger than the settlements in Pampas de San Juan
(over 1,000 households per settlement in the early settlements in Pamplona,
whereas the largest settlement in Pampas de San Juan has 750 households, but
many of them have fewer than 300)1.
2 In Pamplona, the state supported the formation of neighbourhood organisations
in the early stages, with a state-imposed organisational structure of representation through street block representatives.

1.

See Annex A1 for details on the settlements and their exact location (map a 2).
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Box 5.1

The origin of Pamplona

In the night of 27 April 1972, an estimated 200 families, mainly from the city centre,
invaded the hillsides around Ciudad de Díos in the district of San Juan de Miraflores.
Although it started as an ‘invasion as usual’, it was unusual in that the site chosen
bordered on hacienda properties in the wealthier Surco district. The land had already
been parcelled out to be sold to well-to-do Limeños, so the owners of the haciendas were
not pleased with their new neighbours. As usual, the invasion was organised by a group of
leaders who had contacts both in the popular sector (to mobilise invaders) and in different
layers of government (to enable successful negotiations afterwards). In return for their
work, the organisers expected several plots which they later could sell.
The original invaders’ first plan was to form an asociación de vivienda (housing co-operative) to negotiate their land title, but after the first morning, many new squatters joined the
invasion. The chosen site was situated very close to the Panamerican Highway, 200 metres
from a major traffic junction, so everyone passing this southern exit route became aware
of the invasion. Since there was no immediate government response, giving the impression that this invasion was being tolerated, even more people joined in. The first signals
from the government seemed to indicate that the invaders would be recognised if they
agreed to be relocated.
On the night of 4 May, the government reacted differently. The newspapers on 5 May
reported that dozens of invaders had been wounded and one killed in serious riots. The
police reported 51 policemen injured. From that moment on, the government received
pressure from different directions. Landowners, including the Jesuit owners of the nearby
urbanisation of Loyola, pressed the government not to tolerate the invasion. The auxiliary
bishop of Lima, Señor Bambarén, pressed in favour of the invaders. During a mass on
9 May, Bambarén declared his solidarity with the invaders, and consequently was imprisoned. The events were front-page news by now in all the newspapers.
The government was at this point in a very uncomfortable position. A high-level and politically very important meeting of the Interamerican Development Bank (IDB) was to begin
the day after Bambarén was arrested. Also, the ministers of Economic Affairs from all of
Latin America were visiting the country, which had brought the international press to
Lima. Confronted with international outrage around the arrest of the bishop and the killing
of an invader, President Velasco had no other choice but to fire the minister responsible
and enter into negotiations with the invaders. An agreement was reached on relocation to
an area further south, 32 kilometres from the city centre. This was the origin of the Villa El
Salvador district.
The invasion has left its marks in the Limenean vocabulary, in which it is known as ‘El
Pamplonazo’. Some invaders stayed in the original area, founding neighbourhoods such as
2 de Mayo, Alfonso Ugarte and Ollantay of what is now known as Pamplona Alta.

Most of the settlements in peripheral districts in Lima formed in the early 1970s
share these characteristics, and it is a general trend that subsequent invasions have
become smaller (see Chapter 3). The most recent settlements in Pamplona show characteristics similar to the settlements in Pampas.2

2.

Where we use the name Pampas, we refer to Pampas de San Juan.
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5.1.2
The history and development of Pampas de San Juan
The plain desert areas around the waste water treatment ponds remained untouched
for a long time. These areas were known to belong to the Catholic orphanage Ciudad
de los Niños de la Inmaculada, and as private land they were considered more difficult
to invade. The orphanage had stated for years that it would develop a park in the
area, but since it never had, it lost its rights to the property in 1982. By law, it reverted
into state hands, in this case the hands of the Municipality of Lima Metropolitana.
Some land speculators were aware of this, and they started to offer the land to
several housing associations.
The open area of Pampas was seen as one of the last remaining available areas,
not only in the district of San Juan de Miraflores, but in the Cono Sur as a whole. One
of the principal catalysts of the process of illegal occupation, however, was the first
elected mayor of San Juan de Miraflores, the Acción Popular candidate Alfredo
Moscoso San Miguel, who served from 1980-1983. It has been proved that he sold
land to the Asociaciones de Vivienda Republica Federal Alemana and 13 de Octubre
and to the Cooperativa de Transporte Señor de Animas. The sales were completely illegal, as the mayor had no property rights and, in those days, not even any say in land
management decisions. In 1979 the first invaders started to settle in what later
became Pampas de San Juan, claiming the land they had been paying for. Moscoso
was later sentenced to several months’ imprisonment for this crime, but nonetheless
the foundation had been laid for Pampas’ corrupt and contentious history (Nuñez
et.al, n.d.).
The Pampas area gradually filled up with similar cases of invasions. Some of
them started as cooperativas and asociaciones3 and bought land. Others were simply
invasions from the very beginning. After most of the land of what now is the second
sector of Pampas was full, the area now called the ‘third sector’, the area south of the
electric pylons, was invaded. These new settlements were all cooperativas and asociaciones de vivienda whose members had become aware that their leader and the mayor
had cheated them and decided to claim the land they had been paying for. A massive
wave of invasions started in 1983. All settlement formations were rapidly filling with
newcomers. The invasions were characterised by similar signs of corruption and illegalities. The leaders constantly cheated the members of their associations. Money the
members paid disappeared, they were misinformed on tenure issues, leaders manipulated member lists and subsequent voting rights or assured that they and their
family members got more, larger and better located plots than the others.
In the first half of the 1980s, the situation was so complicated that most people had
no idea of their actual tenure status. This resulted in households building their
houses from durable materials on land they thought was their property, for which in
reality they had no property rights at all.

3.

As explained in Chapter 2, neighbourhoods differ in the kind of organisational form the settlement
has chosen. Asentamentos humanos (squatter settlements) result from invasions; whereas cooperativas and asociaciones are two types of settlement on land that was first bought before it was urbanised.
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The Area of Pampas de San Juan in 1984

Source: Fotoservio Aerofotografico Nacional (San) Lima, Peru
1
2
3
4
5
6
7
8
9
10

Already established cooperativas 27 de Julio, Fortaleza, close to existing city
First cooperativas in the flat area around the stabilization ponds
Invasions of the asentamientos humanos, Trebol Azul and Heroes de San Juan
Republica Democratica Alemana
Sand extraction area, crater ‘El hueco de Pampas’
Isolated invasion, Altos Manuel Scorza
Stabilization ponds
Urbanización de San Juan, older area
Villa El Salvador (neighbouring district)
Villa Maria de Triunfo (neighbouring district)
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It was the alarming level of corruption, land speculation and illegality that brought
Barrantes – the popular left-wing mayor of Lima Metropolitana who assumed office
in 1983 – to introduce the Integrated Municipal Housing Project of Pampas de San
Juan (Proyecto Integral Municipal de Vivienda Pampas de San Juan). The major objective
of this programme was to legalise land ownership in Pampas to avoid further speculation (Nuñez et al., n.d.).
Participation in this programme took place on a voluntary basis for the settlements, with the prospect of a legal individual land title as a strong incentive. Despite
this incentive, not all settlements participated, as there was also a strong disincentive. Participation in the Barrantes Programme limited the entitlement to one plot in
Lima per couple, as is the rule for all asentamientos humanos. In other words, all those
who owned a second plot, whether in Pampas or somewhere else in Lima, had to
relinquish one of them. This was the major reason for settlements to stay out of the
Programme.
Furthermore, only asentamientos humanos (squatter settlements) could participate
in the Barrantes Progamme, which also implied that settlements had to apply for a
change in their legal status, a change that would mean a loss of social status, as well.
Cooperativas and asociaciones have a better image than the asentamientos humanos,
because in general the population of the cooperativas have a somewhat higher
income, which enables them to buy a piece of land, whereas the people in the asentamientos humanos have had had no option but to invade. The choice between an
asentamiento humano versus a cooperativa or asociacion is the choice between:
a A legal individual land title in a lower-status neighbourhood, only one legal plot
in Lima, but access to credit schemes designed for the asentamientos humanos
(primarily loans for building houses and basic infrastructure); and
b No legal individual land title, but a de facto security of tenure for the association
or cooperativa as a whole through the recognition of its Urban Development Plan
by the Municipality of Lima Metropolitana. It also implies the opportunity to
own several plots, even in one settlement, and a higher status, but in theory no
access to credit schemes.
This is not an easy decision, and it can lead to serious conflicts between the inhabitants. What makes the issue even more complicated is the fact that it is not
uncommon for the leaders of the settlement, who own several plots, to oppose the
change to asentamiento humano, whereas the inhabitants are in favour of the change.
In the long run, all settlements will attain the status of Area Urbana, where the differences in status are no longer so relevant, and the short-term advantage of credit is
more important to them. Six cooperativas changed their status to asentamiento humano,
and nine cooperativas maintained their status. The José Carlos Mariateguí cooperativa
changed its status later, while the other eight have maintained their status as asentamiento humano until today and are classified as such in this study.
When the Barrantes programme started in 1984, Pampas numbered 29 different
settlements, 14 of them applying for the status of ‘asentamiento humano’, and the 15
others cooperativas or asociaciones de vivienda, together housing an estimated 7,000
families. Most of them were entangled in ongoing fights over conflicting property
claims, mostly due to the fact that some of the land had been sold by up to six differ-
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ent associations. Just how intense these disputes could be is revealed by the story of
Alfredo (Box 5.2), presently living in the second block of Republica Federal Alemana.
Box 5.2

The story of Alfredo

‘When we had just arrived, we had a much better located plot, at the Avenida Miguel Iglesias. This plot was perfect for us, since we wanted to start a building materials shop. Since
I know everything about building, we only lived for several months in esteras [straw], and
from the beginning, we had a concrete floor. After several months we had already
managed to rob electricity, we acquired it from Villa Maria de Triunfo, all the way down
the hills. Soon we started to build with plywood. But the pobladores of Cedros del Sur and
Trebol Azul, from the opposite side of the road, thought that we had settled in order to
invade their land. They felt their property rights threatened, so they started to fight us. First
they only threatened us, trying to abuse us verbally. Then they started to throw stones at
us. It did not help that we explained that we would live on our side of the road. Things got
worse week after week, and they finally came to burn our shacks. They set fire to several
of them, not to ours, but nevertheless we decided to move a little uphill. It makes no sense
to fight that kind of violence, you risk losing everything. Our eldest son had just been
born, and I could not leave my wife alone, not even during the day. Therefore, you find us
now at this plot. Although it is not the optimal location for our business, our clients find us
anyway, it is safer here’ (Alfredo, 43, Republica Federal Alemana).

5.2

The result today

5.2.1
General impression
Pampas today has 44 neighbourhoods, all dating from different years, in different
phases of consolidation and of very different sizes, with a total of an estimated 50,000
inhabitants. The smallest neighbourhood has only 20 households, and the largest has
735. In general, the newer the neighbourhood, the smaller its size, and the higher it is
situated on the hillsides.
It is an effort to climb the hills of Pampas. Two hilltops are marked by the two water
reservoirs of the SEDAPAL Water Company. The steepest part features a 65-metre
elevation gain over a 350-metre distance. Since the path meanders through loose
sand and jagged stones, it feels even longer, but those who make the effort are
rewarded by a marvellous view of the ‘three-districts-point’: the boundaries between
the districts of Villa Maria de Triunfo, Villa El Salvador and San Juan de Miraflores.
The different settlement histories are reflected in the urban morphology of each
district, as can be seen on the aerial photo (Figure 5.2).
Villa El Salvador4 was carefully planned as a repetition of the same basic spatial
unit (a rectangular block) throughout the whole district. This makes it easy to see
from the hilltop where Pampas ends and Villa El Salvador begins: the border
between chaos and order. From the top of the hill, there is a second striking characteristic: in Villa El Salvador almost every house seems to have its own tree, the
crowns of which form a lacy dark green curtain over the streets.
4.

Carefully planned in the early 1970s, see Chapter 3.
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The area of Pampas de San Juan in 1990

By 1990 the area of Pampas was filled up. Even the steep slopes are almost filled with new settlements.
The only empty area is the area the land under the electric pylons. There is a clear difference between
the urban layout in Villa El Salvador (the same ‘stamp’ of rectangular blocks repeated all over the district), the wider plots of the neighbouring Villa Maria de Triunfo district, and the ‘spontaneous’ urbanization in Pampas de San Juan.

Source: Fotoservicio Aerofotografico Nacional (SAN) Lima, Peru

Villa Maria de Triunfo5 is a much older and more developed district, formed by the
logic of private investments for urbanisation. Streets are wider, and planned ‘California style’ – wide, flat and as straight as possible. Plots in general are larger, and
houses are more consolidated (i.e., at a further stage of construction). From the top of
the hill, several industrial plots can also be seen with a great deal of truck traffic in
the wide avenues. The boundary between Villa Maria de Triunfo and San Juan de
Miraflores is more difficult to define, since the fringes of new informal settlements of
both districts are on the slopes. For the time being, the district’s boundary can be
identified by its street-lighting: the Villa Maria de Triunfo section has light, while the
houses of the newest settlements of Pampas are in the dark. Of course, people do not
wait around for official electrical connections to come, which results in a completely
5.

First invasions in the beginning of the1950s, recognised as a district in 1961.
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chaotic weaving of illegal electricity connections and cables connected with tape at
the height of a person’s head, as if they were clotheslines.
Turning to Pampas, one gets a completely different impression. The straw huts of the
most recent invasions have reached the top of the hills. At first sight, it seems as if
they just dropped out of the air at random, ‘As if someone had thrown them down
hill like dice, and they stayed where they landed’.6 They are connected by small goat
trails, where sometimes steps have been cut to facilitate access to the top. From the
North, the highest part of Pampas can be reached by car, thanks to a road
constructed over innumerable Sundays of communal work by two neighbourhoods.
What is striking is the strength of some individual initiatives. Some inhabitants have
already converted their steep plot to an Andean-style terrace (andenes), to create
some flat space. Others have taken great care in painting their plywood house. A
surprising number of houses have their own little plant or tree, even if the water for
it has to be carried hundreds of metres.
Coming downhill, more and more structure can be seen in the urban layout. Roads
appear (although most of the time only graded, houses are to be found along them,
and the houses look like ‘proper’ houses even although they are only made of
plywood. They all have the characteristic straw ‘silos’; a straw mat rolled into a cylinder, which serves as a latrine. These areas also have even more green space.
The further downhill one goes, the more consolidated the houses become. Many
houses have striking architectural details. Although their layout is often similar, they
have individual touches such as creatively shaped windows, a very special door or
an unexpected addition. Most of them also have an outside staircase leading to an as
yet non-existent upper floor, a sign of the hope for what will be constructed in the
future. It is not uncommon for building materials to be stored on the roof.
This results in different kinds of street scenes. Some streets are obviously well
taken care of by the inhabitants. As if planting one tree prompts others to plant as
well, most often the heavily green areas are concentrated in one street. The result is a
street shaded by trees, with some grass, or even flowers and maize or other vegetables. Trees are often planted next to the brick stone water tank. The combination of
the moss-covered water tank, the little plants that grow wherever any water falls and
the carefully tended tree or garden looks like a small oasis in the urban desert. The
streets where several oases are concentrated have an attractive appearance, inviting
passers-by to sit down and chat for a while.
Just around the corner is a completely different world of abandoned streets
where building waste obstructs any possible traffic, and where houses are built of
bare concrete or stone walls, sometimes even without windows. Instead of inviting
people to sit down and chat, these streets seem to invite neighbours to dump their
waste. Every small amount of waste inspires others to bring more. The larger the
abandoned area, the larger the amounts of waste that can be found lying around. In
areas that later in the research were identified as ‘no-man’s land’ large-scale burning
of waste is done, leaving stinking remains of charred sand where dogs try to find
something to eat. It is difficult to get used to the image of children playing in these
6.

Quote from an architect working in the district.
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areas, sometimes even barefoot.
The sleepy sandy roads change character towards the boundary of the study area.
These areas are the flattest parts of Pampas, and therefore are the easiest to build on
and develop. Despite the fact that some of them are also close to the stabilisation
ponds, which currently are plagued by stench and pests, these seem to be the favourite areas to invade. Here cooperativas could retain their status as cooperativa,
distinguishing themselves from the lower-status asentamientos humanos. These are the
areas with the most consolidated houses. In contrast to the higher areas, where many
houses still show their bare concrete or brick walls, the houses here are plastered and
painted. The cooperativas were the first to get some of their internal roads paved, as
well as their sidewalks. People seem to have a little more to spend on the appearance
of their houses, and the few parks in the study area are to be found in the cooperativas.
It is striking that in these areas, the children even play with different toys. Whereas
in the areas dominated by wooden and straw houses the children play with whatever they find, making their own kites of bamboo and plastic bags and kicking the
indispensable football, in the consolidated areas they play with tops, marbles and
simple wooden horses. In the cooperativas, they have bikes, roller-skates and even
computer games. For the children of both areas, there is no greater joy then playing
with water, whether in water fights the few hours a week that water comes out of the
hoses, or swimming and bathing in the water tank the day it has to be cleaned. One
of the neighbours in a cooperativa even constructed a small swimming pool on his
plot, where many of them go swimming in summer.
Strolling through the three old settlements in Pamplona, one experiences a
completely different atmosphere. The basic layout is one of rectangular housing
blocks. In physical terms this part of Pamplona is more developed. The most striking
difference is that there is less activity in the streets. Except for the concrete playgrounds, which are always in use, public space seems to be abandoned. Life has
turned more inward, as if people are hiding behind the walls.
It is incongruous to see more shops, bars and restaurants than in Pampas, but
fewer people making use of them. In the evening, the atmosphere can even become
hostile. Several of the settlements surrounding the ones included in the study are
known to be the home bases of drug dealers. People unfamiliar with the area are
strongly advised not to go to Pamplona at night. Although actual violence and crime
is not as high as the image of Pamplona suggests, the problems of violence and youth
gangs are greater in Pamplona than in Pampas.
As has been indicated in the methodological chapter, the settlements were classified
into four different types, based on their age (old, intermediate or new), their organisational structure (cooperativa or asentamiento humano) and some indicators of their
physical consolidation (see Chapter 2). The following section will describe and
discuss the basic population characteristics and the current environmental conditions of the four types of neighbourhoods.
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Characterising the four types of neighbourhoods

Pamplona (old)
The three settlements in Pamplona included in this study were formed between 1967
and 1971, so on average are almost 30 years old. They are situated in the flatter parts
of Pamplona, close to the economic centre ‘Ciudad de Dios’.
Most of the houses are constructed from durable materials, quite often with a
fence or façade that also protects the little garden in front of the house, or even a car
park. The vast majority of the families are connected to running water and the sewerage system, many sidewalks are paved and the municipal garbage truck does pass.
Public transport passes the main roads and can take people to everywhere else in
Lima. There are schools, health centres and churches. The atmosphere in the streets
differs considerably from the atmosphere in Pampas. In Pampas, part of family life
still takes place on the street and with neighbours, but most people in Pamplona are
in their houses behind their façades when they are at home. The three settlements
included in this study have the organisational status of asentamientos humanos.
Pampas Cooperativa (intermediate)
The average year of formation of the cooperativas is 1979, so most of them are around
20 years old. As has been indicated, most of the cooperativas and asociaciones in
Pampas are found in the flatter parts of Pampas de San Juan, often close to the stabilisation ponds. The flatness of the area makes it easier to open up roads. Indeed,
almost all roads are have been levelled in the cooperativas Many are already graded
and over the last three years several have been paved.
More than three-quarters of the houses in the cooperativas are built from durable
materials. Sometimes efforts are concentrated on the outward appearance. It can
happen that a massive wooden door in one of the most beautiful facades, with a
plastered white wall and a beautiful wooden window with panels, opens to a room
with four walls open to the sky – a marvellous façade, but no roof. Although it is an
exception to have a house with almost no roof, it is quite normal that only the
bedrooms and living room are covered, while the kitchen, bathroom and toilet are
not. In the cooperativas, quite a lot of effort seems to be put into taking care of the intimate outdoor environment. The few parks in Pampas are to be found in the
cooperativas. In other cooperativas, there is no park yet, but several neighbours have
small private gardens in the areas reserved for future parks. These small gardens also
can be found in the asentamientos humanos, but there are more in the cooperativas.
There are several additional differences. Most important is that the cooperativa
residents, as was indicated earlier, do not yet possess the individual land titles to
their plots. As a consequence, it is in theory impossible, but in practice essentially
more difficult, to get access to credit schemes for neighbourhood improvement, both
for building the houses and for public works. The fact that, despite these difficulties,
many houses are built from durable materials suggests that in the cooperativas the
people have higher incomes than in the asentamientos humanos. The fact that the
majority of the cooperativa population refused to accept a change in their status (by
rejecting Barrantes’ offer to change to asentamiento humano) shows that they saw
other possibilities to achieve their goals without losing their status.
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Photo 5.3

Gradual occupation: arriving with your family and .....

Photo 5.4

Putting up five straw mats
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Photo 5.5

Overview: recent settlements at both sides of the electric pylons

Photo 5.6

A community-built and community-run day care centre in Las Dos
Cruzes, Pampas Unconsolidated
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Photo 5.7

Street with an inviting appearance in Pampas Consolidated

Photo 5.8

Houses under construction in Pampas Consolidated
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Photo 5.9

Striking details: a house, a garden and a water tank in Pampas
Consolidated

Photo 5.10

Children playing with water at the public tap point in Patrón de
Santiago, Pampas unconsolidted
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Photo 5.11

Pampas Cooperativa: The children even play with different toys

Photo 5.12

Paved Roads and wellconstructed dwellings
(Pamplona)

Photo 5.13

Street Scenes in Pamplona:
‘closed’ houses and empty
streets
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Many more cooperativas than the asentamientos humanos in Pampas have a community
hall built from durable materials. These are also considerably larger and better
equipped than the ones in the asentamientos humanos.
Pampas Asentamientos Humanos (intermediate)
The average year of formation of the asentamientos humanos is 1983, the year of the
massive invasions in Pampas. The average size of the settlements is 300 plots.
Although the settlements are on average over 15 years old, about 25% of the houses
are still made of wood or even straw. Most of these settlements in Pampas are either
on the relatively flat areas, or on the more gently sloping hillsides.
It is only in recent years that the major through roads and some of the internal
roads were paved. During the fieldwork, it was observed that many more shops, and
especially small restaurants, opened their doors.
Life in the streets of Pampas asentamientos humanos is more animated than in the
cooperativas. During the day, women work in the comedores, or just sit and chat. In the
early evening hours, people play volleyball. Quite often at night someone will call
their neighbours to come to an activity organised to support a family in need. In
several of the settlements, the recently graded streets can be blocked with rows of big
stones to prevent a car from passing and damaging the street. The inhabitants are
waiting for the internal roads to be paved.
Some of the more successful settlements boast a church, a health centre, a market
and a school. Furthermore, there was a remarkable amount of building activity
observed. Many internal roads could hardly be passed by car because piles of bricks
and other construction materials obstructed traffic.
Pampas unconsolidated (new)
The most recent settlements are all on steep hills, and characterised by straw-mat or
wooden huts, frequently on Andean-style terraces, interconnected by the previously
mentioned goat trails and the illegal electricity connections. Their average year of
formation is 1991, so they had only existed for 5 years when this research started. The
process of consolidation could be followed during the fieldwork period. The average
size of the settlements is 65 plots. The largest numbers 175 plots, whereas the smallest houses only 20 families. On Sunday mornings, you can find the people busy
levelling the roads, constructing staircases or digging the ditches for the waterworks.
During the fieldwork period, several settlements managed to get a public tap point
installed. It is remarkable that even under these circumstances, where people obtain
their water from public tap points, the SEDAPAL water tank or water vendors,
several made small gardens on their terraces.
The newest settlements do not yet have any additional services such as markets,
churches, schools or health centres. In two settlements, a small childcare centre is run
in the wooden building that during the night serves as the community hall, the local
comunal. Half of the settlements have a local comunal, but that is for the time being
made of wood. The other settlements have their meetings in the open air.
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The natural system

Pamplona and Pampas de San Juan are two of the six sub-sectors of the district of
San Juan de Miraflores. This district is one of three that are often collectively referred
to as ‘The Cono Sur’, the Southern Cone.7 (Map 5.1). The three districts together –
besides San Juan de Miraflores also Villa María de Triunfo and Villa El Salvador –
had over 800,000 inhabitants in 1993 (INEI 1993). All three districts are situated in
rather bleak desert areas shaped by the foothills of the Andean Mountains. San Juan
de Miraflores lies outside the confluence of the beds of the Rimac and the Lurín
Rivers; the soils were formed by eolic processes on a rocky base. As a result, much of
the soil consists of loose salty sand interspersed with rocks. Like the rest of Lima,
annual rainfall is almost zero, but the relative humidity can reach 96%. During the
winter, the air can be rather damp and the winds are chilly. When the winds blow
inland from the ocean the wind-chill factor can make one feel unpleasantly cold,
especially at the top of the hills.
Map 5.1

Location Cono Sur
Santiago
de Surco
San Juan
de
Miraflores

Chorrillos

Villa del
Triunfo

Villa El
Salvador

Pacific
Ocean

The district is defined by the landscape, a flat plain which extends towards the ocean
in the West, and towards steep hills to the East. The centre of the district, where the
first invasions took place, is relatively flat with an average elevation of about 40
metres above sea level. At the boundaries of the district, especially in the North, the
hilltops can reach 450 metres. Although San Juan de Miraflores as a whole covers
2,030 hectares, not all of it is even marginally inhabitable due to its topographic
conditions. In 1989, 1,440 hectares were urbanised, and installations by Lima Metro-

7.

Sometimes the neighbouring district of Chorrillos is also considered to be part of the Cono Sur. In
other publications, the more rural districts of Lurín and Pachacamac and the beach districts further
South are considered part of the Cono Sur as well. However, the three districts of San Juan de
Miraflores, Villa Maria de Triunfo and Villa El Salvador have many characteristics in common,
whereas Pachacamac, Lurín and the beach districts represent completely different realities.
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politana (an electric plant, municipal tree nursery, a park and wastewater treatment
ponds) took up another 450 hectares.
Although the remaining hectares were officially considered uninhabitable due to
the steep hills and rocks, which made access difficult and infrastructure provision
too expensive to invest in, invasions on these slopes continued.
In this inhospitable desert area there are very few natural resources. In the past,
there were two natural wells that supplied drinking water. As a consequence of falling ground water levels these wells have gone dry. Studies have found no other
possibilities for new wells (Ipadel 1989:24). The only water resource in the district is
man-made: a complex of stabilisation ponds where wastewater is treated. The
treated water is used to irrigate a 15-hectare eucalyptus forest and 20 hectares of
farmland. This green reserve is one of the largest in Lima and is considered by many
to be the city’s only ‘green lung’ (see Section 5.4.5 for a detailed description).
As said, San Juan de Miraflores is divided into six sub-sectors, with Pampas de San
Juan roughly in the south-east of the district, as can be seen on map 5.1 The oldest
one, Ciudad de Dios, is the flattest, and it is where invasions started in 1954. It is
easily accessible and relatively well connected to the rest of Lima, which has
enhanced its economic growth. This centre of the district Ciudad de Dios has grown
into a major economic centre for the Cono Sur as whole, housing both an impressive
number of retail as well as wholesale markets and many shops. Two other subdistricts of San Juan de Miraflores are in the surrounding flat areas: Urbanización de
San Juan and Pamplona Baja. Both house the relatively better-off in the district.
Maria Auxiliadora, situated on one of the steepest hills in the district, was created by
several families. The sub-sector Panamericana Sur, the most recent and least developed sector of the district, is at the boundary with the Chorrillos district, west of the
stabilisation ponds and the Panamericana Sur highway, formed by invasions which
started in the early 1990s. The district had 283,349 inhabitants according to the latest
census (INEI 1993), and an estimated 311,000 inhabitants in 1997 (IMP 1998).
The two sub-sectors included in this research, Pamplona Alta and Pampas de San
Juan, are similar in site characteristics and size and have similar histories (see Section
5.1). Both contain a relatively flat central area where their first invaders settled and
are delineated by steep hills. Both are built on a sandy or rocky underground. Both
have some high rocks appearing in the middle of a flat area, and both have a crater
left after large-scale sand quarrying.
There are also important differences. Despite the two sub-sectors’ similar surface
areas, Pamplona has many more inhabitants. Although there are no recent data
available, Pamplona had 89,000 inhabitants in 1989, making it the largest sub-sector
in the district. Pampas had 40,000 inhabitants in the same year. Although the number
of inhabitants has increased in Pampas and the population is now estimated to be
over 50,000, there is no reason to believe that the ratio between the two sub-sectors
has changed much. Population densities and the number of members per plot are
considerably higher in Pamplona.
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Map 5.2

Income distribution in Pampas de San Juan
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There also is an important difference in relative location. Pamplona is a real ‘poverty
bag’: a flat basin almost completely enclosed by hills, with only a small ‘opening’ to
the rest of the district. It is as if there is only a single gate from which to enter and
leave Pamplona, as there are no major roads connecting it to the other districts. One
only goes to Pamplona out of necessity, and entering Pamplona is like entering ‘a
dead end street’.
Pampas, on the other hand, has grown along a major traffic axis connecting San
Juan de Miraflores with the neighbouring Villa El Salvador district. Where mountains surround Pamplona on three sides, Pampas has only one enclosed side. The
other sides are open, which has resulted in a great deal of traffic between Pampas
and Villa El Salvador. This more favourable relative location may have contributed to
a more favourable development process in Pampas.
It should be noted that only three of the over 100 settlements in Pamplona have been
included in this study, as a control group to see what happened to the neighbourhood organisations and popular participation when the settlements grew older.
These three settlements are situated close to Ciudad de Dios and the ‘entrance gate’
of the district. Data on Pamplona should be taken as being representative for these
three old settlements, but definitely not for Pamplona as a whole.

5.4

The support system in Pampas and Pamplona

The four types of neighbourhoods included in this study (Section 5.2.2) are classified
according to their date of invasion, the organisational form and the level of infrastructural services realised. In this section, those elements of the infrastructure that
are relevant for this study – water and sewerage, roads, waste collection and green
areas – will be described.
5.4.1
Drinking water provision
For many years, the Cono Sur was the area where the provision of drinking water
was the most restricted. To ensure proper supply in the high-income areas of the city,
water was rationed in the low-income areas. The same pattern was and still is found
within the districts: higher-income areas are serviced more often than low-income
areas. Rationing is done by providing water only for a restricted time during the
week. In San Juan, service for those with a domestic connection ranged from 24
hours a day seven days a week to 4-6 hours once a week.
The struggle to obtain the domestic water connection was the most arduous struggle
in Pampas, as will be elaborated upon in Chapter 6. This is reflected by the fact that
in 1990,only five settlements had domestic connections: the two oldest cooperativas
(Fortaleza and 27 de Julio), Republica Democratica Alemana (thanks to its special
connections to the political party APRA (see Box 6.4), the asentamiento humano
Cedros del Sur, which opted for a self-financed construction and the asentamiento
humano 13 de Octubre. From 1990 on, intensive investments in the construction of
water and sewerage were made.
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Five other cooperativas obtained their domestic connection between 1990 and 1993,
and the cooperativa Ricardo Palma was connected in 1996. Most of the settlements in
Pampas asentamientos humanos (intermediate) got their waterworks implemented
between 1991 and 1995. For some of them, such as the small settlement of Vista al
Mar, this meant that they got their water after waiting for 20 years. On average, both
the cooperativas and Pampas asentamientos humanos waited 11 years.
None of the 15 newest settlements had the water works installed when this
research started. Three of these settlements completed their works in 1997: the two
‘oldest’ new settlements (Indoamerica and Union y Paz) and Los Pinos II. The other
12 new settlements still have no domestic connection. Five of these settlements
obtained public tap points in 1998-1999.
Once a settlement has a domestic connection, most houses get connected, but not
those who cannot afford the connection. Even in Pamplona and the cooperativas,
some people did not have a domestic connection in 1997 (Table 5.1). Although there
is, of course, a strong association between the consolidation level of the house and
the source of drinking water, there are some households that managed to build their
houses from durable materials, but do not have a domestic water connection. This is
especially so in Pampas asentamientos humanos, where 60% of the households that
have to do without a full connection are living in houses made from durable
materials.
The table also shows that some people depend on water vendors, and others
make use of the SEDAPAL tanks. For those living near the water tank, this is a
reasonable opportunity as they can fetch water free of charge for two hours per day.
The high number of people making use of the SEDAPAL tanks is surprising, because
for many of them the tanks are far away. Given, however, that many of the newer
settlements cannot be reached by truck, it is probably their only option to get water.
It may be that people also make use of the SEDAPAL water trucks that pass through
the settlements on their way to the tanks.
Table 5.1

Main source of drinking water of the households in the different types
of neighbourhoods (1997)
Pamplona
(old)

Pampas
Cooperativa
(intermediate)

Source of water
Water vendors
SEDAPAL water tank
Public tap point
Domestic connection

Pampas
Pampas
asentamientos Unconsolidated
humanos
(new)
(intermediate)

2%

5%
1%

1%
25%

98%

94%

74%

52%
10%
3%
35%

n=98

n=122

n= 182

n=90

Gamma = -.8 p = 0.000
Source: First household survey 1997.
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Map 5.3
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In 1998, there were considerably more households in the newest settlements making
use of public tap points. Several of them got the tap points installed in the years after
the household survey was completed.
As stated earlier, having a domestic connection in Lima does not necessarily
mean 24-hour access to water. In Pamplona, it runs only once a week for several
hours, according to 76% of the respondents. The remainder indicate that they have
water twice a week. This means that the majority of households have to store water
in their household tank for a week. In Pampas, this figure is somewhat better. In the
cooperativas, most of the respondents indicate they have water twice a week (75%) or
even more often (21%). These figures are almost the same in Pampas asentamientos
humanos (78% and 22% respectively). The 30% of the households in the newest settlements that do have a domestic connection are serviced at a similar level as in Pampas
asentamientos humanos.
It is difficult to prove a clear causal relationship between the kind of water provision
and the prevalence of water-borne diseases. Two important indicators of water quality are the presence of chlorine and of faecal coliform bacteria.
There are no adequate data available on the quality of drinking water in San Juan
de Miraflores. We can infer, however, from a small (but not necessarily representative) sample in the Cono Sur, that water from the domestic connections has a higher
chlorine level – and is therefore considered safer – than water in the tanks or water
from the water vendors. The fact that SEDAPAL puts an average 1 mg/l chlorine in
the water seems to have its effect when it goes from the hose into the tank. Due to
improper management of the tanks (insufficient cleaning), this level of chlorine is
rapidly reduced. In fact, most samples of water in the water tanks showed no chlorine at all. No faecal coliforms were detected in tap water, but there were some in the
water in the tanks and from the public tap point (IMP 1998).
In other words, water from the domestic connection is ‘safe’, but once stored its
quality rapidly decreases. A study found a clear correlation between the prevalence
of diarrhoea in the children in Pampas and the kind of water supply in the household. In the households with a domestic connection, 11% of the children suffered
from diarrhoea. For the households using a public tap point this figure was 25%, and
for those at the water tank 17%. (Fovida 1994). It seems that at least the children (and
probably others) in Pampas suffer from the lower water quality when there is no
adequate connection and/or the tanks are not cleaned.
5.4.2
Sewerage
Since the water and sewer connections are usually constructed simultaneously, the
numbers of the sewerage connections are only a little lower than those of domestic
water connections. In the district as a whole, 48% of the households had a domestic
sewerage connection in 1993. In 1994 this had risen to 63%. Most important,
however, was that the number of households that had to make use of the open field
dropped from 9% in 1991 to 4% in 1994. The other households without a domestic
connection used latrines (FOVIDA, 1994).
That there are many differences within the district becomes clear when we look at
the sanitation situation in the study area (Table 5.2). In Pamplona, almost all house-
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holds have a private toilet, whereas in the newest settlements 20% of the households
have no sanitary facilities whatsoever, meaning that they have to use the open field.
These households use the strips of land around the water tanks at the top of the hill,
or the open areas under the electrical pylons. The table furthermore shows that very
few people use public latrines or shared toilets. Each household makes its own
latrine if there is no connection to the sewerage system.
Table 5.2

Kind of toilet of the households in the four different types of
neighbourhoods, (1997)
Pamplona
(old)

No toilet
Public Latrines
Private Latrines
Shared Toilet
Private Toilet

Pampas
Cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
Unconsolidated
(new)

3%
3%
94%

1%
15%
2%
82%

2%
27%
3%
68%

21%
4%
60%
3%
12%

n=100

n=124

n=182

n= 90

Gamma = -.76, p = .000
Source: First household survey 1997.

5.4.3
The complex of wastewater treatment ponds
The wastewater treatment ponds were designed in 1961, when the only population
in the area was to be found in Ciudad de Dios. In that era, Ciudad de Dios was still
expected to become a satellite city that would grow from its population of 30,000 at
the time to a maximum of 60,000 (it was estimated that the desert area simply could
not support more than that). The engineer responsible for the project planned the
complex at an acceptable distance from the urban centre, and from the anticipated
60,000 users. Wastewater would be treated using the newest technologies from the
United States, and the treated water would be used to create a green belt that could
compensate for the loss of green areas in the city (already a subject of concern in the
1950s). The forest was designed in such a way that it would block some of the winds
coming from Lima, and form a curtain against dust and air pollution. Furthermore, it
was planned on a sanitary landfill, an area that, in theory, permitted no other use
than converting it into a green area for recreational use.8
In theory, the ponds have several important benefits:
1 Environmental damage due to discharge of untreated wastewater is avoided.
2 Scarce water resources are conserved.
3 Greater crop and fish production close to the city is made possible (Bartone et al.
1987).9

8.

Interview with the engineer Alejandro Vinces, responsible for the project, 15 July 1995.
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4 A ‘green lung’ compensates for the lack of green spaces and ‘absorbs’ some of the
polluted air.
The eucalyptus forest surrounding the stabilisation ponds and a recreational park
named ‘Parque Zonal Huayna Capac’ are indeed irrigated areas as planned, but reality caught up with and even surpassed the projections. The population grew to
almost 300,000, advanced to the boundaries of the complex, and by the beginning of
the 1990s had even started to cut down the eucalyptus forest to clear land for new
invasions.10 The Lagunas de San Juan nowadays cover 20 hectares and have 21
ponds. What could have been a solution to an environmental problem – and a very
advanced and innovative one for its time – unfortunately turned into an environmental problem itself due to undercapacity and bad management.
No recent data exist on the water quality after treatment. Based on a compilation
of data available from the early 1980s, Wierda concludes:
‘The complex is malfunctioning. The treatment performance is such that the
WHO guidelines for unrestricted irrigation are not met. This is in the first place a
consequence of overloading of the primary ponds’ (Wierda 1995:24).
As a consequence, Wierda concludes that only 18.4% of the treated wastewater is of
an acceptable quality, 30% is conditionally acceptable, and 52% is unacceptable
(Wierda 1995:30). The water quality is so bad that it does not even meet WHO standards for irrigation of the recreational park Parque Zonal Huayna. But when the
treatment ponds are not functioning, for whatever reason (and there are many),
farmers use raw sewage, although it damages their crops.
The treated wastewater is used to irrigate approximately 20 hectares of farmland
and to feed 3 hectares of fish ponds. Only 33% of the 50 hectares reserved as forest is
actually in use. In theory, this eucalyptus forest should be irrigated with treated
water. In practice, it is irrigated with raw sewage. Often it is a simple practice of
creating an overflow from the open channels with raw wastewater. As a result, the
soil has turned into an unpleasant-smelling swamp, where it is unsafe to walk without boots.
One alarming conclusion from the few studies carried out was that 91% of the
agricultural products irrigated with raw wastewater from the ponds showed the
presence of parasites. Although this figure was lower for the products cultivated
with treated water, it was still high enough to be a problem. The same holds true for
the presence of the salmonella bacteria. It must be added that ‘neither the Ministry of
Health11 nor the municipalities of the Cono Sur have implemented a programme of
wastewater quality control, nor to control the quality of the agricultural products.
The products grown with treated wastewater failed to meet quality standards’ (IMP
9.

It must be noted that in the original plan, the wastewater never was meant to be used for agricultural purposes (Matos Mar cited in Wierda 1995:14).
10. Thus, people are living on a sanitary landfill. The case of this settlement ‘Susana Higutchi’ has
caught national attention. The invaders were extensively informed by both government officials
and NGO workers of the health risks, but refused to leave the area. For political reasons they were
allowed to stay.
11. The entity primarily responsible for water quality controls.
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1998: 5.4.2.1:12). Also, the treatment process in the wastewater treatment plants is not
monitored. There are no specific standards for the use of wastewater in the Cono Sur.
Neither is there any control on the kind of products cultivated with this water as is
specified in the General Water Law (IMP 1998: 5.4.2.6.d:25).
5.4.4
Solid waste management
The 311,000 inhabitants in San Juan de Miraflores produce an estimated 132 tons of
solid waste per day. An additional 27 tons is produced daily at the markets.12 The
amount of waste produced is related to household income. Since poverty is not
equally distributed over San Juan, waste production differs per zone as well. No reliable data on the production of household waste in the district existed, so a study was
carried out to determine this.13
As can be concluded from Table 5.3, the amount of waste produced per inhabitant
per day is indeed related to income: the wealthier the household, the more waste
produced. The table illustrates the importance of more detailed measuring of household waste production. In the general statistics on household waste production in
Lima, it is assumed that waste production in San Juan de Miraflores is 0.375 kg per
inhabitant per day, which results in a total daily production of 116 tons according to
these estimates (IPES 1995:17). These statistics do not take into account the income
differences within the district.
Table 5.3

Household waste production per income class in San Juan de
Miraflores in 1998

Income level

Sample area

1 High
2. Medium high
3. Medium

Urbanización San Juan
Alfonso Ugarte (Pamplona)
San Miguel de Apuri (Pampas
Cooperativa)
20 de Mayo/Paraiso –Pampas
asentamientos humanos
Manuel Scorza – Pampas
unconsolidated

4. Low
5. Extreme poverty

Total waste production in the district132

Kg/inhab/
day

Total production
per class – tons/
day

0.47
0.42
0.33

58
28
14

0.33

17

0.35

15
132

Source: own study elaborated with IPES (1998).

The difference between the 0.47-kg per inhabitant per day for the higher-income
households and the 0.33 kg a day for the lower-income households can be called
considerable if we think about what this means in terms of daily production. Sixty
percent of the total population of San Juan produces more than 0.4 kilo per inhabit12. This does not include waste from the biggest market, Ciudad de Dios. No data are available for the
market, which furthermore organised its own waste collection through private contractors.
13. See for the methodology of this study methodological Annex 2.
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ant per day, making the total production in San Juan not the 116 tons generally
estimated, but 132 tons a day. That the poorest households in Pampas de San Juan
produce slightly more waste per day then the households in class 3 and 4 has to be
attributed to the characteristics of their plots: they have a higher proportion of sand
in their waste. This is clearly shown in Table 5.4.
Table 5.4

Composition of household waste for the different income levels and
daily production in tons (1998)

Material

Income
level
(high)

Income
level 2
(medium
high)

Income
level 3
(medium)

Income
level 4
(low)

Income Total daily
level 5 production
(extreme
in tons
poverty)

Organic
Inert (sand)
Glass
Paper
Plastics
Tins/cans
Cardboard
Textile
Metal
Wood
Toilet paper
Construction waste
Shoes
Other

52.5%
8.7%
2.4%
5.7%
6.9%
2.4%
2.1%
2.7%
0%
0.5%
12.6%
1.1%
0.5%
2.1%

51.9%
10.1%
1.5%
6.5%
7.7%
2.2%
2.1%
3.5%
0%
1.3%
10.3%
0.7%
0.9%
1.2%

61.1%
7.9%
2.4%
4.6%
8.4%
2.6%
2.0%
1.9%
0%
0.5%
4.4%
0%
1.3%
3.3%

52.6%
10.8%
1.6%
7.3%
8.5%
2.6%
2.1%
4.2%
0.2%
0.9%
4.4%
0%
1.3%
3.5%

46.3%
12.7%
2.4%
6.1%
11.5%
2%
2.4%
3.7%
0.2%
2%
5.2%
0%
0.6%
4.9%

69.4
12.7
2.7
7.9
10.4
3.1
2.8
4.1
0.1
1.2
12.3
0.8
1.1
3.3

Total

100%

100%

100%

100%

100%

132

Source: Own study in co-operation with IPES, 1998

Organic waste is by far the largest component of waste, which is normal. The
percentages are a little higher than for Lima as a whole (46%, IPES 1995:19), which is
logical given the general correlation that ‘the poorer the households, the higher the
share of organic materials in their waste’. The high share of toilet paper has to be
attributed to the general habit in Lima of disposing of toilet paper in a special bin to
avoid blocking the toilet. Since it is also moist, it has a relatively higher weight.
It is most important to look at the percentages of those materials that have a recycling potential: organic waste on the one hand, and items such as paper, cans, glass,
textiles and metal on the other. San Juan de Miraflores produces around 70 tons of
organic waste per day, which has a high recycling potential. Of the inorganic waste,
around 30 tons a day could be recycled. There are many itinerant buyers and even
several wholesalers in the Cono Sur that take an interest in the waste produced. No
data are available on the amount of inorganic materials that are collected on a daily
basis by the tricicleros that pass through Pampas. We only know that there are very
few inhabitants who separate their waste (see Section 6.2).
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Parks and waste in Pampas de San Juan
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MAP 5.4 PARKS AND WASTE IN PAMPAS DE SAN JUAN 1996
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As in the rest of Lima, the waste in San Juan de Miraflores is not adequately
collected, but the frequency of the collection improves once the settlement consolidates. Even though in Pamplona waste is collected from all households – albeit on an
irregular basis – this happens in only 58% of the unconsolidated settlements in
Pampas (Table 5.5). The respondents who indicated that they could count on a regular service are all concentrated in a few settlements on the main roads.
Most inhabitants indicate that waste is collected, but on an irregular basis. This
means that the trucks can never be counted on to come, and sometimes they do not
come for a week or longer. In a hot and humid climate such as Pampas, this can
cause a serious stench and attract pests.
Table 5.5

Frequency of solid waste collection in the four different types of
neighbourhoods (1997)

Waste collection

Pamplona
(old)

None
Regular
Irregular

Pampas
Cooperativa
(intermediate)

Pampas
Asentamientos
humanos
(intermediate)

Pampas
Unconsolidated
(new)

98%
2%

3%
95%
2%

5%
87%
8%

42%
51%
7%

n=100

n=124

n= 181

n=90

Gamma = -.46, p= .000
Source: First household survey 1997.

In the study area, waste from many neighbourhoods is heaped under the electrical
pylons. This area was identified as the biggest accumulation point in the district
(IMP 1998:II-17). People also dump their waste on abandoned plots in the neighbourhood, or on land for which no one feels responsible. The concentration areas of waste
are indicated on Map 5.4. This map shows the accumulation of waste under the electrical pylons, and also in those areas that are reserved as green areas but have not yet
been put to use. Another remarkable fact is that the streets in the cooperativas in
general are cleaner than those in the asentamientos humanos.
5.4.5
Roads
In 1996 there were only a very few paved roads in Pampas de San Juan. The main
through road (Avenida Miguel Iglesias) leading from the Maria Auxiliadora hospital
to Villa El Salvador had been paved a few years before. One lane was still under
construction. Two other major roads coming from the Panamericana and passing
through the well-consolidated Urbanización de San Juan were paved too, one of
them becoming a dirt road at the point its importance declined. One housing block
organised the paving work in front of their houses (see map 5.6). One of the consequences of the lack of paved roads is that the inhabitants suffer from dust
contamination. Everything in Pampas is covered with dust, which even gives the
plants a dispirited appearance, and new dust clouds surge from each car that passes
by.
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Map 5.5

The state of the roads in Pampas de San Juan in 1996
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MAP 5.5 THE STATE OF THE ROADS IN PAMPAS
DE SAN JUAN IN 1996
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In the asentamientos humanos there are no proper parks at all. In some cases, neighbours brought some plants and trees together, ‘greening’ a part of the area reserved
for a park. In other cases, people planted small gardens in front of their houses,
where they grow vegetables, maize and flowers. In the cooperativa 27 de Julio, there
are even several empty plots converted into vegetable gardens. In the cooperativas
14% of the respondents had a park in their neighbourhood, in the other three zones
the respondents all answered that they had none.
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Map 5.6

The state of the roads in Pampas de San Juan in 2000
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MAP 5.6 THE STATE OF THE ROADS IN PAMPAS DE
SAN JUAN IN 2000

LOCATION
Santiago
de Surco

LEGEND

San Juan
de
Miraflores

Asphalted

Villa del
Triunfo

Grinded (cap of gravel)
Graded
Without improvement (levelled)

Chorrillos

Villa El
Salvador

Pacific
Ocean

By 1997, this picture had already changed considerably. Many of the other important
interconnecting roads were paved. Even some of the access roads to the most recent
settlements had been paved. This brought a new phenomenon to Pampas: the area
can now be crossed by motorised rickshaw. In 1998, 37% of the respondents in
Pamplona had a paved road in front of their house. In Pampas cooperativas this was
29%, in Pampas asentamientos humanos 86%, in the newest settlements 2%. This
means that the vast majority of the inhabitants still had to do without paved roads.
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However, during the two election campaigns – the autumn 1998 local elections and
the April-May 2000 presidential elections – there was a steep increase in investments
in roads. For Pampas, one of the areas where many roads had yet to be paved, this
made a considerable difference. Within two years, an impressive number of roads
were paved, some by the local government, some by the army, some in a joint effort
between the two. The results of this effort can be seen on Map 5.6. As of April 2000,
all major interconnecting roads were paved. Even the highest settlements are now
more or less accessible by car. Several cooperativas and three asentamientos humanos
have had all their roads paved, and many others have some paved roads. Efforts so
far have been concentrated on the lower parts of Pampas. In the southern part of
Pampas, many of the roads still have not had any improvement at all.
5.4.6
Parks and green areas
On paper, in the urban development plans, there is ample space reserved for green
areas. A field inspection of the areas which according to municipal plans were designated as ‘green areas’ found that only 35% of the reserved areas had an actual use as
a park in the neighbourhoods (IMP 1998: III:5.4.1). San Juan de Miraflores, whose
current mayor puts great emphasis on greening his district14, has 60% of its designated areas (159 parks at neighbourhood level) actually functioning as parks. The
vast majority of these parks are to be found in the consolidated higher-income parts
of the district.
There are very few parks in Pampas (Map 5.4). There is not a single official park:
that is to say there is not one park built, planted, or recognised as a park and therefore taken care of by the municipality. Nevertheless, the inhabitants are taxed for
‘Parks and green areas’, which leads to many bitter comments. The parks that do
exist are a result of initiatives of the inhabitants. A few of them are indeed gradually
taking the shape of a park, one in the cooperativa 27 de Julio and two in the cooperativa
Santa Ursula. In 27 de Julio, some pathways in the park are even paved, and there are
three concrete benches donated by the municipality. The trees in this park have just
been planted and still have to grow. The soil between the trees is still bare. The parks
in Santa Ursula do not have benches or pathways, but they are somewhat better
endowed with plants and trees. In one of them there is even some shade. But the
same park is only partially filled; a third of the area is still empty
In 1999, the municipality planted trees on the median strip of the two main roads.
Residents also planted several small gardens in the areas in front of their houses.
Shortly after the main road in Republica Democratica Alemana was paved, trees
were planted there as well. But Pampas receives considerably less attention when it
comes to the forestation programme of the municipality than do other parts of San
Juan de Miraflores. By far the most plants and trees in the area were planted by the
residents themselves. As indicated earlier, it is impressive to see what people sacrifice to create some green in the desert. Those streets that have a lot of green have a far
more inviting character than the streets without it.

14. Personal communication from the Director of Green Areas, April 1996.
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5.4.7
The houses
The majority of the houses in the study area are built of durable materials. In 2% of
cases, people had managed to build more than a second floor. Whereas in the oldest
settlements (Pamplona) only 3% of the houses still are made of wood, in the newest
settlements this is more than two thirds. Another 11% in the newer settlements still
live in straw shacks. Table 5.6 shows a clear picture: the older the settlement, the
more consolidated the house. But even in Pamplona, over 40% of the houses do not
yet have a proper (concrete) roof. Putting up four brick walls is different than managing to construct a concrete roof. People often have to apply for a separate loan to
build their roof. It is also clear that, despite the fact that in the cooperativas it is more
difficult to obtain credit, more people had managed to improve their houses than in
the asentamientos humanos. There are fewer precarious houses in the cooperativas, and
more people have a roof or even a second floor. In Pamplona, almost everybody has
already passed the stage of precarious housing. In the cooperativas, 87% had reached
this stage. In Pampas asentamientos humanos, 76% have four brick walls, but fewer
people have a roof or second floor than in the cooperativas and Pamplona. In the
youngest settlements, only 26% reached the stage of durable materials.
Table 5.6

Consolidation level of the houses in the four different types of
neighbourhoods (1997)
Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
consolidated
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

3%
44%
35%
12%

4%
9%
41%
33%
12%

8%
16%
43%
25%
7%

11%
63%
16%
6%
4%

6%

1%

1%

n=100

n=121

n=171

Consolidation of the house
Straw
Wood
Brick/1 floor/ no concrete roof
Brick/ 1 floor/ concrete roof
Brick/2 floors/ no concrete
roof
Brick/2floors concrete roof or
more

n=90

Gamma = -.49, p = .000
Source: First household survey, April 1997.

5.5

In conclusion

The peripheral areas of Lima offer very little in terms of natural resources to build a
city. The only ‘natural resource’ available is a desert area, where the sand alternates
with steep rocky hills. The fact that the wells have fallen dry is an indication of the
deterioration of the very few natural resources the district had.
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The environmental conditions in Pampas and Pamplona reflect the environmental
problems for Lima as a whole: lack of sufficient and safe drinking water, a lack of
sanitary services and a lack of adequate waste collection and of green areas. The
combined lack of paved roads and of green areas leads to dust pollution. The
complex of stabilisation ponds is a location-specific feature of the district that can be
considered both a ‘man-made’ natural resource as well as an environmental problem. Other environmental conditions improve over time: the older the settlement,
the more advanced in the process of environmental improvement. The older the
settlement, the more consolidated the houses, the more roads are paved, the more
waste is collected and the more houses are connected to the water and sewerage
system. The only exception is that in Pamplona people receive water from the tap
less often than in some parts of Pampas. The more recent the settlement, the more
people have to face environmental problems: lack of drinking water (and/or
contaminated water), and a lack of proper sanitation, adequate housing, paved
roads, green areas and solid waste collection.
First of all, we can conclude that the majority of these problems indeed belong to the
‘brown agenda’, and pose a direct threat to the health of the inhabitants.
Secondly, there are several ‘transfer mechanisms’ that can be identified. This is
most notable with respect to the issue of solid waste, which is literally found everywhere in the district, but particularly is accumulated on ‘no man’s land’ where it is
dumped by the inhabitants. These masses of waste pose health risks, especially for
the children playing in them.
A similar process of contamination and deterioration results from the lack of sanitary services. The spots of ‘no man’s land’ used by those who do not have their own
latrine can likewise form a serious health risk.
We can also conclude that consequences of environmental problems at higher
levels of scale are transferred to Pampas. This is most conspicuous on the issue of
over-exploitation of the local water bodies. The poor, whose water supply is
rationed, bear the consequences of water scarcity. They receive less water than in
richer parts of the city. Furthermore they receive it only a few days a week, and thus
need to store their water in tanks for several days, during which the water quality
deteriorates rapidly.
Seen from the perspective of the household and the settlement, the problem of
wastewater is transferred to a higher level of scale: that of the district. But San Juan
de Miraflores is the only district where almost all wastewater is treated within the
district boundaries instead of being dumped untreated into the ocean. The fact that
the stabilisation ponds turned from a solution into a problem has to be attributed to
failures in the human system, not in the support system as such.
The other environmental problems in Pampas and Pamplona also show a strong
influence from failures in the human system. They obviously have a component of
access and distribution. Even within the district, the wealthier areas are better served
than the poorer parts. In the wealthier areas drinking water supply is better and
more stable, waste is more often and more adequately collected and more roads are
paved. How this human system functions in Pampas and Pamplona will be
discussed in the next chapter.

6

THE HUMAN SYSTEM IN PAMPAS DE SAN JUAN
AND PAMPLONA

As we have stated before, the human system comprises three subsystems: the system
of the individual and the household – shortly referred to as the individual system –
the social system with its organisations and social networks, and the governance
system. In this chapter, we will first describe the characteristics of the households in
Pampas and Pamplona. Next we will describe the neighbourhood organisations –
the territorial CBOs – and their functioning. Next, the other CBOs in Pampas –the
sectoral organisations – will be introduced. The section on the social system will also
present an analysis of how the inhabitants of Pampas and Pamplona are engaged in
social networks. The section concludes with a social organisation on a higher level,
i.e. the Pampas Central Council.
The chapter concludes with some remarks on the governance system. Most of this
scene was already set in Chapter 3, in which the institutional frameworks and the
role of the different actors was described. What has been said about these external
actors also holds true for the governance system in Pampas. The only external actor
needing special attention, the district municipality of San Juan de Miraflores, will be
discussed, as well as the relationship between the municipality and the neighbourhood leaders.

6.1

The households and their characteristics

The history of Pampas as described so far can be summarised as follows: Pampas is a
heterogeneous area in social, economic and physical terms. There are important
differences in income of the inhabitants, the consolidation of their houses and neighbourhood, the legal status of their settlement and the amount of social cohesion in
the neighbourhood. The older settlements are more heterogeneous. This process of
becoming more heterogeneous has developed even further in Pamplona, the older
control area. Since the social, economic and physical characteristics are considered to
be important determinants explaining participation in urban environmental
management activities, these characteristics and the differences between the zones
will be discussed in detail.
6.1.1
Place of birth and migration
Only a quarter of the inhabitants in Pampas and Pamplona were born in Lima, i.e.,
three-quarters had migrated to the city. Most of the immigrants were born in the
Andes (60%), 14% come from the coastal area, and 4% from the jungle. But only 10%
of the inhabitants arrived directly from outside Lima. Almost three-quarters of the
immigrants in the study area arrived in Lima when they were under the age of 19.
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Only 7% arrived when they were over 25. In other words, the children of the
migrants who arrived in Lima after the 1950s (see Chapter 4) are the founders of the
settlements in Pampas de San Juan. This reflects what Riofrío (1990) and Driant
(1991) labelled the ‘reproduction of the city’, where the children of the first invaders,
who have started to form their own households and to build their houses, are the
major factor of urban growth, both in terms of physical expansion and of population
growth of the city (see Chapter 4).
There is one remarkable difference when we compare the four zones: in
Pamplona there are more native Limeños (37%) than in Pampas (19%), where there
are more migrants from the Sierra, especially in the newest settlements. These differences can be explained by the year of formation of the settlement. When Pamplona
was formed at the end of the 1960s, there were fewer children of immigrants ready to
form their own household. It was only in the 1980s that the process of ‘reproducing
the city’ gained importance. At the end of the 1980s and in the early 1990s, Lima was
confronted with a new wave of migrations, this time generated by political violence,
especially in the Southern Provinces. This overall development is also reflected in
Pampas: in the newest settlements there is a concentration of young couples that
arrived from Ayacucho, the province hardest hit.
Another factor in the founding of the newest settlements is the process of the
‘reproduction of Pampas’: the children of the first invaders in Pampas start their own
households on the hills.
Almost 20% of the respondents living in the newer settlement lived somewhere else
in Pampas before they invaded the slopes. In a rapid assessment among workshop
participants in the eight most recently formed settlements on the edge of Pampas,
this number rose to 30%. Here, 16% of the participants declared that they lived in the
‘original settlement’ in Pampas before they invaded the slopes. Most often they lived
as alojados (lodgers) or inqluinatos (renters), but sometimes were young married
couples living with one partner’s parents. Thus the invaders of Ampliación los Pinos
first lived in Los Pinos, those of Ampliación Pacifico in Pacifico, and so on. Another
15% previously lived in other neighbourhoods of Pampas. That these numbers are
lower in the cooperativas and asentamientos humanos is self-evident: there were almost
no other settlements in Pampas when these neighbourhoods started.
As can be seen in Table 6.1, most of the people in Pampas lived in the Cono Sur
before moving to Pampas. The number of people coming from other parts of Lima
steadily drops.
In summary, we can state that the older the settlement is, the more of its inhabitants
were born in Lima, and the lower the number of people born in the sierra. In all the
settlements, however, the influx of migrants arriving directly from outside Lima is
low, on average 10%. The vast majority lived in Lima before moving to their current
house in Pampas de San Juan. In the newer settlements, over 50% even lived in
Pampas or San Juan before moving to their present house. The older the settlement,
the greater the distance within Lima people have come.
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Table 6.1

Place of residence of the respondent before moving to the current
house in Pampas or Pamplona, in the four different types of
neighbourhoods
Pamplona
(old)

Pampas
cooperativa
(intermediate)

Place of residence
Other house in
Pampas/Pamplona
In San Juan de M.
In the Cono Sur
Elsewhere in Lima
Outside Lima

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

14%

6%

9%

19%

20%
23%
33%
10%

19%
35%
28%
12%

25%
34%
24%
8%

34%
23%
11%
13%

n=100

n= 124

n=180

n = 90

Gamma = -. 16, p = .004
Source: First household survey, 1997.

6.1.2
Home ownership
Once people have obtained a plot of their own, they stay (Table 6.2). Seventy percent
of the respondents in all four zones indicated that they moved to Pampas or
Pamplona to acquire a plot of their own. Renters are scarce in Pampas, as there are
more people who use a house (with permission) without paying rent. People moved
to San Juan de Miraflores to get a plot of their own, and now that they have one, the
vast majority indicate that they do not intend to move. Interestingly, there are more
people in the cooperativas planning to move than in the other zones. The people in the
newest settlements showed the strongest conviction ‘that they will never move’. As
Graciela expressed it:
‘You know, I have worked so hard for this plot, it is really mine now. My husband
suggested that we should move, it seems if we will never get our title to the plot,
but I refused. He did not work on the plot as I did, so many afternoons hacking
the rocks. Now that I have made it my own I want to stay’ (Graciela, 27 years,
Pampas unconsolidated.)
6.1.3
Household size, composition and age distribution
There is a clear tendency for households to be smaller, simpler and younger in the
newer settlements, where the average household size is 4.9, compared to 5.7 in
Pamplona. In 1956 when Matos Mar held his household survey in the recently
invaded Ciudad de Dios, he found an average household size of 6.6 members per
household (Matos Mar 1977). It seems that indeed household size is not only lower
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in the newest settlements because of recently formed families, but that households
tend to be smaller and fertility rates are dropping.
Table 6.2

Home ownership and plans to stay in the four different types of
neighbourhoods, 1997
Pamplona
(old)

Homeowners
Renters
Borrowers

80%
2%
18%

Pampas
Pampas
cooperativa asentamientos
(intermediate)
humanos
(intermediate)
86%
2%
12%

89%
3%
8%

Pampas
unconsolidated
(new)
96%
4%

Gamma = -.33, p = .001
Planning to stay

78%

67%

75%

91%

n=98

n= 122

n=180

n=89

Source: First household survey, 1997.

There are a relatively small number of female-headed households in Pampas and
Pamplona. Forty-two respondents (8.5%) reported that they have no partner,
whereas for Lima as a whole 24% of the households are female headed (MLM 1996).
Five of the 29 single-parent households in the survey are single males, and thirteen
were extended families, where the respondent had no partner but there were other
members over 18 years of age.
There are clearly more extended families in Pamplona than in Pampas, whereas
within Pampas the fewest are in Pampas unconsolidated (Table 6.3). It is not clear,
however, whether this can be attributed to a tendency to concentrating more and
more on the members of the nuclear family, as several young couples expressed, or
whether this has to do with the stage of family formation. The young recently
formed families in the squalid houses in unconsolidated Pampas have little to offer
family members coming over. Some families stated they did not yet have space for
people other than their own children or family members who refused to live in the
harsh conditions in the very newest settlements. However, it is impossible to draw a
general conclusion from these scattered conversations.
In sum, the table shows that in all zones the nuclear family predominates. In
Pamplona the children are older, because they have grown up there. No one lives
alone. Couples without children are rare in all zones. Single parents form a small
minority in all zones. The most important difference is the growing percentage of
extended families (and thus the decreasing percentage of nuclear families) as the
settlements get older.

143

The human system in Pampas de San Juan and Pamplona

Table 6.3

The different household types in the four different kinds of
neighbourhoods (1997)
Pamplona
(old)

Single parents
Couple without children
Nuclear family, more than
50% of the children < 16
Nuclear family, more than
50% of the children > 16
Extended families

Pampas
Pampas
cooperativa asentamientos
(intermediate)
humanos
(intermediate)

Pampas
unconsolidated
(new)

7%
1%
16%

4%
3%
36%

9%
1%
37%

1%
1%
54%

40%

36%

29%

28%

36%

21%

23%

16%

n=100

n=124

n=182

n=90

Gamma = -.2 p = .000
Source: First household survey 1997

Table 6.4

Age distribution in the four different kinds of neighbourhoods (1997)
Pamplona
(old)

0-15
16-25
26-35
36-45
46-55
56-65
>65

31%
26%
16%
10%
10%
5%
2%
n=574

Pampas
Cooperativa
(Intermediate)
42%
17%
17%
15%
6%
3%
0%
n=678

Pampas
asentamientos
humanos
(Intermediate)
40%
19%
17%
16%
6%
1%
1%
n=916

Pampas
Unconsolidated
(new)
47%
19%
21%
10%
2%
1%
0%
n=420

Gamma = -,12, p=,000
Source: First Household survey, 1997

It is not surprising that the age of both respondents and their families is significantly
lower in Pampas than in Pamplona. In Pampas we are looking at a completely different stage in the household life cycle. The average age of the respondents – the
responsible woman in the household – is 41 in Pamplona, 38 in the cooperativas, 37
in Pampas asentamientos humanos and 31 in the newest settlements. A similar
pattern is found when looking at the age of their partners: 47, 41, 39 and 34 years
respectively. It is even reflected in their own children (without counting members of
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the extended family), the average age of the children being 16, 13, 12 and 8 years old
respectively. Looking at the ages of the extended family members, we see that 40% of
these members are under 16, 30% are between 16 and 25 and 30% are over 25. In
other words, many of the extended families are raising children that are not their
own.
In all settlements, children under 16 form the largest group. In the newest settlements this is even half of the population. Inhabitants over 65 are rare in all
settlements. The age distribution indicates that ‘people grow up with their settlement’ – the older the zone, the older the inhabitants. In Pamplona the average age is
26, in the cooperativas and asentamientos humanos in Pampas this is 23 and in the
newest settlements it is 19.
6.1.4
Work
The majority of the people in both Pamplona and Pampas obtain a living from activities in the informal sector (Table 6.5). Sixty percent of the male household heads
worked in the informal sector according to their partners, which coincides with the
percentage given for the Cono Sur as a whole as discussed in Chapter 4. Given this
high number, it is not surprising that 85% of the respondents (the responsible
woman in the household) stated that their partners actually had work. As was
shown in Chapter 4 official unemployment rates are far lower than actual unemployment. Many people combine several jobs. A quarter of the respondents indicated that
their partner undertakes other income-generating activities as well, and another 20%
stated that their partner had other sources of income. There were no significant
differences between the zones with respect to these numbers.
A surprisingly high proportion of respondents answered that they were housewives
(80%). When asked whether they had any additional income-generating activity or
source of income, most of them stated that they had none (around 80% on both questions). These numbers should, however, not be taken too strictly. It was very
common for a neighbour to drop by during the interview to buy some kerosene, or
ask whether some washing could be done or when a certain order would be ready.
When the respondents then were asked whether this was an additional activity, they
said no. It was just something they did, not considered to be work, and not considered to be of importance for the household income. Something similar happened
with respect to working children. Although only an average 3% of the respondents
stated that they had children between 4 and 16 years of age who worked, a more indepth study undertaken later revealed that many more children worked, sometimes
only during school holidays or on the weekends. Even then, those who helped their
parents at the market, took care of the stand or sold sweets in the buses were not
considered to be working.1 In general, we can state that more people are undertaking
some kind of income-generating activity than the questionnaire results suggest,
because the field observations suggest that the respondents are underestimating the
contribution of the small income-generating activities several household members –
including themselves – undertake.
1.

See Walraven 1998 for details.
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Table 6.5

Main employment of the male breadwinners in the four different types
of neighbourhoods (1997)
Pamplona
(old)

Kind of
employment
Public sector
Other formal
Informal
commercial
Informal services
Informal
production
Retired

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

9%
25%

10%
31%

13%
36%

5%
20%

11%
18%
30%

10%
20%
25%

10%
19%
21%

15%
22%
38%

7%

4%

1%

0%

n=91

n=116

n=165

n=88

Source: First household survey, 1997.

6.1.5
Income
The next important question is what income a household generates out of these
activities. Data on income never give more than an indication of the situation of a
household. It is not only a sensitive subject to which not all respondents are willing
to give an answer, people quite often do not know precisely how much they earn.
Earnings fluctuate, especially for unstable work and supplementary income-generating activities. In the informal sector people often do not know what their profits are.2
Given the usual inaccuracy of household income data, some control questions
were provided. We asked both for monthly income and monthly expenditures on the
most important items. Furthermore we asked which luxury goods a household
possessed.
As has been mentioned earlier (Chapter 4) those earning less than 480 soles a month
are considered to live in ‘extreme poverty’. Table 6.6 shows that in Pamplona 18% of
the households live in extreme poverty, gradually increasing to 33% of the households in the newest settlements. In these settlements the situation is even more
severe: 17% of the households have to live on less than 380 soles a month.
Most of the households in all four zones earn between 480 and 1000 soles per
month. There are few differences between the four zones.3 The only major differences are to be found in the lowest and highest income categories. Pamplona shows
the highest score on the percentage of households with over 1000 soles per month,
and the lowest score on income less than 380 soles a month. The opposite is true for

2.

3.

Baron & Castricum described how they had to do elementary bookkeeping with the respondents
to analyse to what extent informal recycling entrepreneurs made a profit (Baron & Castricum
1996). Ypeij analysed how cash flows in households with various income-generating activities worked, and how one income-generating activity often was financing another (Ypeij 1995).
Classifying into more and smaller categories of 100 soles each does not change this picture.
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the newest settlements, which score highest on the low-income side, and lowest on
the high-income side. The association between the level of income and type of neighbourhood is low (Gamma = .116).
The outcomes for Pampas Cooperativa are rather surprising. Several times it was
stated in this study that the cooperativas seemed to be wealthier than the other parts
of Pampas. Table 6.5 suggests something different: there are more households in
Pampas asentamientos humanos than in Pampas Cooperativa with incomes over 700
soles a month. For this question it is of importance to look at the missing values, to
see how many people did not want to answer the question. Missing values are 8% in
both Pamplona and Pampas Cooperativa, 4% in Pampas asentamientos humanos and
only 2% in Pampas Unconsolidated. However, this is not enough to explain the
difference in outcome, an outcome that is furthermore contradicted by the Ministry
of the Presidency’s urban poverty analysis of 1997. A possible explanation for this
unexpected outcome is that the Ministry’s analysis based its study on older census
data (1993), and that the income differences that existed between the zones shrank
during the economic crisis. There were more public-sector workers in the cooperativas
than in the other zones, and over the last seven years formal employment dropped
considerably. People who lost their jobs in the formal sector had to turn to the informal sector, and are now living at similar income levels as the inhabitants of the
asentamientos humanos.
Table 6.6

Income levels in the four different kinds of neighbourhoods, 1997

Monthly income

< 380 soles
381 - 480 soles
481 – 699soles
700 – 1000soles
!1000soles

Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
Pampas
asentamientos unconsolidated
humanos
(new)
(intermediate)

5%
13%
29%
32%
21%

16%
17%
33%
24%
10%

16%
10%
26%
35%
13%

17%
20%
31%
23%
9%

n = 92

n=114

n=175

N=88

Gamma = -.116 p=.020
Source: First household survey, 1997.

6.1.6
Education
For the immigrants aspiring to upward social mobility one of the most obvious strategies is investing in education. If they themselves cannot be successful, they hope
that their children will be. Over the decades, ‘higher’ education has become a little
bit more accessible for the lower-income classes, due to the mushrooming of the socalled ‘Institutos Técnicos’. Along the major traffic axes, a wide variety of private
academies offer all kinds of short-term vocational training. Most of these courses
have a one or two-year duration. The value of the diploma greatly depends on the
monthly fee charged for the course. The majority of the cheap ones are known to
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offer no quality at all. Nevertheless, it remains an ambition for most of the people in
Pampas for either they themselves or their children to be able to obtain this kind of
education. Only a few of them, however, manage to realise this ambition.
If we look at the education level of all household members (Table 6.7), it is clear
that there is little difference between the four zones (Gamma = -.111). The high
number of household members that have no education can be explained by the fact
that this number includes children too young for school; there are more young children in the newest settlements than in the other zones. The majority of the
inhabitants have either primary or secondary education. There are only a few who
reach the technical institutes or the university.
Table 6.7

Education levels of all household members in the four different kinds
of neighbourhoods (1997)
Pamplona
(old)

No education
Primary education
Secondary education
Technical education
University

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

14%
28%
48%
5%
5%

14%
34%
43%
6%
3%

14%
32%
45%
5%
4%

20%
39%
38%
2%
1%

n = 574

n=681

n=902

n=416

Gamma = -.111 p = .000
Source: First household survey, 1997.

If we focus on the household heads and their partners (Table 6.8), some differences
between the four zones become apparent. The association is insignificant, but it is
interesting to see that the situation is more diverse the older the settlement. In
Pamplona both the scores on ‘no education’ and the scores on ‘technical education’
or university are higher, whereas in the newest settlements 94% of the household
heads and their spouses have primary or secondary education.
When we look at the gender differences in education of the household heads and
their spouses there is an association between education and gender, with men having
higher education levels than women.4 These differences disappear when we look at
the current school-age generation (household members under 25). In this group the
gender differences are minimal and insignificant.5

4.

Gamma = .48 with p = .000, Cramer’s V = .26 with p = .000.
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Table 6.8

Education levels of the respondent and her partner in the four different
types of neighbourhoods (1997)
Pamplona
(old)

No education
Primary education
Secondary education
Technical education
University

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

7%
38%
43%
6%
6%

2%
34%
52%
9%
3%

3%
26%
57%
7%
8%

3%
37%
57%
1%
2%

n = 187

n=245

n=328

n=173

Gamma = 0.02 p = .595
Source: First household survey, 1997.

6.2

The social system

In this section, we will analyse the social system in the neighbourhoods studied.
First, we will look at the two major types of community-based organisations (CBOs),
i.e. the neighbourhood organisations (Section 6.2.1) and the sectoral organisations
(Section 6.2.2). Next, the informal social networks will receive attention (Section
6.2.3).
There are many different kinds of CBOs in Pampas and Pamplona. Each and
every neighbourhood has a neighbourhood organisation (junta vecinal). Some of the
extension areas known as ampliaciones had their own junta vecinal, such as Ampliación Pacifico and Manuel Scorza III. Others only had a co-ordinator of the newly
invaded park (or more accurately land intended for a park), which had to deal with
the neighbourhood organisation of the original settlement. Sectoral organisations
also abound. In the 47 neighbourhoods (3 in Pamplona and 44 in Pampas de San
Juan), there were a total of 69 communal kitchens (comedores), 282 glass of milk
committees (comites vaso de leche) and 39 communal day-care centres.
Some CBOs are formed earlier in the consolidation process than others. The first
CBO to be formed after the invasion is the neighbourhood organisation, since it is
needed for every following step in the process. Therefore it should not be a surprise
that no matter how small or new, each individual settlement has its own neighbourhood organisation. The second CBO often formed is the vaso de leche committee. It is
not difficult to set up, and most settlements try to form these committees as soon as
they can to ensure they get access to the programme. Setting up a comedor is more
difficult and requires more preparation.
More detailed information about the respective organisations and the inhabitants’ participation in them is presented below.
5.

Gamma = .05 with p = .214, Cramer’s V = .038 with p = .685.
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6.2.1
The neighbourhood organisations
It is difficult to compare the neighbourhood organisations of Pamplona and Pampas.
The neighbourhood organisations in Pamplona were set up in the years of the leftwing military government of Velasco (1968-1980), which gave great importance to
the development of neighbourhood organisations and even imposed a model for
their set-up (see Section 4.3). According to this model, the neighbourhood is divided
into housing blocks (manzanas) with each housing block sending one representative
to the neighbourhood organisation. The invasions in Pamplona occurred in the era of
the large-scale invasions, so these neighbourhood organisations represent between
750 and 1,000 households each. Although the neighbourhood organisations in
Pamplona still exist in name, they are either dormant or are paralysed by internal
disputes. In Ollantay (Pamplona), the secretario general stated that he had been working for weeks to try to get the organisation back on its feet again, but without much
success. Most housing blocks were no longer interested in sending a representative
to the junta vecinal, since they no longer saw any use in it. This secretario general had
been leading the organisation for five years. In his opinion, this was much too long,
but he did not even manage to organise elections of a new junta directiva. The lack of
interest in the neighbourhood is reflected by the facts that only 13% of the households in the survey knew the name of the current secretario general, and 67% had no
idea whether the junta vecinal was still functioning. Most households (68%) did not
participate in the last elections This is the worst picture for all settlements included
in this study.
Although the situation in the two other neighbourhoods in Pamplona is not as
dramatic as in Ollantay, they show a similar picture. Eighty percent of the households in 5 de Mayo and 60% of the households in Alfonso Ugarte do not know the
name of their neighbourhood leader, and 90% and 50% respectively did not participate in the last elections. About 30% in each settlement even indicated that they had
never participated in general assemblies (see Table 6.10).
The situation in Pampas is far more diverse. The general set-up of the neighbourhood organisation is the same in most of the settlements. All settlements have an
elected secretario general, a secretary, a treasurer and one or more general members.
Most of the organisations also have members with other functions, such as secretario
de deportes (sports), asistente social (health and well-being) and secretario de educación
(education). The vast majority of the boards include both male and female members,
but there is only one settlement where a woman heads the board. In two other settlements, a woman fills the post of ‘vice-president’. Women mainly are elected as
general members, as asistente social or secretary of education. One can conclude that
in most neighbourhood boards, the women organised in the comedores, the comités
vaso de leche or the community health workers are represented in one way or another,
but not in the functions of official representative of the neighbourhood, which
mainly is taken by the secretario general.
Most of the secretarios assumed office recently and without having any other position
in the neighbourhood organisation before they were elected leader. The newer the
settlement, the higher the percentage that assumed office directly and have been in
charge for less than 4 years.
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In the cooperativas, the leaders seem to be more committed to their position than in
the asentamientos humanos. Almost 40% of the secretarios have been in office for four
or more years, compared to almost 30% in the asentamientos humanos. The most
extreme case, however, is an asentamiento humano (Javier Heraud) whose leader has
been in charge for 12 years.
There are several possible reasons for leaders to maintain their position for longer
periods. First of all, there is a type of neighbourhood leader who is very capable of
using the role as neighbourhood leader to his own advantage. This can range from
direct corruption, political ambitions, and fostering relations with officials and politicians to giving the better plots of land to their own family or other relatives. These
leaders stay in power as long as they can, or as long as they see a direct benefit for
themselves. Second, it is possible that the leaders are doing a good job, and that there
is pressure from the community to stay in office. A third possible reason is that the
organisation is apathetic, and that there is not enough interest or pressure to organise
elections and change the leader. A combination of these factors can also apply. This
occurs, for instance, if the leader is doing a good job and the inhabitants also see no
point in changing him. Inhabitants will also accept a certain amount of personal
benefit for the leader as long as he is doing a good job. The worst-case scenario is that
inhabitants have lost confidence in any form of neighbourhood organisation whatsoever due to the long history of corruption in Pampas, and therefore see no use in
changing the leader ‘because they are all the same’. The particular leader who held
his post for over 12 years had been re-elected over and over again because he was
doing a relatively good job, and was considered to be honest. It is, however, difficult
to get a clear picture on how the current leaders are judged, as people speak more
openly about previous leaders.
There are different indicators we can use to assess the current functioning of the
neighbourhood organisations in Pampas. First, we can look at the frequency of meetings held, both board meetings and the general assemblies. Secondly, there is the
perception of the leaders themselves, whether they consider their organisation an
active or an inactive organisation. There is also the level of interest of the inhabitants
in neighbourhood affairs: do they know the leader, do they go to general assemblies,
do they participate in elections and do they contribute financially to enable the work
of the neighbourhood organisations?
Table 6.9 shows that the neighbourhood organisations are most active in the newest
settlements. Eighty percent meet once a month or more, 77% have general assemblies
twice a year or more often (and sometimes even every two weeks), and only 33% of
the neighbourhood organisations are considered inactive by the neighbourhood
leaders themselves. We have already argued that in the early years of a settlement’s
formation the need for regular community meetings is greatest.
The situation in the asentamientos humanos (intermediate age) is completely different. Nearly two-thirds of the leaders state that the organisation is only somewhat
active or even inactive. Participation in the elections and the general assemblies is
the lowest of all groups, there are very few organisations that still request a financial
contribution, and only a few that organise general assemblies twice a year or more.
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Table 6.9

Characteristics of the neighbourhood organisations in the four different
types of neighbourhoods
Pamplona
(old)

Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(ntermediate)

Pampas
unconsolidated
(new)

Board meeting once a
month or more

n.a

100%

60%

80%

General assembly twice
a year or more

n.a.

57%

22%

77%

% of organisations that
request a monthly
contribution

n.a.

36%

9%

40%

Only somewhat active
or inactive according to
the neighbourhood
leader

n.a.

43%

65%

33%

n=8

n=21

n=15

THEME

Source: First and second neighbourhood leader survey, 1996 and 1998.

Surprisingly, the figures are slightly better for the cooperativas on some of the items.
There are more general assemblies, more organisations requesting a financial contribution, and more people stating they pay this financial contribution.
Of the 47 neighbourhood organisations in the study area, 19 were more or less
dormant, 18 are still active, and the other 10 were difficult to assess. Some of the
dormant organisations still meet now and then, but four of the neighbourhood
organisations in Pampas asentamientos humanos stopped functioning altogether.
Three of the neighbourhood councils in the cooperativas meet only once or twice a
year.
When we look at the figures of what the population indicates, we get a similar
picture (Table 6.10). In the newest settlements, most inhabitants know the leader,
participation in the last elections and in the general assemblies is highest and most
households say they contribute financially to the neighbourhood organisation. In
Pamplona (the old settlements), the majority of the people do not know the leader
and did not participate in the elections. Participation in the general assemblies and
the willingness to pay for the neighbourhood organisation is lowest.
In the consolidated part of Pampas, the situation is somewhat more diverse.
There are fewer people who know the leader in the cooperativas than there are in the
asentamientos humanos, but they participate more in the elections. Also, the figures for
attendance at assemblies and the willingness to pay for the neighbourhood organisations are somewhat higher.
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Table 6.10

Participation of the inhabitants in the neighbourhood organisations in
the four different types of neighbourhoods
Pamplona
(old)

Pampas
cooperativa
(intermediate)

THEME

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

% of the inhabitants
who know the name of
the neighbourhood
leader

26%

19%

43%

63%

Participation in the last
elections

32%

40%

35%

64%

Participation in 50% or
more of the general
assemblies

54%

75%

73%

90%

% of households that
pay the contribution

56%

75%

66%

90%

n=100

n=124

n=182

n=90

Source: First household survey, 1997.

What happens in the cooperativas? There are more general assemblies, more people
participate in the assemblies, and more leaders consider the organisation still active,
but nevertheless fewer inhabitants know the leader.
In the cooperativas, the organisations are more formalised. People stick more to the
rules as formulated, for instance the statutory rule that the organisation should call
at least two general assemblies a year and the rule that households should pay a
monthly contribution to enable the junta vecinal to function. By paying this, they also
‘pay off’ part of their responsibility, putting it in the hands of the leaders. The contribution paid is meant to cover ‘administrative costs’. In the other settlements, the
inhabitants pay more often for concrete projects such as the installation of water and
sewerage. In other words, the higher scores in the cooperativas can be explained by
more institutionalised juntas vecinales which (it is felt) should be kept in function. It is
not so much that the inhabitants are strongly involved in neighbourhood affairs.
In the asentamientos humanos (Pampas intermediate), the majority of the organisations are more or less dormant and people see no reason to participate. It was
apparent from interviews, however, that people still follow local events, and therefore they know who is currently leading, even if they do not participate in the
general assemblies.
Summarising these findings in an index of participation6 of the inhabitants in the
neighbourhood organisations shows that there is a correlation between the type of
settlement and the amount of participation in the neighbourhood organisation. The
6.

See the methodological annex for the construction of this index.
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older the settlements, the less the inhabitants participate in neighbourhood organisations (Table 6.11). This confirms the picture implied by the above, that the
neighbourhood organisations in the older settlements have lost their function and
lead a dormant existence or ceased to exist.
Table 6.11

Participation

Index of household participation in general affairs of the
neighbourhood organisations in the four different types of
neighbourhoods (1997)
Pamplona
(old)

Absent
Low
Medium
High

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

13%
39%
35%
13%

11%
19%
55%
15%

10%
23%
42%
25%

2%
8%
34%
56%

n=100

n=124

n=182

n=90

Gamma = 0.371 p=.000
Source: First household survey, 1997.

6.2.2
Sectoral organisations
As we said already, there are many sectoral organisations in the neighbourhoods
studied. All settlements participate in the vaso de leche programme, except for two of
the newest settlements. This means that in all settlements, women are organised at
the level of the street or the housing block – and in the case of very small settlements
at the level of the settlement as a whole – to collect, administer and distribute this
food support for the children.
Most of the settlements also have a communal kitchen (comedor). In the settlements in Pamplona, there are many, 17 to be exact (Table 6.12). Also, in the more
consolidated areas in Pampas (cooperativas and asentamientos humanos) several neighbourhoods have more than one communal kitchen. In two asentamientos humanos,
there are four communal kitchens in one neighbourhood. Most of the newest settlements have not yet managed to form one.
The participation in these two kinds of sectoral organisations is low (Table 6.12).
Participation in the communal kitchens, in particular, is associated with poverty, and
people try to avoid this for as long as possible. They only turn to the communal
kitchen if they really see no other way to feed their family. In all four zones, fewer
than 20% of the respondents indicated that they participated in the communal
kitchen. In Pamplona, this is only 9%. Participation was higher in the recent past,
during the most severe years of the crisis directly after the ‘Fuji shock’. But as soon as
families find other ways to feed their families, they leave the programme.
More families participate in the ‘glass of milk’ programme. Since this programme
is directed basically at their children, it is considered as ‘some extra support’, and
less associated with an inability to take care of one’s family. Participation in this
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programme has increased to where it is now a common feature of daily life in the
settlements, and is something that is organised relatively quickly after the invasions..
Table 6.12

Number of communal kitchens per settlement in the four different
types of neighbourhoods
Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

No communal
kitchen

0%

0%

14%

75%

One communal
kitchen

0%

75%

48%

18%

100%

25%

48%

7%

n=3

n= 8

n=21

n= 15

More than 2
communal kitchens

Source: Second neighbourhood leader survey (1998)

The comités vaso de leche and the comedores are sometimes labelled ‘subsistence’
organisations (Quedana 1991:26). Classifying them as such, however, does not do
justice to the full range of the other activities they undertake in addition to the clearly
‘subsistence-related activities’ such as cooking the meals or preparing the milk. Both
the comedores as well as the comités vaso de leche can form the starting point of
other activities: setting up a workshop for commercial activities, a health centre or a
clean-up campaign (see also Box 6.1).
It is difficult to say definitively whether these sectoral organisations undertake
environmental management activities or not. They often participate as a group in
activities initiated by the neighbourhood organisation. They are responsible for
cooking the meals for the workers, for providing the drinks, or cleaning up. There
were several comités vaso de leche that each claimed that they had initiated the cleanup campaigns in their neighbourhoods. It was difficult to unravel the threads back to
where these initiatives actually started as these are the kinds of activities that
normally are undertaken collectively, and all households have to send a member
providing labour. The same woman can variously act as a household member, as a
member of the comedor or comité vaso de leche, or as a community member, and it is
difficult to distinguish when she is playing which role. In several of the clean-up
campaigns, the neighbourhood organisation claimed that they and not the comité
vaso de leche were the organising engine. In only one case, where the initiative came
from the overall co-ordinating committee of the comite vaso de leche at the level of
Metropolitan Lima, was there a clear independent attempt by the comités vaso de leche
to re-initiate the clean-up campaigns.
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Table 6.13

Participation of the households in the communal kitchens and the glass
of milk programme in the four different kinds of neighbourhoods
(1997)
Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

Currently
participating

9%

18%

20%

17%

Participated in the
past

22%

27%

24%

38%

Never participated

69%

55%

56%

45%

Currently
participating

33%

40%

34%

62%

Participated in the
past

21%

18%

28%

17%

Never participated

46%

42%

38%

21%

n=100

n=124

n=182

n=90

Communal kitchen

Glass of milk
committee

Source: First household survey, 1997.

Box 6.1

Extra Activities of the Club de Madres/Comedor Heroes de San Juan

1987: A lottery to raise funds for the roof of the comedor, parrilladas to raise funds for
Christmas presents for the children, parrillada to buy utensils for the mothers’ club, two
other activities for the children, construction (in straw mats) of a new comedor, march to
SEDAPAL to demand water and sewerage for all of Pampas, march in support of the Vaso
de Leche Programme.
1988: Fundraising for cooking utensils for the comedor, sports activities for the children,
Christmas activities for the children, construction of a new comedor in plywood, march in
support of the Vaso de Leche Programme, march to Governmental Palace to demand water
and sewerage.
Source: SEPEC Nuestros Trabajos y Nuestra Organización, Memoria del Club de Madres, Heroes
de San Juan 1987-1988, Lima 1989.

The relations between the sectoral organisations (primarily women’s organisations)
and the neighbourhood organisations are not always harmonious, and they can even
hinder each other (Box 6.2). The sectoral organisations play an important role in the
settlement, not only in their subsistence-related activities, but also in awareness raising and organising the women. In many settlements, these organisations are a factor
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that cannot be denied in neighbourhood affairs. It is by far easier to mobilise the
inhabitants by making use of the existing women’s networks than through the neighbourhood organisations. Sometimes, women make use of their networks of the
comedores and the glass of milk committees to oppose decisions taken by the neighbourhood leaders. They then form a threat to the vested interests of the (male)
leaders. The conflicts of interest that arise from these (perceived) threats can hamper
the process of neighbourhood consolidation. There are settlements where relations
are more harmonious and mutually supportive, and others where the relationship is
antagonistic.
Box 6.2

Relations between a neighbourhood organisation and a Club de
Madre/Comedor

‘Water and sewerage we will never get, and the presidential plan got stuck in promises. And that obliges us – and that is what I tell all the señoras – to organise
ourselves, to mobilise ourselves to go and demand what we are claiming for our
settlement. But the señoras do not understand, the señoras are hoping that our water
and sewers will fall from heaven, because of that Papa Alán (the president - MH)
will remember us and will bring water to our settlement. Be it one government or
the other, we always have to go and demand, we ourselves have to do that through
our leaders. But therefore we have to organise, be aware, without organisation we
will not get anywhere’ (Agusta Marquina, Heroes de San Juan, cited in a folder of
the comedor, Nuestros Trabajos y Nuestra Organización).
This club de madres in the settlement Heroes de San Juan (Pampas asentamientos humanos) cited as the third most important problem:
‘We did not manage to get the support of the leaders of our settlement, and therefore we could not develop projects for the whole settlement, such as constructing a
communal hall. In stead of having their support, we are hindered by them’
(Nuestros Trabajos y Nuestra Organización, Memoria del Club de Madres, Heroes
de San Juan 1987-1988, Lima 1989).
And from a comedor in 27 de Julio (Pampas Cooperativas):
‘You know, there are two comedores in the cooperativa. One is related to the junta
vecinal, we are independent. It is really difficult. I managed to get a donation from
the Municipality to put a roof on the comedor. In the first version of the covenant, it
was a covenant with the comedor. But then I had to go to the municipality, and the
leader intervened, now it was a covenant between the comedor, the neighbourhood
organisation and the municipality. In the third version, it was a covenant between
the neighbourhood organisation and the municipality. So the bags of cement were
not brought to the comedor, but to the house of the leader. We only could put up half
the roof, the rest ended up on the house of the leader, he has a good roof now’ (Interview with Rosa, president of a comedor in 27 de Julio).

6.2.3
Informal social networks
The third component of the social system is the informal social networks in the
neighbourhoods. The conceptual framework showed that we expect that the strength
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of the social networks will be correlated with the degree of participation in urban
environmental management. But how can we measure the strength of social
networks?
A first indication of the strength of social networks is the amount of mutual help
between the neighbours, as well as the kind of activities they help each other with.
Do they help only the people in their street, or all people in their neighbourhood?
And are there other acts of solidarity, such as fundraising? A second indicator in the
Peruvian context is the number and kind of festivities organised in the neighbourhood, such as celebrating the anniversary of the invasion and traditional feasts such
as the yunzas. In this section, we will first discuss the people’s attitudes towards the
different issues, and then discuss the results of an indexed variable of the social
networks to assess the differences in the different zones.
Mutual help
In all settlements neighbours help each other, but in the younger settlements people
help each other more often and with a wider range of activities than in the older
settlements in Pamplona. Helping each other with security, setting up a business and
lending money are the most often indicated kinds of mutual help (Table 6.14). Helping each other with building the house, childcare or sharing food is of less
importance in all four zones.
Furthermore, we can see that the kind of activities people give neighbours a hand
with changes during the process of consolidation. In all zones, people help each
other to set up a business. Security is important in Pamplona and in the most recent
settlements in Pampas. In Pamplona, the problems related to violence are more serious than in Pampas. People fear the youth gangs, and problems related to drug
abuse, especially after dark. Although this is becoming a problem as well in Pampas,
it is not as serious yet as it is in Pamplona. People in the newer settlements, who are
more likely to live in straw or wood houses, have a lot more to fear from easy
robbery. In one of the cooperativas, the inhabitants developed a very effective system
of protecting each other against the growing threat of the youth gangs. The neighbours decided that when trouble started, they all had to go outside instead of hiding
in their houses.
‘We all have a whistle now. As soon as they come we go on the streets, whistle to
warn the others and make a lot of noise. The first few times the youth gangs got
afraid of so many adults. They threw some stones, but then ran off. Now they
have even stopped coming to our neighbourhood (Ana, cooperativa 27 de Julio).
Obviously, assistance with building the house is the most important form of help in
the earliest stages of settlement formation. What is most interesting is that except for
‘sharing food’ the cooperativas score the lowest for all items, not only lower than the
other zones in Pampas, but lower than Pamplona as well. As one of the respondents
phrased it:
‘People are not interested here. They only bother about themselves, their own
houses, not about the neighbours. It always has been like this. The people in the
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cooperativas are very selfish, you know, they do not care about the others, they
never did’ (Delia, Santa Ursula, Pampas Cooperativa)
Comparing the differences between the zones gives the following picture: Scores for
helping the neighbours are highest in the newest settlements, except for setting up
businesses and sharing food. Lending money scores highest in the newest settlements. In Pamplona, setting up a business is the most often indicated kind of activity
with which neighbours help each other. They furthermore indicate help with lending
money and with security. Childcare is not mentioned, and building the house is
hardly ever mentioned. All scores are lowest in the cooperativas, except for sharing
food. The asentamientos humanos have a somewhat intermediate position for most
scores.
Another interesting difference is found when looking at the geographical field
within which neighbours extend their help (Figure 6.1). People give little help
outside their settlement; less than 10% indicated that they do so. In Pamplona, the
majority concentrate their efforts on neighbours in their street, and in the newer
settlements assistance is given to neighbours in the settlement. This can be partly
explained by the fact that the settlements are far smaller in the newest settlements.
The two other categories of settlements in Pampas have an intermediate position.
But it is difficult to determine whether this has more to do with the size of the settlement or with other variables, such as the strength of the social network or the length
of stay in the settlement.
Table 6.14

The mutual help between neighbours in the four different types of
neighbourhoods (1997)
Pamplona
(old)

Constructing houses
Childcare
Sharing food
Lending money
Setting up a business
Security

4%
0%
17%
21%
30%
26%

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediat)e

8%
0%
14%
18%
21%
13%

Source: First neighbourhood survey 1997. Multiple responses

9%
6%
9%
28%
29%
14%

Pampas
unconsolidated
(new)
14%
10%
13%
31%
23%
28%
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Figure 6.1

Mutual help at street or settlement level
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60

40

20

0
Pamplona
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consolidated consolidated
Street
Settlement

Second houselhold survey, N=185

Fund-raising and solidarity
In Chapter 4 it was indicated that it is a common practice in the asentamientos humanos to organise fund-raising activities both for collective needs and out of solidarity
with a family in need. These fundraising activities most often take the form of
preparing food to sell at community barbecues known as parrilladas, polladas, anticuchadas and the like (Box 6.3).
According to almost all respondents (95%), polladas are held in their neighbourhood. This number is the same for the different kind of neighbourhoods. By far the
most polladas are held out of solidarity with a family (76%). A slight difference is that
in Pamplona 90% state that these are held for solidarity reasons only, whereas in the
newest settlements in Pampas this response is given by 70% of the respondents.
Pampas cooperativa and Pampas consolidated have an intermediate position (75%). In
other words, as the age of the settlement increases, the number of polladas organised
for common objectives decreases.
Furthermore, participation drops slightly during the process of consolidation. In
Pamplona, 56% state that only very few participate, and almost 80% state that this is
less than in the past. In the newer settlements only 40% state that there are only very
few people who participate, but even the people in these settlements say that there is
less participation than in the past. In other words, even in the oldest settlements
these kinds of customs are maintained, but no longer for collective needs. Furthermore, participation drops when the settlement becomes older and more
consolidated.
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Two experiences with Parrilladas

The junto vecinal of 20 de Mayo (Pampas asentamientos humanos) organised a parrillada
to raise funds for the communal library. The educational committee did the cooking and
Sr. Aleman took care of selling the tickets. Meals were sold for 6 soles. Most of the profit
was expected to come from beer and soft drinks. Only about 30 people showed up at the
anniversary and parrillada. ‘They made a mistake organising it in the local comunal, if we
organise it in the library many more people come’ Nora explained. Indeed, I remember a
far more lively party the year before, in the library. ‘There is another parrillada, two blocks
down, to raise funds for a family in serious trouble. This is bad co-ordination,’ she stated,
‘the settlement is no longer able to co-ordinate its activities in a proper way.’
All of sudden there was a commotion. Sr. Aleman had detected a false 100-soles note. For
a moment, it seemed that the neighbours would take care of the issue. The guilty man was
brought outside by a group of strong men. ‘Don’t worry’, said Nora, ‘we no longer handle
these things ourselves. In the past, we had a citizen’s guard, who would have beaten him
up. But we don’t have that anymore, he will be handed over to the police.’ This uproar, the
police, and the arrival of two functionaries from the Municipality attracted some more
spectators who also bought food and drink. The profit from the parillada was around 300
soles (US$ 90). This is almost an average family’s monthly income, but fairly little
compared to the over US$ 1,000 needed to complete the roof of the library. In the past
profits were much higher, Nora told me.
Because her brother was seriously ill, Graciela (Pampas unconsolidated, newest settlements) organised a parrillada. Graciela’s niece offered her house, and Graciela’s comadre
and her neighbour took care of the meal. For Graciela, who had lived in Pampas for 4
years now, it was her first time organising a parrillada. Neighbours dropped by to buy their
share. Sales went relatively well. But the day after the parrillada they discovered that a
stranger that bought a meal paid with a false 100-soles note. Instead of the profit, they
faced a loss.

Neighbourhood festivals
Celebrating something together is very common in the pueblos jovenes. Over 90% of
the respondents indicated that there were festivities in their neighbourhoods, and
the differences between the zones in this respect are insignificant. It is, however,
interesting to see what festivals are celebrated in the different zones. The anniversary
of the neighbourhood is the festival most often celebrated, according to 67% of the
respondents. Neighbourhood leaders put a lot of effort into organising this festival. If
the anniversary is significant, such as 10 years of existence, some neighbourhoods
organise a real festival, as happened, for instance, in Republica Federal Alemana.
The neighbourhood leader contracted various bands, even a popular Ecuadorian
group that played chollo music (a mix of the old Andean huaynos and the coastal
ballads) for a glorious party, where many more people than just the inhabitants of
the settlement joined in. The various padrinos, ‘the godparents’ of the settlement, are
supposed to contribute to the festival and are publicly honoured, and it is a perfect
opportunity to strengthen links with political friends who are supposed to work for
the benefit of the settlement. Therefore the anniversary is of special importance to the
newest settlements. Indeed the data indicate that they are most celebrated in Pampas
unconsolidated (85%), whereas in Pamplona only 50% state that this day is
celebrated.

161

The human system in Pampas de San Juan and Pamplona

For the traditional festivals the opposite is true. In Pamplona almost 60% of the
population indicated that yunzas were organised in their settlement, but in Pampas
unconsolidated this was only 33%.
What do these data indicate? Interestingly enough, the anniversary is the only festival for the whole neighbourhood. It is organised by the neighbourhood leaders or a
special committee to emphasise the special day for the neighbourhood, as a reinforcement of neighbourhood status and identity. The other kind of festivals
organised, the yunzas, other traditional festivals, religious festivals, etc. are not that
strongly linked to the neighbourhood. Yunzas are often organised at the street level,
or at level of the housing block. Only in the smaller settlements is this a real neighbourhood affair. Religious festivals can be a bit more neighbourhood oriented, but
processions and similar religious festivities are related to a certain parish, whose
membership normally extends beyond the neighbourhood boundaries. Religious
festivals and other traditional festivals require other organisations such as churches
or provincial clubs for their organisation.
Figure 6.2

Festivities in the four different kind of neighbourhood

80%
60%
40%
20%
0%

Pamplona

Pampas
cooperitiva

Pampas
consolidated

Pampas
unconsolidated

Anniversary
Yunzas

Source: First household survey, 1997, n=496

In other words, the festivity most strongly linked to the neighbourhood is most often
celebrated in the newer settlements, whereas in general more festivals are organised
in the older settlements in Pamplona. The two zones in Pampas have an intermediate
position, with little difference between the two, as can be seen in Figure 6.2.
Plotting the overall perception of the strength of the social networks into an index
once again confirms that the social networks are experienced as slightly stronger in
the newer settlements. Although the association is weak (gamma = 0.17) there is a
tendency in the older settlements for the social networks to be experienced as weaker
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than in the young settlements. Pamplona shows the highest score for ‘weak’,
whereas Pampas unconsolidated only 12% score ‘weak’. On the other hand,
Pamplona scores 32% on ‘strong’, whereas Pampas unconsolidated and Pampas
asentamientos humanos both score 42% on ‘strong’ (see Table 6.15). That respondents
in Pamplona still score relatively high on ‘strong social networks’ can be attributed
to the fact that in many streets they hold yunzas, and to many activities done with
one’s neighbour’s help. ‘Social networks’ do not necessarily cover the neighbourhood as such, as was also indicated by the fact that in Pamplona only 20% helped at
the settlement level, whereas in the other zones this was much higher. In other
words, in Pamplona people still experience a social network, although less strongly
than in Pampas, but this is more at the level of the street. In Pampas, and especially
in Pampas unconsolidated, social networks extend more to the level of the
settlement.
6.2.4
The community of limited liability: Pampas Central Council
Over the years, Pampas has had several ‘Central Councils’ in which the settlements
are represented by their neighbourhood leader. These councils are set up as an
attempt to join efforts in demand making. The first was set up in the mid-1980s,
particularly to co-ordinate the mass mobilisation to demand piped water (see Chapter 7). This happened in the era when most of Pampas was affiliated with left-wing
political parties. In that era the mayor Adolfo Ocampo also belonged to the left-wing
coalition Izquierda Unida. The leaders met very often, and sometimes mass meetings
were held in which many inhabitants participated. Nevertheless, the organisation
became quagmired in the political in-fighting that fragmented the left-wing political
parties in those years.
Table 6.15

The experienced strength of the social networks in the four different
types of neighbourhoods (1997)
Pamplona
(old)

Weak
Medium
Strong

Pampas
cooperativa
(medium)

Pampas
asentamientos
humanos
(medium)

Pampas
unconsolidated
(new)

33%
35%
32%

27%
43%
30%

25%
33%
42%

12%
46%
42%

n = 100

n=124

n=182

n = 90

Gamma = .174, p =.001
Source: First household survey, 1997.

In the early 1990s, there were several attempts to revive the Central Council of
Pampas de San Juan. It still exists in name, but does not function well. Leaders met
but basically quarreled, or tried to use the council as a means to achieve a position in
the municipality or in a political party. After Ocampo was re-elected mayor in 1993,
however, he did not want to work with the ‘old leaders’. Many of these old leaders
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still had socialist sympathies, whereas Ocampo now was an ally of Fujimori’s
Cambio ‘90 (see Section 4.1.7). Given the bad reputation of several of the ‘old’ leaders, he may have had a point in stating that they were looking out more for their own
interests than for the progress of those they claimed to represent. On the instigation
of Ocampo, a second Directiva Central was set up, composed of his new allies. For
some time the two councils were functioning separately, both without substantial
linkages with the residents they were claiming to represent, and both silently died
out. During the fieldwork period, there were several attempts to re-install a central
council, but they never went any further than preparatory meetings, and it was an
issue that was only relevant for the leaders. Inhabitants did not know about it. The
mayor mobilised leaders on an ad hoc basis, especially during the election campaign.
For the inhabitants, the Central Council seems irrelevant. Over a quarter of them
do not even know that the council exists (Table 6.16). Another 50% know that it
exists, but do not attend the meetings. As one of the respondents said: ‘No, it is of no
use to go, they only quarrel, you know, they do nothing for Pampas, only for themselves.’ Others stopped participating, and there are only around 13% of the
inhabitants still going to the meetings. It is self evident that the people in the newest
settlements did not attend in the past, as they have only recently arrived.
Table 6.16

Participation of the households in meetings of the Central Council of
Pampas or Pamplona in the four different types of neighbourhoods
(1997)
Pamplona
(old)

Does not know of the
council
Never participated
Participated in the past
Still participates

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

28%

24%

16%

36%

46%
17%
9%

57%
8%
11%

54%
15%
15%

46%
1%
17%

n=97

n=124

n=179

n=89

Cramers V = -.143 p = 000, Gamma =-.002 , p=.968)
Source: First household survey, 1997.

The fact that the inhabitants do not attend the meetings of the Central Council does
not mean that they consider it useless to organise at that level. Three-fourths of
respondents feel there should be a central co-ordination in Pampas. A central coordination is most needed to unify and bring coherence to the isolated and ad hoc
functioning of the separate organisations, say 30%. Other important issues that
should be dealt with by a central co-ordinating body are waste management (22%),
road improvement (17%) and even parks (7%). For the inhabitants in the newest
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settlements, the provision of piped water supply is the second most important issue
(25%).7

6.3

The governance system in Pampas and Pamplona

The governance system at this level, first of all, is comprised of all national, regional
and local government institutions, the municipality and other institutions relevant
for the process of neighbourhood consolidation. The set of arrangements and traditions that have grown around the question of ‘how to deal with each other’ are
another part of it. Most elements of this system already have been discussed in
Chapter 4. This section will introduce the district municipality (Section 6.3.1), and
discuss the characteristics of the contacts between the leaders and the municipality
(Section 6.3.2).
6.3.1
The Municipality of San Juan de Miraflores
San Juan de Miraflores was recognised as an independent district in 1965, but there
has only been any ‘local government policy’ since the decentralisation in the 1980s,
and the first local elections were held in 1981. Thus, there has only been a municipality in San Juan de Miraflores for the inhabitants to turn to since 1981.
The municipality of San Juan is quite similar to many other poor district municipalities in Lima. This means that is understaffed, has very few trained staff and has
to work with very limited funds. It is housed in completely inadequate buildings. It
has a simple organisational structure similar to most of the other district municipalities, which reflects the power relations. At the top there is the mayor, the level at
which all decisions are taken. He has his cabinet, and the link to the council. Most
administrative support is concentrated around the mayor. Then there is the level of
the sectoral departments such as urban development, popular participation and the
registry office. The heads of these departments are all personal de confianza, ‘staff of
trust’ of the mayor. Most of them are appointed out of political motives, not especially because of any professional capacities. The top layer of each department
changes when the mayor changes after elections.
Neighbourhood leaders have several entry points to the municipality. Most
important is the Mayor’s cabinet. The mayor has his consulting hours four mornings
a week, which means that an hour or two before he arrives people start to queue up
to wait for him. When the municipality opens, a kind of lottery starts about who will
be allowed to come in. The only way to get to the mayor is to stand in this queue and
wait. The current mayor does not differentiate between inhabitants, leaders, project
staff or even esteemed visitors – they all have to wait in the queue. What a leader
achieves depends very much on individual perseverance. The more often they come
to complain or inquire, the more chance they have that something in their neighbourhood will improve.

7.

The relatively high score of environmental issues might partly be caused by the questionnaire that
dealt with these issues more than with issues of, for instance, employment. However, issues that
were touched upon in the questionnaires, such as violence (6%) or the communal kitchens (3%)
also had low scores.
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It hardly makes sense to try to affiliate with anyone besides the mayor or his ‘personal
de confianza’ since he takes all decisions. Neighbourhood leaders do maintain
contacts with councillors, however, including those from the opposition parties. This
is a part of internal power games. Councillors try to arrange favours for certain
settlements in return for support or votes.
Short history of the municipality
The first term of the municipal government was not very successful in San Juan. The
elected mayor of the Acción Popular (1981-1983), Moscoso, did not finish one single
important public work, left the municipality with an enormous deficit and a
completely paralysed waste collection system, and owed his personnel three
months’ salary. Eighty percent of the municipal budget had been used to cover salaries; no investments in public works had been made (Ipadel 1989). The Mayor ended
up imprisoned for illegally selling land, particularly the plots in Pampas de San Juan.
In 1984 the left-wing (Izquierda Unida) candidate Adolfo Ocampo Vargas won
the local elections, and was re-elected in 1986. His first term governing was under a
lucky constellation, since it was also the term of Lima Metropolitana’s popular
Mayor Barrantes, also from Izquierda Unida. Ocampo brought about a substantial
improvement in the municipal administration during his six years of governing.
With help from two NGOs, a municipal land registry system was set up and tax revenues increased considerably. Ocampo developed the well-known populist style. He
invested in many small-scale communal works such as parks, schools and playgrounds. The municipality opened a department for ‘popular participation’;
covenants were signed with the inhabitants and the technical staff of the municipality helped in the implementation of small-scale projects. The municipality set up a
pest control division, helped to improve communal health centres and set up a centre
for dental care. The municipality co-ordinated the implementation of the glass of
milk programme, and programmes for health education.
The municipality often joined in making demands to the national government,
and in the demonstrations. The municipality also backed the population’s demands
for the different investment programmes. Particularly during the first term, many
funds from INVERMET, the investment fund of Lima Metropolitana, were transferred to San Juan. An average 7% of the total funds of INVERMET were invested in
San Juan de Miraflores, making it one of the districts that benefited most from this
investment modality. The money was mainly used to pave several of the principal
roads (Ipadel 1989:147).
Despite these important improvements in both the administration and the
management of the municipality, many problems remained. There was no consistent
integrated planning, nor a plan for guiding municipal action. The implementation of
the projects was ad hoc, without any overall vision, and the municipal apparatus
was incapable of performing its assigned task of technical assistance, and took
mainly politically motivated decisions about the small-scale projects it did not
consider to have priority on technical grounds.
During Mayor Ocampo’s second term, much effort was put into developing a
District Development Plan. Meetings, forums and discussions were held with many
representatives of the population. The initiative perished in the political contradictions of that era. The technical team responsible for the process and the planning left
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the municipality out of frustration.8
Comparing Ocampo’s first and second term, it could be said that the first term
was far more successful. During the first term, San Juan received special support due
to the interest the Mayor of Lima Metropolitana had for the district. Furthermore, all
municipalities benefited from increased fund transfers to the municipal level. This
lucky constellation changed in 1985 and 1986. In 1985, Alán García was elected president. He, too, had a special interest in Pampas out of political motives, and followed
his own line of reasoning. Instead of joint efforts, there were contradictory attempts
to win votes. In 1986, Izquierda Unida lost the elections in Lima Metropolitana, and
San Juan de Miraflores lost an important ally. Since then, San Juan de Miraflores has
been far less successful in obtaining funds from the national or metropolitan level.
Box 6.4

The APRA in Pampas

In 1985, Alan García assumed presidential power and the APRA tried to gain popular
support using the public utilities such as the water and electricity companies. APRA
created the Ministry of the Presidency, and then they created a new plan to assure basic
service delivery for the popular sectors. As role model for the implementation they choose
the neighbourhood of Republica Democratica Alemana in Pampas de San Juan. Republica
Democratica Alemana had refused to take part in Barrantes’ Plan Integral. There was a
strong base for the APRA in this settlement, and they were rewarded by the national
government for this resistance by being the first to get water and light. But since it was all
demagogy, many projects got stuck. In those years, especially since 1985, there was a lot
of political manipulation. There was so much political manipulation that this retarded
development (Interview Manuel Huaray, councillor SJM April 1996).

When Mayor Olympia (FREDEMO) took over in 1992, she annulled all actions taken
by Ocampo. The municipal administration returned to chaos and corruption was
rampant. Olympia is accused of selling important fringes of land around the stabilisation ponds, which at the level of Lima Metropolitana were reserved for a future
avenue. Her successor Nuñez did no better. The only positive intervention his staff
remembers is that he modernised the municipal financial administration. Nevertheless, his term ended with many accusations of corruption.
Thus it is not surprising that Ocampo won when he ran again in 1995. He no
longer ran on the Izquierda Unida or any related left-wing party ticket, but as a
candidate for the governing party at the national level, Fujimori’s Cambio ‘90. This
turnabout was criticised heavily by both opponents and friends.
Ocampo returned to his previous populist style, making many small-scale investments in the settlements. Several larger programmes were carried out, partly
financed out of the increased national government transfers. The district now benefits from the close relations between Ocampo and Cambio ‘90. The mayor is a strong
supporter of the president, which resulted in getting many roads paved in his
district, both through labour by the army and funds from the Ministry of the
Presidency.

8.

Personal communication from a former head of the urban development department responsible
for the integrated development plan.
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6.3.2
Political affiliation
During the 1980s, in particular, relations were strong between the neighbourhood
organisations and political parties, particularly the left-wing parties (Box 6.5). Nowadays, however, in general people are very reluctant to talk about politics. People did
not even want to touch the subject in the informal talks, preferring to present themselves as a-political, and many people expressed their mistrust of politicians. Many
remember how the political discussions paralysed the neighbourhood organisations
in the 1980s. That was the time that many militants from the different left-wing political parties entered the settlements to organise and mobilise them.
All the quotes in box 6.5 show a similar attitude: disappointment and mistrust,
relations are only maintained for pragmatic reasons, whether it be in the interest of
the settlement or out of self-interest. One needs to have good relations to achieve
something at the municipality or through a congress member. It is an act in which
each party has to play its role. This becomes specifically evident during election
campaigns. The mayor appears in every corner of his district, offering something for
the settlements: cooking utensils for the communal kitchens, a roof for the small
library, a paved street or another playground. This is also the time when demands
from the side of the neighbourhood leaders reach their peak, so it is evident that the
leaders know that the chances for success are best at this time. It is not uncommon
that the settlement strategically divides, as 20 de Mayo did; one group supports the
government candidate, the other the opposition candidate. During the last local elections, a group of 20 neighbourhood leaders, headed by the active vice-president from
the cooperativa Santa Ursula, Maritza, supported Cambio ‘90 candidate Ocampo.
They had several meetings with him, in which they discussed both common needs as
well as particular problems of every settlement. They strongly pressed the mayor to
use his political contacts to lower the debt payments the population had to make to
FONAVI. Being so close to the political leaders can also be a personal strategy for
upward social mobility. Many leaders found their way to a job at the municipality or
a seat on the council.
The risks of political affiliation are most clearly shown by the fate of the Directiva
Central of Pampas. The original directiva was inspired by examples of other subsectors, but closely affiliated to the left-wing parties. After a successful period of
mass mobilisation in Pampas, directed at the land titles but especially at claiming
water and sewerage, the organisation was paralysed by the same political in-fighting
that struck the neighbourhood organisations. There was a growing mistrust among
the population. There were several attempts to revive the organisation, which to
certain extent was achieved in the early 1990s.

6.4

In conclusion

From the analysis of the household characteristics we can conclude that inhabitants
grow up with their settlement. They generally start as young families in shacks, and
gradually improve the situation of their house and the neighbourhood in parallel
with improving the socio-economic situation to some extent. The older the settlement, the more diversified it is in terms of kind of families and income.
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Some expressions of the affiliation with political parties

‘We had to take over as women, because the neighbourhood leaders were all caught up in
political discussions. Nothing happened in the settlement, the men just sat and argued
night after night, that is when we became active’ (Luisa, República Democrática
Alemana).
‘It is true that the people don’t want to talk about politics. The 1980s were such a difficult
time in that sense. We lost so much in political arguments. Heavy debates, night after
night, and nothing happened. I had a card-tray with over 500 names of members from the
PUM (small radical left-wing party – MH) in my settlement and the neighbouring one. I
could call upon those people when we had to go to marches. I still believe in socialism.
But not in politics. It has been a bad time. That’s why we don’t want to talk about that
experience.’ (Roberto, former neighbourhood leader of Javier Heraud, former militant of
the PUM).
‘Don’t talk to me about politics, I don’t want to have anything to do with politics, politics
is a very bad thing. I was a left-wing activist. I still have my heart there. But do you know
that our Mayor simply changed party? I worked with him when he was Izquierda Unida,
in the 1980s. But now he is Cambio ‘90. No, I no longer want anything to do with them or
with politics.’ (Fernando, former leader of Heroes de San Juan).
‘Oh yes, I have very good relations with the Mayor. I am from Cambio ‘90. I also had good
relations with him when he was Izquierda Unida. But nowadays you have to be from
Cambio ‘90 if you want to achieve something for your settlement. So now I am from
Cambio ‘90’ (Maritza, vice president of Santa Ursula).
‘Politicians, you just have to use them as they use us. In the end, elections are secret,
nobody sees where my vote goes to’ (anonymous, 20 de Mayo).
‘We have very good relations with Zelada, the opposition candidate. We always have
belonged to his party. He calls us his family. I do not like Cambio ‘90 or Ocampo. Our
neighbourhood leader is from Cambio ‘90. Through him, we can access the mayor; that is
why we proposed him as leader. But we remain from the party Somos Peru. We support
him in his campaign. And if Zelada wins the election, we can get to work immediately
(Nora, education committee 20 de Mayo).

A second feature is that people are strongly attached to the settlement. Once they
have obtained a plot they are committed to staying. Many people live in Pampas or
Pamplona for more than five or even ten years, and the vast majority does not plan
to move. We highlighted interesting changes in the social networks during the years
of settlement formation. The younger the settlement, the stronger the people
perceive the social networks to be. The scope of the social networks becomes smaller
during the process of consolidation. In the first years it is extended to the neighbourhood as a whole (defended neighbourhood), later becoming focussed more on street
or block level (the face block). People are less interested in organising for higher
levels of scale (community of limited liability), as was shown with the case of the
central council of Pampas de San Juan. Although they think ‘that it should be there’
they hardly participate or follow what is going on, and the various attempts to reach
this higher level of planning failed for various reasons.
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The general impression arose that the older the settlement, the less active the neighbourhood organisation is. In places where the most pressing needs – de facto security
of tenure, electricity and water and sewage – are being or have been met, many
neighbourhood organisations are dormant. They can be revived again as soon as
needed, but the organisation as such no longer takes initiatives. Furthermore, participation by the inhabitants in neighbourhood affairs decreases as the settlement gets
older: the participation in assemblies and election decreases, fewer inhabitants pay a
monthly contribution to the neighbourhood council and fewer inhabitants know
who their leader is.
There are remarkable differences between the cooperativas and the asentamientos
humanos in this respect. Participation in the assemblies and elections and the financial contribution to the neighbourhood organisations is higher in the cooperativas
than in the asentamientos humanos, whereas there are relatively few inhabitants that
know who the current leader is.
In the cooperativas, the neighbourhood organisations are a more formalised
feature of the settlement. The neighbourhood council is nominated to take care of
settlement affairs, the inhabitants make financial contributions to ensure that the
council can function, and they participate in the general assemblies to ensure proper
functioning according to the articles of association. By complying in this respect the
responsibility is ‘transferred’ to the neighbourhood leaders. People follow what is
going on less intensively than in the asentamientos humanos.
The picture however is very diverse. There are neighbourhoods where improvements continue, even after the installation of water and sewage facilities. The catalyst
for these improvements can be the neighbourhood organisation, but the sectoral
organisations led by women can also take the initiative. Although the direct participation of the inhabitants in the communal kitchens and the ‘glass of milk’
committees is relatively low, these women’s organisations can rapidly mobilise the
population.
There are several constraints limiting the effectiveness of the neighbourhood organisations. First of all, the neighbourhood organisations can be hindered in their
functioning by mistrust, internal power plays or corruption. Inhabitants to some
extent accept the leader making a personal profit, as long as he also does a good job
for the neighbourhood. However, if the profits start to get excessive, for instance if
many additional plots are sold and all of the profits end up in the pockets of the leaders, inhabitants lose their trust. A lack of transparency in the neighbourhood’s
financial affairs can lead to a similar mistrust. It can happen that the women’s organisations enter into opposition to the neighbourhood leaders.
Political affiliation can form a second obstacle, such as when political arguments
paralyse the neighbourhood improvement process. Internal political disputes can
even lead to neighbourhoods splitting up. A second factor is that when the political
landscape changes, as happened when Mayor Ocampo changed his political affiliation from a left-wing to a right-wing orientation, leaders also have to take new
positions. Some of them followed the mayor in his new orientation, others remained
faithful to the left-wing parties. In general, however, the inhabitants have lost confidence in politics, and deal with the political affiliations in a pragmatic way.

7

HOUSEHOLD ENVIRONMENTAL PRACTICES

There are several urban environmental management activities households can and
do undertake on their own to improve their direct living environment, such as planting trees, cleaning up household and construction waste, and taking care of a
neighbourhood park. There are also strategies for coping with adverse conditions,
such as tackling the problem of bad water quality by purifying water, or wetting
down the streets to diminish the dust contamination a little bit.
From the literature about neighbourhood environmental management it was
expected that certain household characteristics such as level of education, income,
size and composition of the household would influence the extent to which households undertake urban environmental management activities (see Chapter 2).
This chapter will discuss the urban environmental management activities undertaken by the households (Section 7.3) and the relations found between the
undertaking of these activities and household characteristics (Section 7.4). Since
people’s perception of the environmental conditions they live in is also an important
determinant for their taking initiatives to improve the environment, the perception
of the environmental conditions is discussed first (Section 7.1). The next important
question that will be discussed is whether the inhabitants consider themselves or
external actors responsible for improving the environmental conditions (Section 7.2).

7.1

Perceptions of the environmental conditions

To understand why people undertake certain environmental management activities,
it is of course important to know how they perceive the conditions of their living
environment, and whom they consider responsible for improving these conditions.
The perception of the environmental conditions was investigated in many ways in
this study: through questionnaires, interviews, diagnostic workshops and small
walking tours through the neighbourhood during which residents indicated the
positive and the negative (strong and weak) points of the neighbourhood. The questionnaires asked people whether a certain environmental problem existed and to
prioritise the problems they indicated, and also which environmental problem they
would solve if they were mayor of the district. A study undertaken by a MSc student
investigated to what extent and how people consider the environmental conditions
in their neighbourhood to influence their health conditions (Van der Zee, 1998).
Although outcomes of the different ways of investigating the perception of the environmental conditions show differing priorities, the totality gives a clear picture of
what people think of their direct living environment.
7.1.1
Perceptions of environmental problems
Most of the people in Pampas and Pamplona came in order to obtain a house of their
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own, but people see other advantages of living in Pampas as well. As the most
important advantage, they indicate the tranquillity of the area, and the wonderful
view over Lima. They appreciate the limited disturbance from traffic noise, and the
fact that there still is space where their children can play. They also name the lack of
air pollution as an advantage of the zone (Van der Zee, 1998:97).
There are also clear disadvantages. When asked about the major disadvantages of
living in Pampas, people indicated waste, dust and the lack of drinking water as the
most significant. Twenty percent indicated the proximity of the stabilisation ponds as
a disadvantage. This holds especially for the cooperativas which are situated closest to
the ponds, where 50% of respondents indicate them as a problem (Van der Zee, 1998)
When we asked whether a certain environmental problem existed in their neighbourhood (i.e. if they perceived it as a problem), over 75% of the respondents
indicated that they experienced waste, pests, a lack of green areas and the lack of
paved roads as a problem. Over 60% named water scarcity and dust as a problem.
The other environmental problems scored considerably lower (see Table 7.1). To see
how people weigh the importance of environmental problems in their neighbourhood in comparison to other problems, we included the problem most often
mentioned in interviews, namely that of violence. An average 69% considered
violence a problem present in their neighbourhood.
For some of the problems indicated, there is a clear gender difference in perception. More women than men consider outdoor air pollution, water scarcity, the lack
of sanitary services and dust to be a problem in their neighbourhood. Women are
primarily responsible for domestic work and family well being. They suffer the
consequences of water scarcity and a lack of sanitary facilities on a daily basis. Fetching water at the public tap point is a time-consuming effort, and carrying out their
domestic duties with a very limited amount of water is difficult. Women take care of
the household members who become sick as a consequence of unhygienic conditions. Women have to clean away the dust in and around the house, and care for the
children sick with the respiratory diseases it causes. In the open interviews it became
clear that the relatively high score of ambient air pollution as a problem for the
female respondents has to be seen in relation to the dust problem, whereas men
related it more to industrial emissions (which do not actually play a role in
Pamplona and Pampas).
More men than women indicated the lack of green areas as a problem. This is in
contrast with the findings during the workshops and open interviews, where men
put more emphasis on the problems of the lack of paved roads and waste collection.
The other gender differences are insignificant. There are also considerably more men
than women that consider violence a problem. This can be explained by the fact that
the fathers are most worried about losing control over their children. Most of the
violence is caused by youth gangs.
There are differences between the four zones (see Table 7.2) for several of these
problems. Most of these differences can be explained by the consolidation level of the
settlement. The more recent the settlement, the fewer paved roads it has, as well as
fewer sanitary services or green areas and far less waste collection. There is more
noise pollution in Pamplona than in Pampas. However, not all differences can be
explained by the consolidation level. It does not explain why there are more people
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in Pamplona than in the older settlements in Pampas who consider the lack of green
areas to be a problem. It is possible to attribute this higher score to the fact that
Pamplona has reached the stage where a considerable part of the roads are paved,
and parks come next on the agenda. The fact that water scarcity is named so often in
Pamplona can be explained by the fact that although most people have a domestic
connection, this connection only functions once a week. In the cooperativas and asentamientos humanos water comes at least twice a week from the taps. The families in
Pamplona are thus more intensively confronted with water scarcity than the families
in the more consolidated parts of Pampas.
Table 7.1

Presence of environmental problems according to the respondents
(male and female)

Lack of paved roads
Waste
Lack of green areas
Pests
Dust
Water scarcity
Outdoor air pollution
Lack of sanitary services
Noise
Inadequate housing
Bad water quality
Violence

Male

Female

Total

Gamma

p

88%
85%
87%
80%
55%
55%
8%
13%
14%
21%
10%
80%

84%
75%
75%
73%
84%
79%
54%
39%
38%
23%
13%
57%

86%
80%
81%
77%
70%
67%
31%
26%
26%
22%
11%
67%

-.17
-.30
-.38
-.21
.60
.51
.87
.62
.58
.07
.04
-.52

.369
.095
.037
.221
.000
.000
.000
.000
.000
.721
.896
000

n=92

n=92

n=184

Source: First household survey, 1997.

There is also a clear relation between the number of respondents that perceive
violence as a problem and the type of neighbourhood. Violence is a bigger problem
in Pamplona, where there are more youth gangs, and which is known as a centre of
drug trafficking. Gradually violence is becoming a more serious problem in the older
part of Pampas as well. In the younger settlements there are relatively few youth
gangs, partly due to the fact that there are fewer adolescents. It is rare that youth
gangs from other neighbourhoods come to the newest settlements. When asked to
indicate which of the problems was considered the most pressing problem, water
scarcity scored highest in all four zones. There were, however, considerable differences between the four zones. Although 60% in Pamplona and 70% in the newest
settlements indicated it as the highest priority problem, this was only around 25% in
the other two zones. This is not surprising since, as we have already indicated, in
these two zones the water provision is significantly better.
To see how the respondents perceived the importance of environmental problems
in relation to another pressing and often named problem, the issue of violence was
included in this question. The problem of violence scored second in Pamplona, the
cooperativas and the asentamientos humanos. The lack of paved roads scored third in all
zones.

174

Chapter 7

The second priority showed somewhat more diversity. Waste and the lack of paved
roads scored highest in most zones. Around 15% of the respondents in all four zones
indicated water scarcity as the second priority problem, and violence had similar
scores. The lack of green areas and dust were also indicated as a problem, although
considerably less often (see Table 7.3).
Table 7.2

Presence of environmental problems according to the respondents in
the four different types of neighbourhoods
(male and female respondents)

Environmental
problem
Lack of paved roads
Lack of green areas
Waste
Water scarcity
Dust
Lack of sanitary
services
Noise
Violence

Pamplona cooperativa
Pampas
(old)
(interasentamientos
mediate)
humanos
(intermediate)

Pampas Gamma
unconsolidated
(new)

p

78%
86%
82%
93%
86%
24%

84%
75%
82%
67%
77%
30%

87%
74%
77%
65%
68%
40%

91%
88%
94%
94%
84%
60%

.25a
.15a
.16a
32a
.18a
.37a

.004
.004
.002
.000
.000
.000

45%
79%

27%
74%

26%
62%

19%
50%

-.28a
-.34a

.000
.000

n=124

n=146

n=204

n=114

Source: First household survey, 1997.
a.

Cramer’s V instead of Gamma. Only those problems where a significant association between type
of neighbourhood and environmental issue was found are included.

When summing up the problems named as first, second and third priority in the
neighbourhood this brought a clear sequence: water scarcity is clearly the number
one priority, the lack of paved roads scored second, waste scored third, followed by
violence and the lack of green areas. All other problems scored less than 20%. It is
remarkable that violence, a theme that came up over and over again in the open
interviews, scores lower than those of water scarcity, the lack of paved roads and the
uncollected waste (see figure 7.1)
In a similar way, the participatory workshops held with the people showed different
priorities. People were first asked to draw a picture of the present situation, while
indicating the strong and weak points in the neighbourhood environment. The most
common weak points were the lack of paved roads and sidewalks – in the newest
settlements even a total lack of access – and the rubbish heaps. Those living in
wooden or straw houses also indicated this as a problem. In the settlements that do
not have water and sewerage this lack was indicated as a weak point in the neighbourhood, although not with a lot of evidence. Most often it was mentioned as a side
issue, as if people considered it evident that it would be solved eventually.
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Priority environmental problemsa (male and female respondents)

Table 7.3

Pamplona
(old)

First priority
Water scarcity
Violence
Lack of paved roads
Second priority
Waste
Lack of paved roads
Water scarcity
Violence
Lack of green areas
Dust

Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

59%
24%
8%

28%
25%
12%

24%
22%
15%

70%
8%
8%

25%
18%
12%
12%
10%
8%

16%
18%
15%
14%
14%
4%

19%
17%
14%
10%
9%
8%

20%
19%
12%
7%
3%
12%

n=114

n=143

n=202

n=111

Source: First household survey, 1997
a.

Those problems that scored 10% or more in one of the zones are included

Figure 7.1

Priority environmental problems

70%

1. Waterscarity
2. Lack of paved roads

60%

3. Waste
4. Violence

50%

5. Lack of green areas
6. pests

40%

7. Dust
30%

8. Outdoor air contamination
9. Lack of sanitary services

20%

10. Noise
11. Bad water quality

10%

12. inadequate housing

0%
n= 1695 (first, second and third priority male and female respondents)
Source:First
. household survey, 1997

n=1695 (first, second and third priority male and female respondents)

Source: First household survey, 1997

These workshops concentrated less on immediate demands, and were directed more
towards a medium-term vision. When people were asked to draw the dream they
had for the future of their settlement, most put particular emphasis on the importance of greening the area. Even when a group of teenagers who had grown up in
Pampas was asked to draw their dream of the future of the settlement, they showed
this strong longing for a green environment. Instead of discos or cinemas in their
drawings, there was an additional room for their communal library where they
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could hold workshops, and a completely green settlement. ‘If all our neighbours
would make small gardens and plant some flowers the neighbourhood would
already look completely different’.
People gave different reasons for this strong desire.
‘It is important that our children have a green area in which they can play’.
‘It is important that the children grow up in a green environment. It is not only
important for their physical development, but also for their mental development’.
‘The neighbourhood needs green. Trees are the lungs of the city, we need them for
the oxygen. They will protect us from the dust’.
‘A tree you do not plant only for yourself, a tree you plant for the earth as a
whole’.
Of course, people also indicated the importance of paving the roads and sidewalks,
building a health centre, a school or a little chapel, and cleaning up the area. Nevertheless, this need for green was the most common feature in the numerous
workshops held. A fourteen-year-old boy even bothered to draw houses ‘where in
each house there will be a litter bin, so that garbage no longer lies around on the
streets’. The same drawing featured houses with gardens both outside and inside
them.
It is impossible to compare the answers given in the questionnaires with the results
from the workshops, as they reflect different levels of reality. In the questionnaires,
people are asked to choose between items as ‘drinking water provision’, ‘sewers’ or
‘parks’ as if these are comparable needs. They are not. Drinking water is a basic
physical need, whereas the desire for a greener environment springs from the heart,
the need for beauty. Also, the fact that in the workshop people were asked to concentrate on their dream of the future lifted them a bit out of their daily hardships and
made them think of something else than their immediate survival needs. Bringing
the individual dreams for the future together in a shared vision of the future also
directed attention to those issues that people can do themselves. Greening and cleaning the immediate environment is within the realm of possibility for the people
themselves, whereas the settlement depends on alliances with other actors for issues
such as drinking water provision and sewerage or paving the roads. A third factor
might be the experiences earlier mentioned: people know that sooner or later the
issue of the domestic water and sewerage connections will be solved. It may take ten
years or more, but one day the connection will come. This is different for their desire
for green, since that is an element that is not seen as a ‘natural’ aspect of the consolidation process.
Given the above, it is impossible to conclude which is the single most pressing
demand for environmental improvement. One can only conclude that improved
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drinking water provision, paving roads and sidewalks and waste collection, as well
as greening the area are all considered important issues. Issues as noise, sewerage,
housing and outdoor air pollution are not considered as important.
7.1.2
Perceptions of environmental problems specifically related to health
When asked what one needs for a healthy life, the respondents first emphasised
‘good food’, ‘money’, ‘work’ and ‘personal hygiene’. Good food was named most
often (30%). The different environmental factors – the indoor environment, waste,
water, roads and green areas – added up to 25%. When ranking the most important
factors, the ‘living environment’ scored third, directly after food and money. The
most important health risks people indicated were waste, sand and dust, water quality and availability, the stabilisation ponds and the climate in Pampas (Table 7.4)
(Van der Zee 1998:114). For each of the environmental factors that the respondents
named as posing health risks they were asked which health risks they related to
these factors.
Table 7.4

Health risks caused by the environmental conditions, the perceptions
of the respondents (n= 120)

Low water quality

Intestinal diseases, diarrhoea (80%)
Infectious diseases (12%)
Skin diseases (6%)

Low water quantity

Intestinal diseases, diarrhoea (60%)
Skin diseases (33%)
Infectious diseases (7%)

Waste

Intestinal diseases, diarrhoea (65%) Infectious
diseases (10%)
Skin diseases (10%)
Respiratory diseases (8%)

Lack of sanitary facilities

Intestinal diseases, diarrhoea (37%)

Stabilisation ponds

Respiratory diseases (37%)
Intestinal diseases, diarrhoea (14%)
Skin diseases (9%)
Infectious diseases (6%)

Pests

Intestinal diseases, diarrhoea (45%)
Infectious diseases (17%)
Contagious diseases (17%)

Sand and dust

Respiratory diseases (41%)
Skin diseases (32%)
Intestinal diseases, diarrhoea (12%)

Source: Van der Zee M. ‘Perceptie van Gezondheidsrisico’s in Pampas de San Juan, Lima, Peru’
Amsterdam 1998:114, unpublished
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When asked which diseases can be caused by the environmental conditions they
lived in, respondents emphasised respiratory diseases (from dust, stabilisation
ponds and waste) and skin diseases (from sand and dust, lack of water, waste).
Although the respondents see a link between intestinal diseases and the environmental conditions (low quality and quantity of drinking water, waste, dust and the
stabilisation ponds), they consider factors such as contaminated food and a lack of
personal hygiene to be more significant in this situation. They furthermore do differentiate between those diseases that can be caused by these environmental conditions,
and those that are not, such as cancer, AIDS, hepatitis and tuberculosis (Van der Zee
M, 1998). For instance, mothers indicated the following as possible causes of diarrhoea: flies (100%), food (90%), contaminated water (90%), animal faeces (88%),
human faeces (86%), dirty hands (with faeces) (83%), terror (74%), cold (83%) and a
bad stomach (42%) (Marin & Castillo nd).
In other words, although they are sometimes misinformed, people in Pampas do see
a clear link between the environmental conditions and their health. The study by Van
der Zee demonstrates that the problems of water scarcity, waste and dust are seen as
particularly health-threatening, and may motivate the inhabitants to improve the
conditions they live in.

7.2

Perceptions of responsibilities for improving the environmental
conditions

People see the district municipality as the primary party responsible for improving
the environmental conditions (52%) (Figure 7.2). Second is the national government
(16%), and third the inhabitants themselves (16%). Interestingly enough, the neighbourhood organisation is in fifth place (4.2%), and NGOs score less than one percent.
Other external actors such as the municipality of Lima Metropolitana, the Ministry of
the Presidency or ‘the president’ are hardly mentioned.
There is an interesting difference between the different zones. In Pamplona and
the youngest settlements, over 60% consider the district municipality primarily
responsible, whereas in the cooperativas this is only 44%. In the cooperativas the inhabitants themselves, as well as the national government, are named more often as
responsible actors than in Pamplona (19% versus 15% and 21% versus 10%
respectively).
When it comes to the different sectoral issues, there are some differences from this
general picture. Parks are considered by 75% to be a municipal responsibility, and for
tree-planting campaigns this is 78%. Even water and sewerage are still seen as a
responsibility of the district municipality (39%). Others see this (in accordance with
the current practice) as the responsibility of one of the other actors, i.e. the Water
Company (26%).
According to 38% of the respondents, the district municipality should also take
care of the issue of housing, and 32% consider it a national government responsibility. It is furthermore noteworthy that for this issue, usually considered a ‘private
issue’ in Peru (Riofrio 1990), only 14% of the inhabitants state that they consider it
their own responsibility.
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This picture changes considerably when the question is asked in more general terms:
who is responsible for neighbourhood improvement? Fifty-one percent still consider
this a responsibility of the district municipality, but now 34% state that it is the
responsibility of the inhabitants themselves. Here the cooperativas again score differently. In the cooperativas, 43% indicate that neighbourhood improvement is their own
responsibility and only 37% consider it a municipal responsibility. Furthermore, the
cooperativas are more oriented towards national government, and less towards the
neighbourhood organisation.
There are some gender differences in the perceptions of who is responsible for
environmental management. Men put somewhat more emphasis on government
responsibility (both district and national government), whereas more women than
men consider it a responsibility of the inhabitants themselves. There are more men
than women who consider it a responsibility of the neighbourhood organisation.
Figure 7.2

Who is responsible for improving the environmental conditions?
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Source: Second household survey, 1998

7.3

Urban environmental management at the household level

As was seen above, people perceive water scarcity, lack of paved roads, waste and
the lack of green areas as the most urgent environmental problems in their neighbourhoods. Only a minority consider themselves responsible for improving these
conditions. This section discusses what actions people can and do take in this
respect. Attention is thereby also given to sanitary problems, which women perceive
as a larger problem than men do.
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7.3.1
Households and water
It was already mentioned that there is a direct correlation between the consolidation
level and drinking water provision. Whereas in the newest settlements 65% of the
households have to obtain water through the water vendors or at the SEDAPAL
tanks at the top of the hills, in Pamplona 98% of the households have a domestic
connection. Almost all households in the cooperativas have a domestic connection
(94%), as well. This is considerably lower in the asentamientos humanos (77%). Even if
households have a regular domestic connection, water never runs 24 hours a day, so
all households store their water in tanks. Most households have both a brick water
tank plastered with concrete outside the house, and a storage receptacle inside the
house for cooking and washing water. In the vast majority of cases water is stored
indoors in plastic containers with a lid (83%) (Van der Zee 1998:126).
The respondents made a clear ranking of how they use this scarce resource:
1 Drinking water
2 Cleaning and preparing food
3 Personal hygiene
4 Cleaning the house
5 Washing clothes
6 Watering plants
7 Wetting yard and streets to limit dust contamination (Van der Zee 1998:127).
Asked what bothers them most in having little water, mothers in newer settlements
indicated having to use the same water twice (30%). Others are worried about the
consequences it has for personal hygiene (13%), especially for the smaller children,
and the problems they have with washing clothes (14%) (Marin & Castillo nd 9). If
water is scarce, people wash clothes and clean the house less often.
There are no significant differences in how people treat their water to ensure its potability. In all zones, an average of 92% state they boil the water before using it as
drinking water. The rest primarily state they drink directly from the tap, and only 2%
of the households use chlorination. People know that they have to boil water to
make sure it is safe. Since the cholera epidemic of 1992, there have been many awareness-raising campaigns emphasising the importance of clean water, which at least in
terms of awareness seem to have had their effect. Nevertheless, during the interviews it could be observed that many of the mothers who stated that they boil the
water before drinking it actually were taking it directly from the water tank. This is
partly because it is a chore to boil it, but also because they have to economise on
energy use and because people do reject the taste of boiled water. The majority
believe they have to boil the water for at least 5 minutes to purify it; ‘when it steams
and bubbles it has to cook a little more’ (Marin & Castillo nd p.29). Several mothers
indicated that they do boil the water when they use it for their babies or children.
They know that contaminated water can cause diarrhoea and other intestinal
diseases. A very small proportion use domestic bleach to purify the water. This is the
cheapest way and, according to Van der Zee, a strategy only used by the poorest
households (Van der Zee 1998: 128). The respondents indicate that they boil the
water to kill the bacteria (64%), to avoid cholera or other diseases (25%), or ‘because
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the water is contaminated’ (5%). But when referring to contamination they basically
mean visible contamination: ‘Water from the tank is brown’, or ‘water stinks’. (Van
der Zee 1998:129).
There is little the households can do at the household level to tackle their most
important problem: water scarcity. All households store water in tanks, both inside
and outside the house. They use water twice, for instance, watering plants or the
streets with water used for washing food, and if they have to economise on water use
they economise on washing clothes, cleaning the house and personal hygiene.
To defend themselves against bad water quality – not considered a pressing problem – most women state they boil the water to kill the bacteria. Some of them
indicate that they use other purifying methods. The women know what to do about
bad water. Nevertheless, field observations have shown that water is boiled far less
often than the answers to the questionnaire suggest.
7.3.2
Handling the lack of sanitary services
It has been indicated that in the newest settlements, 20% of the households have no
sanitary facilities at all, which means that they have to defecate in the open air.
‘We have to go to the area under the electric pylons. But it is impossible to dig a
hole there, it is too rocky. It is so filthy, it lays around everywhere and attracts
flies’.
Another 65% of the households in these zones have a latrine. In the small-scale
survey by Marín & Castillo (n.d.), 13% of the mothers indicated that they did not
have any problem with using a latrine. However, the remainder indicated that they
suffered from the unhygienic conditions (20%), and assuring proper disposal of the
water used to ‘flush’ and clean the latrine constitutes a problem for 8% of them.
‘We do not have sufficient water to clean the latrine properly’.
‘It would be better to have a toilet, then you have less bother from flies and bad
odours’.
Nevertheless, not having a normal toilet is the most indicated inconvenience (30%)
(Marin & Castillo nd).
Although it is easier to clean a toilet, the toilet can become rather unhygienic if water
only runs twice a week. There is little people can do to improve the situation aside
from keeping the toilet or latrine as clean as possible under the circumstances.
7.3.3
Waste management
Most people (72%) store their household garbage inside the house in plastic bags (see
Table 7.5). If they can afford one, they buy a plastic container, but that holds for only
17% of the households. In the older settlements, a few more households have a
container than in the newest settlements. Only in the newest settlements do some
households (19%) store their waste outside their homes. Most of the settlements have
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some form of solid waste collection, although not yet on a regular basis. Only some
areas of the newest settlements have no collection at all. Many of these settlements
are not yet accessible except by foot, which makes it impossible for trucks to enter. In
these new settlements, people see little choice other than dumping their waste somewhere in public space.
The most often applied strategy to solve the problem of uncollected waste is burning
it (see Table.7.6). The resulting black stinking heaps of remains can be seen everywhere in Pampas. Particularly on Saturday evenings – when most of the burning
takes place – many settlements lie in clouds of dark smelly smog.
Another strategy the households apply is dumping rubbish in specific places. The
various pieces of land used as public dumps turned out to belong to no one. The area
under the electrical pylons is literally converted into one huge dump, and people
dump their waste on abandoned plots, abandoned parks and on the pieces of land
between different settlements. These areas of no-man’s land easily turn into ‘the
dump’. The fact that the newest settlements have the highest scores on burning and
dumping on specific places has to be attributed to the fact that waste collection is the
most irregular in these settlements.
Table 7.5

The way the households store their waste in the four different kinds of
neighbourhoods
Pamplona
(old)

In house, plastic bag
In house, container
In house, other
Outside, plastic bag
Other

73%
20%
6%

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

83%
12%
3%
2%

72%
21%
3%
4%

59%
15%
6%
19%
1%

n=124

n=182

n=90

1%
n= 100

Pampas
Unconsolidated
(new)

Cramer’s V = .193, p=.000
Source: First household survey, 1997.

Other households say they give their rubbish to the informal buyers who pass by the
houses. These are the informal buyers who come around to collect the inorganic
waste that has some value for recycling, offering young chickens in return. There are
also several micro-enterprises that pass the houses to collect waste that is not
collected by the municipality. These micro-enterprises ask 50 centavos or a sol for each
bag of waste they collect. In other districts, the collection by these micro-enterprises
is organised through the municipality or an NGO programme (Zela, 1996). This is
not done in Pampas and Pamplona, although one cooperativa contracted a microenterprise to ensure waste collection when the municipal collection failed. This strategy is the most often applied in the cooperativas, and is somewhat less popular in the
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other zones. The informal buyers do not come to the newest settlements because the
waste is of poor quality there, and the settlements are also far more difficult to access.
There are only very few households that indicate they bury their waste. Burying
it is not easy in most of the cases, since the sub-soil is rather rocky. Another 11% state
they simply store the waste until the trucks come. Some respondents admit they
dump it somewhere on the street. Given the amount of street litter lying around, this
strategy is almost certainly being applied by more households than admit to it.
Table 7.6

Strategies households apply to deal with uncollected waste, differences
between the four kinds of neighbourhoods
Pamplona
(old)

Dump on the street
Dump on specific site
Burn
Bury
Informal collectors
Storage

Pampas
Pampas
cooperativa asentamientos
(intermediate)
humanos
(intermediate)

Pampas
Unconsolidated
(new)

5%
24%
33%
4%
24%
10%

2%
21%
27%
9%
29%
12%

2%
14%
36%
15%
21%
12%

4%
36%
40%
12%
1%
7%

n=84

n=111

n=175

n=81

Cramer’s V = .184, p =.000
Source: First household survey, 1997.

Taking care of waste is a woman’s job; 77% of the respondents indicate that they have
to take care of it, and only 11% that their partner does. However, men most often
undertake the task of burning the waste.
Separating waste is not a common practice, except for the glass bottles that have a
deposit (such as for beer) or bottles that can be reused in the household. Only 12% of
the households indicate that they put glass aside. For metal and paper this is even
less (5% and 7%). The few households who do separate waste give the recyclables to
the itinerant buyers (tricicleros) who pass their houses, sometimes for free, sometimes
in exchange for young chickens. These findings confirm what was found in the
sampling of waste production and consumption of the district, which showed that
an average of 30 tons a day of recyclable inorganic waste was collected (see section
4.4). The households barely make use of the recycling potential of their waste.
7.3.4
Other individual practices
There are several other activities people can undertake to improve their environment: planting, taking care of the park, clearing the streets of litter and construction
waste, and wetting the streets to reduce the amount of dust blowing around.
Almost half of the households have their own plants (44%). Of course, this
number is somewhat lower in the zones where people have settled only recently
(36%). Even there, though, many people had already made their small gardens,
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because, as they say, ‘a house is not a house if there are no plants’.
Consistent with the answer that they have plants, 44% of the female respondents
indicated that they plant in response to the question ‘what do you do yourself to
improve the environment’. Also, 55% indicated that they clean the streets, and 42%
that they wet down the streets to reduce dust. Another 26% take care of watering the
plants just outside the house. They usually consider the plants their own. There are
few parks, so it is perhaps not surprising that only 4% state that they take care of
watering a park in the neighbourhood. Ten percent of the respondents indicated that
they take care of cleaning up the construction waste, and 21% indicated that they do
nothing to improve the environment.
Box 7.1

Some experiences with waste during the fieldwork

Collecting and classifying waste to measure the production and composition of household
waste produced in Pampas also yielded some interesting experiences with the sensitivity
of the issue.
The study was carried out in co-operation with the municipality, who also committed itself
to collecting the waste at the end of the day at the point under the electric pylons where
the waste was classified. This agreement was communicated to the neighbours around the
area, both with a flyer and through personal communication with the leaders.
On the first day that we started to pile the waste under the pylons, it became clear that this
communication had failed. Within half an hour a group of neighbours had been formed
that started to scream and threaten to call the police.
I went to apologise for the faulty communication and to explain to them that this was
being co-ordinated with the municipality, and that by the end of the day a truck would
come to collect the waste.
But I did not convince them, although normally my being a foreigner responsible for what
was going on was enough. They told me that they would discuss it and then would come
back. Twenty minutes they were back with a larger group, some of them with staves, and
even angrier. I asked them to explain just what the problem was. ‘The problem is that as
soon as others see you dumping waste here, they will come to do so too. We have to fight
so hard to prevent people dumping waste here, and now you are inviting them to do so
with all the waste you are bringing.’ With the two assistants from the NGO I was working
with we finally managed to convince them to give us the benefit of the doubt. I made
myself personally responsible for the removal of the waste after lunch. And they said they
would constantly keep an eye on what we were doing. And they did. The day that the
municipal truck failed to come – a common problem – we had to hire a private truck to
collect the waste. But it turned out to be impossible to dump the waste legally at one of
the transfer points. In the end, we paid to dump the waste on one of the illegal dumpsites,
contributing to the uncontrolled waste management of Lima.
This story indicates how important the issue of waste is here. Within half an hour over
twenty people were on their feet to defend the space they tried to keep clean. It also gave
me the experience that even if you want to and are willing to pay, it is not easy to dump
waste in an appropriate way.

There are few differences between the four zones. There are fewer people in the
newest settlements who plant trees. Somewhat more people than average in the asentamientos humanos clean the streets, and fewer in the cooperativas. People in Pamplona
do water the streets a little less, most likely because more streets are paved. None of
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these differences is significant, except for the parks: the only parks are to be found in
the cooperativas, so only in the cooperativas do some respondents indicate that they
take care of the park.
Of the people claiming they clear the street of litter and construction waste, an
average 83% limit their cleaning activities to their own sidewalk. Only 10 % clean
around the block, the others state they clean the settlement or an even larger area.
There are many more people in Pamplona (94%) who limit their activities to the level
of the street than in the youngest settlements (65%), where 25% of people state they
clean at the level of the settlement. This coincides with the fact that in the newest
settlements there are still clean-up campaigns, whereas in the other zones they are
absent or rare.
Again, there are clear gender differences in both the kind and number of activities
men and women undertake. Men mainly state they plant trees and clean the streets.
Inasmuch as the construction waste is taken care of, it is done by men. Women indicate that they do more than plant and clean (although to a lesser extent than men do);
they also water the plants and wet down the streets.
There are more women than men indicating that they do nothing to improve the
environment. On the other hand, 32% of the female respondents, but none of the
men, undertook three or more activities. The picture that there would be only 8% of
the men that did nothing to improve the environment (i.e. 92% were doing something) contradicts field observations, where there were many more women taking
care of cleaning the outdoor environment, planting and taking care of what already
existed, than men. A summary of the undertaking of individual urban environmental management practices by gender is given in Figure 7.3 .
Figure 7.3

Gender differences in household UEM
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Household environmental practices and household characteristics

On the basis of the literature (see Chapter 1) it was expected that certain household
characteristics (such as household composition, size, income and education) would
have an influence on participation in activities to improve the environmental conditions. We have already shown that the kind of activities a household undertakes has
a relation with the consolidation level of the settlement: where streets are paved
there is less need to wet the streets against dust, for example, and in most of the
younger settlements there is not yet construction waste that has to be cleaned up.
To be able to relate the household characteristics as found in the survey with the
undertaking of urban environmental management activities we had to consider
which activities were relevant in all four types of neighbourhoods in the year that the
survey was conducted. In Pamplona many respondents no longer needed to wet
their streets, there were only a few settlements that had parks, and in the newest
settlements the people did not yet have to clean up construction waste. From the
urban environmental management activities at the household level that were identified in this study, only two activities were of equal importance in all four zones in the
years this study was carried out: cleaning the streets and planting trees and plants.
Even in the most consolidated parts of Pamplona, street cleaning is left to the inhabitants (the municipality only sweeps the streets in the commercial centre of the
district). People in the youngest settlements do plant a little less, but the difference
with Pampas asentamientos humanos was so minimal (36% against 39% respectively)
that we included the newest settlements in the analysis.
We found only a few significant associations between the household characteristics
and planting and cleaning activities (see table 7.7). There is a weak association
between the level of education of the respondent and planting trees (better educated
women plant trees more often than women with less education), and a similar weak
association between family size and planting trees (smaller households plant a little
less often than larger households). There is a strong correlation between home
ownership and planting (owners plant significantly more often than renters or occupiers). There also is a weak association between the length of stay and planting
(those living longer in the neighbourhood plant a little more often than those more
recently arrived). It is most interesting to see that there is an association between the
experience of the social networks and cleaning and planting. This coincides with the
findings in the interviews, where people indicated that as a consequence of the loosening of the social ties they find it more difficult to defend the community spaces
(see section 9. 1.3).
These numbers should be taken with precaution. We already indicated that the
more recent the settlements, the more homogeneous they are in terms of household
characteristics. Therefore we repeated the analysis in the most heterogeneous type of
neighbourhood: Pamplona (see table 7.8). Here the differences in income, types of
families, differences between owners and renters/occupiers and length of stay are
largest. In Pamplona there is a strong correlation between income and cleaning, and
also between family size and planting. The strong correlation between home ownership and planting we found for the study area as a whole is repeated in Pamplona.
There also is a strong relationship between the length of stay and planting. Most
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important is that the general picture remains the same: we do not find many significant associations between household characteristics and planting or cleaning.
Table 7.7

Household characteristics and cleaning the streets and planting in the
four different kind of neighbourhoods

Household characteristic

Education
Income
Family size
Household type
Ownership of the house
Length of stay
Planning to stay
Experience social networks
Engagement in neighbourhood affairs

Cleaning

Planting

Gamma

p

,025
,075
,106
,106
,039
,010
-,176
,273
-,089

,735
,270
,115
,115
,765
,869
,061
,000
,117

Gamma
,173
,015
,161
-,069
,484
,160
-,095
,134
,024

p
,017
,831
,017
,434
,000
,034
,324
,017
,672

n=496
Source: First household survey, 1997

Table 7.8

Household characteristics and cleaning the streets and planting in
Pamplona

Household characteristic

Education
Income
Family size
Household type
Ownership of the house
Length of stay
Planning to stay
Experience social networks
Engagement in neighbourhood affairs

Cleaning

Planting

Household
characteristic

Cleaning

Gamma

p

Gamma

p

,180
,314
,088
,261
,027
,058
-,223
,171
,008

,519
,035
,587
,167
,917
,799
,329
,182
,396

-,257
-,001
,464
,192
,748
,417
,002
,058
,017

,100
,994
,001
,293
,000
,041
,992
,647
,898

n=100
Source: First household survey, 1997

7.5

In conclusion

On the basis of the literature, the households were expected to act on those environmental problems that are ‘clearly visible and well publicised’, more than on more
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hidden problems such as hazardous waste or air contamination. First of all, we can
conclude that the visible problems of water scarcity, waste, the lack of paved roads
and the lack of green areas are more often perceived as a problem than the ‘invisible’
problem of bad water quality, or the problem of air pollution. People in Pampas
furthermore relate these problems to the health risks, albeit that food, money and
work are indicated as of more importance in achieving good health.
Those issues considered to be a problem or even a priority problem – water scarcity,
waste and the lack of paved roads – are not necessarily the problems around which
people organise themselves or undertake individual activities. To motivate people to
take action other factors have to be taken into account, such as whether people are
able to identify the cause and if they see possibilities for taking ameliorating action.
As can be drawn from the description of the household environmental practices,
people tend to develop coping strategies rather than improving mechanisms. They
say they boil water to kill bacteria, they economise on the use of water, and they
moisten the streets to reduce the dust (which reduces the annoyance for several
hours).
The only clear exception is planting trees and plants and taking care of them. This
action combines several characteristics. Planting trees and taking care of them can be
done on an individual basis. People can identify the cause – lack of planted green
space – and the ameliorating action: planting trees. However, it became also clear
that the longing for a greener area has a different origin: it is an expression of the
people’s need for a beautiful and healthy environment, also at the emotional level.
Planting trees is also taking action towards realising a dream of a better living environment, a dream that they all have in common, as became clear from the
workshops.
Taking care of waste takes an intermediate position between ‘coping strategies’ and
‘improvements’, as well as between those issues where people can undertake actions
on an individual/household basis and those actions where outside actors are
needed. The problem of the inadequate waste collection system cannot be solved at
the household or neighbourhood level, since connections with outside actors are
needed to ensure proper disposal. Burning or burying the uncollected waste can
mitigate the effects of the failing collection. Households do make efforts within their
scope to tackle the problem. However, we have to conclude that in doing so, they
also transfer the problem. Either they simply transfer it to another spot (an abandoned plot or the electrical pylons), or they burn it, and thereby pollute the air.
It is also important to note that the activities undertaken at the household level
are concentrated on the immediate living environment around the house: one cleans
and sprays one’s own part of the street, and waters one’s own plants. Only in the
most recent settlements do a significant part of the respondents still clean at the level
of the settlement in the organised clean-up campaigns.
The correlation between the household characteristics and their involvement in
urban environmental management activities turned out to be not as direct as the
literature suggested.
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The hypotheses
If we contrast these findings with the hypothesis formulated on the relationship
between household management and the undertaking of urban environmental
management activities at the household level (see Chapter 2), this leads to the
following conclusions:
1 The less diversified the household (in terms of size, composition and income
earning opportunities) the less likely that significant attention will be given to
environmental management.
First of all this study showed that there is a relation between the consolidation level
reached in a settlement, and the kind of activities households have to undertake. The
consolidation level should thus be included in the analysis. Evidence from this study
suggests that the relationship between household characteristics in terms of size and
composition is not as linear as the literature suggests. For the study areas as a whole
we did find an association between family size and planting trees. This association is
far stronger in Pamplona. We did not find an association between family size and
cleaning, either in the study area as a whole or in Pamplona. This suggests that it is
also important to differentiate between the kind of environmental management
activity when looking at the relationship between household characteristics and the
undertaking of urban environmental management activities.
2 The degree of engagement in household and community environmental management is positively related to the length of stay in the neighbourhood and the
strength of social networks in the neighbourhood.
The same considerations that were noted in relation to hypothesis 1 hold for this
hypothesis. We have to take into account that the level of consolidation realised in a
settlement influences the kind of urban environmental management activities a
household undertakes. This study gives some indications that the experience of the
social networks is indeed positively related to the undertaking of urban environmental management activities. In Pamplona, however, where the respondents perceive
the social networks as weaker than in Pampas (see chapter 6) this relationship was
not confirmed. There is no association between cleaning and the length of stay. This
has a certain logic. There is no difference between recent arrivals or those who have
lived longer in the settlement with respect to the necessity to clean. For this relationship as well, the particular urban environmental management effort for which the
relationship is assumed should be taken into account.
3 Inhabitants do organise around those problems that are clearly visible, well
known and have a negative impact in the short run. The longer the distance in
time, space and scale, the less inhabitants are willing to invest in improvements.
This chapter did not deal with the level of collective action, but it showed that at the
household level activities concentrated on ‘coping’ strategies around those issues
that are close to the home and have immediate effects. But not all ‘nearby and well
known’ problems were dealt with. Women know they have to boil the water to make
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it potable, and stated that they did so, but field observations showed that many take
water directly from the water tank without treating it.
No activities were found that were related to problems that are ‘further away’ in
space, time or scale. A problem such as air pollution is not considered a problem in
this regard.
4 Inhabitants are willing to invest in the improvement of their face block and
defended neighbourhood, but less willing to invest in improvements at higher
geographical levels of scale.
So far, this chapter has shown that household urban environmental management
activities are concentrated on the environment immediately around the house and,
to a very limited extent, at the level of the ‘face block’ (if the street and the park
around the corner are taken as such). Some clean the block or water a park. However,
this is obviously related to the kind of activities households can undertake at the
individual level, and thus does not say much about the ‘willingness’ to invest in
higher levels of scale. For this, we have to turn to the level of collective action. This
will be dealt with in the next chapters.

8

THE ROLE OF THE NEIGHBOURHOOD
ORGANISATIONS IN URBAN ENVIRONMENTAL
IMPROVEMENT

As stated in Chapter 4, neighbourhood organisations are the primary catalyst in the
process of neighbourhood development in Peruvian barriadas. They are responsible
for neighbourhood development in a broad sense. This covers not only legal issues
and environmental improvement, but also the creation of social infrastructure, mediating internal conflicts and assuring a safety net of solidarity when a family in their
settlement needs one.
This study is limited to environmental issues. Since the process of legalising land
tenure is an important determinant for environmental improvement, we will start
with this issue. The chapter opens with a detailed and illustrative description of the
process of consolidation as given by one of the neighbourhood leaders, the ex-secretario of the neighbourhood organisation of República Federal Alemana (Pampas
asentamientos humanos). Next, the role of the neighbourhood organisations in Pampas
and Pamplona in the different steps of physical consolidation and environmental
improvement (road improvement, water provision, waste management, and parks)
will be described.
República Federal Alemana is one of the older settlements in Pampas de San Juan. It
presently has 500 households. Invasions started in 1981. The settlement participated
in the Barrantes programme, and the individual land titles were obtained in 1986.
Most of the houses are built from durable materials, and some even have several
floors. The settlement has had domestic drinking water and sewerage since 1993.
The ex-secretario general relates as follows:
‘Because there was no room left where we lived, we united and formed a cooperativa to obtain land. When we started, we had about 500 members. When we discovered that the land that we were sold was not handed over to us, we invaded it.
But then Alemana did split up into two Alemanas. There were two groups of people who wanted to be leaders. That was also a political issue. One group
belonged to the political party APRA, the others were right-wing. So the Apristas
walked out, and invaded a piece of land higher uphill. They did take with them
all their people, their family, their kin, and their politically affiliated. They were
many. And they formed República Democratica Alemana. And we formed
República Federal Alemana. Why Alemana? Because we hoped to get some help
through the German embassy, that’s why. So we bought land from the Mayor,
Moscoso. But it turned out that he had sold the same land to two other cooperativas as well, so we invaded it. After the elections of 1983, the Municipality Lima
Metropolitana and the municipality of San Juan both had left-wing mayors. I am
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a very close friend of the Mayor. And they launched the programme of Barrantes.
But they were left-wing governments; they only helped the real asentamientos
humanos, not the cooperativas. So then we decided to turn our cooperativa into an
asentamiento humano, although we had paid for our land.
In mi pueblo – my settlement – you will find the best-educated people of all settlements. That is because we were a cooperativa, than you attract the more qualified
people. Okay, there are some invaders that came in later, but most are real cooperativa people, better situated. My settlement has two councillors in the municipality of San Juan. Yes, two of them who made it all the way up to the municipal
council. One was the secretary of the organisation during the invasion; the other
was vice-president, now they are councillors. People of Alemana really are well
prepared.
First, we got electricity. We had to find it our own way, since in the more consolidated cooperativas they did not want to give us anything, no electricity, no water.
Nothing. So I took it upon myself to organise that, especially for my housing
block. I went everywhere, to the municipality, to the Electricity Company. I had a
small shop. I was a little better off than the others, with my small shop, so I put
up the guarantee for the credit. We were the first to get provisional electricity, my
housing block. Oh yes, they paid me back, we had parrillada after parrillada, after
parrillada, and so they paid me back. Oh yes, we have had the best activities here.
I have been secretary of sports for eleven years. Each year we had a big competition. I put in the chocolates, from my bakery, the vaso de leche committee contributed milk, another leader gave the sugar, and another organised T-shirts for the
teams. Wonderful competitions we have had here. And I have organised the most
marvellous anniversary celebrations of the settlement. Thousands of people came
to see the artists we had brought in.
But the most important I have done, is organising water and sewerage for mi
pueblo. I was not even part of the junta directiva. I just was co-ordinator of my
housing block in those days, nothing more. They were all apristas in the junta, and
they told us that we would get our water through the Banco de Vivienda. But this
was all politics. And the leaders wanted their own profit. And the junta directiva
had invited four private companies, which all had tendered offers for constructing the water and sewerage in Alemana. And in the first meeting I asked all of
them whether I could see their paperwork, where they were registered, what
kind of guarantee they could give us. And they said that that was all unnecessary,
that this was based on mutual trust, on friendship. But I did not believe them.
And you know what, it turned out that they were all the same company. The
same company under four different names! Can you imagine! So each presented
a budget. And the people signed for the cheapest, although they knew it was just
one company. Everything was signed, even the credit with the Banco de Vivienda.
But as I said, it was all politics. Nothing happened. I went up several times, to see
the people in the bank. But it was just to keep us quiet. So I contacted other leaders of other settlements, and they told me the same. The Banco de Vivienda was just
a political instrument, it had no money, and all got stuck. So what did I do?
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I gathered a group of people, one or two of each housing block, and told them:
come on, we have to do something. We cannot remain dependent on this kind of
people. Why don’t we look for help, from one or another NGO, one or another
embassy. Because that is what a leader has to do, he has to search for help for his
pueblo. Then I was elected leader. We had formed a group of basically merchants,
and we had no political affiliation. We won the elections. I went to the Banco de
Vivienda to see how things were going. They were not going. And then I presented
to the general assembly that we should do it with our own money, independently.
I had such an enormous opposition, you cannot imagine. And the people were
afraid that I would run with the money, although I have not asked them for a single sol since I assumed office. So what did I do, I formed street committees. That
was a change, no longer housing blocks, as we had been doing for years, but
street committees, the people from one side of the street, and the opposite side. In
the end the water pipes are built in the street, not in the block, so people from
opposite sides of the street have to get to work together. At each side, somebody
had to collect the money, supervised by a leader. So, there were always two treasurers, from each side one, and a representative of the junta directiva, to avoid
fraud.
Then we went to the Water Company, SEDAPAL. To discuss whether they would
accept us if we would do it auto-financed. Whether they would give us technical
assistance, and finally to assure that if they did, they would implement the works
without any delay, and of good quality. So we started. We hired a topographer.
We bought the necessary materials. And yes, I managed to get a donation. I got a
donation from the Canadian Embassy, to be able to buy the necessary materials
for the waterworks. The rest we got from the Dutch Embassy.
We did provide the unskilled labour. All the men helped to dig the ditches; the
women provided the meals and drinks. How it ended with the opposition? Well,
in the end they joined in. When they finally saw that it worked out, they joined.
But due to all this, all the extra work, all the opposition, the quarrelling et cetera,
we were really late in getting our water. We have had water since 1993. Look, here
I have an award that they made me. It says: ‘The settlement of República Federal
Alemana expresses its gratefulness to Aurelio Caya Nuñez for his efforts and success in realising the works of drinking water and sewerage, 10th of October 1993’.
Now we are working to get our roads paved. I hope we can start by the end of
‘97. But there is a lack of organisation, and a lack of leadership. People no longer
care, they do not come to meetings any more. We no longer have general assemblies, nor are there meetings of the junta directiva I think. I don’t know, I am no
longer secretario general, I have done my job, and the people still are grateful to
me’ (Aurelio Caya Nuñez, ex-secretario general República Federal Alemana, February 1997).
This extensive quote makes clear what role the neighbourhood organisation played
in legalising land tenure, and the subsequent provision of electricity, drinking water,
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sewerage and the improvement of roads. The following sections will provide further
information on these aspects, with examples from the other settlements, too.

8.1

Legalising land tenure

As has been indicated in Chapter 4, the process of consolidation is closely linked
with the process of obtaining land tenure. Under Peruvian law, the settlement has to
pass three stages:
1 Approval of the perimetric plan;
2 Approval of the urban development plan; and
3 Issuing of the individual land title.
The first step, the approval of the perimetric plan, was not that difficult for most of
the settlements in Pampas. Both the newest settlements and Pampas asentamientos
humanos had to wait and struggle for an average of three years to get their perimetric
plan approved. This also gave them official permission to stay on the land they had
invaded. This step took much longer for the cooperativas because this was a different
procedure and had less government priority. All cooperativas had to wait four years
or more, with two extreme cases waiting twelve and fourteen years.
Once the perimetric plan has been approved the settlements can apply for the
approval of the urban development plan, and then for the individual land title. How
long settlements have to wait for these next two steps is clearly influenced by the
political scene. Seventeen settlements that had invaded before 1984 obtained the
approval of their perimetric plan and their urban development plan in the years
1985-1987, sixteen even obtaining their individual land title in those years, all
through their participation in Mayor Barrantes’ ‘Programa de Vivienda’ (see Section
10.3.1)
On average, the asentamientos humanos (Pampas intermediate) had to wait four
years for the urban development plan and five years for the individual land title. All
titles were issued by the Municipality of Lima Metropolitana, within the framework
of Barrantes programme.1 The newer settlements had to wait for four years for the
urban development plan. The six settlements that already have the individual titles
have had to wait six and a half years on average. Eight settlements are still waiting
and now fall under the new land titling agency COFOPRI.
This process was also more difficult for the cooperativas, who on average had to
wait seven years for approval of their urban development plan. The next step for
them is hampered by a change in legislation. The urban development plans as
designed and registered are no longer valid, since the actual situation in the cooperativas no longer coincides with the approved plans. Most of the public areas reserved in
the approved plans have been put to use. Put less diplomatically, areas reserved for
parks, educational or health facilities have been sold to newcomers, quite often to the
profit of the leaders. The same happened in the asentamientos, but there the rules are
enforced less strictly.
1.

The only exception was the settlement República Democrática Alemana where the land title was
issued by a national government entity, due to their political affiliations with the APRA.
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The cooperativas are now trapped in the new legal situation (see also Box 8.1). As a
cooperativa they officially own the land, so they do not have to fear eviction.
However, the new government entity, COFOPRI, by law cannot work in the cooperativa, as only state-owned land falls under their jurisdiction. Cooperativas still fall
under the former land titling agency, Lima Metropolitana, but Lima Metropolitana
only issues land titles to the cooperativas if the urban development norms – indicating
that 13% of the area has to be reserved for public uses – are respected. Cooperativas
that have violated this stipulation can obtain an individual title if they pay a high
fine to compensate for the occupied land. Leaders of two different cooperativas have
stated that these fines were around US $ 40,000.2 The population of the cooperativa is
not willing to pay such amounts, all the more since they have had to pay for the illegal sale of the land by the leaders, from which they as inhabitants have had no profit
at all. As a result of this legal trap, the cooperativas still lack their individual land
titles.
Table 8.1

Average number of years that the settlements in Pampas needed to
pass the steps in the land titling processa

Perimetric Plan
Urban Development Plan
Individual land title

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

7 years
7 years
Still waiting

3.5 years
4 years
4 years

3 years
4 years
6.5 years
(8 still waiting)

n=8

n=21

n=15

Source: Second neighbourhood leader survey, August 1998.
a

Pamplona excluded because of the low number of cases (3).

The role of the neighbourhood organisation in this process is one of constantly
knocking on doors, keeping the files and paperwork in order, and following the
paper trail of changing laws in relation to the external actors. They also have to act as
mediators and problem-solvers within the settlement. This is, of course, also the
period when a lot of corruption can rear its head, when corrupt leaders demand
more money for plots or procedures than is necessary, or the leader’s family, friends,
kin or allies are given the favourite plots, and so on.

2.

Whether the indicated amount is correct could not be verified, but the system of the fines indeed
functions as indicated (Personal communication Hildebrando Castro Pozo).
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The sensitivity of land tenure and the value of information

During my visits, I was repeatedly asked so many questions I could not answer about the
issue of the individual titles, especially in two cooperativas, that I approached a lawyer
specialised in land tenure regulation and asked him to come to give a talk to the people
about it. I had already learned that I always had to discuss this kind of issue not only with
the leaders of the settlements, but also with the women leading the communal kitchens.
The women were excited by the idea that they themselves could be informed on the technicalities. They repeatedly begged me to ensure that the invitation to the meeting should
not only be passed through the neighbourhood organisation, but also through their
communal kitchen, to ensure that ‘all’ households would be informed. I did not take any
risks, and in the first cooperativa I informed the leaders, and three women’s groups myself:
two competing communal kitchens and a group affiliated to the church. In the second
cooperativa, I informed the leading woman from the neighbourhood organisation,
Maritza, and one of the ladies who owned a small shop through whom I had heard that
Maritza monopolised her contacts. This cooperativa was less organised, so I knew of no
other people through whom I would reach a network. I copied an invitation for all the
households, but even then, I had to accept that not all households would be invited.
The importance of the issue of individual tenureship was proven by the fact that almost
100 people showed up at the meeting, 80 from the cooperativa where the meeting was
held and 20 from the other cooperativa. People were very eager to get information
firsthand, as the leaders who monopolised the information had manipulated them too
often. It was revealing that except for Maritza, the leaders of the second cooperativa did
not even show up. Many participants heard for the first time that the occupation of the free
areas in their settlements was punishable by a fine.
The meeting made it clear that the cooperativas had three different options from which to
choose. The first was to pay the fine, but this was not considered viable. The second was
to change their legal status from cooperativa to asentamiento humano, and invite the new
land-titling agency (COFOPRI) to come in. A third option was to present a new urban
development plan, where the occupied areas would be compensated for by using every
single bit of free land, and negotiate with the Municipality of Lima Metropolitana to
accept this. The lawyer made it clear that this would be far more successful if all cooperativas in the same situation would join efforts and present a joint case.
The eight cooperativas all are waiting for another legal change that will allow them to get
their individual land title without these complications.

Heavy debate about the actual layout of the settlements takes place in the general
assemblies. When the tenure issue is on the agenda in the settlement, the most vivid
and intense arguments about plot sizes and location take place. Many leaders and
inhabitants remember that those were the days where the general assemblies had the
highest attendance, and were held if necessary every other Sunday. There is,
however, little concrete action the inhabitants themselves can take at that point, other
than taking part in the discussions and trying to keep an eye on their leader. It is a
period of intense neighbourhood disputes and even arguments, but during which
little else can actually be done other than wait for the results of the co-ordination
between leaders and agencies.
One settlement, Buena Vista, decided to follow its own policy. Invaded in 1989, it
was created too late to participate in the Barrantes programme. The leaders and the
population quickly decided that they would start to construct houses of durable
materials. As soon as they got the approval for their urban development plan, they
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started to build. They assumed correctly that no agency would ask them to tear
down their houses again. They are the only one of the ‘younger’ settlements in which
the majority of houses are built from durable materials, although they only very
recently got water and light, and still do not possess the individual title.

8.2

Road improvement

Little can be accomplished in the settlements without roads. Neither the water trucks
nor the machinery for installing electricity and sewer systems can enter. Thus, the
first thing the neighbourhood organisations do after the shacks are built is to organise communal work days, the so-called faenas, to level an entrance road to the
settlement. (In the settlements on the steep slopes, staircases are constructed to
ensure that the settlement can at least be reached on foot.) This is most often done on
Sundays, when most people are free. It is the neighbourhood organisation’s task to
organise these days and make them known to the residents. This took place in two
newer settlements, Patron de Santiago and Ampliación Pacifico, during the fieldwork period. Every Sunday afternoon for weeks the residents of the two
neighbourhoods worked together to create a main road, which would connect their
settlements to an existing road. They were working hard to widen the road they had
only created a few days after the invasion. Notes were taken of which families were
participating.
The next step the neighbourhood organisation can take to improve the road is to
try to attract outside assistance, either from local government or from the Ministry of
the Presidency, to improve road conditions by using heavy machinery to grade the
roads. Then a provisional cap of gravel is laid. Paving on top of this layer of gravel is
easy if it is done immediately. Unfortunately, it generally takes a long time before the
roads do get paved, and then the gravel layer deteriorates rapidly.
For most of the cooperativas and the asentamientos humanos in Pampas, getting the
internal roads paved was the highest priority during the years this research took
place. There are different ways to get this done. One way is to hire an engineer to
develop the project, and then contract a private company to do the work, which is
rather expensive. A second way is to present a project to the Ministry of the Presidency, and wait for the army to do it. This is a kind of lottery (see Box 8.2). A third
possibility is to pressure local government to include the settlement in the
programme of public works. This arduous process requires the neighbourhood
leader to make many visits to the municipality.
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Paving the roads in the cooperativa Ricardo Palmo

‘Yes, we got our roads paved three months ago. President Fujimori did that. How did we
manage to do it? Well, the president came to bring some of the people their individual
land title personally. He did not come to our settlement, but we prepared ourselves. We
made a beautiful petition. I went to a niece of mine, who makes beautiful documents on
the computer. You have to make sure that it looks nice and very official. I prepared a petition, with all the seals of the neighbourhood organisation. No, they had not helped me,
but I thought that I just had to try. So when the president came, we were there, a group of
women. And I went to him, gave him the petition, and told him that we wanted our roads
paved. He was there with Sr. Yoshyama, the head of the Ministry of the Presidency. He
gave our petition to Sr. Yoshyama, and told him: ‘Make sure that these people get their
road paved’. So, we went to the Ministry of the Presidency, to present our project again. It
worked out quite well. In November, I went to the Ministry of the Presidency for the first
time. They promised that they would come in December. When they did not, I went again
and reminded them that the president had promised us roads. Then they promised that
they would come in February. And they did. In February they came, with the army, and
paved the roads. No, we did nothing. We only provided drinks to the soldiers. We asked
for the sidewalks too, but they only paved the roads. Why don’t we pave the sidewalks
ourselves? It is true that paving the sidewalks is not that expensive, yes, we should be able
to do it ourselves, that is true. But the people prefer to wait till the president comes again,
you know. The people prefer that the president does it.’ (Sonya, Ricardo Palma, April
1996).

The way in which roads are levelled and opened up in the beginning brings its own
problems to the next steps of the consolidation process. Most settlements do not
manage to co-ordinate between themselves. There are conflicts between the different
settlements about settlement boundaries. As a consequence of these conflicts and the
lack of co-ordination, settlements often do it ‘their way’ in the street-levelling
process. The roads are only planned within the settlement, and thus little thought is
given to how to connect the roads with the rest of the district. In the consolidated
parts of Pampas this problem was solved through the intervention of Mayor
Barrantes’ programme.
In the newest settlements there are many problems with roads. The settlements of
Patron de Santiago and Ampliación Pacifico are hampered by the fact that the neighbouring settlement does not allow them to connect the road on which they worked
so hard during the faenas to the main road. As a result, they now have a kind of
sandy ‘highway’ between the two settlements that can only be reached through an
almost inaccessible by-way. In the settlement of Buena Vista, great care was taken to
leave enough room for a future road. Unfortunately, the neighbouring settlement did
not respect this and the area has now been invaded, cutting off Buena Vista from all
access except by the ‘goat-trails’ the inhabitants constructed. The settlement of Las
Dos Cruzes has spent many Sundays creating a road following one of the contour
lines of the slopes. A municipal topographer came to verify whether the road could
be included in the municipal public works scheme. Unfortunately, the road leads to a
dead end: a house in the next settlement blocks the road. The topographer left,
stating that the field situation as it had developed no longer allowed the road as it
had been approved in the urban development plan of Las Dos Cruzes.
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Improving drinking water provision

There is a clear sequence of the improvements undergone to acquire drinking water,
from no water, to water vendors, to public tap point, to a private connection with
irregular service, to a domestic connection with a regular service. The fight to obtain
water in Pampas is especially remembered by the people as a long and arduous
struggle. It was most difficult for the first invaders (Box 8.3).
Box 8.3

Obtaining water in the first years

‘In the first years we had to go to Ciudad de Dios to get our water, all the way to the Avenida de los Heroes. The water vendors did not come to our outskirts. They could not come,
even if they wanted to, because there was no road. There just was a trail in the loose sand,
that was all. So, I had to go all the way to Ciudad de Dios, to fetch water at my father’s
house. I constructed a barrow with wooden wheels; you could always hear me coming
with the buckets of water, thumping over the stony road. Four, five kilometres up and
down. We all had to find our own way to get water. It took a very long time till we got
even public taps installed here’ (Alfredo, República Democratica Alemana).
‘First there was a señor that provided us with water. It was a part of an agreement. He was
allowed to extract sand from the big crater there already was in Pampas and, in return, he
would send trucks with water to Pampas. We had to collect it in Avenida Miguel Iglesias.
This worked until we concluded that the crater was becoming too deep, and we no longer
allowed the señor to extract sand, it had become too dangerous for the children. So, we
ended up without any water. The most pressing problem was the water, until the leaders
took action, and managed to get a public tap point installed through SEDAPAL. But one
public tap point was not enough, we were 5 manzanas. We were quarrelling. And sometimes we did not sleep, because we had to wait all night for the water, especially in
summer, when water became really scarce. We had only one tap point, and we had to
walk all the way down to that tap point. When I was pregnant, my husband went to fetch
water in the morning, because I could no longer do it. We also had problems with the
neighbours from 13 de Octubre. They came to fetch water in our settlement, but they said
that we were very bad neighbours, to not let them. When they were fetching water, people
grabbed them, and emptied their buckets, just because they were not from our settlement.
(Source: Nuestros Trabajos y Nuestra Organización, Memoria del Club de Madres Heroes
de San Juan, 1987-1988, Lima 1989).

Many of the settlements managed to get provisional public tap points installed. Five
of the cooperativas did so, and managed to get this service installed within two to five
years. Twelve of the consolidated asentamientos humanos did so, completed on average within two years, and most of the youngest unconsolidated asentamientos
humanos, on average within four years.
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Organising for the final water connection

The new settlements Jerusalén and Manuel Scorza III joined efforts to acquire the final
waterworks. Although it is rather unusual for neighbourhoods to seek co-operation in this
respect, the leaders were clear that they would have a higher chance of success and possibly lower prices if they could look for an engineer willing to do the work for
50 households at once instead of for 32 and 18 separately. Through acquaintances, they
came to know the names of engineers that might be willing to accept the job. One Sunday
morning all households were invited to join a meeting held on a small piece of land
between the two settlements, where the engineers explained the options. They did not
possess a communal hall, so the meeting had to be held outside. From both settlements,
almost all households were represented, often by both husband and wife. The ‘secretaries
of organisation’ took notes of which households were present. The invited engineers
explained that now that the settlements had had their perimetric plan approved, they
could start the procedures for the final water connections. The first step was for a detailed
topographic map to be developed after which a preliminary sketch could be made. This
process would cost the settlements 50 soles (about US$ 18) per household. The preliminary project then had to be presented to SEDAPAL. If SEDAPAL approved, a final project
could be developed. Once SEDAPAL approved the final project, the settlement could
request a loan from FONAVI. This was not without its risks, however. An approved preliminary project remains valid for a year. A final project can only be presented when the
settlements have their individual land title, so if the settlements do not get their individual
title within a year, they will have to start the procedure again, which will entail additional
costs. The engineers promised that they would steer the whole process, helping the settlements in negotiations with SEDAPAL ‘We know them well, we have done this in many
settlements’. The residents tried to negotiate the price down to 30 soles, but they did not
succeed. Finally, an agreement was reached that the fee would be paid in two payments.
However, discussions then ensued on the electricity connections and roads. The settlements still could not agree on the route of the main road. One settlement had been going
ahead and had the lamppost already installed, which determined a placement for the road
that did not please the other settlement. The meeting ended up in turmoil and namecalling. A few days later I was informed that both settlements would wait for the final
approval of their land titles, and would not take the risk of losing the project approval of
the final waterworks due to a lack of title.

The final step, getting the domestic connections, is far more difficult (Box 8.4). The
following data are elusive: of the eight cooperativas – all invaded before 1984 – only
two obtained water in the 1980s: the cooperativa Fortaleza in 1981 and 27 de Julio in
1985. Fortaleza auto-financed the waterworks, and 27 de Julio obtained a loan from
the Banco de Materiales. Both settlements were adjacent to the older well-consolidated
parts of San Juan de Miraflores, so it was relatively easy to connect to the existing
system. The other six cooperativas obtained their waterworks in the 1990s. A similar
figure applies to the 21 consolidated asentamientos humanos founded prior to 1989.
Three of the 21 asentamientos humanos obtained their final waterworks around 1985.
The others only achieved this in 1991 or later. On average, the cooperativas waited
10 years to get the waterworks installed, and the consolidated asentamientos humanos
waited 11 years. Only two of the unconsolidated younger settlements founded since
1989 have their final waterworks installed at present.
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Table 8.2

Steps passed in the provision of drinking water, and the average
number of years the settlements in Pampas waited for these
improvements
Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas unconsolidated
(new)

63%

57%

47%

Average of years waited for
public tap point

2.5 years
(n= 5)

2 years
(n=12)

4 years
(n= 7)

Average of years waited for
final waterworks

10 years

11 years

Only 2 settlements have
final water

n=8

n=21

n=15

% of settlements that had
public tap point

Source: Second neighbourhood leader survey, August 1998.

Map 5.3 shows that by 1989 most of Pampas still depended on provisional water,
either from public tap points where one had to line up for a long time, or from the
water vendors who brought the water in with their trucks. This took various forms.
SEDAPAL had several water trucks. There are also many private water vendors, who
charge more but also come more often than SEDAPAL.
This picture had completely changed by 1996. By then, all the settlements in the
consolidated area – cooperativas as well as the asentamientos humanos – had acquired
their final works. Four of the newest settlements had managed to get a public tap
point, but eleven still had none.
The neighbourhood organisations have played different roles in bringing the settlements to this stage. They can start to try to find ways to solve the immediate
problem, as has been done with the agreement signed in Heroes de San Juan, where
a deal was made with an entrepreneur who brought water in return for the right to
extract sand. The second step is for the leaders try to get a public tap point installed.
This is a relative simple procedure at SEDAPAL, where the major effort the leaders
have to make is the many visits needed to keep the process going. Not all settlements
undertake the effort. Some simply rely on private water vendors to fill their tanks.
This option is only viable if the truck can reach the settlement and the houses. There
are several NGOs helping households to construct a brick water tank in front of their
house (Melendez 1997). In Pampas, by far the most households constructed their
own water tank, without any outside support.
For the last step – the domestic connection – the neighbourhood organisations
have to contract engineers to develop the technical proposal. This proposal has to be
approved by SEDAPAL. Once it is approved, ways have to be found to finance the
construction of the waterworks by private engineers. These loans can be obtained
through national government credit schemes (Banco de Vivienda and FONAVI), but
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some neighbourhood leaders have also sought financing through NGOs or
embassies.
The ad hoc installation of waterworks, in which each settlement contracts its own
engineer, does not enhance the quality of the connections in the system as a whole.
There was an attempt by Mayor Barrantes to set up an integrated plan for water
provision for Pampas as a whole, which was supposed to form part of his
programme. An integrated plan would have reduced costs as well as improved
efficiency in implementation and maintenance. Unfortunately, Barrantes and his
administration were replaced before it came to implementation of the plan. As with
all plans, there were settlements opposed to entering into the general scheme, such
as República Democratica Alemana whose residents knew that they would get water
more quickly through their political affiliations (see box 6.4).
The umbrella organisation of all the neighbourhood organisations in Pampas, the
Junta Directiva Central de Pampas, was set up in 1986. In this organisation most settlements were represented by their leader, although the actual representation depended
very much on how active a leader was and how much he lobbied. It first served basically to accompany the process of land titling, but rapidly turned to the issue of
water as the major problem to be solved.
Despite numerous discussions, the formation of the Directiva Central, many
demands from the leaders to officials, and many co-ordination meetings with SEDAPAL, the integrated plan for installing water in Pampas never became a reality. There
is an integrated plan on paper but it is only used as a reference within SEDAPAL.3
The realisation by the people in Pampas that the implementation of the waterworks was stranded once again led to the most impressive popular mobilisation that
Pampas has ever known. In the first march over 5000 men, women and children
marched to SEDAPAL’s head offices, carrying banners and billboards. The SEDAPAL officials made it clear to the protesters that this was the wrong place for the
protest, since they could not do anything without government support. The next
year a second march was organised, to the Congress building in the city centre, with
over 7000 people marching. Although the marchers were received by government
representatives, they obtained nothing more than new promises.
Despite the efforts to achieve the implementation of an integrated plan for the provision of basic services, in the end the settlements in Pampas each followed their own
path: a presentation of the project to SEDAPAL, a loan through the BANVIP or
FONAVI, or contracting private engineers.
The population can participate in the process of getting the final phase of waterworks installed in different ways. The first was already mentioned: the massive
popular mobilisation where most of the households were represented in the marches
to SEDAPAL and the Congress. A second form is a system of auto-finance. In this
case, the neighbourhood organisation does not only organise the private engineers to
come and do the job, but also organises a loan on the market. In this form, the neighbourhood organisation usually is responsible for guaranteeing the payments. This
3.

Interview with Santiago Huaray, Sedapal, April 1996.
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happened in four settlements in Pampas, two cooperativas and two asentamientos
humanos. A more common way is that the settlement contracts the engineer to
develop the first project, and once everything is approved, applies for credit from the
Banco de Vivienda or Fonavi.
Most settlements negotiate that the unskilled labour will be contracted from within
the settlement. In other projects, the price is lowered by volunteer labour by the
population. The case of República Federal Alemana, which managed to get a donation from the embassy and donated the unskilled labour themselves, is a rather
exceptional case. One other settlement in Pampas did put in a great deal of volunteer
labour, in an NGO-based project. The NGO provided technical assistance, the population financed the project through the NGO, and the population dug the ditches.
This was done in one of the smallest settlements in Pampas, where installing the
waterworks was relatively simple.

8.4

Solid waste management and parks

Neighbourhood organisations organise clean-up campaigns to ensure a cleaner
settlement. These campaigns are normally held on Sunday mornings. Each household is supposed to send a member. Most neighbourhood organisations organised
these clean-up campaigns in the past. In the older settlements this has stopped. In
Pamplona, they are no longer organised at all. There are only two cooperativas where
the organisation claims they still organise these campaigns, and five leaders of
Pampas asentamientos humanos state that the organisation still organises these cleanup days. There are other settlements where the women’s organisations have taken
over the responsibility for organising these campaigns (see Chapter 9).
Furthermore, the leaders often go to the municipality to complain about failing
waste collection. The accumulating waste is considered a serious problem and has
become an issue in election campaigns. Neighbourhood leaders put some pressure
on local government to improve the service, but without much success.
There are very few initiatives for greening public space in a collective manner. So
far, only one neighbourhood cooperativa leader has managed to get municipal
support for the construction of a small park (see Chapter 9). Any other park initiatives stem from individual residents, not from the neighbourhood organisations. The
issue of parks is not high on the agenda of the neighbourhood organisations.

8.5

Different kinds of leadership

The situation in a neighbourhood is also dependent on the behaviour of the leader
(Box 8.5). There are different reasons for a leader to present himself for the job. Some
leaders do so for personal gain. The ‘profit’ varies from financial profits or social
status to possibilities for upward social mobility. Many current employees of the
municipality are former neighbourhood leaders, and most of the current councillors
of the municipality started their careers as neighbourhood leaders. Other neighbourhood leaders accept the job because the population requested them to do so.
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Sometimes they even accept reluctantly, because they know it can be a lot of work.
Particularly if someone is not after personal advantages, the role of secretario general
can cost a lot in terms of time and money.
Once they are elected, leaders also vary in their behaviour. Some leaders are very
active in seeking ways to improve the situation of their settlement. They go to many
offices of external actors to present projects. They use their networks to get access to
politicians, municipal employees or functionaries of the public utilities. Whether a
project reaches the implementation stage or not often depends on the perseverance
of the leader. It requires a great deal of dedication on the part of the leaders to follow
the changes in the external context, changes in rules, regulations and the competencies of the different external institutions. The active leaders often go to the
municipality to receive information and nurture their contacts.
A second group of leaders acts more ‘reactively’. They show up in meetings when
they are invited. If they are informed that something has been achieved in the neighbouring settlements, they pass by to ask information, to see whether the same could
happen in their settlement. Their basic sources of information on changes in the institutional context are the other leaders.
The last group is the ‘inactive’ leaders. These are usually the leaders that have
been in charge of their settlement for quite some time. Several settlements have not
had elections for years, and the leaders are only leaders in name. Sometimes there
are intensive internal disputes, and the legitimacy of the leadership is contested.
Three settlements had two neighbourhood councils each, each with its own group of
inhabitants. In these three settlements, improvements had come to a standstill, since
there was no longer any official representation of the neighbourhood. In other settlements, either the leaders or the inhabitants see no need to change the leader, even
although he is inactive. These are some of the settlements where the basic needs are
being met, and people are now concentrating on individual home improvement.
Sometimes the women’s organisations challenge the status quo of non-functioning
organisations. When the leader’s inactivity starts to hinder them in their own activities, they try to pressure him to step down. Unfortunately, only the neighbourhood
council can officially call general assemblies, and if the neighbourhood leaders refuse
to call a general assembly, it is difficult for the population to enforce a change.
It is difficult to directly correlate the environmental improvements made to the
characteristics of the leaders. Many of the improvements were realised while other
leaders than the current ones were in charge. It only could be noted in the field that
in several neighbourhoods improvements continued after water and sewer connections had been established, and that in others they did not. The neighbourhoods
where improvements still took place were either headed by active leaders, or had
other people taking initiatives.

The role of the Neighbourhood Organisations in Urban Environmental Improvement

Box 8.5

205

Some experiences with different leaders

República Federal Alemana: For years, improvements in República Federal Alemana were
initiated by Aurelio Caya Nuñez. Whether secretario general or not, he was always active,
organising anniversaries, mobilising for final water connection, or for getting the roads
paved. República Federal is one of the oldest and also one of the more ‘successful’ settlements, which has realised services such as a health centre, day care centres and a good
local comunal. Also, Aurelio himself is successful. He has a well-equipped bakery on the
major road, with a beautiful house on the second floor. He does not limit his activities to
the activities in Alemana. During the last municipal elections he ran as an opposition
party candidate and visited activities in many settlements on behalf of the party.
República Democrática Alemana: Señor Diaz was secretary general of Alemana for six
years. He directed the settlement in the first important years when tenure issues had to be
solved. He is one of Alemana’s more successful inhabitants, with a well-provisioned shop
along the major paved road, a nice sturdy house, and two children studying at a private
university. His wife is one of the most active members of the parish in the settlement, and
together with their children, they are involved in many neighbourhood affairs. Leadership
changed in Alemana, and now the organisation is dormant. The current leaders are
accused of corruption and selling land. They sold an area reserved for a park to a protestant congregation. Mobilisation of the people in Alemana nowadays takes place through
the vaso de leche committees or the church. It is easier to mobilise through the women’s
organisations.
27 de Julio: Demetrio has been directing the cooperativa 27 de Julio for six years, and is
still active. Recently he managed to get the beginnings of a park constructed in front of the
school. Meetings called are well attended. Nonetheless, opinions in the cooperativa are
divided about his leadership. There is a comedor run by his allies, claiming he is a good
leader, but there is a second comedor accusing him of corruption. They claim that the roof
on his beautiful house was paid for by a donation from the municipality meant to roof
their comedor. An energetic lady putting in small vegetable gardens goes ahead without
confronting him.
Cedros del Sur: Aida has directed the small asentamiento humano Cedros del Sur for three
years now. Before that, she was in charge of the comedor, the glass of milk committee,
and had two functions in the junta vecinal. Most of the improvements were made before
she assumed this assignment, but she managed to get the neighbourhood organisation
back on its feet, to organise communal credits for home improvement, and is currently
searching for getting the roads paved. Since the inhabitants decided to beautify the streets
and plant trees, Cedros del Sur has become one of the cleaner settlements.
During the project, we learned to know the different leaders of the eight participating
settlements quite well. Two leaders were always up to date on changes in the context.
They had their own contacts at the municipality and COFOPRI and had many meetings,
and a clear and non-partisan policy towards the project. Both were politically affiliated to
the current mayor, and one even to a congress member. Two other leaders were actively
engaged in seeking ways to get the water works installed. These leaders were more
dependent on others for up-to-date information, but had many meetings to search for
opportunities. Two other leaders were more reactive. They joined at a later phase of the
project, and followed the advice of the active leaders. Two leaders hardly ever showed up
at co-ordination meetings.
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One settlement participated in the project due to the activities of a former leader who
always managed to get the necessary signatures from the current leader. In the other settlement, it was the inhabitants – especially the women – who ensured that they could
participate. One of the reactive leaders was removed from his office when the inhabitants
decided that they wanted a more intensive participation in the project. The ‘social assistant’ of the settlement, a very energetic lady who had co-ordinated the community health
workers for several years, replaced him.

8.6

In conclusion

It can be clearly seen that the neighbourhood organisations do play a very important
role in the process of neighbourhood consolidation and in improving environmental
conditions. The neighbourhood organisations are responsible for going through the
different steps in the process of legalising land tenure. The neighbourhood organisations are responsible for organising the communal work days to clear the site, open
up the roads and mark the public spaces. The neighbourhood leaders are responsible
for getting the provisional tap point for drinking water installed, and the neighbourhood organisations organise clean-up campaigns in the first years of neighbourhood
development. The neighbourhood leaders are furthermore responsible for organising the fundraising activities for communal purposes, mediating in conflicts and
taking care of families in need.
The next steps in the process of improvement of the environmental conditions
can also be dealt with by special committees: a committee pro agua (for water), pro
pistas (for roads) or pro parque. But these committees still function under the responsibility of the neighbourhood organisation, and most often one of the neighbourhood
leaders takes part.
We can also conclude that in the long run the neighbourhood organisations are
successful in making the improvements. All settlements have passed the first two
steps of legalising the tenure situation. In most of the settlements – even the newest –
individual land titles were granted. Only the cooperativas, because of their special
status, have not reached this last phase.
In all settlements, roads have been opened up. Several settlements even took this
some steps further and have had the roads graded or even paved. Many settlements
have managed to get public tap points installed, and in the long run have even
completed the connection to the drinking water and sewerage system. Once this is
realised, though, the situation changes, and in many neighbourhoods the role of the
neighbourhood organisation becomes less important. The picture, however, is very
diverse. There are neighbourhoods where improvements continue, even after the
installation of water and sewage facilities.
Some improvements were clearly related to the external context, as happened to the
neighbourhoods that were granted their land title under the programme of Mayor
Barrantes.
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Much depends, however, on the characteristics of the leader. Realising improvements for one’s settlements requires perseverance and a willingness to try as many
opportunities as possible. Some leaders do have this endurance, while others do not.
Some leaders can be considered ‘pro-active’, trying as many opportunities as they
can, while others are ‘re-active’, reacting to changes in the context, following the
other leaders. Some leaders are ‘inactive’, no longer acting in the interest of their
neighbourhood. These are the leaders who do not even respond to invitations from
external actors for co-ordination meetings.
As a consequence of the focus on the ‘defended neighbourhood’, the development of
the area as a whole is somewhat chaotic. It could already be observed from aerial
photograph no. 2 (section 5.2.1) that the urban lay-out is less structured in Pampas de
San Juan than in the neighbouring districts of Villa El Salvador and Villa Maria de
Triunfo, where external agents had a more important role in the planning process. It
is not necessarily a problem that the urban development scheme does not follow the
rectangular grid as applied in Villa El Salvador. However, the emphasis on the
defended neighbourhood can cause problems, as was demonstrated in the cases of
road improvement. Some settlements are locked out of proper transit roads, and
another has a major road that can only connect to a narrow by-way. The implementation of the water and sewage system by individual settlements also makes their
construction more expensive. It is left to the resourcefulness of the neighbourhood
organisations whether or not they manage to join efforts and lower the price. This
effort failed in several cases.
In general we thus can conclude that the neighbourhood organisations are an important engine in settlement development, but especially so in the first years of
settlement formation. In the longer run, their effectiveness can be constrained by
internal and external factors. For the neighbourhood organisations as such, developing an improvement strategy that goes beyond the boundaries of their own
settlements is a difficult task. Attempts to reach this higher level of planning were
undertaken several times, as was seen in the previous chapter with the different
central councils of Pampas de San Juan, but failed for various reasons.

9

COLLECTIVE URBAN ENVIRONMENTAL
MANAGEMENT PRACTICES AND
PARTICIPATION

In chapter 8, it was indicated that the neighbourhood organisations play a major role
in improving environmental conditions in the settlements. Their activities include
street levelling, procuring drinking water provision and sewerage connections and
organising clean-up campaigns. The neighbourhood organisations are furthermore
responsible for a wide variety of activities in day-to-day management of neighbourhood affairs. This chapter will discuss the participation by the settlement’s
inhabitants in these activities. It will describe the participation over time, as well as
participation in current activities. The different issues through the consolidation
process that have been singled out in this study will be dealt with.

9.1

Collective urban environmental management practices

9.1.1
Improving the roads
People can participate in different ways to improve the conditions of the roads. The
first is participation in the faenas (organised workdays) when roads are opened up
and levelled. Households can also participate in the street committees, which are set
up as a sub-committee of the junta vecinal, to contract the engineer to develop the
project and to search for outside financial assistance. The head of the committee is
not necessarily the neighbourhood leader; it can be one of the residents without
another function in the settlement. It is not uncommon for these committees to
organise parrilladas to raise the necessary funds. A third possibility is that of ‘private
initiative’, such as that undertaken by Sonya in Ricardo Palma, who approached the
president himself to ensure that the roads would be paved (see Section 8.2). Finally,
the neighbourhood organisation often stipulates that the enterprise contract residents from the settlement as unskilled labour as a condition for awarding the
contract. Although it is known that inhabitants contribute with volunteer labour in
final road construction (Díaz et al. 1996), this has not yet happened in Pampas.
The majority of the households said they participated in road-levelling activities
in the era in which they were organised (Table 9.1). This means that they participated
in the faenas held in the early days of settlement formation, when the provisional
roads had to be opened up. The number of households indicating that they participated in these activities is somewhat lower in the cooperativas than in the other types
of neighbourhoods. Several neighbourhood leaders of the cooperativa confirmed that
the population did not participate in levelling the roads.

209

210
Table 9.1

Chapter 9

Number of households that participated in street levelling in the early
years of settlement formation
Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

67%

44%

57%

53%

n= 99

n=124

n=182

n=90

% of households that
participated in street
levelling

Gamma = -0.05, p = 0.431
Source: First household survey, 1997.

Table 9.1 refers to the past (participation in the activities when they were organised
in the first years of settlement formation). Table 9.2 refers to the situation during the
fieldwork period. The data on actual involvement in road improvement during the
fieldwork period have to be interpreted carefully, however. In Pamplona, 37% of the
respondents had a paved road in front of their house in 1998, so they had no need to
be involved in road improvement. In the unconsolidated settlements only 2% had a
paved road in front of their house. However, as it turned out, only one of the unconsolidated settlements had the final-phase connection for drinking water installed
during the second household survey. Since this connection is a prerequisite for
paving the roads, for most of the households in the newest settlements improving
the roads was not even on the agenda yet. This means that in both the oldest and in
the newest settlements there was little reason or an opportunity to participate in
current activities to get roads paved.
When we look at the number of households that did not yet have a road in front of
their house and were in one way or another involved in getting one, considerable
differences arise. In the oldest settlements, only 10% of the households that still had
no paved road were involved in getting one. A general comment by the inhabitants
when asked why they did not participate was along the lines of ‘No, I do nothing to
get the roads paved. It is of no use, we are no longer organised’. Although the need
for paved roads was expressed, there was little confidence anymore in collective
action.
There is a clear difference between the cooperativas and the asentamientos humanos in
Pampas with regard to participation in road improvement (Table 9.2). In the asentamientos humanos, 40% of the households without roads were involved in efforts to get
one, whereas in the cooperativas this was only 16%. This coincides with lower participation rates in the past in the cooperativas.
It thus is clear that in general many households participated in activities to ensure
road improvement (over 50% in both Pamplona and Pampas asentamientos humanos),
but that households in the cooperativas participate less. An alternative procedure is to
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pay for the construction of roads by contracting out to private engineers. Neighbourhood leaders from the cooperativas indicated that this was a usual method in their
settlements.
Box 9.1

The streets in front of Roberto’s house

When I came back to the field in early 1997, I discovered that the street in front of
Roberto’s house had been paved. Roberto explained: ‘I did not do anything. It was the
neighbouring housing block that collected money and paved the street. I just was a lucky
guy’.
Six months later, the municipality paved the extension of the road, which is now the major
transit route for public transport up and down the hill. A year later the intersections were
paved. This time, the Mormons financed it. They bought four plots on which to build a
church, and invested in improvement of the infrastructure around the building. All of the
roads around Roberto’s house are paved now, and he did not have to contribute to this
process in any way whatsoever.

Table 9.2

Actual participation in road improvement in the four different types of
neighbourhoods during the fieldwork period

Households with a paved
road in front of their
house

Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

37%
(n=48)

29%
(n=44)

14%
(n=44)

2%
(n=46)

Participation of households without a paved road in activities to get roads
Households without a
paved road that
participated in activities
to get roads (>1996)
Households that
participated in these
activities in the past

10%

16%

40%

16%

(n=30)

(n=31)

(n=38)

(n=45)

55%
(n=47)

28%
(n=40)

51%
(n= 39)

15%
(n=40)

Source: Second household survey, 1998.

Participation in activities to get the roads paved is still high in the asentamientos
humanos. We encountered several cases where people living on the same street joined
forces to get their road paved. Interestingly enough, this sometimes happened at the
level of the housing block, and sometimes with households on opposite sides of the
street. Organising at the level of the housing block follows the ‘old fashion’ where
housing blocks were represented in the general assembly by the ‘co-ordinator of the
housing block’. Organising at street level breaks with the traditional form of organisation, and orients actions towards the group directly benefiting from the activity. In
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other cases people try to organise it at the level of the settlement. So far, there is one
cooperativa, Ricardo Palma (see Box 8.2), where all the roads are paved.
9.1.2
Improving drinking water provision
As was indicated in Section 7.3, the neighbourhood organisations play an important
role in improving drinking water provision. This starts, if necessary, by arranging for
water vendors to come to the settlements with their trucks. The next step is organising a provisional tap point. This has been done in 24 of the 47 settlements. The last
and most time-consuming step is the organisation of the construction of the domestic
water and sewerage connections.
The inhabitants mainly participate in the last phase, and in various ways. Often a
special committee is formed, which is responsible for obtaining the ‘final’ (domestic)
connection. When a private engineer is contracted to install the waterworks, usually
one of the conditions is that the unskilled labour is contracted from within the settlement. This happened most often in Pampas asentamientos humanos. In other cases, the
waterworks are constructed entirely by the inhabitants themselves.
The direct labour participation of the population in the construction of water and
sewerage systems is considerably lower than the participation in levelling the roads:
an average 27% of the households participated (Table 9.3). Although the participation is highest in Pampas asentamientos humanos, the difference with the other two
zones is not remarkable.
Table 9.3

Participation in the construction of final waterworks in the different
types of neighbourhoods

Participation in
construction of the final
waterworks

Pamplona
(old)

Pampas
cooperativa
(intermediate)

Pampas
Pampas
asentamientos unconsolidated
humanos
(new)
(intermediate)

21%

24%

29%

n=99

n=124

n=182

n.a.a

Gamma = .14, p= 0.143
Source: First household survey, 1997.
a.

These numbers are not available, since over two-thirds of the respondents did not have the domestic connection yet.

A closer look at the way in which households participated (Table 9.4) indicates that
the households in Pampas asentamientos humanos are more extensively involved in
managing the project and in providing voluntary labour than in the other two zones.
The participation in the form of paid labour exists in all three zones, but is highest in
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the oldest settlements. In Pamplona and the cooperativas more people considered
participation in the credit scheme to be a recognisable contribution as well.
Table 9.4

Kind of participation in the construction of final waterworks of the
households that participated in the different types of neighbourhoods
Pamplona
(old)

Managed the project
Voluntary labour
Paid labour
Credit
Other

Pampas
cooperativa
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

20%
57%
20%
3%

33%
44%
19%
4%

6%
50%
34%
6%
4%

(n=40)

(n=27)

(n=32)

Pampas
unconsolidated
(new)
n.a.
n.a.
n.a.
n.a.
n.a.

Cramer’s V = .29 p = 0.074
Source: Second household survey, 1998.

Table 9.5

Gender division in the kind of participation in construction of the
waterworks

Kind of participation
Managed the project
Voluntary labour
Paid labour
Credit
Other
Total

Male
3%
42%
55%

100% (n=60)

Female
21%
33%
40%
6%
100% (n=39)

Cramer’s V= .591, p=.000
Source: Second household survey, 1998.

As can be seen in Table 9.5, there is a clear gender division of labour: getting the
water works installed is a man’s job. First of all, more men (60%) than women (42%)
indicate they participate in activities to install the final waterworks. Within this
participation, men provide the labour (97%). Women do not only provide labour
(54%) but also consider paying the loan as a form of participation (40%). Although
there are no women managing the water projects, women can mobilise to solve the
problems related to water and sewerage, even if this means that they have to
confront the (male) neighbourhood leaders. If necessary, they themselves will take
control of the implementation of the project (Box 9.2).
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Women mobilising for solving sewerage problems

‘We have had terrible problems here with our sewerage connection. The leaders had
contracted a firm to install the pipes. They were constructed, but not connected to the rest
of the system. It is incredible what they did – they simply let them end under the electrical
pylons. Can you imagine the result; the wastewater of the complete settlement came out
of the pipes down there, less than 80 metres from our house. We first went to neighbourhood leaders to complain. We complained and complained and complained, but they
refused to do anything, and said the job was well done. Of course, they had contracted a
company that paid them bribes for the job. We complained in general assemblies. Nothing helped. Then I asked a friend of mine who is an engineer to come and check. He came
and showed us that indeed the job was done badly, but that it was easy to simply connect
to the final system. It would only require one additional pipe. But the neighbourhood
leaders did not believe this. They did not want to accept it. Said it was impossible, said
that the population would not pay for it, said that it would cost a lot. So we – the women –
decided to solve it ourselves. With the women from the comedor and vaso de leche we
held activities to raise enough money. My friend promised to help us. Can you imagine,
we did most of the work ourselves to keep it cheap. We dug the rest of the ditches. The
engineer helped us with the pipes and the connection, and so it was solved. Easy, less than
1000 soles.’ (Luz, 38 years, Republica Democratica Alemana, Pampas asentamientos
humanos)

9.1.3
Solid waste management
There are different ways in which settlements try to cope with the daily problem of
accumulated household waste. In the early days of settlement formation, it is an
issue that must be solved by the inhabitants themselves, since as long as there are no
levelled roads, no rubbish trucks can come in to collect it. In some other districts,
NGOs have come in to form an alternative system of waste collection, but in the
district of San Juan this was not successful because the municipality failed to pay the
micro-enterprises formed to collect the waste (Zela 1996).
In the first years, the solutions are formed at the neighbourhood level. Waste can be
burned or buried at the individual household level. A more common form is that
neighbourhood organisations organise clean-up campaigns. These campaigns are
normally held weekly, or sometimes monthly. Each household is supposed to send a
member who helps to clean the streets and to gather all garbage at a central point.
What happens next to the garbage depends on the site characteristics. Many neighbourhoods burn it. Very popular spots to dump garbage are the uninhabited areas
under the electrical pylons, or slopes that are too steep to inhabit. Another ‘solution’
is that the collected waste is simply dumped on the hillsides, or even in a neighbouring settlement.
Household participation in these clean-up campaigns is high, with 60% to 90% of the
households participating in clean-up campaigns in the years they were held (Table
9.6). Participation is highest in the newer settlements (90%), and lowest in the
cooperativas (61%). These data may be somewhat distorted, since the clean-up
campaigns are a most recent phenomenon in the young settlements. Even when we
take this distortion into account, it is clear that participation is still lower in the coope-
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rativas than in the other settlements of the same age (Pampas asentamientos humanos)
or the even older settlements in Pamplona.
Table 9.6

Household participation in the clean-up campaigns in the different
types of neighbourhoods

Household did
participate in clean-up
campaigns in the years
they were held

Pamplona
(old)

Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

69%

61%

72%

90%

n=98

n=124

n=182

n=90

Gamma = .27 p=000
Source: First household survey, 1997.

After the first years of consolidation, the neighbourhood organisations stop organising clean-up campaigns. Once the individual land titles have been granted, people
start to concentrate on building their houses. Since the land titles are granted to an
entire neighbourhood at once, many households all start to build their houses simultaneously. This is enhanced by collective credit schemes. The construction activity
brings not only large flows of building materials into the settlements, but also generates large quantities of construction waste, which people do not know how to deal
with.
Two trends converge in this phase of the consolidation process. First, people start
to concentrate more on the ‘private sphere’: the construction of their own house.
Secondly, the ‘public space’ becomes more difficult to manage, since the roads are
obstructed and people have no way to deal with large amounts of construction
waste.
It was not possible to verify with exact dates whether collective clean-up campaigns
indeed stop taking place once people start to build. It is clear, however, that the older
the settlement is, the fewer collective clean-up campaigns are held (Table 9.7). In
Pamplona, only 17% of the households indicate that clean-up campaigns are still
organised, in the cooperativas this is 27%, in the asentamientos humanos 43% and in the
newest settlements 67%. This suggests that in the oldest part there are almost no
clean-up campaigns anymore, and in the more consolidated parts of Pampas there
are fewer campaigns than in the newest settlements.
This trend is confirmed when we look at when people last participated in the cleanup campaigns (Table 9.8). There were significantly more respondents in the newest
settlements who indicated that they participated during the time of the fieldwork
than in the older ones.
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Current clean up campaigns held in the four different kinds of
neighbourhoods (1998)
Pamplona
(old)

Respondents that indicated
that there are clean-up
campaigns in their
neighbourhood

Pampas
Pampas
cooperativa asentamientos
(intermediate)
humanos
(intermediate)

Pampas
unconsolidated
(new)

17%

27%

43%

67%

n= 47

n=44

n=42

n=46

Gamma = -.56, p=0.000
Source: Second household survey, 1998.

We see the current participation steadily dropping as the settlement gets older. The
absolute figures should be interpreted with some care. The high statistical association is also caused by the fact that there are very few inhabitants in the young
settlements who participated prior to 1989. Since most of the new settlements did not
even exist before then, these people could not have participated.1 The trend of
decreasing undertaking and participation in clean-up campaigns is nevertheless
clear.
Table 9.8

Year that the respondent last participated in the clean-up campaigns

Prior to 1985 or never
1985-1989
1990-1995
Since 1995

Pamplona
(old)

Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

30%
15%
25%
30%

0%
13%
33%
54%

6%
6%
23%
65%

2%
2%
12%
84%

(n=20)

(n=24)

(n=34)

(n=46)

Gamma = .54, p = 0.000
Source: Second household survey, 1998.

1.

A second distorting factor is the missing values. The missing values are high in this table (35%), but
also considerably higher in Pamplona (60%), than in the newest settlements (10%). This also adds
to the high value of Gamma. The high lack of response in Pamplona might be due to the fact that
for them the clean-up campaigns were so long ago.
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The last clean-up campaigns in Trebol Azul

‘The last time we cleaned the neighbourhood together – about three years ago or so – we
organised it as community health workers. It was something they suggested to us in the
training. There were many more settlements where that happened. We all have our
committee as health workers, and then it is easier to motivate the women. So we did. We
had clean-up campaigns once a month, on Sunday. And then we cleaned the whole
neighbourhood, everything that was lying around on the streets. But the women lost interest. Also in the other settlements it stopped. Everybody was busy building their own
houses. There were fewer and fewer women who came, and when we were only a few we
decided to stop in Trebol as well. With so few women you can not solve the problem of
the whole settlement. So now it is a mess again’ (Bertha Díaz, co-ordinator of the glass of
milk committee in Trebol Azul and for San Juan de Miraflores, 1996).

In the most recent settlements, 84% of the households had participated in clean-up
campaigns since 1995 and only 30% in the oldest settlements. The data on Pamplona
are even inflated because of government interventions. In the late 1980s the Garcia
government initiated a public works programme under which poor people could
obtain 3 months of minimum-wage work. One of the possible jobs was cleaning up a
given area. In the early 1990s the army ran similar programmes. The fact that several
inhabitants in Pamplona participated in clean-up campaigns has to be attributed to
external interventions, as there were no clean-up campaigns set up by the neighbourhood organisations.
In several of the older settlements in Pampas the campaigns held were organised
by the women’s organisations. There are settlements where they are set up by the
community health workers (see Box 9.3) others where the women from the communal kitchen or the vaso de leche committee organise these clean-up days. Women do
the work of cleaning up. They have no other solution but to bring the waste to the
electric pylons and burn it there, or dump it somewhere. Only in the most recent
settlements are the clean-up campaigns an activity under the responsibility of the
neighbourhood organisations.
The consequences of this faulty waste management and languishing clean-up
campaigns are visible in most of the streets in Pampas, as in many other parts of
Lima.
Box 9.4

Losing social control

After one of the first workshops, we organised a walk through the neighbourhood, where
the inhabitants showed us the ‘good’ and the ‘bad’ spots. They brought us to an open area
with a lot of waste, especially construction waste. ‘This once was a good spot, remember.
We had a park here. A park we made ourselves, not so long after the invasion. We even
thought that we would make a real green settlement, with water from the lagunas. But
now it is a horrible spot. They come here in the night and smoke.’ How come, what
happened to the park? ‘Well, you know, people lost interest. When they first started to
dump their waste, we still protested. We were able to defend the park. But when more and
more people start to dump their waste in the park, what can you do. We lost the social
control, and it is very difficult to defend a park on your own.’ (Aurelia, Trebol Azul,)
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When the neighbourhood no longer organises clean-ups or defends the public spaces
against waste dumping, it is experienced as a loss of social control (Box 9.4). The ‘noman’s land’, in particular, begins to turn into a public dump. This can be at the individual scale, where residents start to dump waste on an abandoned plot, or
collectively, such as the corners no one owns between two settlements, the areas
reserved for parks that lay vacated. This culminates in the ‘no-man’s land’ under the
electric pylons. The concentration of waste is presented in Map 5.4, from which it can
be clearly seen that it is concentrated on ‘no-man’s land’. Now and then, somebody
sets fire to the rubbish heap and for a few hours the air is thick with dark smoke. The
next day, children search through the remains for anything of value, especially metal.
The issue of waste reveals several interesting paradoxes and conflicts in neighbourhood environmental management. It is an issue people are highly concerned about.
Eighty percent of the neighbourhood leaders indicated it as the most important environmental problem, and 80% of the inhabitants state they experience the waste
accumulation as a problem in their neighbourhood. In the early stages of settlement
formation people organise around this problem in the form of collective clean-up
campaigns.
There comes a time when they no longer spend energy on the issue. It remains a
problem, but no longer one they try to deal with. This is partly because they see no
way to deal with it, especially the unmanageable amounts of construction waste, but
also because the social pressure which motivated people to clean up has diminished.
As the focus on the ‘private sphere’ increases, the willingness to manage the community space seems to diminish.
9.1.4
Greening the area: private and public parks in Pampas
Map 5.4 indicates that there are very few parks in Pampas. Four of the dark green
areas are simply small groups of trees or bushes planted by the households. The
other four are small parks, all set up through individual initiatives. There are no
parks that are a result of municipal intervention.
During the fieldwork period a few more parks were made. In the cooperativa 27 de
Julio, a small park was created in front of the school. Here, the neighbourhood leader
sought and received help from the municipality. In the same neighbourhood, an
energetic religious lady managed to attract the assistance of an Anglican missionary
programme to set up vegetable gardens. A group of women from the communal
kitchen received training in horticulture, and many small gardens appeared on abandoned plots and along sidewalks. One group of women and children converted an
abandoned plot into a communal ‘Garden of Eden’.
In another cooperativa – Santa Ursula – two other parks emerged. One was initiated by the vice president of the cooperativa, Maritza. With her very good contacts at
the municipality and her loyalty to Mayor Ocampo she was able to acquire a number
of donated plants and trees. In three Sundays of communal work the people around
the park cleaned the area. They bought garden soil, planted the trees and set up a
schedule for watering the trees.
An inhabitant of the cooperativa, Delia, initiated the second park. Delia was angry
and disappointed that Maritza had only put her efforts into the park in front of her
own house. Delia felt that since there were two areas reserved for a park in Santa

219

Collective urban environmental management practices and participation

Ursula and since Maritza was vice-president of the cooperativa she should have
worked more for the benefit of the whole cooperativa instead of only for her own front
yard. When Delia’s complaints did not help, she decided that the neighbours themselves would create their park. Eight of the 24 households around the open area
participated. They cleaned the area as the others did, and each household put in the
plants they could afford. There were several small trees, and some larger trees were
donated.
Both initiatives were able to make a start in setting up parks, but could not obtain
enough materials to cover the whole area at one time. They were also set up flexibly,
with no a priori planning, and can develop further over time.
Given the above, it is not surprising that only a very few respondents reported that
there was a park in their settlement. There are somewhat more settlements that have
a park committee, a committee formed to ensure the creation of parks. Interestingly
enough, there are somewhat more respondents stating there is a park committee in
the cooperativas than in the other settlements. This coincides with the initiatives on
new parks recorded, which were all in cooperativas.
Table 9.9

Parks, park committees and participation in the park committees

% of respondents
with a park in the
neighbourhood
% of respondents
stating there is a
park committee
% of the population
participating in park
committee

Pamplona
(old)

Pampas
cooperativas
(intermediate)

Pampas
asentamientos
humanos
(intermediate)

Pampas
unconsolidated
(new)

2%

14%

2%

0%

(n=48)

(n=43)

(n=46)

(n=44)

20%

26%

16%

11%

(n=48)

(n=43)

(n=46)

(n=44)

12%

11%

11%

8%

(n=16)

(n=14)

(n=16)

(n=10)

Source: Second household survey, 1998 (n= 185).

The creation of the parks and the park committees usually is not a matter for the
neighbourhood organisation, but there is a formal link which must be respected. A
park committee can only be formed and legalised if it functions under the neighbourhood organisation, is appointed in a general assembly where at least 50% of the
households were represented and is registered at the municipality. If the park
committee is formalised in this way it can act on behalf of the settlement, sign
contracts or apply for donations of materials at the municipality. However, there
were no such committees active in Pampas in 1998.
The only park that came about due to the efforts of the neighbourhood organisations was the park in the cooperativa 27 de Julio, created by the municipality after co-
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ordination by the neighbourhood leader. The other parks resulted from private initiatives, in one case (the park in front of Maritza’s house in Santa Ursula) where a
neighbourhood leader made use of her political contacts at the municipality to create
a park in front of her house. The other parks were created by residents, without
involvement of the neighbourhood as a whole.
That a park is not a neighbourhood affair is illustrated by the story of the attempt to
create a park in the asentamiento humano Trebol Azul (Box 9.5).
Box 9.5

Creating a park in Trebol Azul: an experience from the project

The former secretario general, Señor Rojas, approached me when he met me on the street.
‘I want to make a park in the sandy area in front of my house’, he told me. ‘Can you help
me develop it?’ We agreed to work on it in a workshop he would organise.
On the agreed evening there were only three people when we arrived. It took Sr. Rojas
more than an hour to round up another six or seven participants, knocking on each door
of the houses around the sandy open area that was envisioned as a small park. To make
things more complicated, two neighbourhoods were involved, since the future park
bordered on Heroes de San Juan. The workshop participants first worked on a design for
the area. In this session, two basic concepts emerged: one of a park, and one of a
concrete-paved playground (the third one in the neighbourhood). The arguments of those
designing the park were ‘We need green’, ‘Lima needs green, there is not enough green in
the city’, ‘A park is beautiful’, ‘Plants and trees purify the air. If we have trees, we will be
healthier; they will absorb the dust’.
Those opting for another playground said: ‘It is impossible to maintain a park. The youth
gangs will come and destroy it’, ‘The adolescents are always using the playgrounds. The
younger kids have no place to play, they need their space, too’, ‘Making a concrete playground is a one-time investment, that can be maintained for years, so much easier than a
park’.
A few months later, we came back to bring the plans based on their designs. Señor Rojas
called a new meeting for all those living around the park. Again, we found him highly
uncomfortable with being the first and only one to be there when the meeting was
supposed to start, but eventually seven other people came. The original programme for the
meeting was to discuss the designs based on their own drawings and developed by the
architect, but the meeting turned out to be completely different. Two older women
remained firmly opposed to the idea of a park at all. They were highly suspicious about
the decision to have a park and were highly doubtful whether neighbours would be willing to donate from their own water supply (they themselves were, of course, but would
others?). For the first time, we heard inhabitants yelling at and scolding each other. The
participant from Heroes de San Juan had a completely different input. He was very
worried about what a park could cost, and who would have to pay the costs. ‘Even if a
park does not come, we would be highly grateful for every plant that you or your government is willing to donate us’.
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It became clear in that no decision whatsoever could be taken that night. Finally, it was
agreed to plan the next meeting and to invite not only those directly living around the
park, but also those from the neighbouring streets who would benefit from it as well.
Señor Rojas would inform all neighbours as to the financial part of the project, and of the
ideas on how to finance it. The aim of the next meeting would be to name a park committee in charge of presenting the park to possible outside funders.
Afterwards, we were informed that the most vigorously opposed lady was the wife of the
neighbourhood leader, who had other plans with the area. There were rumours that he
wanted to sell it to new invaders.
At the next meeting, there were 13 people, seven men and six women. An extremely interesting discussion ensued, which made it clear that no one had any idea of on what level
the decision to have a park should be taken. Some were convinced that that was only an
issue for the 18 households living directly around the park, even though they came from
two different settlements. Others – especially those opposed and those living on streets
close to the park – thought that the neighbouring streets should also participate, but no
one could indicate which streets should be invited in that case. Some even thought of
inviting blocks instead of streets. Those most opposed used the argument that a general
assembly of the neighbourhood should be called. The response was, ‘But we never are
over 25 any more at a general assembly, what does that say about the opinion of over 700
households?’ The complication that this park would involve two neighbourhoods was
forgotten for a moment. With the argument that 11 inhabitants could never legitimately
elect a committee for a park that would involve so many others, the decision was delayed.
One of the most interesting counter-arguments was not taken up for discussion. One man
brought forward: ‘I want to discuss whether this is the right moment to work on a park.
I do want to have a park, but in 5 years or so. I first want to pay off my water and sewerage. Then I hope we will obtain loans to build the road, or that the government does it.
Once we have the roads I think it is a good point to start to create a park. Maybe we will
have more water by then as well’.
A next meeting was planned to name a park committee. When I arrived, no one was there.
For the first time even Señor Rojas was absent. ‘He had a chance at some work, he will
come later’ his wife explained. I joined in a volleyball game while waiting to see what
happened. Some told me ‘we will meet at 8, not at 5’. At 7, Señor Rojas arrived. He told
me that he simply was not willing to lose job opportunities for this kind of meeting
anymore, and that he would pursue it on his own, looking for others who wanted to join
him. He would form a small group that simply would continue with the ideas for the park.
He promised to keep me informed, but there would be no more community meetings
called. There still is no park.

Several conclusions can be drawn from the stories of the parks. First of all, it becomes
clear that there is very little that is actually done collectively to create parks. This is in
sharp contrast with the importance people attach to the lack of green areas, and the
initiatives for ‘individual’ or ‘private’ green that can be seen everywhere.
Secondly, it becomes clear that parks are neither a self-evident ‘neighbourhood
affair’, nor a responsibility of the neighbourhood organisation. People themselves
are not that certain about the level on which the action to create parks should be
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undertaken. The neighbourhood level does not function, and Trebol Azul is certainly
not the only neighbourhood where it is very hard to call a well-attended general
assembly. However, as was demonstrated during the discussions in Trebol Azul
people do not know what the alternative is to a general assembly, or how to deal
with issues that are ‘communal’, requiring collective action, but less than the previous issues and at another level. A similar tendency can be seen from the parks in
Santa Ursula, where as vice-president Maritza should have used her contacts for the
whole cooperativa, but only deployed them for her own face block. Delia had no other
answer than defending her interests for her face block by a similar action, where she
mobilised the neighbours within her face block. Things go most smoothly when
people avoid these kind of confrontations, as was done in 27 de Julio, where the
women from the comedor simply started efforts and avoided conflicts with the
reigning neighbourhood leader.

9.2

In Conclusion

We can conclude that, in general, inhabitants participate in collective actions to
improve their living environment. This participation is high in the first step in the
consolidation process: opening up and levelling streets, and highest in the clean-up
campaigns organised in the first years of settlement formation. The general participation of the population during the process is displayed in Figure 9.1.

Participation in collective action

Figure 9.1

Symbolic representation of the participation of the population in the
consolidation process

Public Tappoint
Private Water tanks
Provisional Electricity

Rolling, grinding roads
Domestic water and
sewerage connection

Paved roads and sidewalks
Building in durable materials

Greening the area, private gardens, forestation of central reserves and sidewalks, neighbourhood parks

Levelling roads
Legalising
Perimetric
Plan

Asentamiento
Humano

Final Electricity
Urban
Development
Plan

Individual
Land title

Steps of environmental improvement in the consolidation process

Official
urban area

This figure shows that participation is high in the first stages of the consolidation
process, especially in the first ‘block’ of activities that can be undertaken once the
perimetric plan has been approved. It is still high in the second block, when the
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urban development plan is approved, and inhabitants have to organise to get road
improvements and ‘final’ electricity and water connections made.
Once the individual land title has been approved and people start to build their
houses from durable materials, participation drops dramatically, changing to a situation where neighbourhood leaders say their organisation is dormant. There are
several signs of this decline. First of all, the leaders indicate that they are no longer
managing to organise the population (see the interviews with the leaders of Alemana
(see chapter 8) and Napanga (Chapter 10)). Second, there are fewer general assemblies, and fewer inhabitants who participate in them. A third sign is that the
organisations stop holding clean-up campaigns. Last but not least, the inhabitants
indicate that they no longer feel capable of maintaining the community spaces.
Whether improvements continue then depends on others, either sectoral organisations or individual inhabitants.
It is also the stage in which the roads have yet to be paved, a point at which many
households prefer to wait for interventions of external actors. There is the possible
influence of government interference, where people prefer to wait for the president
to come, metaphorically or otherwise (see box 8.2). People also indicate that they
simply cannot afford more: they are already paying for the installation of water,
sewerage and electricity and for their house, and cannot afford another loan to pave
the roads. Throughout the process of consolidation, people can and do to a very
limited extent undertake collective activities to green the area. Parks are a collective
effort, mostly undertaken by women.
Once the houses have been built to last, households should in theory once again be
able to invest in neighbourhood level issues, at least by contributing labour. That this
does not happen seems to be related to three factors: the needs are less immediate,
they are needs more easily dealt with on a household, street or block basis, and the
social networks have lost their strength. Whether anything is still happening in the
settlement apart from individual household strategies then depends far more on the
initiatives of individuals or CBOs other than the neighbourhood organisation, such
as the vaso de leche committees, the comedores or the community health-workers.
It also has become clear that in the initial years of settlement formation, people
identify with the neighbourhood and are willing to invest at that level. However, we
have to remember that they have no other choice, since these investments pertain to
issues that only can be dealt with collectively. Nevertheless, the participation of the
population in these kinds of activities is high. Few people escape from these collective responsibilities.
The specific hypotheses formulated was:
‘Urban environmental management activities undertaken by CBOs can be
explained by the legal status (security of tenure), the phase of neighbourhood
consolidation and the age of the settlement.’
This chapter made it clear that the activities undertaken by the CBOs, and especially
by the neighbourhood organisations, are indeed determined by the legal status
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(security of tenure), the phase of neighbourhood consolidation and the age of the
settlement, as was expected. What can be achieved at the neighbourhood level
depends on the alliances with external actors as well. This will be discussed in the
next chapter.

10 I

NTERVENTIONS OF

EXTERNAL ACTORS

It has already been indicated that there are many external actors who are relevant or
even indispensable to the process of neighbourhood consolidation. In Chapter 4 it
was indicated that local government, the government of Lima Metropolitana and
national government programmes, public utilities and other external actors are relevant for the neighbourhood consolidation process. This process starts with the
process of legalising land tenure. The actor responsible for issuing land titles has
changed over the last twenty years. Neighbourhood leaders first had to apply to the
Municipality of Lima Metropolitana, later to the district governments, and since 1996
to COFOPRI.
There are various parties which are then needed for a settlement to acquire basic
services. The procedures for drinking water provision have remained more or less
the same over the same period. The neighbourhood organisations first have to turn
to SEDAPAL to acquire a public tap point, or in a later phase acquire approval of
their project for the final water works. Next they have to find a credit programme or
another agency to finance it. To get the roads improved, leaders can turn to the
municipal government or national government programmes. To demand solid waste
collection and support for greening the area they have to turn to the municipality.
For various small-scale community projects they can try at the municipality, the
provincial government and the various national investment programmes. Neighbourhood organisations also can enter into co-operation with NGOs.
Most of the external actors have already been described, such as Lima Metropolitana,
COFOPRI and the Ministry of the Presidency (described in Chapter 4) and the
district municipality San Juan de Miraflores (described in Chapter 6).
This chapter will discuss the intervention of the relevant actors in the realm of
environmental management and environmental health in the research area. Since
having the land title is a prerequisite for starting the improvement process, we will
first briefly discuss the intervention of COFOPRI. Next, we will deal with the alliances the neighbourhood organisations developed with the external actors, and
assess their importance in neighbourhood improvement. We will thereby come back
to the scheme of Lee (1994) presented in Chapter 1 (Figure 1.5) on how the importance of alliances relates to the kind of environmental problem.

10.1

National government interventions: COFOPRI

COFOPRI – the commission for formalising informal property – started working
with the zone in 1997. When they entered, they encountered four different sorts of
cases in Pampas:
1 The asentamientos humanos that participated in the programme of Mayor
Barrantes (Lima Metropolitana 1984-1986) and had approved urban development
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plans and individual land titles from Lima Metropolitana, all registered in Lima’s
registry system.
2 The cooperativas and asociaciones that also participated in the programme of Barrantes, and had approved and registered urban development plans, but lacked
the individual land titles.
3 New settlements formed after the programme, some of which had both the perimetric plan and the urban development plan approved, and some of which only
could show the perimetric plan.
4 Groups of invaders in parks or other public spaces, some who had recently
entered, others living there as long as nine years without any sign of improvement.
Reconfirming the legal titles in the asentamientos humanos went smoothly in most
cases. Under the current legal framework, COFOPRI cannot intervene in cooperativas,
so nothing changed in their case. The settlements benefiting most from COFOPRI’s
intervention were the new invasions on the hillsides and the invaders in the green
areas. In March 1998, COFOPRI entered these areas to start the process of formalisation. COFOPRI took up every case in the state they encountered it. The further the
settlement had advanced by their own efforts, the more quickly they were granted
the individual title. In theory, COFOPRI is also supposed to check the quality of the
urban development plans presented by the settlements. In practice, much is accepted
and legalised (i.e. registered in the cadaster) as long as there are no problems with
superposed property rights. For example, we have seen COFOPRI legalising plots
that according to their plans lay along a road, but in fact were next to a steep ravine
where no road could ever be constructed. In 1998, the first individual land titles
under the new law were handed out in Pampas.
The wave of legalisation again increases corruption in Pampas de San Juan. Every
meeting with the population and every piece of paper COFOPRI has ever handed
out indicates that COFOPRI’s services are free of charge. However, people are so
eager to get their legal land title that they often pay the leaders whatever sums they
ask. It is difficult for inhabitants to keep track of all these costs and to judge whether
they are paying the leaders too much or not. Although COFOPRI tries to avoid this
kind of corruption by keeping the links between their personnel and the population
as few and as direct as possible, they cannot prevent it.
In sum, it can be said that for the older settlements in Pampas COFOPRI’s intervention is a disadvantage. The second round of inspections is merely another
bureaucratic procedure they have to undergo without receiving any benefit. Those
individuals who are judged to have built outside the legal boundaries of their plot
run into problems that are difficult to solve.
For the newer settlements it is an important step forward, because in the medium
and short term it opens up the channels for them to get access to credit schemes for
electricity, domestic water and sewerage connections (FONAVI), and the construction of their individual houses (Banco de Materiales). It also provides them with the
necessary documents to start the official process of getting the roads paved (Muncipality of San Juan, Ministry of the Presidency).
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The Municipality of San Juan de Miraflores: urban environmental
management

Since the municipality has no coherent urban planning, it should not be a surprise
that it does not undertake environmental management either. Some environmental
issues do have a high priority, especially from the current mayor, Ocampo. The
mayor loves to portray himself as involved with environmental issues, particularly
waste collection and of road improvement. He has labelled his district ‘an ecological
district’, and many of the flyers the municipality produces deal with waste collection, paving roads and, to a lesser extent, putting in green areas.
There is little the municipality can do with regard to water and sewerage.
Although there is a degree of informal co-ordination with the public enterprise
SEDAPAL, the municipality has no official role in planning water connections.
During the time when funding still came from Lima Metropolitana the municipality
could, and Mayor Ocampo did, support the inhabitants in making demands. Under
the current situation, in which SEDAPAL is steered from the central government
level, the mayor has little room to improve the situation in his district.
10.2.1 Solid waste management
The municipality combines its own public sanitation department with subcontracting private firms to cover what it cannot cover. They started this ‘public-private
partnership’ in 1984, but with very few trucks. A 1990 study revealed that the four
municipal trucks and the two private trucks together collected an estimated 36% of
the district’s garbage per day (Ipadel 1991). Mayor Nuñez made considerable investments in contracting more private trucks to ensure a wider coverage. That the issue
of waste management has been and is still a difficult issue is shown by the story of
Huaray, the councillor responsible for waste management (Box 10.1).
The municipality nowadays still has to work with the same four municipal trucks
(three compactors and a normal truck), concentrating its activity in the most densely
populated, most highly consolidated and wealthiest part of the district: Urbanización de San Juan. They collect garbage from the 11,000 households in this zone every
other day. The private contractors cover the rest of the district. They have to offer the
service to another estimated 49,000 households, spread over a much larger area, less
densely populated and ranging from less wealthy to ‘extremely poor’. To do so, they
employ fourteen trucks, ten during the day and four during the night, making two
shifts a day.
It is difficult to make any reliable statement on how often trucks do pass to collect
waste. In the most consolidated areas they come every other day, if nothing goes
wrong. Quite often, however, something does go wrong. A truck breaks down, or
does not get petrol. The petrol has to come from the general municipal reserves, and
it is not unusual that they cannot or do not want to supply it. In 1998, there was a
clash between the mayor and some of his higher staff. The municipal workers had
not received their salaries for over three months. As a form of protest, the general
supplier stopped supplying the municipal trucks with petrol. Letting uncollected
refuse pile up is a serious pressure instrument against the mayor, especially during
election campaigns.
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The story of solid waste management told by an alderman

‘When the municipality of San Juan was founded in 1965, waste collection was also
started. It started with one small vehicle. Ciudad de Dios was still small, and there was not
much to collect, but even then the service was insufficient. In 1979, there was a strike of
the waste collectors from Lima Metropolitana. In the negotiations, San Juan de Miraflores
managed to get three compactors. These compactors were used to serve the well-consolidated area, since they could not reach Pamplona. But the three compactors were not
enough to ensure a proper service, and when Pamplona became more accessible, they
also started to demand waste collection. So the municipality started to contract private
trucks. During his first terms, Ocampo bought two additional trucks to sweep the streets.
One is still functioning. Every mayor tried to get more trucks. But it never has been
enough. So from 1984 onwards, we started to sub-contract private companies. It started
with sub-contracting three trucks, but that gradually increased. That is the easiest way to
get rid of the problem. There was no planning whatsoever. Nobody asked whether a truck
could reach the top of the hills or not, how much gasoline it used, whether it was the most
cost-effective system or not, whether the municipality should have its own sanitary landfill
or not. A lot of the waste collected is illegally dumped. And Nuñez made a tricky contract!
He contracted fifteen additional trucks. Each truck was supposed to make two runs a day.
They have to drive all the way down to the sanitary landfill. They contracted fifteen trucks
for a fixed amount of money. But nobody checked them, nobody knew whether they were
working, nor where they went. I went to ask some of the municipal collectors. They told
me there were only ten. The other five they never saw, nobody knew. Nevertheless, the
company was paid on time. (Manual Huaray, councillor, April 1996).

The public sanitation department of San Juan de Miraflores has a staff of 48 employees. A supervisor and two inspectors monitor the quality of the service delivered by
the private contractors. The rest of the staff are drivers (12), collectors (18) and
sweepers (13). Street-sweeping is limited to some of the major (commercial) streets in
the centre of the district.
The service delivered by the private trucks which, in theory, should service 73%
of the district, is considerably less than that. As Huaray (see Box 10.1) indicated,
there is little or no supervision of the private trucks. Insofar as any monitoring is
done, the amount of waste collected is checked, but not the location from which it
was collected. There are several reasons why it is far more convenient for the private
collectors to only collect along the main roads. There is more waste on these busy
streets, which makes it easy to fill the truck rapidly. Furthermore, this waste is often
‘richer’ than the waste from the poorest households on the slopes. Most of the
markets are to be found along the major traffic axes, with high amounts of organic
waste, which are easy to sell to the illegal dumpsites. Also, many of the shops, especially the building materials stores, and other economic activities that have valuable
waste (such as metal) are to be found along these traffic axes.
This is not to say that the private trucks do not pass at all through the sandy roads
of the inner areas. They do pass by now and then, but service is very irregular. They
cannot come to the steep hillsides at all, simply because it is physically impossible.
The municipality of San Juan does not have an alternative waste collection system
for these inaccessible areas as do some other districts (Zela 1996, de Bruin 1998). As a
result of this inadequate waste collection, vast amounts of waste are simply dumped
on the streets, and it is left to the residents to solve the problem.
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San Juan de Miraflores does not have a waste transfer point of its own. There is an
important transfer point on its territory, located in the Zonal Park. This transfer
point, however, was built by the RELIMA consortium, under the responsibility of the
municipality of Lima Metropolitana. No truck from the Municipality of San Juan de
Miraflores has entered this transfer point since it has opened. The mayor of San Juan
de Miraflores is even planning to take the Municipality Lima Metropolitana to court
for violating the local planning regulations of San Juan de Miraflores.1 It is obvious
that this is a political battle rather than anything to do with waste management
considerations.
According to the records of the sanitary landfill Portillo Grande, one of the official
sanitary landfills in Lima, only an estimated 21 MT a day is disposed of at this landfill.2 This is only 17% of the waste produced in the district. Since the municipal trucks
are supposed to collect an average 32 tons a day, this makes it clear that not even all
of the waste collected by the municipal trucks reaches the landfill. It is difficult to say
what proportion of the ‘missing’ waste is to be found uncollected on the streets, how
much ‘disappears’ in the chain of reuse and recycling3, and how much is dumped on
the illegal botaderos. The sanitary landfill charges a fee of 6 soles (less than US$ 2) per
truck, and there are many attempts to avoid paying these additional costs.
10.2.2 Road infrastructure
At the Urban Development division of the Municipality, there is a special department for road improvement and other infrastructural works. The department has
some municipal machinery, such as a steamroller and a lift truck, but its equipment is
limited. In recent years, many of the major highways and interconnecting roads in
Pampas have been paved, but these works were carried out by the army and the
Ministry of the Presidency, not by the municipality. Although there had been co-ordination with the municipality, the activities appeared as part of the election
campaigns, first for the municipal elections, and then continued for the presidential
elections in 2000.
Aside from the clear strategy to concentrate on improving the major roads, there
is no coherent planning for road improvement. Trucks basically leave the municipal
garage for the settlements to satisfy demands of the residents. Neighbourhood leaders come to claim the equipment and use it to level areas or help them with opening
up the road in their settlements. The way this functions on an ad hoc basis is
described by the head of the department (see Box 10.2).

1.
2.
3.

Private communication from the mayor in an informal meeting August 1998.
Data are scarce and it is a sensitive topic. This is an estimate for the months of June, July and
August 1997.
Although it is officially forbidden to separate waste during collection, workers separating can be
seen in every truck.
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Planning road infrastructure: an interview with the Head of the Urban
Development Department, San Juan de Miraflores

‘We do plan according to the major road infrastructure plan for San Juan de Miraflores.
When we assumed office in 1995, we had to start from zero again, because the previous
team had taken all the plans. But now we have our own road infrastructure plan. We will
concentrate on the major traffic axes in the coming period, to open up a part of upper
Pamplona and improve the situation in Pampas de San Juan. We have planned to pave at
least 21 kilometres of major roads in the next year. Some parts of it have already been
levelled by the army, so that is easy for us, we just have to come and pave them.
The mayor decides which roads will be paved. That is a basically political decision, it is
always the mayor who determines everything. If the mayor passes somewhere and says ‘I
want to pave this road’ we have to prepare a technical proposal. Sometimes it is far too
expensive, and then we split it up, we do it little by little, but the mayor always decides
where we work. Look, here I have 20 to 30 petitions, all from residents asking to get their
roads paved. These are the worst cases, where they just present a petition and that is it.
Then we have an enormous job, we have to do all the studies, prepare the paperwork, and
prepare the final project. And often while we are doing the study, we are already running
out of funds. It is far easier for us if the neighbours come with a complete file, the necessary technical studies, and the final project. Then we can take care of them much better.
There often is little co-ordination with the other actors, such as the Ministry of the Presidency or the army. That is all politics, too. A politician, for instance Fujimori, visits a
settlement. They ask him for roads. He promises roads, from the funds of the Ministry of
the Presidency. Then the pobladores approach the Ministry of the Presidency. But often
they only come to plane or grind the streets afterwards. If that is the case, we can come to
pave them later. But sometimes they simply pave a road according to their own criteria.
The neighbours say ‘we want to have the road that way’, and they put the road in that way.
A road that does not coincide with our road infrastructure plan. But what can we do? We
have no control, we have no mechanisms to force them to respect our plans.’ (Fausto,
Urban Development Division of San Juan de Miraflores, April 1996).

10.3

The NGOs in Pampas

Relatively few NGOs have worked in Pampas, especially compared to the surrounding areas. Pamplona Alta received a great deal of assistance in its early years of
formation, when charity work started to increase in urban Peru. The extensive
involvement in Pamplona inspired Riofrío and Rodriguez to write their book ‘De
invasores a invadidos’ (from the invaders into the invaded), in which they seriously
criticise the paternalistic and even assistentialist approach of many charity organisations such as Caritas and the Peace Corps (Riofrío 1980). Their main criticism is that
the organisations, while supporting the construction of classrooms or formation of
mothers’ clubs, did not challenge the existing social order, but only habituated
people to new forms of dependency. Often, projects or initiatives collapsed once the
charity organisation withdrew, because the activities developed were not generated
by local initiatives. The activities of the charity organisations in Pamplona certainly
did not address local environmental problems or concerns.
Pampas never had such intensive NGO involvement. The following NGO activities could be identified (in chronological order) from the interviews held with
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neighbourhood leaders, leaders of communal kitchens and pobladores:
1 The activities of the technical team of CIED (Centro de Investigación, Educación y
Desarollo, Centre for Research, Education and Development), under a covenant
with the Municipal Government of Lima Metropolitana under the left-wing
mayor Barrantes (see Chapter 4) in implementing the Municipal Housing Programme of Pampas the Juan (Programa Municipal de Vivienda Pampas de San Juan)
(1984-1986).
2 A programme of awareness raising, training of community health workers and
food aid carried out by the NGO Prisma in most of Pampas’ settlements under
the Barrantes programme (1988-1997).
3 Setting up the land registry system of Pampas de San Juan for the Municipality of
San Juan, CIDAP (Centro de Investigación, Desarollo y Asesoría Poblacional,
Centre for Research, Development and Advice for the population) (1989).
4 Construction of a provisional system of drinking water – water tanks and a general reservoir to be filled by water vendors in five settlements in Pampas, carried
out by the NGO CIUDAD (1989).
5 Construction of water tanks in the settlement ‘República Democrática Alemena,
ampliación’ by the Spanish branch of Pharmacists without Borders (Farmaceuticos
sin Fronteras) (1990).
The interventions of these NGOs will be discussed in more detail, in order to relate
them to the theoretical discussion on the role of NGOs in different types of environmental problems, as elaborated in the model of Lee (Chapter 1).4
10.3.1 CIED and the Municipal Housing Programme of Barrantes
The Municipal Housing Programme of Lima Metropolitana was implemented by a
technical team of the NGO CIED, as part of a covenant. The programme was
launched to put a halt to the extensive land speculation as well as the deception and
fraud by neighbourhood leaders, government officials and external land speculators
that was rampant in the zone, and which had led to the massive invasions in the
1982–1984 period.
To achieve this, the existing settlements had to be legalised. The assignment of the
NGO team was to redesign the urban development plans of the settlements to be
approved by the Municipality of Lima, to ensure a sound legal basis. The NGO
worked in strict co-ordination with the Municipality. This even went so far that the
Municipality made CIED move from its regular office to a smaller one close to the
Municipality, both to ease co-ordination and to assure an open office where neighbourhood leaders could come and visit as often as necessary. It created a somewhat
strange situation with NGO workers working for the municipality, in co-ordination
with the municipality, almost under the eyes of the municipality, and paid by the
municipality, but also with some additional outside funding to strengthen their intervention, which allowed them such luxuries as contracting outside professionals. The
NGO thus formed a separate institutional entity closely linked to the municipality.5
4.
5.

Since CIDAP had to withdraw because of terrorist violence before the project was completed, and
the population was not involved in or aware of the project, this intervention will not be discussed.
Interview with project member Jorge Burga, June 1998
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As one member of the technical team remembers:
‘When we started to approach the extensive legal, social and urban problems in
July 1984 we encountered a complex panorama. Twenty-eight different groups
had occupied in a rather chaotic and unorganised manner the areas of Pampas de
San Juan, which included an area of 64 hectares which ‘once upon a time’ had
been given in the jurisdiction of the ‘Asociación Civil Ciudad de los Niños de la
Inmaculada’ (the catholic private orphanage - MH). Of these 28 groups, 14 had
asked to be recognised as asentamiento humano, the others were organised as
cooperativa or asociación de vivienda.
None of them had acquired recognition by the Municipality of Lima Metropolitana. All of them were occupying the area without having the necessary
approved urban development plans. Nevertheless, we saw several houses
already constructed from durable materials. Around 80% of the area fell under
the jurisdiction of Lima Metropolitana’ (Nuñez et al., n.d: a).
The work of the technical team was not easy. Each settlement had its urban development plan, drawn up by individual professionals contracted by the neighbourhood
organisation. Also, all settlements claimed their right to the land, although their
plans were not recognised by Lima Metropolitana. Most of them had bought their
land, sometimes even through mediation by, or directly from, the corrupt mayor of
San Juan de Miraflores. However, most of the plans of the individual neighbourhoods showed considerable overlapping areas, and no coherence whatsoever when
it came to roads, water and sewerage systems or general urban planning. ‘The urban
development plans they had were a real Gordian knot, which by no means could be
undone following traditional procedures’ (Nuñez et.al. n.d.:b). Furthermore, there
was a wide variety of plot sizes, which partly could be based on prices paid for the
land, but could also have been a result of internal power plays within the settlements, where leaders favoured their allies over others. Another problem was that no
reliable records were kept on the members of the cooperativas. Many leaders accepted
new members into the cooperativa who were simply trying to find an easy way to
obtain a plot. Although Peruvian law provides the general outlines for the forming
of cooperativas and asociaciones, it does not set norms for their internal functioning,
leaving space to the leaders for corrupt practices. They could – and many did –
invent their own systems of membership cards, which allowed them to manipulate
the votes of the members.
Thus, the technical team’s first task was to register all families which really were
occupying a site, and base their future urban development plans on those who were
living in Pampas, not on the number of ‘shadow members’ or speculators. Next, all
plans had to be revised, and conflicts about the limits between the different settlements had to be settled. This meant careful negotiations, many meetings with both
the leaders, and being present at the general assemblies of the settlements. The
inhabitants finally were confronted with a ‘take it or leave it’ proposal. To ‘take it’
meant to accept the uniform plot sizes, often smaller than the original ones the
people had paid for, accept that houses situated on areas reserved for roads or public
space would have to be relocated, and sometimes even accept not only a new lay-out
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but also a partly new site for their settlement. In some cases, for instance in the case
of Trebol Azul (Box 10.3), settlements had to accept newcomers who were relocated
from other areas. To ‘leave it’ meant that the settlements would not reach the stage of
approval of their invasion and, in turn, no approval of their urban development
plan. This would mean a serious, if not impenetrable obstacle to their future
development.
At the end of the programme, 28 new ‘perimetric plans’ were made, and 19 asentamientos humanos got the approval of their urban development plan. The settlement of
República Democrática Alemana got its land title through a special national government programme, due to its special linkages with the APRA party. Several
cooperativas and asociaciones changed their status to asentamiento humano, to ensure
that they would receive individual land titles. In all, 3880 families received the individual title to their plot.
This, however, did not solve all the problems. The eight settlements that
remained cooperativas did not receive their individual land titles, and even today they
do not have it. Part of the legal confusions in Pampas had not been solved. New
invasions could not be prevented, some even in the areas of the recognised settlements. Also, although organised from the perspective of an integrated urban
development plan for the area as a whole, some areas still show overlaps, causing
serious problems to this day. For example, the populist policies of the APRA president Alan García hindered the planned integral water provision by favouring the
only known ‘APRA settlement’ República Democrática Alemana over the others.
They were the first to get water installed.
About the role of the NGO CIED, the following can be said. It was a decision of
the Municipality of Lima to enter the zone with the legalisation and urban development programme. The municipal government signed a covenant with CIED to
implement it. This meant that professionals could put much more time, effort and
professional experience into developing the plan than a municipal department could
allow itself. The professionals who worked in the area are still remembered and
highly valued by the pobladores. Visiting the area with one of them was like accompanying a former king – many people remembered him, greeted him on the street and
expressed their gratefulness once again, after all those years. However, the people in
Pampas perceived the technical team as part of metropolitan government, not as an
NGO. When asked what NGOs had been active in the zone, none of the leaders
mentioned CIED.
Both from its origins and from the people’s perception, this intervention has to be
seen more as a government intervention than as an NGO intervention. It can be
concluded, however, that despite the problems it could not solve, the intervention
was highly effective, precisely because of the strong links between the Municipality
and the NGO. For 19 settlements in Pampas, the fact that the plans developed by the
NGO were legalised by the government was an important step forward.
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The intervention by CIED in Trebol Azul

‘When we grew up, we wanted our own piece of land. Therefore we formed an association, and went to look for it. We found it here, at the outskirts of the Urbanización de San
Juan. The leaders of the association said they were negotiating with the owner. And so we
bought our plots. Most of us bought plots of about 200 m2 or 300 m2, but some of us
bought very big ones, up to 1,000 m2. We paid for our right to purchase the plots, and
started to pay the monthly fee. One year, two years. Then we hired an architect to design
our urban development plan. But when we presented that to the municipality they did not
accept it. They told us ‘you have no right to this land. Your titles are illegal. This land
belongs to the orphanage ‘Ciudad de los Niños’, they are going to make a park there.’ We
discovered that the leaders of the association had cheated us. And since nobody would
recognise our entitlement to the plot, although some of us already paid over half of the
total sum, we invaded the land. We were around 300 families. In one night we invaded
the land and built our sheds. We have never seen the man who sold us the land again.
There was nothing here, it was pure desert. We hired another architect to design the plan.
He worked with us. We planned a nice park, down there, close to the stabilisation ponds.
We dreamt that with that water we could water our trees. And we started to build our
houses. But still the municipality did not want to legalise our settlement. We organised
demonstrations. We marched to the municipality. We even went to the congress to claim
our rights to the land. Fortunately, a new mayor came, Señor Barrantes. He really helped
us a lot. He gave us our right to the plots.
After that the technicians from the municipality came.a They did not want to accept the
plan our architect designed. They said: ‘You have to accept the plan the municipality
develops for you, with plots of 90 m2. But some of us had paid for plots so much bigger.
That has been a battle, señorita. We had asambleas every other night, with all the pobladores. And we negotiated and negotiated, that they at least would give us what we paid
for.
Finally, we reached an agreement with the architect from the municipality: 140 m2 per
plot. We, as leaders, accepted that offer. It was ‘‘take it or leave it’’. But we had to
convince our pobladores. We worked like ants. We visited them all, night after night,
house after house. For those who paid for 1,000 m2 it was of course a big problem. Others
had already built their houses on sites that in the new development plan lay in the middle
of a road. We had to find ways to compensate them. In the first asamblea the plan was
rejected. But in the second one they finally accepted’. (Fernando Napanga, sub-secretary
of the neighbourhood association ‘Trebol Azul’, Pampas de San Juan, February 1996).
a.

Napanga, like many others, was not aware that the people from CIED were from an NGO, not
from the municipality

10.3.2 Prisma: food aid and health care
A second extensive NGO programme carried out in Pampas was that of the NGO
Prisma. (Asociación Benéfica Prisma). Prisma nowadays is a relatively large NGO with
over 100 staff members working at the head office in Lima, and with two field offices
and supply centres in the cities of Trujillo (North Peru) and Arequipa (South Peru). It
carries out a large food aid and primary health-care programme for mothers and
children, which has over 30,000 beneficiaries nation-wide. Their long-term experience in Pampas de San Juan was a pilot project, on which the large-scale nation-wide
programme is based. Their major source of funds, for both the current large-scale
programme and the pilot in Pampas, is US-AID.
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The project in Pampas started ‘with 8 staff members and a Volkswagen’6, providing
mother and infant primary health care in the invasion area of Pampas de San Juan. A
group of women, and even some men, were trained as community health workers
(promotores de Salud). These workers were trained in child health care, basic nutrition,
hygiene, and to identify common infant health problems. They were provided with a
small-scale first aid kit and basic medicines. When more serious health problems
were detected, the health workers would direct the mother to one of the health
centres in Pampas set up in collaboration with the Ministry of Health. Each Prisma
physician had one or two weekly shifts in one of the three, later five health centres.
Over the years, Prisma trained over 2,000 health workers in Pampas, working
with around 200 active workers at any one time. In 1989, the ‘Association of Health
Advocates of Pampas de San Juan’ was officially founded. What started as a pilot
project, gradually took a more definite shape. It started with the Programme
PANFAR (Programa de Alimentación y Nutrición de Familias en Alto Riesgo, Food and
Nutrition Programme for Families in High Risk). The community health workers
had the task of regularly weighing all infants in the settlement under five years of
age, to detect any malnutrition at an early stage. Under the Kusiayllu Programme –
which is Quechua for ‘Happy Community’ – families of undernourished children
received a food basket on a monthly basis, containing the most essential food products. Usually this support was given for six months, with an additional six months’
food aid awarded if a child did not recover enough in that period. Records were kept
on the health status of all children under five in Pampas, including additional information on their living situation.7
The design of the programme followed the needs identified while working. It
turned out that most of the health workers encountered problems in combining their
voluntary work as community health worker with their own domestic responsibilities, especially child rearing. Therefore Prisma supported the formation of
communal day care centres for very young children.8 Prisma also provided medical
assistance in the day care centres, as well as some support for materials and toys.
Since most problems of malnutrition are obviously related to poverty, a poverty alleviation project was set up, called Programa Apoyo Seguridad Alimentaria (Food
Security Support Programme). Small-scale loans enabled people to set up incomegenerating activities, such as food preparation and small-scale workshops. The individual loans given did not exceed US$ 500 per family. The first phase of the project
was not very successful. The return rate of the loans sometimes was below 50%.
What was even more worrisome was that families sometimes spent the money on
other things than those agreed upon with Prisma, such as refrigerators and televisions instead of income-generating activities. The outlines of the programme were
changed and its scope was widened. Originally, only beneficiaries or former beneficiaries of the PANFAR programme could ask for a loan, but now other families can
join the programme and groups of pobladores are now eligible for loans as well. The
6.
7.

8.

Interview with Ir. Miguel Barrientes, Prisma, June 1998.
Although records were carefully kept, the full database is not yet available. A publication on the
work in Pampas, which will include information on environmentally related health problems, was
foreseen for 1999 (Interview Ir. Miguel Barrientes, June 1998).
There are no data available on how many were set up, neither on how many kept functioning after
Prisma withdrew from the zone.
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social control within the group raises the rates of return of the loans, and limits the
chances of spending the money on other activities.
In 1997, Prisma withdrew from Pampas, the main reason being the fact that the zone
is now well consolidated. Most of the neighbourhoods where Prisma worked are
now connected to the water, sewerage and electricity system, and many dwellings
are constructed from durable materials. All these improvements lower many health
risks, and there are also better health facilities now. Surrounding zones are judged to
be in greater need.
It is difficult to estimate the impact of Prisma’s work in the area. Several health workers expressed their concern to us about the weakening of their work and organisation
after Prisma’s withdrawal. 9 It is clear that the organisation is no longer as strong as
it was. Children are no longer checked on a regular basis. Nevertheless, they keep
working although their scope of activities is less extensive. The health workers
remain the first ones on the scene of many small-scale accidents in the neighbourhood. They try to keep their medicine chest filled.
When calling a meeting with health workers, they still are able to mobilise a
number of community health workers in the area. There has always been a high
turnover rate in the group of community health workers. Trained women left the
area, or were unable to continue for different reasons (lack of time, other responsibilities, new assignments, losing interest). That is why Prisma over the course of time
trained over 2,000, to be able to work with a group of around 200 at any given time.
Now the active core group is even smaller, comprising around 40 women who are
still interested and are trying to find ways to continue working. This core group is
currently planning to build a new centre for their activities along one of the main
roads in Pampas. The site has been acquired, and assigned to public health activities.
But the project still has to be designed, and it is unclear whether it is realistic to hope
for outside funding.
It is even more difficult to estimate the impact of Prisma’s training activities, and
what this project contributed to the formation of CBOs in Pampas. Prisma is well
known in the zone and for most of the people the only NGO they know of. Perhaps
even more significant is that over 80% of the leaders, both neighbourhood leaders
and leaders of communal kitchens, comités vaso de leche etc, indicate that they or their
people are trained in health and/or nutrition issues. Furthermore, it is usually the
only training they have received, as only one neighbourhood leader indicated that he
was trained in issues of leadership.
For many women, joining Community Health Workers meant awareness raising, not
only in terms of health and nutrition, but also in gender issues and their possible role
in the neighbourhood. It opened up a space to discuss women’s issues, to discuss
neighbourhood problems, and to undertake other initiatives (Box 10.4). Many
women who joined the health advocates are currently leading committees of the
communal kitchens, the vaso de leche committees or other CBOs. It is difficult to
9.

This section is based on discussions I had in the field with four health workers and my assistance
in workshops with health workers.
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estimate which of these developments can be attributed to Prisma’s work, which
strengthened processes already taking place, and which were a result of other
factors, such as the growing importance of the comedores and the vaso de leche committees. What is clear, however, is that many women grabbed the opportunities the
programme offered, both for the betterment of their own situation and for the
progress of their neighbourhood.
Box 10.4

The training of the Community Health Workers

‘When I had just come to Lima, I knew nothing. I stayed at home, with the little children,
and my husband had a job. I was home all day. I did not dare to speak in public. Then I
participated in the group of health workers they came to train, and so I started my community work. My first function was that of treasurer of the comedor, and I was vice-president
as well. That brought me to several meetings at the municipality. I was so shy! I never said
anything, unless they asked me directly. I just hid in the corner. But, little by little, I
learned to speak. I became less afraid, so I learned more and more. And when the president of the comedor left, I had to take over her function. And then, at a night, there was a
community meeting. I was pregnant with my fifth child. But my husband came and said
‘they are asking for you, they want you to be president of the electricity committee’. I tried
to avoid it, said that I could not, because I was pregnant, but finally I accepted.
Thereafter I was part of the committee of education. We did build the library, we have our
youngsters group ‘Nueva Generación’. You know all the work we have done. I am
currently negotiating the roads and pavements for 20 de Mayo with Lima Municipality. But
the project of roads and pavement is the last I will do for my settlement. I have done
enough, I want to concentrate on my family now’. (Interview with Nora, asentamiento
humano 20 de Mayo, August 1998).
Nora is now one of the leading women not only of her settlement, but of the entire sector.
She knows the world of projects, NGOs, politics and the municipality quite well. She is
leading the health advocates in Pampas, representing women of Pampas in several NGO
meetings. Her eldest daughter Karin is following in her footsteps. Karin has been president
of the youth group ‘Nueva Generación’. With ‘Nueva Generación’ she received computer
training, video training, training in leadership. Nora was invited to participate in a training
programme in the United States. Karin was invited to Quito (Ecuador) and to Europe as a
representative of the youth movement.

10.3.3 The NGO CIUDAD: improving water provision
The NGO CIUDAD10 received financial support from UNICEF for implementing a
water provision project. The project had six major objectives:
1 To reduce child morbidity related to diarrhoeal diseases caused by unsafe water
and inadequate excreta disposal.
2 To introduce non-conventional and low-cost alternatives for safe water supply
and excreta disposal.
3 To enable women’s participation in community management.
4 To improve environmental conditions.
5 To educate women in personal hygiene and aspects of environmental sanitation.
6 To involve the population in the implementation of the project.
10. The NGO ILU-CIUDAD was founded by a group of professionals from the NGO CIED.
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The settlements in which the project were to be implemented were selected by the
NGO, using the following criteria: the lack of adequate services; the level of organisation of the population, especially women; the phase of legalisation of the
settlement (the settlements had to have an approved urban development plan to
qualify for the project); that it should be relatively homogeneous in socio-economic
and political terms, and should be located on a strategic site to enable its replication.
Based on these criteria, CIUDAD selected the settlements of 20 de Mayo, 1 de Junio
and El Paraiso, in Manuel Scorza and República Democrática Alemana (Pampas
asentamientos humanos), and a settlement in the neighbouring district Chorrillos. It
was conceived as a pilot project (1,500 families), to be replicated on a much larger
scale in many pueblos jóvenes (25,000 families).
The technology proposed fits in with the strategy of ‘incremental improvement’. For
the water provision, the incremental approach meant the implementation of low-cost
infrastructure that in a later phase could be included in the definitive system. It was
proposed that intermediate-phase water tanks (50 m3 per barrio) be constructed
which could be filled by the water trucks on a regular basis. The water would be
piped to four or five public tap points, positioned so that no family would have to
walk more than 100 metres. The water reservoirs and the pipelines could be included
in the definitive system to be implemented in the future, extending them with
domestic connections.
Water quality control and chlorinating would be done in the tank. To supply each
family with 150 litres a day, nine truckloads of water were required on a daily basis.
It was assumed that families could save about US$ 0.12 a day on their water costs
with this communal system, compared to individual purchases from private
vendors. The project was designed in such a way that the construction of the water
reservoirs would be paid for out of a donation by UNICEF, and construction of the
private tanks and the pipes would be paid for by the families using a rotating credit
fund.
For the sanitation, ventilated improved pit-toilets were proposed, wherever possible
placed in such a way that in a later stage they could be connected to the sewer
system. Due to a shortage of funds, this part of the project could not be implemented
(CIUDAD 1990).
When the water tanks were completed, they were inaugurated in a festive ceremony with representatives from the donor organisation, the NGO and the
population.11 The same principle is being replicated by the European Community’s
Asia and Latin America Programme (ALA) in an adapted form. The population,
however, hardly remembers the project, or judges the intervention rather negatively
(see Box 10.5).12

11. Jorge Burga, director of CIUDAD in that period, June 1998.
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Neighbours about the water provision project of CIUDAD

‘Oh yes, it is true that they came to make a water tank here. If you want, I can show you
the place. I don’t know who acquired the project. I was president of the comedor by that
time, but they never co-ordinated with us. The comité pro agua looked after it. They
indeed constructed the water tank. A huge one, I have no idea how many litres, but it was
really big. But they never came to cover it. So the water was useless, because it got
contaminated rapidly. And they never made connections closer to our house. It was an
enormous job to get the water to the tank. The SEDAPAL trucks are very heavy, and they
got stuck in the sandy roads. We had to put hoses to the truck, so that from a long distance
the tank could be filled. But it was of no use, we had to walk such long distances from our
house, climbing up the hill, that we preferred to buy from the water vendors, even though
that was more expensive. The uncovered water tank we only used for community works,
when during our faenas we needed a lot of water, then we brought the water vendors to
fill the tank. And for some time, we used it as a swimming pool for the kids in the summer.
But now it is covered with sand. If you dig there, you will find it. We also had the temporary water tanks from the municipality of Lima for some time. Huge bags filled with water.
Also these bags meant to have connections closer to our home, but these did not function
either. We had to wait for the definitive connection in 1994’ (interview with Nora, 20 de
Mayo, July 1998).
‘I remember that the project and the NGO were seriously criticised in a general assembly.
The tanks were constructed, but never used. People were angry about the technology
used. There were many problems. Trucks did not come to fill the tanks. The covers broke,
water was contaminated. In Alemana, it was used more as public toilet than as a water
tank. They never had proper contact with the people. But another problem was that the
leaders did not want the project. Leaders get commissions from private enterprises for the
construction of basic infrastructure. But this project did not pay commissions, so the leaders did not want to work for it. The water tanks never functioned’ (Luz, República Federal
Alemana, June 1998).

Although innovative and promising in its design, the project implementation failed.
This failure can be attributed to four different types of factors:
– technical miscalculations;
– lack of co-ordination with SEDAPAL and/or other water providers;
– lack of time and funding; and as a consequence
– insufficient co-ordination, awareness raising and promotion with the target
group.
The covers of the tanks were made of chincha – a traditional material – which turned
out to be very fragile. This can explain why Nora (Box 10.5), for instance, remembers
that ‘the tanks had no cover’, although the NGO originally did construct the covers.
If this had been the only problem, the users probably would have found a solution. A
more serious problem was that the heavy SEDAPAL trucks could not reach the
tanks, as they got stuck in the sand. For some time, the community tried to solve the
problem with hoses, but this turned out to be rather complicated. The private
vendors’ smaller trucks could reach the tanks, but they charged higher prices, which
12. Based on discussions with various inhabitants of 20 de Mayo and República Democrática Alemana.
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offset the projected savings. There no longer was any incentive for the households to
get their water from the tanks, when they could more easily have their own cylinders
filled by the private vendors.
In the implementation of this pilot project, there was little co-ordination with SEDAPAL, either on the subject of water supply for the tanks or on joint planning. Instead
of assuring water provision – whether from SEDAPAL or from private vendors –
from the very beginning, it left it up to private initiative.
Like so many projects, this one suffered a constant reduction in funds during the
period of project formulation. In the final form of the project, there was a fairly
limited budget for promotion and training. NGO workers were in the field as much
as possible, but half a year is not enough for the awareness-raising activities and coordination needed to properly set up such a project. Especially in a zone as Pampas,
which has such a history of fraud, corruption and infighting, it requires far more
time to establish a good relationship with the different groups within the population.
The effect of the factor that Luz mentioned (Box 10.5) – the fact that no bribes were
paid to the traditional leaders – should not be underestimated. Leaders can even
obstruct developments in their settlement if these developments are against their
own interests. Once the project was completed, there was no time or money left for
the planned training.
The project’s evaluation has given rise to improvements. In its current form, much
more attention is paid to co-ordination with SEDAPAL and with the water vendors
that are supposed to bring the water. The tanks are no longer constructed in areas
that cannot be reached by truck and the time taken for promotion and awareness
raising is considerably longer. ALA distributes the projects over different NGOs.
Each NGO works in an area where they have other projects running too, and where
they can make use of already established contacts.
For the people in Pampas, however, this project did not bring about an improvement
in environmental conditions.
10.3.4 The construction of water tanks by ‘Farmaceuticos sin Fronteras’
In two of the newest settlements, the water tanks constructed by the inhabitants bear
the name of an NGO Farmaceuticos sin Fronteras. It turned out to be difficult to obtain
information on this project, which ran in Ampliación República Democrática
Alemana13 and Jerusalén. The organisation entered the zone at the request of the
neighbourhood leaders. The NGO PRISMA had indicated to the health workers that
this kind of support could be acquired. The organisation entered the settlements,
donated the tanks, and left again. They did not establish a longer relationship with
the settlement. The people that co-ordinated the implementation from the side of
Farmaceuticos have now left Peru, and the population does not remember how
things went (see Box 10.6).

13. The invasion of 63 families in the green area of the original settlement República Democrática Alemana
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The water tanks for Ampliación República Democrática Alemana and
Jerusalén

‘Well, it was, you know, they told me that these people could help with constructing water
tanks. The health workers told me, the women that worked with PRISMA. PRISMA had
informed them that there was an organisation helping to construct water tanks and
latrines. That you just had to go and ask for it. So I did. I went, and told about the way we
live. They came. And then they helped us. They helped us with constructing the water
tanks. We had to pay part, they paid a part. I do not remember how much. They also
helped us to set op a botequin (medicine chest). But they did not stay. We just constructed
the water tanks, and then they left’ (Sr. Callo, leader of Ampliación Democrática Alemana,
July 1998).

10.4

Alliances between the neighbourhood organisations and the external
actors

Almost all neighbourhood organisations establish contacts with external actors, but
some neighbourhood leaders are far more active in doing so than others. Of the 47
neighbourhoods included in Pampas, only four secretarios generales indicated that
they do not co-ordinate at all. For some this is no surprise; Ampliación los Pinos had
all their affairs handled by the secretario general of Los Pinos, República Democrática
Alemana has suffered from a crippled junta vecinal for years, and the same holds for
the 1 de Junio neighbourhood.
When asked about their meetings over the last month (June 1998), nineteen
neighbourhood leaders, the majority of them from the youngest settlements, indicated that they had had no meetings with external actors that month. However, to
properly understand these numbers we have to look at each of the cases in more
detail.
The three leaders of the oldest settlements (Pamplona) each met with external actors.
Two of them turned to the municipality, one to co-ordinate about a playground being
constructed, the second one to co-ordinate about improvement of a neighbourhood
park. The third one co-ordinated with the Ministry of the Presidency to try to get the
internal roads paved and to acquire food aid from the programme PRONAA.
Six of the leaders of the cooperativas were co-ordinating with external actors in the
month the survey was held. Five of them met to investigate the possible ways to
acquire the individual land titles. The confusion around the legal situation of the
cooperativas is reflected by the fact that two settlements turned to COFOPRI to
discuss this issue, two turned to the Municipality of Lima Metropolitana, and one to
the municipality of San Juan de Miraflores. The leader of a sixth settlement indicated
that he went to SEDAPAL to discuss the possibilities of forgiving the debt of the
construction of the waterworks.
Seven of the twenty-one secretarios generales of Pampas assentamientos humanos had
no co-ordination with external actors in June 1998. Five of them have ‘dormant’
neighbourhood organisations. The two others have functioning organisations. Six
leaders turned to the district municipality, most of them doing so to co-ordinate
paying off the loan for the construction of the waterworks. Four neighbourhood
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leaders turned directly to SEDAPAL to discuss the debt. Other issues raised with the
municipality were providing machinery, road improvement, waste collection and the
implementation of small-scale projects. Only one settlement turned to the municipality of Lima Metropolitana to try to achieve support for the construction of a park and
a playground. Six neighbourhood leaders co-ordinated with the Ministry of the Presidency, mainly trying to get the roads paved.
Nine of the newer settlements did not co-ordinate in June 1998, but for different
reasons. Three settlements had joined efforts, and their interests were promoted by
one neighbourhood leader. Another settlement had just achieved many improvements, and inhabitants were concentrating on the phase of individual home
construction. Three of the newest settlements that are extension areas had their interests looked after by the leaders of the original settlement. Two recent settlements had
paralysed neighbourhood organisations. These two are the ‘oldest’ recent settlements. Most of the co-ordinating that the youngest settlements did undertake had to
do with the issue of the land title.
When asked more generally whether they co-ordinated with the different external
actors, most neighbourhood leaders indicated that they co-ordinated with the district
municipality and with SEDAPAL. The Municipality of Lima Metropolitana and the
Ministry of the Presidency were far less important. This corresponds with the
answers of the inhabitants when asked whose responsibility it was to support neighbourhood improvement. Most inhabitants thought this to be a responsibility of the
district municipality (see Section 7.2). There was no co-ordination with NGOs (Table
10.1).
Table 10.1

Contacts between leaders and external actors (% of the leaders of the
settlements that say they co-ordinate)
Pamplona
Pampas
(old)
cooperativa
(medium)

Municipality of San Juan de
Miraflores (SJM)
Municipality of Lima
Metropolitana (MLM)
Ministry of the Presidency
SEDAPAL
NGO

Pampas
asentamientos
humanos
(medium)

Pampas Total
unconsolidated
(new)

100%

62%

70%

73%

71%

33%

38%

9%

32%

23%

33%
100%
0%

25%
67%
0%

48%
52%
0%

13%
60%
0%

32%
63%
0%

n=3

n=8

n=21

n=15

n=47

Source: second neighbourhood leader survey, June 1998
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An important question to raise is if all these co-ordinations mean that alliances are
established. In the theoretical chapter, we indicated that to be termed an ‘alliance’ a
contact between two actors had to meet the following criteria:
– involve two or more actors;
– represents a more or less enduring relationship between actors;
– a relationship is mutually beneficial (without assuming equality between the
actors);
– finds its expression in concrete, physical activities (Baud et al. 2000).
All co-ordinations indicated involved two actors. It is difficult to judge whether the
relationship was ‘mutually beneficial’. The district municipality depends on good
relationships with the neighbourhood organisations to effectively implement
improvement projects. The mayor tries to establish alliances with the neighbourhood
leaders both to be able to govern and to ensure electoral support (see Section 6.3.1).
To a lesser extent the same search for mutual benefit holds for the municipality of
Lima Metropolitana and for the Ministry of the Presidency.
Do the co-ordinations as described reflect a more or less enduring relationship?
And to what extent do they lead to concrete, physical activities? To assess these last
criteria, we need to look at concrete contributions, either in execution or in financial
resources.
First of all, we can look at who implemented the first and/or last project in the
different settlements and the sources of finance for these projects. By far the most
projects undertaken in the settlements, ranging from the final water works to
concrete playgrounds, are executed by private engineers, contracted by the neighbourhood organisations (Table 10.2). The neighbourhood organisations or the
population executes many of the smaller projects such as community halls and playgrounds. The neighbourhood leaders indicating that they also performed the
construction of the electricity most probably meant either that they organised the
(illegal) provisional connections, or that they managed the project. Neighbourhood
organisations cannot construct the final connection to the electricity system
themselves.
The other actors do not have a prominent role in project execution. The municipality supported the construction of waterworks in one settlement and of
provisional roads in another. The Ministry of the Presidency constructed a health
post in one settlement.
If we look at the way projects are financed, a similar picture arises. Electricity and
waterworks, the most capital-intensive projects, are supported by the major credit
programmes Banco de la Vivienda (14) and Fonavi (19) (Table 10.3). Ten settlements
auto-financed the construction of electricity, and five auto-financed the construction
of their waterworks. Most often it is the population themselves who have financed
the projects.
The table does not give a completely accurate indication of the investments by the
municipality. In the study area, there are over thirty concrete playgrounds; most of
them built through agreements between the municipality and the population. It is
more accurate to state that the municipality concentrates on the support and
implementation of small-scale projects, partly as a result of a populist policy, partly
as a result of a lack of funds. Through additional national government funds and co-
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ordination with national government programmes, considerable road improvements
were also realised over the last three years (see Section 8.2).
Table 10.2

Actor that executed the first and/or last project in the settlement
Neighbourhood

Population

Electricity
Water
Tap point
School
Community hall
Roads
Health post
Playground
Other

7
4

3
1
1
1
3
1
1
1

Total

20

1
3
3
2

Municipality

Min. of
Presid.

1

1

Private
engineer

Other

Total

19
15

2

1

1

1

31
21
1
1
4
7
2
5
3

4

75

1
1

12

2

1

36

Source: Second neighbourhood leader survey, 1998.

We can thus conclude that when it comes to the implementation of concrete projects,
many of the co-ordinations undertaken with the district municipality do not lead to
concrete results. The municipality executed three and financed four of 75 projects
undertaken in the neighbourhoods.
Table 10.3

Actor that financed the first and/ or last project executed in the
settlement
Banvip

Fonavi

Electricity
Water
Tap point
School
Community
hall
Roads
Health post
Playground
Other

9
4

9
10

Total

14

Min. of
Presid.

Auto
Muni- Church Other Total
financed cipality
10
5
1

3
2

31
21
1
1

1

3
7
2
6
2

1

1
1
1

1
19

3

2
6
1
1
1

2
1

26

4

1
1

7

74

Source: Second neighbourhood leader survey, 1998.

It is also difficult to assess whether these co-ordinations merit the classification of ‘a
more or less enduring relationship’. It is certain that most actors seek this relation-
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ship. The neighbourhood leaders try to establish a lasting relationship with all those
actors that could potentially support neighbourhood development projects, at the
national level, at the municipality of Lima Metropolitana and the district municipality. That the mayor is also seeking a stable relationship with the neighbourhood
leaders and the inhabitants can be derived from his attempts to re-establish a central
council of Pampas de San Juan (see Chapter 6). All these attempts are also motivated
by electoral considerations. The relationship with the external actors is often laid
down in official covenants where both parties express their commitments. The dayto-day reality, however, is that there are far more promises and agreements than the
external actors can keep. Neighbourhood leaders have to return to the other party
over and over again to claim what has been promised. It is more accurate to speak of
a culture of constant petitioning and demanding than of a culture of ‘alliances’.
The only exceptions are the relations with some NGOs. In the interventions of
both CIED and PRISMA, long-term and stable relationships were established
between the different parties. In the case of CIED, this was even a tri-partite relationship between the population, the NGO and the Municipality of Lima Metropolitana.
The interventions were mutually beneficial, and were expressed in concrete physical
activities. The other NGO activities were far more ad hoc.
From the description of the interventions of the external actors we can furthermore
conclude that the contents of the alliances varied considerably. We can classify the
contents of the different alliances as follows:
1
2
3
4
5
6

Information, empowerment and making demands
Skills and training
Technical assistance in self-help construction
Access to credit
External funding / donation
Construction of the infrastructure or service

Information, empowerment and training was the objective of several NGO interventions in Pampas de San Juan (CIED, CIUDAD, Prisma). Skills and training were
provided in the Prisma project. Technical assistance in self-help construction was
provided by CIED and CIUDAD (in the case of CIED this assistance was limited to
the phase of the design of the urban development plan). Several national government programmes provide loans for infrastructure improvement. External funding
can be obtained from the municipality (both the district municipality and the
Municipality of Lima Metropolitana), and national government (Ministry of the
Presidency), but also from other sources such as embassies (see section 8.1), religious
organisations and – through the mediation of NGOs – from international donors.
The construction of the infrastructure or service was undertaken by two NGOs,
although not in a very successful manner.

246
10.5

Chapter 10

In conclusion

Lee’s scheme (see Chapter 1) indicated that the degree of importance the linkages
with external actors have for neighbourhood improvement depends on the environmental themes to be dealt with.
Lee indicated that the more capital-intensive the improvement, the more important the linkage with an external actor. Of the issues Lee indicated, the issues of onsite sanitation, housing, (household) piped water supply, electricity, solid waste
disposal, public areas, walkways and solid waste collection are relevant in the study
area.
Lee pointed out that for the household issues these linkages are not that crucial to
bringing about improvements. On-site sanitation indeed is realised without any
external intervention. People do, however, turn to credit schemes to realise home
improvement.14
For the implementation of the most capital-intensive infrastructural investment –
piped water supply and sewerage – most settlements do need outside assistance. We
can conclude that although it takes a long time to realise these improvements, the
settlements are ultimately successful in obtaining these services. The institutional
procedures for obtaining them are clear, and the necessary alliances (with SEDAPAL
and credit programme) have been forged. The same holds for the installation of the
final electricity connection. Even these capital-intensive improvements, however, are
sometimes realised through a process of ‘auto-finance’. This then means that the
neighbourhood comes to a direct agreement with the private company hired to do
the job.
The situation for the other issues is less unequivocal. Lee stated that alliances with
external actors are less important for the issues of open spaces, construction of walkways and solid waste collection. This and the previous chapter have shown that the
neighbourhood organisations do turn to external actors to equip their open spaces.
So far, they have not managed to create a complete park on their own. Also, for the
issue of solid waste collection the situation is not that easy. The neighbourhood
organisations can collect waste, but if there is no way to manage the collected waste,
they have no other choice but to transfer the problem.
Sidewalks in theory could be managed by the neighbourhood organisations
themselves. They are not very expensive in their construction. That this does not
happen in Pampas has to be attributed to the point in the consolidation process that
this issue arises. Walkways are only paved once water and sewage connections are
constructed. And that coincides with the moment that the people start to concentrate
on the construction of their houses, and are less able or interested in investing in
neighbourhood improvement. They prefer to wait, as Sonja expressed it, ‘until the
president comes’: until an external actor provides thesidewalks.
For the other issues co-ordination is more random, and more driven by political
motives. These orientations and loyalties can change rapidly, and the scene is far
more insecure. Co-ordination in improving waste collection does not result in
14. See for a description of these programmes Kross (1992, Driant (1991), Cornejo (1990) Since this has
been extensively studied the issue was not taken up in this study.
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improvement, since the municipality follows its own limited planning. The municipality did realise considerable improvement in paving the roads, but this was not coordinated with the population, so it cannot be labelled an alliance.
Thus, out of all the interventions described there are few that can be labelled alliances. Alliances did exist between the NGOs CIED and Prisma and the
neighbourhood organisation and population.
The way in which final waterworks are constructed also takes the form of
alliances: an alliance with SEDAPAL, an alliance with one of the credit programmes,
and an alliance with the private engineer constructing the waterworks. Interventions
are demonstrably more effective where the alliances are established.
The intervention proves less effective when these alliances are not established, as
was the case with the NGO intervention of CIUDAD, where there was no proper coordination between the population and the water company. The intervention of
Farmaceuticos sin fronteras was a very fleeting one, and cannot be labelled an
‘alliance’.
The hypothesis was that the more alliances with external actors are established by
the neighbourhood organisations, the more improvements of the environmental
conditions are realised. This chapter has shown that this relationship is not as direct
as suggested in the hypothesis. First of all, we found many contacts that cannot be
called an alliance. And the fact that an actor is so often sought out, for instance the
municipality, does not necessarily pay off in terms of concrete improvements. More
important is that it is not only the fact that an alliance is established, but also the
content of the alliance that determines whether it leads to improvement of the environmental conditions. What was confirmed however that in case a real alliance is
established, such as happens in Pampas for the construction of the waterworks, this
can lead to considerable improvements.

11 S

UMMARY AND

CONCLUSIONS

As was indicated in the introduction, the aim of this book is to place the initiatives of
households and community-based organisations (CBOs) to improve the environmental conditions of their neighbourhoods in peripheral Lima, Peru within the
wider framework of urban environmental management and the transition to sustainability. The origin of this objective was the fact that although the importance of what
is called ‘community participation’ is stressed in many recent policy documents, this
‘community participation’ has a rather limited sense. It either refers to the population taking part in a project initiated by external actors, or to inviting leaders/
representatives of CBOs to whichever city consultations or fora are being initiated at
the moment by the many different external actors. The objective of this study is to
investigate whether the role of households and CBOs is wider than the generally
proposed ‘participation’ in activities undertaken by external actors.
This concluding chapter will first give a short summary of the activities undertaken
by the households and CBOs in the study area, Pampas de San Juan and Pamplona.
This perspective also opens up a wider view of the possibilities and limitations of
households and CBOs in managing the urban environment and their contribution to
the transition to sustainability.
The natural system in Lima does not offer the most supportive conditions for urban
development. The city is situated in a narrow strip of desert land between steep
slopes on the east and the Pacific Ocean with its cold Von Humboldt current on the
west. There are very few natural resources, and those that are present – the aquifer,
the fertile valleys of the rivers and the maritime resources – are rapidly deteriorating
as a consequence of resource extraction and discharges of wastes. From a brown
agenda perspective, issues of lack of safe and sufficient drinking water and sanitation and insufficient waste management were identified as the most important
problems. From the green agenda perspective the overexploitation of local water
bodies and its consequences and the maritime pollution are the most alarming. It
must be added that Lima has a serious lack of green areas. The air pollution is a serious problem from both the brown agenda perspective (people suffer from the high
amount of dust in the air) and from the green agenda perspective (emissions from
cars, many of them old).
The environmental conditions in Pampas and Pamplona reflect the problems of
the city as a whole. The un-supportive conditions of the natural system are felt more
strongly (loose desert sand and steep rocks, and especially on the slopes no protection against the damp chilly winds). The brown agenda issues (safe and sufficient
drinking water, sanitary services, adequate waste collection), and the lack of green
areas are even more serious within these peripheral settlements than for the city as a
whole. These are the problems we identified in the theoretical chapter as having a
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direct and immediate impact on peoples’ health. In line with the theoretical considerations, the green agenda issues of water and air pollution from emissions,
disturbance of the hydrobiological cycle, and the contamination of the maritime
resources are not as apparent in daily life in Pampas and Pamplona as are the brown
agenda issues. The only ‘green agenda’ issue these people experience on a daily basis
is the lack of green areas. This is the issue which we stated has both a health and an
ecosystem dimension. We furthermore concluded that the longing for a green environment also stems from a different level of the human being, namely that of feelings
and longing for beauty.
The efforts to manage Lima’s urban environment are seriously hampered by the
characteristics of the governance system. When we take up the five constraints for
municipal government identified by Devas (1999) as presented in the theoretical
chapter, we find them all present. First of all, municipal governments in Peru have
little control over urban development within their jurisdiction, both as a consequence of overlapping responsibilities between national and local government as
well as because the boundaries for service provision do not coincide with the administrative boundaries of local government. This conclusion holds for the Metropolitan
level as well as for the level of the district municipalities within Lima Metropolitana.
The second of Devas’ constraints is present in Lima: the administrative boundaries
do not cover the entire urban area. The metropolis of Lima is split up into two provinces (Lima and Callao), that are subdivided into district municipalities. This has
consequences for service provision, even more when political tensions between
government levels make co-ordinations more difficult.
The third constraint Devas indicated is that local governments are often not free
to take decisions, because, despite decentralisation processes, a great deal of central
state control still remains. This has become even more serious in Lima under the
current re-centralisation policies of the Fujimori government. Decisions on concessions (such as electricity provision and mining) are taken at the central government
level. Many programmes, such as the investment fund FONCODES and
programmes for street levelling, are central state programmes too. Even such a vital
tool as the authority to legalise land tenure has been put back in the hands of the
national government with the creation of COFOPRI. In the Peruvian context, the
struggle over authority and resources is furthermore complicated by the political
context. The competencies of the Municipality of Lima Metropolitana have been
basically cut for political reasons – the municipality is in hands of the opposition
party – and not because of (environmental) management considerations. The parallel
power structure – Devas’ fourth constraint – also exists in Lima. San Juan de Miraflores has both a mayor and a governor, whose overlapping responsibilities also
create a lack of clarity. Last but not least, Devas noted that it is of importance how
municipal governments view the different parts of their own jurisdiction. We did
find that even within the district of San Juan de Miraflores, the relatively wealthier
parts of the district (i.e. Urbanización de San Juan and Ciudad de Dios) are serviced
better than the poorer parts such as Pampas de San Juan and Pamplona. This does
not only hold true for the provision of water, sewerage and electricity – over which
the municipality has no direct influence – but also for issues such as street improvement, waste collection, and efforts for forestation and parks.
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The human system in the city of Lima shows a considerable inequity. Fifty years of
uncontrolled urban growth have resulted in a city where half of the population lives
in poverty or even extreme poverty. Over thirty percent of the Limenean population
lives in the peripheral settlements. Government responses to the growth of these
settlements alternated from a ‘laissez faire’ attitude (as long as the interests of the
formal city were not threatened) to a populist approach. The dynamics between the
neighbourhood organisations and the state over the last fifty years have resulted in
an overall framework that has a certain logic, and is part of the collective knowledge
of the inhabitants of newly formed settlements. There is a clear sequence in the
different steps in the process of legalising land tenure and the possible steps of incremental improvement of basic infrastructure that belongs to each step (figure 4.1). The
neighbourhood organisations are the acknowledged entities charged with striving
for these improvements, with legitimacy towards both sides, the inhabitants they
represent and the external actors. They even have the legal right to sign the necessary
covenants and contracts on behalf of the population. They also have their weaknesses in terms of lack of skills, time and money. For the leaders it is often a process
of learning by doing.
The sectoral organisations, in particular the women’s groups – the communal
kitchens, the glass of milk committees and the community health workers – have
gained importance over the last two decades. They are now a well-established
feature of many low-income neighbourhoods. Their role in barriada life has expanded
from ensuring household nutrition and health to becoming a source of women’s
empowerment.
Urban development patterns in the study area illustrate the process of what Riofrío
(1990) and Driant (1991) labelled the ‘reproduction of the city’. Children of the
migrants who came to Lima in the 1950s, and who have grown up in Lima, invaded
the areas of Pamplona and Pampas de San Juan. There is already a second wave of
reproduction within Pampas de San Juan: grown-up children of the invaders in
Pampas de San Juan are invading the slopes to find a plot where they can start their
own families. One of the important characteristics of the population of Pampas de
San Juan and Pamplona is that they are attached to their plot. Once they have
acquired their piece of land, they stay. Inhabitants thus grow up with their settlements. The different CBOs, both the neighbourhood and sectoral organisations, were
formed in the process of neighbourhood consolidation. They thus do not only ‘reproduce’ the city in physical terms (new built-up area with new demands for basic
services) but also in social terms, forming informal social networks and formal
organisations to deal with the challenges of neighbourhood consolidation.
‘Urban environmental management’ – both at the neighbourhood and at the city
level – has to address the two distinct agendas of urban environmental problems.
And ‘urban environmental management’ has to be distinguished from ‘the transition
to sustainability’, where the latter encompasses a far wider range of development
objectives. In this study we singled out two small but fundamental components of
the transition to sustainability; that of addressing the transfer mechanisms, and that
of widening the horizon of responsibility of the human agency.
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The following sections first address the question of what environmental management efforts households and CBOs actually undertake in Pampas and Pamplona,
and how far these issues actually address the two distinct agendas (brown and
green). Then the alliances they form with external actors will be discussed. Section
11.3 deals with the question to what extent these household and CBO environmental
management activities contribute to the transition to sustainability. The chapter
concludes by indicating what these conclusions imply for the discussion on urban
environmental management.

11.1

Urban environmental management activities of households and CBOs

The first research question was ‘to what extent and under what conditions do households and CBOs undertake initiatives to improve the environmental conditions of
their neighbourhood?
Urban environmental management at the household level
The first question to be answered is: what do households actually do? We found that
in Pampas de San Juan and Pamplona households undertake the following activities:
1 Internal water management
2 Separating waste (on a very limited, almost insignificant scale)
3 Wetting down the streets (for temporary dust reduction)
4 Household level waste management
5 Cleaning of the street or block
6 Cleaning up construction waste
7 Planting trees on an individual level
8 Planting for the neighbourhood parks
9 Taking care of the neighbourhood parks
The first observation is that most of these activities are more accurately labelled
‘coping strategies’ than ‘activities to improve the environment’. The families have
found ways to deal with the adverse conditions: they build a water tank to be able to
deal with irregular provision of drinking water, they boil the water that has become
contaminated in the tank, they clean up the waste, they wet the streets to temporarily
reduce the dust annoyance. The only activities that actually do improve existing
conditions are those related to green in the neighbourhood: planting private gardens
or parks and taking care of existing plants.
If one looks at the activities from the perspective of the two environmental agendas we can conclude that most of these household activities fit the category of
‘brown agenda’ issues: internal water management, watering streets against dust,
household waste management, cleaning up the street and cleaning up construction
waste. Activities fitting the ‘green agenda’ include separation of household waste,
planting green around the house and planting and taking care of green in neighbourhood parks. In Pampas and Pamplona separation of household waste barely takes
place at all. Almost 50% of the households make efforts to green the area. Some
people plant out of brown agenda considerations (‘with parks we will be healthier’)
and others out of green agenda objectives (‘a tree you don’t plant for yourself, but for
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the earth as a whole’). This is their major contribution to improvement of the existing
conditions.
We did find that the undertaking of these household urban environmental
management activities was not as clearly related to household characteristics as the
literature suggests (hypothesis 1 and 2). It turned out to be of importance to look
more closely at the consolidation level of the settlement, which influences the kind of
activities people can and do undertake, and the necessity to undertake a certain
activity. The associations between cleaning the streets and the household characteristics furthermore turned out to be weaker than those for planting trees. This indicates
that it is of importance to differentiate between the different kinds of urban environmental management activities when analysing the association between their being
undertaken and the household characteristics. We furthermore found that the
perceived strength of the social networks is to some extent related to the undertaking
of cleaning and planting. This suggests that when we want to analyse how household characteristics may influence the undertaking of urban environmental
management activities, we should not only take the consolidation level of the settlement into account, but also other characteristics, such as those of the social system.
In the literature it was stated that issues that are less visible and well known (Leitmann 1995) or issues where households cannot identify the possible ameliorating
action (Ard-Am 1994) receive less attention (hypothesis 3). This can be seen in
Pampas and Pamplona with an issue like ambient air pollution, which the inhabitants perceived as a ‘low-priority problem’ as well as a problem beyond their
possibilities to act on. Conversely, it was expected that people do undertake activities
around those problems that are clearly visible, well known and have a negative
impact in the short run. Yet the urban environmental activities undertaken by households do not cover all problems that are ‘visible and well known’. An issue such as
waste is experienced as a pressing problem (it was given high priority both in the
questionnaires and in the workshops), is visible and well known. Nevertheless, a
point comes at which the inhabitants start to concentrate more on building their
houses in durable materials, invest less in the outdoor living environment, and also
invest less in maintaining the neighbourhood and community spaces.
In general, people’s urban environmental activities are concentrated on the very intimate sphere of the direct living environment around the house. This confirms the
last hypothesis (4) in relation to household engagement in urban environmental
management, i.e. that inhabitants are willing to invest in the improvement of their
face block and ‘defended neighbourhood’, but less willing to invest in improvements
at higher geographical levels of scale.
CBOs
CBOs do undertake many endeavours to cope with and improve environmental
conditions. Neighbourhood organisations work to ensure that the necessary conditions for environmental improvement are set (securing land tenure). Neighbourhood
organisations organise water provision through different steps of incremental
improvement (water vendors, public tap point, domestic connection). They organise
the first steps of road improvement (opening up the roads, levelling roads, grading
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roads, grinding roads), and in the first years of settlement formation they organise
clean-up campaigns. Sectoral organisations sometimes also organise clean-up
campaigns. Some sectoral organisations undertook efforts to realise parks, but this
was also undertaken by committed individuals.
A first conclusion is that the CBOs do address brown agenda issues. A second
conclusion is that Source: First household survey, 1997. in contrast with what we find at
the household level (essentially coping) – CBO activities are usually aimed at
improvement. In the long run, CBOs manage to realise such improvements. Both in
Pamplona as well as in Pampas de San Juan, almost all settlements reached security
of tenure, at least for the settlement as a whole, through recognition of the perimetric
plan. Over the years settlements did complete the first steps of improvement of road
infrastructure (opening up, levelling and grading) and water provision. Improved
roads often lead to improved waste collection too. These activities are not only initiated at neighbourhood level, but often also financed by the population themselves
(whether in the form of a credit scheme, or directly). Thus: through CBOs, people
invest considerable resources in the improvement of their living environment, both
in terms of time and labour as in financial resources.
In Chapter 2, we hypothesised that urban environmental management activities
undertaken by CBOs can be explained by the legal status of the settlement (security
of tenure), the phase of neighbourhood consolidation and the age of the settlement
(hypothesis 5). As we demonstrated, the activities are clearly concentrated in the first
two phases of neighbourhood consolidation (see figure 9.3). Once the needs that are
most pressing and can only be addressed collectively have been met, the neighbourhood organisations lose importance or even become dormant. They continue to exist
as an ‘institution’, but their actual activity greatly diminishes or even dies out. In
most of the settlements the participation in neighbourhood affairs decreases. People
no longer come to general assemblies or participate in elections; they no longer pay a
monthly contribution to the neighbourhood organisation. In the oldest settlements,
people no longer even know their leaders.
At this phase, an interesting contradiction between ‘dream’ and ‘deed’ becomes
visible, between opinion and experience on the one hand, and the actual action, on
the other. There is a certain point in the consolidation process when the collective
efforts to improve the environmental conditions decline. This occurs when de facto
security is assured, and domestic connections to water, sewerage and electricity are
realised. Yet still not all collective needs have necessarily been met at this point. The
lack of paved roads, inadequate waste management and the lack of green areas are
still felt as important problems. In the workshops, people discussed how these problems could be addressed. Yet experiencing these problems no longer leads to
collective action in all neighbourhoods.
There are various factors responsible for this decline in collective action. The first
and probably most important factor is that people start to concentrate on the
construction of their own houses, and start to set different priorities. In a way the
unsolved collective needs are less pressing, as it is in a strict sense ‘easier’ to live
without paved roads than without proper provision of drinking water.
A second factor is that people experience that the social networks change in
nature. At the level of the neighbourhood, they are experienced as being no longer as
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strong as they were in the first years, which causes a loss of the social control necessary to manage the community spaces. A third factor is that people, because of the
experiences with corruption of their leaders, lose confidence in the leaders or the
neighbourhood organisations as an institution. Inhabitants do accept a certain
personal profit for the leader, but if this profit becomes excessive in relation to the
improvements realised, leaders lose their legitimacy.
The role of the leaders of the neighbourhood organisations is very important.
This study confirmed the ‘Janus face’ of both good and bad qualities united in one
leader, as was described by de Wit (1993). ‘Good’ is taken to mean honest and acting
in representation of the inhabitants. Several cases of smaller- and larger-scale corruption in Pampas were presented. A theme that illustrated how personal interests of
leaders can contradict interests of the inhabitants is the issue of land tenure. Leaders
unwilling to lose the right to own several plots opposed a change in legal status from
‘cooperativa’ to asentamiento humano, whereas inhabitants were in favour of such a
change.
As an additional important characteristic, we found that it makes a difference
whether a leader is proactive (i.e. always busy searching for possibilities for
improvement and actively keeping track of the changes in the institutional framework), reactive (reacting when others take initiative and waiting for others to inform
him of changes in the institutional framework) or inactive (doing nothing, not even
reacting to opportunities offered).
With respect to the question ‘under what conditions’ do households and CBOs
undertake initiatives we found the following important conditions:
1 The level of consolidation reached: the younger the settlement, the more is undertaken. In older settlements organisations are less active in undertaking activities,
even regarding the collective needs that have not yet been met (adequate waste
management, green areas and pavement of roads and sidewalks).
2 The perceived strength of the social networks: in neighbourhoods where people
experience the social networks as less strong they find it more difficult to come to
collective action and/or maintain the community spaces.
3 The quality of the neighbourhood organisations: in neighbourhoods with a history of chronic corruption, people are less willing to continue to contribute to
activities of the neighbourhood organisations.
4 The political momentum: there are periods in which the situation in the governance system is more favourable for neighbourhood improvement than others.
Proactive and reactive leaders act on these possibilities.
That the neighbourhood organisations fall dormant and/or lose legitimacy does not
necessarily mean that all neighbourhood improvement comes to a standstill. There
are neighbourhoods where the catalyst role is taken over by the sectoral organisations such as the communal kitchens or the glass of milk committees. There are
neighbourhoods where the clean-up campaigns are taken over by the health workers, although they, too, stopped after a few years. The women of the neighbourhood
can be mobilised through the networks of these sectoral organisations, as happened
in República Democrática Alemana (box 9.2). It can even be the case that initiatives
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for neighbourhood improvement are in the hands of individuals. This was the case
for most of the initiatives for greening the area presented in this study.

11.2

Alliances between CBOs and external actors

The second question posed was: ‘What alliances do the community based organisations establish with external actors? The hypothesis was that the more alliances with
external actors the neighbourhood organisations establish, the more improvements
of the environmental conditions are realised (hypothesis 6).
Following the literature, ‘alliances’ were defined as relationships that meet the
following four criteria:
1 They involve two or more actors; (in this study thus an actor at the neighbourhood level and at least one external actor)
2 They represent a more or less enduring relationship between the actors (based on
a written or verbal agreement, informal or formal in nature);
3 They are mutually beneficial (without assuming equality between actors);
4 They find expression in concrete (physical) activities (Baud et al. 2000).
Firstly, we found that the neighbourhood organisations establish many contacts with
external actors. It is part of the neighbourhood leader’s job to constantly visit the
relevant offices and try to find support for the improvement of his neighbourhood.
Secondly, we found that there is not a direct correlation between the intensity of the
contacts built up and the concrete results. Although the district municipality is the
external actor the neighbourhood leaders most often turn to, this is not the actor that
is involved in the major improvements.
We made a distinction between two kinds of relations that the neighbourhood leaders developed with the external actors:
1 The relations that are more institutionalised with a clear set of procedures, such
as the relations with the water company, the credit schemes (FONAVI, BANVIP,
Banco de Materiales), and some of the NGOs (PRISMA, CIED). These relations led
to substantial improvements in the neighbourhood, which followed a clear
sequence.
2 The relations based more on personal contacts, stemming from a populist culture,
which either do not lead to many results (the district municipality), or to ad hoc
interventions (such as paving the roads in one cooperativa after the president
passed, in the cooperativa Ricardo Palma).
Only the first set of contacts merits the label ‘alliance’. In both the interventions from
the water company and related credit programmes, and in the relation with some of
the NGOs, there was a relationship of a certain duration, which benefited both partners and led to concrete results. Yet not all problems of ad hoc planning were
overcome even with this relationship. The integrated plan for sanitary infrastructure
for Pampas de San Juan, for instance, was never implemented: each neighbourhood
fought for their own sewer and water pipes. Despite such important shortcomings,

Summary and Conclusions

257

this study suggests that the interventions that resulted from an alliance are indeed
more effective than the interventions that are a result of the populist government
style (as shown in the case of APRA involvement in Alemana (boxes 6.4 and 9.2) or
ad hoc interventions (NGO CIUDAD and NGO farmaceuticos sin fronteras (10.3.3 and
10.3.4 ).
In Chapter 1, we introduced the scheme of Lee (1994) on the importance of alliances
with external actors. Lee indicated in his scheme that the more capital-intensive the
steps of improvement, the more the support of an external actor will be needed. The
general lines of his scheme were confirmed in this study. In general, the population
had to rely more on external actors for the more expensive improvements (domestic
water connection, electricity, paving the internal roads). Less capital-intensive
improvements such as on-site sanitation were often realised without external actors.
The process of improvement of the environmental conditions in Pampas and
Pamplona also showed a limitation of Lee’s scheme. By focusing on the ‘final stage’
of infrastructure provision, Lee’s scheme does not consider the incremental steps of
improvement that we found in Pampas and Pamplona. Taking up the elements
considered in this study allows us to refine Lee’s scheme on the importance of the
alliances with external actors in several respects:
– At the household level most issues are (as Lee indicated) addressed without seeking support from external actors. With respect to housing, however, we have to
differentiate between provisional housing and constructing in durable materials.
For constructing in durable materials, many inhabitants in Pampas turn to credit
schemes. Nevertheless, there are also households – especially in the cooperativas –
that construct using their own funds. In housing, the relationship with external
actors is of medium importance.
– Water. The inhabitants of settlements realise the first step of water provision by
water vendors on their own. In most cases, they also undertake the construction
of water storage tanks in front of their houses on their own. For the next step (a
public tap point) they need the water company, not because of the costs but
because they need to be connected to the existing system. With respect to the construction of the final connection to the drinking water and sewerage system, most
settlements depend heavily on external actors. Here it is because they need to be
connected to an existing system and because of the capital-intensive character of
the improvement. For the first step – domestic water tanks and water vendors –
the relationship with external actors is thus less important; for the next steps –
public tap point and domestic connections – it is very important.
– Roads. Settlements generally manage to realise the first step in road improvement
(opening up and levelling) without external assistance. For the second step (grading the roads) they only need the machinery. This machinery has to come from
somewhere, but the linkage with the external actor is not very important. For the
next steps (grinding and asphalting, which indeed are more capital-intensive) the
settlements depend on linkages with external actors again. For the first step the
linkages are thus less important, for the second step where machinery is needed
but the investment is not that capital-intensive the linkages are of medium importance, and for the last steps they are very important.
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– Waste management. Settlements can and do organise clean-up campaigns. From
the point of view of solid waste management, these efforts are hardly effective
when there are no linkages with external actors to ensure that the waste is transported and adequately disposed. We encountered very few efforts to organise
collection at the neighbourhood level, except for one cooperativa that arranged for
informal micro-enterprises to collect their waste. Linkages are thus less important
in keeping the neighbourhood clean, they are of medium importance in assuring
collection linkages (neighbourhoods can contract micro-enterprises to ensure
household collection) and for adequate transport and adequate disposal linkages
with external actors are very important.
– Green and Parks Households can and do green the area. They plant their gardens,
there are some spots of ‘collective green’ and, to a limited extent, they make their
own parks, too. For more ‘sophisticated parks’ or a horticulture project – both of
which occurred in the cooperativa 27 de Julio – they seek collaboration with external actors. For the first steps of creating green areas and parks linkages are thus
less important, for the more capital-intensive improvements of parks with sidewalks and benches linkages are of medium importance.
These conclusions can be summarised in the following figure:
Figure 11.1
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This discussion also makes it clear that different factors determine why the neighbourhoods have to rely on external actors. The first reason was indicated by Lee
(1994): for more capital- intensive improvements CBOs need external actors for
donations or access to credit schemes. A second reason is that neighbourhoods have
to be connected to existing infrastructural systems. A public tap point does not cost
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much, but it has to be connected to the drinking water system. In a similar way they
depend on an external actor to assure proper transport and disposal of household
waste. A third reason is when they may need heavy machinery, such as for levelling
the roads.

11.3

Contribution to the transition to sustainability

The third question posed was: what do the activities of households and CBOs
contribute to the transition to sustainability? To answer this question, we have to
relate the findings at the neighbourhood level to the level of the city and its wider
region, and we do have to take up several of the concepts as presented in the theoretical chapter.
For the transition to sustainability, it is a necessary condition that each actor widens
his scope to a level beyond his direct own responsibility and that underlying transfer
mechanisms are addressed. We stated that activities can be considered to contribute
to the transition to sustainability if the following conditions were met:
– Environmental consequences are not transferred over time or space;
– The horizon of responsibility is extended over time and scale, making this horizon converge more with the horizon of impact. For households, this implies
extension from the household to the neighbourhood level; for the neighbourhood
organisations, from the neighbourhood level to the level of a wider urban conglomerate such as the community of limited liability; and for the local government, from the municipal level to beyond the limits of their jurisdiction.
What happens from this point of view in San Juan de Miraflores will be summarised
in the sections below.
11.3.1 Addressing transfer mechanisms
Of course the process of urban development in San Juan de Miraflores has negative
impacts on the natural system through the extraction of resources (for drinking
water, energy, food, housing, transportation and the like) and the discharge of emissions (solid waste, wastewater, emissions). However, as indicated in the theoretical
chapter, in general these impacts in low-income neighbourhoods such as Pampas
and Pamplona are very small in comparison to wealthier neighbourhoods and cities.
The negative impacts of urban development in Pampas and Pamplona are to some
extent transferred to higher geographical levels of scale: wastewater ends up in the
complex of the stabilisation ponds, and waste that is collected ends up at illegal
dumpsites or at inadequately managed sanitary landfills. Other common transfer
mechanisms, which have to do with filtration and runoff, are not present in Pampas
and Pamplona because there is no rain to transport pollution.
The most obvious transfer mechanism is the one related to solid waste. In the
clean-up campaigns the waste is collected, but most often simply dumped elsewhere
or burned. The consequences are thus transferred towards or into neighbouring
areas.
At the household level, none of the activities can be considered to address any of
the transfer mechanisms identified. We can only conclude that through their efforts
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to green the area the inhabitants in Pampas and Pamplona individually contribute
on a limited scale to the goals of the green agenda. The activities of the CBOs – as
important as they are for neighbourhood consolidation and in addressing brown
agenda issues – do not address transfer mechanisms.
11.3.2 Extending the horizon of responsibility
To make the somewhat random limits of Bossel’s horizon of responsibility operational in the field, we used the geographical concepts of the face-block, the defended
neighbourhood and the community of limited liability. We found that the horizon of
responsibility of the inhabitants was indeed limited to the defended neighbourhood,
and sometimes even to the face-block. The household urban environmental management activities were often even limited to a smaller level of scale: the environment
immediately around the house.
The ‘horizon of responsibility’ coincides with the level on which people participate
in collective action. This horizon of responsibility changed throughout the consolidation process, reflecting the dynamics of collective action. In the first phases of
neighbourhood consolidation people strongly identify with the level of the defended
neighbourhood. This was reflected in the findings on social networks, participation
in neighbourhood affairs and participation in collective action. When the participation in these neighbourhood-oriented affairs declines, the horizon of responsibility
narrows, and becomes concentrated on the dwelling. This can even lead to what we
labelled ‘dormant streets’, where people no longer take care of the community
spaces.
In the course of the consolidation process people tend to concentrate on a smaller
territorial unit. Although this unit was expected to be the face-block, the face-block
turned out to be more differentiated than the literature suggests. The face-block, as
defined by Schwab (1992) as ‘the loosely organised network of acquaintances that are
recognised from face-to-face relations because they live on the same block and whose
boundaries are known only to its residents’, was not found.
The face-block turned out to be a concept of which the spatial boundaries altered
with the theme to which it related. In the first years of settlement formation, the basic
organisational form is the housing block (manzana) and people are organised at that
level. For the construction of water and sewerage, the face block changes, as people
then have to deal with the neighbours on the opposite side of the street. The territorial limits for an issue such as a park turned out to be difficult to identify. In the case
as described in Trebol Azul, people living around the area were clearly more
involved than others, but no one could identify at what scale in the neighbourhood
the issue should be dealt with. Thus the face block is not only loosely organised, the
boundaries are also flexible and change with the issue which is being addressed.
The fact that the horizon of responsibility of the majority of the inhabitants
narrows during the consolidation process indicates that collective urban environmental management activities in the long run do not extend the horizon beyond
one’s own responsibility. It is, as Riofrio (1990) indicated: ‘the things are undertaken
collectively because they have to be undertaken collectively and have to be undertaken before the people can start with the individual steps’.
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The activities of households and CBOs thus do not address existing transfer mechanisms over time and scale, and sometimes even cause transfers of consequences. In
the first years of consolidation the activities do extend the horizon of responsibility
from the home and the family to the level of the neighbourhood, but many of the
inhabitants narrow their horizon again after the basic needs of land tenure, water
and electricity have been met.
For neighbourhood leaders it is quite difficult to widen their scope beyond their
own neighbourhood. They literally ‘defend’ the neighbourhood, and proactive leaders search for as many improvements within the settlement’s boundaries as possible.
There even is a certain amount of competition between the different neighbourhoods
in this respect, and co-ordination between neighbourhoods to ensure, for instance,
proper road planning, is difficult to achieve. Thus the horizons of responsibility of
the leaders are not extended either.
In summary, although the households make considerable efforts to cope with the
environmental conditions, and CBOs play an important role in improving the environmental conditions, neither contributes much to the fundamental changes that are
a prerequisite for the transition to sustainability. This is not an attempt to blame
them; it is impressive what people accomplish out of their own efforts to build up the
neighbourhood. Moreover, neighbourhood leaders are not nominated to search for
sustainability; they are nominated to ‘defend’ the neighbourhood and search for
ways to make improvements. Neither do we wish to say that households and CBOs
are incapable of contributing to the transition to sustainability. However, the current
households and CBOs in Pampas and Pamplona are not making this contribution,
and they hardly can be expected to do so on their own. The neighbourhood is an
element in the system of the city, and for the transition to sustainability this system
element has to be incorporated into the wider system of the city.

11.4

Implications for the discussion on urban environmental management

In chapter 1 we indicated that an adequate theoretical framework for urban environmental management does not yet exist (Frijns & Mengers 1999). This study revealed
two of the major obstacles to developing such a framework. First of all, there is the
tension between the green and the brown agenda issues. This is not to say that it is
impossible to reconcile the two agendas. However, this study showed that the households, the CBOs and the municipality in San Juan de Miraflores do not address both
agendas in a coherent way. This can be partly explained by the second obstacle: there
is a tension between territorially oriented actors and approaches and the sectorally
oriented actors and approaches. This was a tension we found between the district
municipality on the one hand and the sectoral agencies (water and electricity companies, road-improvement programmes) on the other. But interestingly enough, we
found it repeated at the neighbourhood level between the neighbourhood organisations (territorially focused) and the sectoral organisations (comedores, glass of milk
committees and health workers). In the very first years of neighbourhood formation,
when land tenure issues still have to be resolved, the focus is territorial. In the second
phase, the phase in which the domestic water and electricity connections have to be
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installed, the territorial focus already demonstrates its limitations. Although the
neighbourhood organisations still function well in this phase, their focus on their
‘defended neighbourhood’, which does not take the relations with the neighbouring
settlements into account, hampers efficient planning and implementation of basic
services. Each neighbourhood had to fight for its own pipes and wires. At both the
neighbourhood and government level these existing tensions are aggravated because
of diverging interests and power struggles between actors. For instance, the municipality of San Juan de Miraflores does not want to transport waste to the transfer
point of Lima Metropolitana situated in San Juan de Miraflores, simply for political
reasons; the mayor of San Juan de Miraflores and of Lima Metropolitana are from
different political parties. It is also about power: the mayor of San Juan de Miraflores
is contesting the right of Lima Metropolitana to build a transfer plant in the territory
of San Juan de Miraflores. Similarly, it is not always because of a divergence between
territorial and sectoral interests that neighbourhood organisations and the sectoral
organisations in the neighbourhood may not work together. Other interests and
struggles about power can lay behind these quarrels.
To come to a more comprehensive approach to urban environmental management
we thus have to analyse in far more detail the governance and management structure of
each sectoral issue in its territorial context. And for proper urban environmental
management (i.e., addressing both agendas) defining the territory has two dimensions: the one set by the human system, and the one set by the natural system.
The issue of water is taken as an example. There is a human system: a certain set
of actors producing, consuming and discharging water. There is a territory in which
they live, and where the governance system is set up to manage their common
resource. The boundaries set by the governance system do not necessarily coincide
with the boundaries set by the ecosystem. Most often the water catchment area from
which a certain city is serviced lies outside the city’s boundaries. We thus do need an
analysis from the natural system perspective, that indicates the outside limits for
sustainable use of a certain resource, and that indicates the ecoregion that should be
taken as the territory in which the resource use has to be managed. Secondly, the
analysis should include the service provision network – both in technical as in
management terms – that channels the resource through the city. In this case the
analysis should be focused on the way natural water resources are channelled
through the water provision network into drinking water for urban inhabitants or
into water used for industrial production. Furthermore, the analysis should include
the competing demands made on resources by different groups of urban and rural
inhabitants, the conflicts concerning the resource’s use, and the possibility of reducing such conflicts. To address the transition to sustainability, it furthermore is
necessary for such an analysis to include the question of how more participatory
forms of governance influence the equitability of the resource use socially, spatially
and over time (Marvin & Guy 1997, Baud & Hordijk, 2000). Only such an analysis,
that combines an understanding of the dynamics in the human system with an
understanding of the natural system and the interactions between the two, will indicate where and how green and brown agenda issues can be reconciled.

Summary and Conclusions
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A second issue to be reconsidered is the role assigned to CBOs in urban environmental management, especially as it is defined in policy documents. In the general
discussion on the role of CBOs in urban environmental management, their role is
often confined to participation in city-wide consultations, or at best ‘voicing the
needs of the poor’. This study shows that CBOs are capable of doing much more
than that. CBOs achieve important improvements in addressing brown agenda
issues on their own.
They can achieve even more in this respect when they manage to establish alliances with other actors. Lee (1994) assigned the catalyst role in this process to NGOs.
This study has proven that these processes are initiated by the inhabitants themselves, through collective action. For environmental management at the
neighbourhood level, much can be expected of an approach that starts from the initiatives undertaken at the neighbourhood level and supports these initiatives. This
contrasts the current approach, in which overall programmes are developed that
often neglect existing initiatives. Given the fact that CBOs do achieve impressive
results on their own or with little outside assistance, proposals as those of Hardoy &
Satterthwaite for setting up community development funds to which the CBOs can
turn (see introduction) should be given a try. Yet this study also showed the importance of carefully tailoring such an approach. ‘CBOs’ is a generic term for a wide
variety of organisations. The kind of CBO playing the catalyst role in Pampas and
Pamplona changed during the process of neighbourhood consolidation from the
territorial to the sectoral organisations. For the issues relevant in the first years of
settlement formation, neighbourhood organisations seem to be the appropriate partner for environmental improvement. In later stages of the consolidation process
women’s organisations may take over this role.
This study also indicated that an approach that starts from the initiatives at neighbourhood level will not be easy to implement. We have shown the capabilities of
inhabitant and CBOs, but on the other hand we have also indicated several limitations. Some of these constraints, such as the lack of human and financial resources,
can be overcome if the CBOs receive direct support from NGOs or other actors. A
second issue of concern is the quality of the leaders, both male and female. We differentiated between proactive, reactive and inactive leaders, where the latter do little to
realise improvements in their settlements. Furthermore, one cannot take it for
granted that leaders represent the interests of the members of their organisations.
Support to CBO-initiated activities should thus also start from a broader base than
‘just the leaders’.
CBO performance can also be weakened as a consequence of diverging interests
within the community. This study confirmed Douglass’s (1997) statement that we
should not assume ‘that the poor are simply too busy being poor’ to care about environmental improvement, but we also found Lee’s (1994) remarks confirmed: the
actual social, economic and political heterogeneity at the neighbourhood level affects
collective efforts to manage the neighbourhood environment. The potential role of
CBOs has to be envisaged within this context of diverging or even conflicting interests over the management of a common resource.
The last constraint of CBOs in managing the neighbourhood environment is that
of the limitations of their horizon of responsibility. Under current conditions as
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encountered in Pampas and Pamplona it is beyond the capacities of CBOs to address
transfer mechanisms and/or to widen their scope beyond neighbourhood levels. It is
up to external actors to ensure coherence between environmental management and
planning efforts from the different neighbourhoods.
For a ‘transition to sustainability’ the involvement of external actors with broader
scopes is indispensable. This confirms the need, as Devas (1999) noted, to search for
the middle ground between the top-down and the bottom-up approaches.
This study should thus not be taken as a plea for ‘leaving the responsibility for
solving neighbourhood problems to neighbourhood organisations’. Rather it should
be taken as a plea to turn the general concept of participation upside down. We are
presently often searching for ways to involve people in low-income neighbourhoods
in projects by external actors. Perhaps it is time to search for ways in which the external actors can participate in the initiatives undertaken by the inhabitants.

SAMENVATTING

De discussie over duurzame stedelijke ontwikkeling heeft het afgelopen decennium
snel terrein gewonnen. Daarin is het begrip ‘duurzame stedelijke ontwikkeling’ op
de meest uiteenlopende wijze gedefinieerd. Meestal behelst het begrip echter in
ieder geval de drie bekende componenten van ‘duurzame ontwikkeling’: een streven
naar economische groei en efficiency, het beschermen van het natuurlijk milieu en
het bereiken van een grotere sociale gelijkheid en democratisering. Het wordt in de
discussie, in navolging van Hardoy et. al (1992) steeds gebruikelijker om het begrip
‘duurzaam’ te reserveren voor ecologische duurzaamheid, en de andere doelstellingen onder te brengen onder het kopje ‘ontwikkeling’.
Inmiddels is er ook een groeiende consensus dat het bereiken van ‘duurzame
ontwikkeling’ vooralsnog een utopie is, en dat het realistischer is te spreken van een
‘transitie naar duurzaamheid’. Het proces van deze traditie kent tenminste twee
noodzakelijke voorwaarden.
1 Veel milieuproblemen ontstaan door dat we de (milieu)gevolgen van ons handelen kunnen afwentelen, over de dimensies van ruimte en tijd. Zo worden afval en
afvalwater over het algemeen afgevoerd. Daarmee is het afvalprobleem niet
opgelost, alleen naar een plek buiten ons blikveld verplaatst (afwenteling in de
ruimte). De wijze waarop wij nu de natuurlijke hulpbronnen (over) exploiteren
heeft over het algemeen nog geen gevolgen voor de huidige generatie, maar wel
voor toekomstige generaties (afwenteling in de tijd).
2 De mens heeft een beperkte ruimte- en tijds-’horizon’. Hij overziet de
(milieu)gevolgen van zijn handelen slechts in beperkte mate.
Voor de transitie naar duurzaamheid is het dus nodig dat enerzijds de afwentelingsmechanismen worden aangepakt, en dat anderzijds de horizon van de actoren wordt
vergroot. Op huishoudniveau betekent dit van familie naar buurtniveau, voor een
lokale overheid betekent het, dat ook de (milieu)gevolgen van stedelijke productie
en consumptie op het stedelijke ommeland in de beleidsontwikkeling worden
meegenomen.
De rol die stedelijk milieu management te spelen heeft in dit palet is niet eenduidig
gedefinieerd. Waar het de steden in de ontwikkelingslanden betreft worden er in
feite twee agenda’s onder de noemer ‘stedelijk milieu management’ gebracht. De
eerste is de agenda van het beschermen van de natuurlijke hulpbronnen en het
ecosysteem (de groene agenda), de tweede is de agenda van die milieucondities
rondom woning en werkplek die een direct gevolg hebben voor de gezondheid van
de mens (de bruine agenda). Onder de groene agenda vallen problemen als de
verslechtering van de staat van natuurlijke hulpbronnen (door overexploitatie of
vervuiling), het afnemen van de biodiversiteit, het broeikaseffect en de schade aan de
ozonlaag. Onder de bruine agenda vallen de problemen als het gebrek aan
265

266

Samenvatting

voldoende en veilig drinkwater, slechte drainage, gebrekkig afvalmanagement,
luchtvervuiling binnenshuis en het wonen op gevaarlijke plekken. De doelstellingen
van beide agenda’s kunnen conflictief zijn. Zo kan de doelstelling ‘reductie van het
watergebruik’ in strijd zijn met de doelstelling ‘verbeterde toegang tot drinkwater
voor iedereen’. Effectief milieumanagement dient beide agenda’s simultaan aan te
pakken, en de mogelijke spanning tussen ‘bruine’ en ‘groene’ doelstellingen op te
lossen.
De belangrijkste actor in het formuleren en implementeren van stedelijk milieumanagement is de lokale overheid. De overheid kan dit echter niet alleen, zij is
aangewezen op allianties met andere actoren: de nationale overheid, de openbare
nutsbedrijven, de private sector. Maar ook de bewoners en bewonersorganisaties
spelen een belangrijke rol. In de meeste beleidsdocumenten wordt het belang van
‘bevolkingsparticipatie’ in het stedelijk (milieu) management benadrukt. In deze
documenten wordt er vanuit gegaan, dat bewoners en hun organisaties participeren
in projecten en programma’s die door andere actoren worden ontwikkeld. De meeste
arme wijken in steden in ontwikkelingslanden worden op eigen initiatief van de
bewoners en uit hun eigen middelen gebouwd. Deze studie gaat uit van de
activiteiten die de bewoners zelf ondernemen. Drie vragen staan hierbij centraal:
1 Welke activiteiten ondernemen de huishoudens en de buurtorganisaties ten einde
de milieucondities in hun wijk te verbeteren?
2 Welke allianties sluiten zij met andere actoren om de milieucondities in hun wijk
te verbeteren?
3 Welke bijdragen leveren de huishoudens en de buurtorganisaties aan stedelijk
milieumanagement en aan de transitie tot duurzaamheid?
Het onderzoek is uitgevoerd in één van de perifere arme districten in Zuid Lima: San
Juan de Miraflores. In twee sectoren van San Juan de Miraflores – Pampas de San
Juan en Pamplona – werden 47 buurten onderzocht. De buurten vertonen voor wat
betreft hun consolidatieniveau een grote heterogeniteit. Er zijn buurten waar iedereen nog in strooien of houten hutjes woont, het water bij waterverkopers moet
worden gekocht, het afval niet wordt opgehaald en waar je alleen kunt komen langs
een smal geitenpaadje over steile rotsen. Deze buurten zijn allemaal na 1989
ontstaan. In oudere buurten (variërend van 10 tot 30 jaar oud) zijn de huizen van
baksteen of beton, is de waterleiding en riolering aangelegd, wordt het afval opgehaald – zij het onregelmatig – en zijn de straten soms zelfs al geasfalteerd. Zowel de
aard van de milieumanagementactiviteiten als de deelname van bewoners aan
collectieve activiteiten verschillen aanzienlijk per buurt.
De natuurlijke omstandigheden in Lima zijn niet de meeste ideale voor stedelijke
ontwikkeling. Lima ligt in een smalle strook woestijn, ingeklemd tussen de uitlopers
van het Andesgebergte en de Stille Oceaan. Er zijn slechts weinig natuurlijke hulpbronnen. En de natuurlijke hulpbronnen die er zijn – de aquifer, de vruchtbare
landbouwgronden in de riviervalleien en de maritieme hulpbronnen – worden
ernstig bedreigd als gevolg van overexploitatie en vervuiling. Tengevolge van de
koude Von Humboldtstroom die langs de kust stroomt ontstaat thermische inversie.
Negen maanden per jaar is de lucht bedekt, en de luchtvervuiling die ontstaat blijft

Samenvatting

267

boven de stad hangen. Er valt slechts ongeveer 10mm regen per jaar, waarmee het
woestijngebied één van de droogste ter wereld is. Drinkwater wordt voornamelijk
gewonnen uit de rivier de Rimac. Een klein deel wordt uit grondwater gewonnen.
Overexploitatie van het grondwater heeft geleid tot een sterke daling van de grondwaterspiegel (op sommige plekken zelfs met 40 meter over de afgelopen 50 jaar). Ten
gevolge van de grondwaterspiegeldaling raakt steeds meer van de toch al schaarse
landbouwgrond rondom Lima verzilt, en drogen natuurlijke bronnen uit. De belangrijkste ‘bruine’ milieuproblemen in Lima zijn het gebrek aan voldoende en veilig
drinkwater, gebrek aan riolering en het inadequate afvalmanagement. De belangrijkste ‘groene’ milieuproblemen zijn de overexploitatie van de zoetwatervoorraden, de
verstoring van de hydrobiologische kringloop en de vervuiling van de oceaan. Lima
heeft verder een ernstig tekort aan groenvoorzieningen. De mate van luchtvervuiling
is zowel een ‘bruin’ als een ‘groen’ probleem. Enerzijds leiden de stofdeeltjes in de
lucht tot gezondheidsproblemen, anderzijds dragen de emissies van de industrie en
de vele (oude) auto’s bij aan de mondiale milieuproblemen.
In het onderzoeksgebied – Pampas de San Juan en Pamplona – worden deze milieuproblemen nog sterker ervaren. Als gevolg van het ontbreken van infrastructuur en
van ratsoenering door het waterleidingbedrijf is de drinkwatervoorziening nog
slechter dan voor de stad als geheel, en moeten ook veel mensen het doen zonder een
aansluiting op de riolering. De vuilophaal is onregelmatig, en ontbreekt in de jongste
buurten zelfs geheel. Doordat de meeste wegen niet geasfalteerd zijn ontstaat er een
stofwolk bij iedere auto die langskomt. Er zijn nauwelijks parken. De bewoners
klagen over ongedierte en over overlast van de waterzuiveringsbekkens.
De bewoners van Pampas de San Juan en Pamplona verweren zich op verschillende
manieren tegen deze slechte milieucondities, zowel op het niveau van het
huishouden als georganiseerd in de buurtorganisaties (juntas vecinales) of in sectorale
organisaties (zoals gaarkeukens, gezondheidsorganisaties en ‘glas melk comités)
Op het niveau van het huishouden vonden we de volgende milieumanagement
activiteiten:
– Intern watermanagement (zuinig zijn met water, water koken om de bacteriën te
doden, water meermaals gebruiken).
– Afvalscheiding (op zeer beperkte schaal)
– Schoonmaken van straat of woonblok
– Opruimen van bouwafval
– Straten nat spuiten om het opwaaien van stof tijdelijk te verminderen
– Het aanplanten van kleine tuinen en/of bomen
– Het aanplanten van buurtparken
– Het onderhouden van buurtparken
Ten eerste valt op dat dit voornamelijk activiteiten zijn om om te gaan met de slechte
milieucondities. Slechts het aanplanten van tuinen en parken is een activiteit die het
milieu verbetert. Ten tweede bleken deze activiteiten zich sterk te concentreren op de
omgeving direct rondom de woning. Ten derde richten alle activiteiten – met uitzondering van het planten en verzorgen van groen – zich op de bruine milieuproblemen.
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Ook de activiteiten die collectief worden ondernomen richten zich vooral op de
bruine milieuproblemen. In de eerste jaren van buurtconsolidatie zijn het vooral de
buurtorganisaties die initiërend optreden en als vehikel voor collectieve actie
worden gebruikt. De buurtorganisaties zijn verantwoordelijk voor het verzekeren
van het eigendomsrecht op de grond. Pas als dat verzekerd is kan er gewerkt worden
aan verbetering. De buurtorganisaties zijn verantwoordelijk voor het aanleggen van
wegen (zowel de eerste aanleg als de verschillende stappen tot verbetering), voor het
verzorgen van de drinkwatervoorziening (eerst de waterverkopers naar het dorp
halen, dan een publiek tappunt aangelegd krijgen, en uiteindelijk ook de aansluiting
op drinkwaterleiding en riolering realiseren). In de eerste jaren van buurtontwikkeling organiseren de buurtorganisaties collectieve opruimdagen, waarin de
buurt wordt schoongemaakt.
Hoewel het de nodige tijd vergt – veel buurten wachtten tien jaar of zelfs langer
op de aanleg van de waterleiding – zijn de meeste buurten uiteindelijk succesvol in
het realiseren van deze verbeteringen. De meeste buurten in Pampas en Pamplona
hebben enige vorm van zekerheid over hun recht op de grond, alle buurten die voor
1990 ontstonden hebben inmiddels een aansluiting op drinkwater en riolering, in
veel buurten zijn de straten in ieder geval geschaafd, en in steeds meer buurten zelfs
geasfalteerd.
Net als de activiteiten van de huishoudens, zijn de activiteiten van de buurtorganisaties vooral gericht op de ‘bruine’ milieuproblemen. De schaal waarop deze
collectieve activiteiten zich richten is die van de buurt. In tegenstelling tot de activiteiten van de huishoudens – die vooral gericht zijn op verweer tegen de slechte
omstandigheden – zijn de activiteiten die via de buurtorganisaties worden ondernomen duidelijk op verbetering gericht. En op de langere duur dus met succes.
Het vergelijken van de deelname van de bewoners aan deze door de buurtorganisatie geïnitieerde activiteiten in buurten van verschillende leeftijd, bracht een
interessante dynamiek aan het licht. De buurtorganisaties zijn het meest actief, en de
deelname van de bewoners aan deze activiteiten is het hoogst, in de eerste jaren van
buurtconsolidatie. Dat zijn de jaren dat alle wegen moeten worden aangelegd, de
watervoorziening nog geheel moet worden opgebouwd, het grondeigendom moet
worden zeker gesteld. Dit zijn allemaal activiteiten die uitsluitend collectief kunnen
worden ondernomen, en die de voorwaarde scheppen voor verdere stappen op individueel niveau. Het moment deze noodzakelijkerwijs collectieve voorzieningen zijn
gerealiseerd valt samen met het moment dat de bewoners gaan investeren in het
bouwen van stenen huizen. Dat is een moment dat er veel veranderingen gaan
optreden. Het bouwen in steen of beton wordt door veel huishoudens in een buurt
tegelijk ondernomen. Ten eerste moeten ze wachten op hun eigendomsrecht op de
grond, en ten tweede werken verschillende kredietprogramma’s het liefst met
groepen huishoudens. Er komt dus een heleboel bouwmateriaal tegelijk de buurt
binnen. De straten raken versperd, en voor het bouwafval dat wordt geproduceerd
hebben de bewoners eigenlijk geen oplossing. Dat wordt veelal gedumpt in de
publieke ruimten: op straat en in de parken. Het is de periode dat het moeilijk is om
de buurt nog samen schoon te houden. De belangstelling voor deelname aan de
buurtorganisatie neemt af: bewoners concentreren zich nu op hun eigen huis.
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In theorie zouden de bewoners na deze bouwfase zich opnieuw op collectieve activiteiten kunnen richten. Er zijn in die fase nog verschillende problemen onopgelost.
De bewoners klagen over al het rondslingerende afval, over de gebrekkige toestand
van de (ongeasfalteerde) wegen en over de het gebrek aan groen. Toch leidt het
ervaren van deze problemen in veel mindere mate tot collectieve activiteiten dan in
de eerste fase van buurtontwikkeling. Voor deze afname van de collectieve actie zijn
verschillende factoren aan te wijzen.
De eerste – en waarschijnlijk belangrijkste factor – is, dat de meest essentiële verbeteringen (eigendomszekerheid, water en electriciteit) gerealiseerd zijn. Er is beter te
leven met ongeasfalteerde wegen en rondslingerend vuil, dan zonder een aansluiting op het waterleidingnet of zonder electriciteit. Een tweede factor is dat mensen
ervaren dat de sociale netwerken in de buurt aan kracht verliezen. Ze krijgen het niet
meer voor elkaar zich te organiseren, teveel mensen onttrekken zich aan gemeenschappelijke activiteiten, sanctiemechanismen die voor de toekenning van de
eigendomstitel functioneerden (middels de dreiging uitgesloten te worden) werken
niet meer. Een derde factor is dat er tijdens het proces van buurtconsolidatie in
Pampas en in Pamplona veel sprake was van grotere en kleinere gevallen van
corruptie bij leiders en functionarissen. De buurtbewoners accepteren een bepaalde
mate van corruptie – steekpenningen aannemen of geld ‘van de buurt’ achterover
drukken. Als deze corruptie te grote vormen aan gaat nemen verliezen de bewoners
echter het vertrouwen in het instituut ‘buurtleider’ of ‘buurtorganisatie’, en zijn zij
niet langer bereid daarin te investeren, niet in termen van geld, noch in termen van
arbeidskracht.
Dit is een fase waar in sterke mate het verschil tussen ‘droom’ en ‘daad’ zichtbaar
wordt. De bewoners hebben veel last van het rondslingerend afval, de gebrekkige
wegen en de schaarste van het groen. In workshops werd duidelijk hoe sterk mensen
zich een andere omgeving ‘dromen’. Tijdens de in dit onderzoek gehouden workshops werden vaak ter plekke plannen gemaakt om weer wat aan de leefomgeving
te gaan verbeteren: samen opruimen, eenvoudige parken aanleggen, opnieuw bij de
gemeente om machines gaan vragen om de straten te schaven. In de meeste gevallen
liepen dergelijke plannen al snel stuk op het niet meer georganiseerd krijgen van de
buurtbewoners.
Niet in alle buurten kwam er na de fase van ‘individuele huizenbouw’ een eind
aan de verbeteringen. Twee factoren bleken van belang voor verdere verbeteringen
in de buurt. Ten eerste de kwaliteit van het leiderschap. We onderscheidden
proactieve, reactieve en inactieve leiders. Proactieve leiders zoeken voortdurend
naar mogelijkheden projecten in hun buurt te organiseren. Als een leider actief blijft
kan dat ook in latere fasen van buurtconsolidatie nog tot verbeteringen leiden.
Reactieve leiders volgen wat elders gebeurt, en reageren daarop. Inactieve leiders
doen helemaal niets meer, in het ergste geval hinderen zij zelfs initiatieven van
anderen.
Van groter belang echter is of een buurt nog andere katalysatoren kent. In veel
buurten verliezen de buurtorganisaties aan slagkracht, maar komen er andere organisaties op, in het bijzonder de vrouwenorganisaties. In oudere buurten waren deze
organisaties veel effectiever in het mobiliseren van hun leden dan de buurt-
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organisaties. Ook zijn er buurten waar mensen individueel initiatief gaan nemen om
verbeteringen voor de buurt als geheel tot stand te brengen.
Voor veel verbeteringen zijn de bewoners en hun organisaties aangewezen op andere
actoren in de stedelijke arena. In het algemeen kan gesteld worden dat hoe meer
kapitaal een bepaalde verbetering vergt, hoe groter de afhankelijkheid van externe
actoren. Het maken van latrines of het aanleggen van tuinen kunnen bewoners op
eigen kracht, voor het aanleggen van de waterleiding of het asfalteren van de wegen
zijn zij veelal aangewezen op anderen. Er zijn ook andere factoren die deze afhankelijkheid bepalen. Het aanleggen van een publiek tappunt is niet kostbaar, een buurt
kan het zelf financieren. Men is in dit geval echter toch aangewezen op de samenwerking met het waterleidingbedrijf, omdat ook het publieke tappunt op het
bestaande leidingennet moet worden aangesloten. Iets vergelijkbaars geldt voor het
afvalmanagement. Bewoners zijn weliswaar in staat de buurten schoon te houden,
voor het transport en adequaat verwerken van afval zijn ze afhankelijk van anderen.
Alle buurtleiders onderhielden een variëteit aan contacten met externe actoren zoals
de lokale overheid, provinciale overheid, de nationale overheid en het waterleidingbedrijf. Ook waren er in de afgelopen twintig jaar een (zeer beperkt) aantal NGOs
actief. Ten eerste bleek dat het aantal en de intensiteit van de contacten onderhouden
met een actor niet noodzakelijkerwijs een relatie vertoonde met het gerealiseerd krijgen van concrete verbeteringen. Zo steken buurtleiders veel tijd in het onderhouden
van contacten met de gemeente, zonder dat dit tot veel directe resultaten leidt. De
interventies van de gemeente zijn kleinschalig (een betonnen sportveld, een dak op
een gaarkeuken), ad hoc, en ingegeven door politieke motieven. De relaties met
kredietprogramma’s en het waterleidingbedrijf hebben een ander karakter. Hier is
sprake van een langdurige relatie die volgens een duidelijke procedure verloopt, en
die tot concrete resultaten leidt. Slechts deze laatste geïnstitutionaliseerde vorm van
relatie kunnen we met recht een alliantie noemen.
Op grond van het bovenstaande kunnen we concluderen dat huishoudens en buurtorganisaties in perifere wijken in Lima een significante bijdrage leveren aan het
stedelijk milieumanagement. Met name langs de weg van collectieve actie worden
de problemen van de bruine agenda met succes aangepakt.
Deze studie laat ook de beperkingen van het eigen initiatief van bewoners en buurtorganisaties zien. Deze initiatieven richten zich vooral op de bruine agenda, en
slechts in zeer beperkte mate (het planten van bomen) op de groene agenda. Ten
tweede blijken er ook binnen de buurt veel spanningen en belangentegenstellingen
te zijn. Deze belangentegenstellingen spitsen zich vaak toe op conflicten tussen de
bewoners en de leiders, of tussen de overwegend door mannen gedomineerde
buurtraad en de vrouwen organisaties. Interne spanningen en corruptie kunnen het
proces van buurtverbetering ernstig hinderen.
Ten derde kenmerkt stedelijk milieu management zich in z’n algemeenheid door een
spanningsveld tussen territoriaal georiënteerde actoren en hun doelstellingen enerzijds, en sectoraal georiënteerde actoren en doelstellingen anderzijds. In San Juan de
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Miraflores werd deze spanning zichtbaar tussen de lokale overheid enerzijds, en
bijvoorbeeld het waterleiding bedrijf anderzijds. Dezelfde spanning herhaalt zich op
buurtniveau. De buurtorganisaties zijn sterk territoriaal georiënteerd. Dit kan tot
problemen leiden als de nadruk op de buurt als eenheid strijdig is met de sectorale
benadering. Dat resulteert er in dat bijvoorbeeld wegen niet op elkaar aansluiten, of
de onderlinge aansluiting van het per buurt aangelegde waterleidingnet gebrekkig
is. In de dynamiek van het buurtconsolidatieproces kan de katalyserende rol van de
buurtorganisatie gaandeweg worden overgenomen door sectorale organisaties zoals
bijvoorbeeld de gaarkeukens.
Een bijdrage aan de transitie naar duurzaamheid zoals gedefinieerd in deze studie
(het aanpakken van afwentelingsmechanismen en het vergroten van de horizon van
verantwoordelijkheid van de actoren) leveren de huishoudens en buurtorganisaties
niet. Om tot een transitie naar duuzaamheid te komen is een actor op een hoger
schaalniveau nodig, die de bijdrage van de buurtbewoners en organisaties invoegt in
het milieumanagement van de stad als geheel. Dit vergt echter een nieuwe benaderingswijze van het begrip ‘bevolkingsparticipatie’. Op dit moment richt ‘bevolkingsparticipatie’ zich sterk op het streven bewoners en hun organisaties te laten
participeren in programma’s en projecten van externe actoren. Het wordt tijd te
onderzoeken hoe externe actoren zo zouden kunnen participeren in de initiatieven
van de bewoners, dat dat wat de bewoners op eigen kracht ontwikkelen wordt
ondersteund, en een bijdrage gaat vormen aan duurzame stedelijke ontwikkeling.

SINOPSIS

La discusión sobre el desarrollo urbano sostenible ha ganado terreno rápidamente en
la última década, y el concepto mismo ha sido definido de los modos más
contrastantes. Por lo general, el concepto de desarrollo urbano sostenible comprende
los tres componentes conocidos del desarrollo sostenible: la aspiración hacia crecimiento y eficiencia económico, la protección del medio ambiente natural, y el reto de
lograr un mayor grado de equidad social y democratización. En esta discusión, siguiendo los pasos de Hardoy et al. (1992), es cada vez más común reservar el concepto
de sostenibilidad para el aspecto ecológico y clasificar las otras metas dentro de la
categoría de desarrollo. Entretanto, el creciente consenso es que el logro de un
desarrollo sostenible es todavía una utopía, y que es más realista hablar de una
“transición hacia la sostenibilidad”. El proceso de esta transición tiene por lo menos
dos condiciones necesarias:
1 Muchos problemas relacionados al medio ambiente ocurren debido a que
podemos transferir los efectos ecológicos de nuestras acciones a través de las
dimensiones del espacio y el tiempo. Por ejemplo, desechos y aguas residuales
son transportados de este modo. Esto no soluciona el problema de los desechos:
simplemente lo traslada a otro lugar fuera de nuestro campo visual (transferencia
el espacio). El modo en que actualmente sobreexplotamos los recursos naturales
aún no tiene –hablando en términos generales– efectos sobre las generaciones
presentes (transferencia en el tiempo).
2 El ser humano tiene un horizonte limitado de espacio y de tiempo, y percibe los
efectos ecológicos de sus acciones sólo de forma limitada.
Por eso, para fines de la transición hacia la sostenibilidad es necesario tomar los
mecanismos de transferencia por las riendas, y al mismo tiempo ampliar el horizonte
de los actores. A nivel familiar eso significa ampliar el horizonte hacia un nivel de
barrio, mientras que para los gobiernos locales implica que los impactos ecológicos
de la producción y consumo urbanos sobre los entornos de la ciudad también son
incluidos en el desarrollo de políticas.
El rol que la gestión urbana ambiental juega en este panorama no se ha definido
unívocamente. En lo que concierne a las ciudades de países en desarrollo, existen en
realidad dos agendas bajo el denominador de gestión urbana ambiental. La primera
es la agenda de protección de los recursos naturales y el ecosistema (la agenda
verde), y la segunda está relacionada a las condiciones ambientales que rodean a
viviendas y lugares de trabajo y que tienen efectos directos sobre la salud (la agenda
marrón). La agenda verde incluye problemas como el deterioro del estado de recursos naturales (causadas por la sobreexplotación y polución), la reducción de la
biodiversidad, el efecto de invernadero y el daño a la capa de ozono. La agenda
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marrón incluye problemas tales como la escasez de agua potable salubre, desagües
inadecuados, un deficiente manejo de desechos, polución dentro de hogares y la
vivienda en lugares peligrosos. Las metas de ambas agendas pueden estar en mutuo
conflicto. Por ejemplo, la meta de reducción de uso de agua puede contradecir
aquella de un mejorado acceso a aguas potables para todos. Una gestión ambiental
efectiva deberá dirigir ambas agendas simultáneamente, solucionando las posibles
tensiones entre las metas “marrones” y “verdes”.
El actor más importante en el proceso de fórmula e implementación de la gestión
urbana ambiental es el gobierno local. No obstante, el gobierno no puede lograr esto
solo, y necesita alianzas con otros actores como el gobierno nacional, compañías
públicas de utilidades y el sector privado. Asimismo, habitantes y sus organizaciones juegan un papel importante en este proceso. En la mayoría de documentos de
política se enfatiza el interés de la participación de la población en la gestión urbana
ambiental. En estos documentos esta asumido que habitantes y sus organizaciones
participan en proyectos y programas desarrollados por otros actores. La mayor parte
de barrios pobres en ciudades de países en desarrollo son construidos por iniciativa
propia de los habitantes y con sus propios medios. Este estudio está basado en las
actividades que los mismos habitantes emprenden. Las principales interrogantes
son:
1 ¿Qué actividades emprenden familias y organizaciones vecinales para mejorar las
condiciones ambientales de sus barrios?
2 ¿Qué alianzas forman con otros actores para mejorar las condiciones ambientales
en sus barrios?
3 ¿Cuáles son las contribuciones de familias y organizaciones vecinales a la gestión
urbana ambiental y la transición hacia la sostenibilidad?
El estudio se ha llevado a cabo en San Juan de Miraflores, uno de los distritos pobres
de la periferia del sur de Lima. En dos sectores de San Juan de Miraflores –Pampas
de San Juan y Pamplona– se estudiaron 47 barrios. Estos barrios demuestran un alto
grado de heterogeneidad en lo que se refiere a su nivel de consolidación: hay barrios
en los que la gente aún vive en chozas de esteras o madera y compra el agua de
vendedores, donde la basura no es recogida y a los cuales sólo se puede llegar a
través de una estrecha trocha que va sobre empinadas rocas. Todos estos barrios
surgieron después de 1989. En barrios más antiguos (que varían de 20 a 30 años de
existencia) las casas son de ladrillos o cemento y tienen servicio de abastecimiento de
aguas y desagüe, la basura es recogida (si bien irregularmente) y algunas calles están
asfaltadas. Tanto la naturaleza de las actividades de gestión ambiental como la
participación de los habitantes en actividades colectivas son considerablemente
diferentes en cada barrio.
Las condiciones naturales de Lima no son las más ideales para el desarrollo urbano.
Lima se halla en un estrecho desierto entre los brotes de la Cordillera de los Andes y
el Océano Pacífico. Hay pocos recursos naturales, y los que existen –el acuífero, los
fértiles campos agricultores en los valles de los ríos y los recursos marítimos– están
seriamente amenazados como resultado de sobreexplotación y polución. El efecto de
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la corriente submarina fría Von Humboldt, que fluye a lo largo de la costa, es una
inversión térmica. El cielo está cubierto nueve meses al año y la polución permanece
flotando sobre la ciudad. Sólo caen unos 10 mm. de lluvia al año, haciendo de éste
uno de los desiertos más secos del mundo. El agua potable viene principalmente del
río Rímac, y una pequeña parte es obtenida de aguas freáticas. La sobreexplotación
de las aguas freáticas ha causado una gran reducción de niveles (llegando en algunos
lugares hasta 40 metros durante los últimos 50 años). Como resultado de esta reducción en el nivel de aguas freáticas se produce una creciente salinización del ya escaso
campo de cultivo en el área de Lima, secándose las fuentes naturales. Los mayores
problemas “marrones” en Lima son la escasez de aguas potables salubres, la falta de
desagües y el inadecuado manejo de desechos sólidos y líquidos. Los principales
problemas “verdes” son la sobreexplotación de las provisiones de agua dulce, el trastorno de los ciclos hidrobiológicos y la polución del océano. El grado de polución
atmosférica es un problema tanto verde como marrón: las partículas de polvo en el
aire causan problemas de salud, y las emisiones de la industria y muchos
automóviles (bastante viejos) contribuyen a los problemas ecológicos que existen a
nivel mundial.
En el área de estudio – Pampas de San Juan y Pamplona – estos problemas ambientales se sienten más intensamente. Como resultado de la falta de infraestructura
básica y el racionamiento del servicio de abastecimiento de aguas, el suministro de
agua potable es peor que el de la ciudad en su totalidad, y mucha gente tiene que
prescindir de conexiones de alcantarillado. La basura es recogida irregularmente, y
en los barrios más nuevos no es recogida del todo. Ya que la mayoría de las calles no
están asfaltadas, cada carro que pasa crea una nube de polvo. Casi no hay parques, y
los habitantes se quejan sobre animales como ratas y moscas, y sobre molestias
causadas por lagunas de oxidación de purificación de agua.
Los habitantes de Pampas de San Juan y Pamplona se defienden de distintas
maneras contra estas infames condiciones ambientales, a nivel familiar así como
dentro de organizaciones vecinales (juntas vecinales) y organizaciones sectoriales
(como comedores populares, organizaciones para la salud y comités vaso de leche).
A nivel familiar, encontramos las siguientes actividades:
– Manejo interno de aguas (ahorrar agua, hervir el agua para matar bacterias, usar
el agua varias veces).
– Separación de desechos (a escala limitada).
– Limpieza de la calle o manzana.
– Limpieza de desmonte.
– Mojar las calles para reducir temporalmente el vuelo de polvo.
– Plantar pequeños jardines y/o árboles.
– Plantar parques en el barrio.
– Mantenimiento de parques.
Lo primero que llama la atención es que éstas son actividades para confrontar las
pobres condiciones ambientales. Plantar jardines y parques la única actividad que
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contribuye a mejorar el medio ambiente. En segundo lugar, estas actividades parecen
estar concentradas en el área que rodea las viviendas. En tercer lugar, todas las actividades – con excepción del plantado y mantenimiento de áreas verdes – enfocan los
problemas ambientales marrones.
También las actividades que son emprendidas colectivamente enfocan principalmente los problemas marrones. En los primeros años de consolidación del barrio, las
juntas vecinales son las que primero actúan como vehículo de acción colectiva,
siendo responsables de asegurar el saneamiento físico legal. Sólo después de estar
asegurada la propiedad del suelo, puede pasarse a realizar mejoras. Las juntas vecinales son responsables de la construcción de calles (la construcción inicial así como
los diversos aspectos de mejora), el suministro de agua potable (trayendo a los vendedores de agua al pueblo, montando un pilón público y, como paso final,
estableciendo conexiones de agua potable y desagüe). Durante los primeros años de
desarrollo del barrio, las juntas vecinales organizan días de limpieza colectivos en los
que se acicala toda la vecindad.
Aunque esto toma bastante tiempo – y muchos barrios esperan más de 10 años el
suministro de agua – la mayoría de los barrios terminan logrando que se realicen
estas mejoras. Casi todos los barrios de Pampas y Pamplona tienen cierta seguridad
sobre la propiedad de sus terrenos, todos aquellos que surgieron antes de 1990 ya
tienen conexiones de agua potable y desagüe, en muchos otros las calles se hallan
por los menos aplanadas y, en un creciente número de barrios, asfaltadas.
Las actividades de las juntas vecinales, así como aquellas a nivel familiar, enfocan
principalmente los problemas ambientales marrones. Estas actividades colectivas se
desarrollan dentro de una escala barrial. En contraste a las actividades familiares,
que se concentran principalmente en defenderse contra condiciones adversas, las
actividades emprendidas por las juntas vecinales tienen una orientación más clara
hacia realizar mejoras –y, a largo plazo, con éxito.
Al comparar la participación de los habitantes en estas actividades iniciadas por
juntas vecinales en barrios de distintas “edades” se observó una interesante
dinámica. Las juntas vecinales son más activas y la participación de los habitantes en
estas actividades es más alta durante los primeros años de la consolidación del
barrio. Estos son los años en los que las calles deben construirse, el suministro de
agua debe ser desarrollado de la nada, y la propiedad de la tierra debe ser asegurada.
Todas estas son actividades que sólo pueden ser emprendidas colectivamente, y que
crean las condiciones necesarias para pasos subsiguientes a nivel individual. El
momento en el que estas actividades –necesariamente colectivas– son logradas es el
mismo en el que los habitantes comienzan a invertir en construir sus casas en material noble. Esta es una etapa de grandes cambios. La construcción en ladrillo o
concreto es emprendida simultáneamente por muchas familias en un mismo barrio.
Primero deben esperar a tener su título de propiedad, y además varios programas de
crédito prefieren trabajar con grupos de familias. Como resultado, una gran cantidad
de material de construcción llega al barrio al mismo tiempo, bloqueando las calles, y
los habitantes no tienen realmente una solución para los desmontes que son produ-
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cidos. Estos desechos son generalmente vertidos en espacios públicos como calles y
parques. Este es un periodo durante el cual es difícil mantener el barrio limpio entre
todos. El interés de participar en la organización del barrio decrece, ya que los habitantes se concentran en su propia casa. En teoría, tras esta fase de construcción los
habitantes deberían poder orientarse nuevamente hacia actividades colectivas, ya
que aún existen problemas sin resolver. La gente se queja sobre la basura que hay en
todas partes, la mala condición de las calles (a menudo no asfaltadas) y la falta de
áreas verdes. No obstante, sufrir estos problemas contribuye mucho menos a la realización de actividades colectivas que en la fase inicial de desarrollo barrial. En este
sentido pueden indicarse algunos factores que estarían causando esta menguante
participación:
En primer lugar –y probablemente como principal factor–, las mejoras más esenciales (seguridad de propiedad, agua y electricidad) ya han sido realizadas. Se puede
vivir más fácilmente con calles no asfaltadas y basura por todas partes que sin una
conexión al servicio de abastecimiento de aguas o sin electricidad. Un segundo factor
es que la gente percibe que el tejido social del barrio está perdiendo su poder: ya no
es posible organizarse, demasiadas personas eluden las actividades comunitarias, y
mecanismos de sanción que solían funcionar antes de recibir los títulos de propiedad
(mediante la amenaza de exclusión) ya no tienen efecto. Un tercer factor es que,
durante el proceso de consolidación vecinal en Pampas y en Pamplona, habían casos
de corrupción en mayor y menor grado por parte de líderes y funcionarios. Los
pobladores aceptan un cierto grado de corrupción –aceptar sobornos o “guardarse”
dinero del barrio–, pero si esta corrupción escala demasiado, los habitantes pierden
la confianza en el instituto del líder o la junta vecinal. Como resultado, rehúsan
seguir invirtiendo en el barrio (sea en términos de mano de obra o de dinero).
Esta es una fase en la que existen grandes diferencias entre sueños y acciones. A los
habitantes les son muy incómodos la omnipresente basura, los malos caminos y la
escasez de áreas verdes. En los talleres realizados como parte de este estudio era
evidente que a la gente le gusta “soñar” con mejoras para el barrio. Durante estos
talleres se hicieron frecuentes planes para retomar el trabajo de mejorar las condiciones ambientales del barrio: hacer limpiezas colectivas, plantar parques simples,
solicitar nuevamente maquinarias a la municipalidad para aplanar las calles. En la
mayoría de los casos estos planes fueron frustrados porque ya no podía conseguirse
organización alguna entre los pobladores.
No en todos los barrios se estancaron las mejoras después de la fase de construcciones privadas. Dos factores parecen haber sido de importancia para mejoras
subsiguientes en el barrio: en primer lugar, la calidad del liderazgo. Aquí hacemos
una distinción entre líderes proactivos, reactivos e inactivos. Líderes proactivos
buscan continuamente posibilidades de organizar proyectos en sus barrios. Si un
líder permanece activo, esto puede conllevar a más mejoras en fases posteriores de
consolidación del barrio. Líderes reactivos están al tanto de lo que sucede en otras
partes y reaccionan a ello. Líderes inactivos ya no hacen nada, y en el peor caso
obstruyen las iniciativas de otros.
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Lo que es más importante es si aún se cuenta con la presencia de otros catalizadores
en el barrio. En muchos barrios las juntas vecinales pierden poder, pero surgen otras
organizaciones, en especial de mujeres. En los barrios más antiguos estas organizaciones pueden llegar a ser –y frecuentemente lo son– mucho más efectivas que juntas
vecinales en la movilización de sus miembros. También existen barrios en los que la
gente toma iniciativas individuales para lograr mejoras a nivel de barrio.
Para muchas de las mejoras, los habitantes y sus organizaciones deben recurrir a
otros actores de la arena urbana. En términos generales puede afirmarse que cuanto
más capital una mejora requiere, mayor será la dependencia de actores externos. Los
habitantes mismos pueden construir letrinas o jardines, pero para conectarse a la red
de servicio de aguas o asfaltar las calles generalmente deben recurrir a terceros.
También hay otros factores que determinan esta dependencia: montar un pilón
público no es caro, y un barrio lo puede financiar, pero siempre es necesario trabajar
junto al servicio de abastecimiento de aguas, ya que el pilón público debe conectarse
a este servicio. Algo similar ocurre con el manejo de desechos: si bien los habitantes
pueden mantener limpio su barrio, dependen de otros para el transporte y procesamiento adecuado de los desperdicios.
Todos los líderes vecinales han mantenido una variedad de contactos con actores
externos tales como el gobierno local, provincial, nacional y el servicio de abastecimiento de aguas. En los últimos 20 años también se contó con la participación
(bastante limitada) de algunos ONGs. En primer lugar se observó que el número y la
intensidad de los contactos mantenidos con un actor no necesariamente muestra una
relación con la realización de mejoras concretas. Por ejemplo, líderes vecinales han
puesto mucho de su tiempo en mantener contactos con la municipalidad, sin que
esto conlleve a muchos resultados directos. Las intervenciones municipales son
menores (un campo de deportes de cemento, techos para los comedores populares),
ad hoc, y dadas por motivos políticos. Las relaciones con programas de crédito y el
servicio de abastecimiento de aguas tienen otro carácter: en este caso existe una
relación prolongada que sigue el curso de un procedimiento claro y que trae consigo
resultados concretos. Sólo ésta última forma institucionalizada de relación puede
realmente considerarse como una alianza.
Por lo tanto, podemos concluir que familias y juntas vecinales en barrios de la periferia de Lima contribuyen significativamente a la gestión urbana ambiental.
Particularmente a través de acciones colectivas se afrontan exitosamente los problemas de la agenda marrón.
Este estudio también muestra las limitaciones de las iniciativas propias de los habitantes y sus organizaciones. Estas iniciativas están principalmente orientadas hacia la
agenda marrón, y sólo en grado limitado (mediante la planta de árboles) hacia la
agenda verde. Por otra parte, hay muchos intereses y conflictos de intereses dentro
de las vecindades. Estos conflictos se manifiestan como problemas entre habitantes y
líderes, o entre las organizaciones de mujeres y las juntas directivas vecinales
compuestos primordialmente por hombres. Tensiones internas y corrupción pueden
constituir una severa forma de obstrucción del proceso de mejoras vecinales.
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Además, la gestión urbana ambiental generalmente se caracteriza por tensiones
entre actores de orientación territorial y sus objetivos, y actores de orientación sectorial y sus respectivos objetivos. En San Juan de Miraflores estas tensiones eran
evidentes, por ejemplo entre el gobierno local y el servicio de abastecimiento de
aguas. Las mismas tensiones se repiten a nivel de barrio. Las juntas vecinales tienen
una alta orientación territorial. Esto puede causar problemas cuando el énfasis en el
barrio como unidad se halla en conflicto con la aproximación sectorial. Esto puede
resultar en calles que no se conectan, o en una defectuosa conexión de suministro de
aguas entre distintos barrios. Dentro de la dinámica del proceso de consolidación
barrial, el rol catalizador de la junta vecinal puede ser reemplazado poco a poco por
organizaciones sectoriales tales como los comedores populares.
Las actividades de las familias y juntas vecinales no ofrecen una contribución a la
transición hacia la sostenibilidad, tal como se ha definido en este estudio (abordar los
mecanismos de transferencia y ampliar el horizonte de responsabilidad de los
actores). Para llegar a una transición hacia la sostenibilidad se necesita un actor de
mayor escala que integre la contribución de los habitantes del barrio y sus organizaciones en la gestión ambiental de la ciudad en su totalidad. Esto requeriría una
nueva aproximación del concepto de participación popular. Actualmente, la orientación de la participación popular aspira principalmente a que habitantes y sus
organizaciones puedan participar en programas y proyectos de actores externos. Es
tiempo de investigar de qué modo actores externos podrían participar en las iniciativas de los habitantes, de que se apoye aquello que los habitantes desarrollan por sí
mismos, y de que todo esto constituya una contribución al desarrollo sostenible
urbano.
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ANNEX 1

BASIC CHARACTERISTICS OF THE
NEIGHBOURHOODS

Map a.1

Location of the neighbourhoods in Pampas de San Juan
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ANNEX 2

METHODOLOGY: SAMPLE AND INDEXED
VARIABLES

Sample details
Our original idea was to undertake the research in one continuous area (Pampas de
San Juan) with neighbourhoods in different stages of physical consolidation. During
the first field visit the impression arose that the neighbourhood organisations in the
most consolidated neighbourhoods were in a transition stage from active to
dormant. To be able to assess more adequately what happened in the neighbourhoods where the process of physical improvement was more advanced, we decided
to include several neighbourhoods that were more advanced than the most consolidated neighbourhoods in Pampas. We therefor included three older neighbourhoods
in another sub sector of San Juan de Miraflores (Pamplona) with similar invasion
characteristics to the neighbourhoods in Pampas de San Juan.
The neighbourhoods that were included in the research were then classified according to the following criteria:
1 The level of physical consolidation/environmental improvement achieved
2 The organisational legal form (asentamiento humano or cooperativa)
This led to the classification into four different categories of neighbourhoods:
1 Old settlements, Pamplona. These are settlements that were founded between
1967 and 1971. Most houses are built from durable materials and several streets
had already been paved at the beginning of the fieldwork. The settlements
obtained the full connection to the water works around 1980. These settlements in
Pamplona are asentamientos humanos.
2 Intermediate settlements, Pampas cooperativa. These are the settlements that originated as housing co-operatives (cooperativas or asocaciónes) and have maintained
their status as such (see section 5.4). Most of the houses in these settlements have
been built from durable materials and are connected to the water and sewerage
system, and some roads are paved. All cooperativas were founded between 1975
and 1983.
3 Intermediate settlements, Pampas asentamientos humanos. These are the settlements that at the beginning of the fieldwork fell in the category asentamiento
humano, and were formed between 1975 and 1988. Most of the houses in these settlements are built from durable materials and all settlements have a connection to
the water and sewerage system. At the beginning of the research none of the
internal roads were paved.
4 New settlements: Pampas unconsolidated. These settlements were formed in
1989 or later and are all asentamientos humanos. The houses are made of straw or
wood, and there is no connection to the water works.
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Methodology: Sample and Indexed variables

We opted for a sample of at least 2.5% of the population of each neighbourhood and
a minimum of 100 cases per category. We thus stratified the sample to ensure that we
would have at least 100 households in our sample, also for the category of Pampas
unconsolidated. There were no reliable data available on the number of households
per plot. The last census data were from 1993. Much had changed in Pampas de San
Juan between 1993 and 1997, the year of the first household survey. Furthermore the
data from the 1993 census were only available on the aggregate level of the housing
block (manzana). We therefore decided to set the sample framework based on the
information of the neighbourhood leaders acquired during the first neighbourhood
leader survey, and take the number of plots as recorded by the neighbourhood leaders to set the sample. The original set up of the sample has not completely been
fulfilled. First of all, we had to reclassify two neighbourhoods afterwards because the
information originally given by two neighbourhood leaders on the organisational
form turned out to be incorrect. Secondly we had to discard several questionnaires.
This finally led to the following sample (see table a.2). Within the neighbourhoods
we drew a simple random sample.
Table a.2

Sample characteristics
Pamplona
(old)

Number of
Neighbourhoods

Pampas
Pampas
Cooperativas asentamientos
(intermediate)
humanos
(intermediate)

Pampas
Unconsolidated
(new)

3

8

21

15

3442

3010

6701

964

Number of households
in first household
survey

100

124

182

90

Percentage of the plots
covered

2.91%

4.12%

2.72%

9.3%

Number of households
in second household
survey

49

44

44

48

Percentage of the plots
covered

1.42%

1.46%

0.66%

4.98%

Total number of plots
(N)

For the second household survey we interviewed 185 households again to ask more
in-depth questions on their participation in different organisations and UEM-related
collective action. This questionnaire was held only to fill some gaps in the first
household survey. Due to time and financial constraints we had to limit our number
of respondents. We drew an a-select sample from the first sample population to be
interviewed again.
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Indexed variables
Social Networks: The index of the social networks was computed out of the variables
‘kind of festivities celebrated’, ‘neighbours help’ and ‘parrilladas’. Anniversaries of
the invasion are considered most important for the cohesion of the social networks
(the festival most clearly linked to the neighbourhood), yunzas of intermediate
importance (cohesion at the street or block level), and other festivals are considered
less important. The anniversary of the neighbourhood was given a weight of 5, the
yunzas a weight of 3 and the other festivals a weight of 1. (Possible score 0-9).
The help between neighbours was computed by taking the absolute number of
the different kind of activities with which neighbours indicate they help each other
(possible scores 0-7).
For the variable ‘parrilladas’, the parrilladas held for a communal goal were given
weight 5, the parrilladas for both communal and private goals 3, the parrilladas held
for private goals were given only weight 1. Possible scores 0 – 5 (There was only the
choice of one of the three possibilities).
The scores have been classified into three classes of equal shares of 33%.
Engagement in neighbourhood affairs was computed out of the variables: ‘knows the
neighbourhood leader’, ‘participation in the last elections for the neighbourhood
council’, ‘participation in the general assemblies’ and ‘contributes financially to the
neighbourhood council’. Each variable had possible scores of 0-4. Total possible score
ranges from 0-16. The total score was classified into three classes of equal shares of
33%.

ANNEX 3

METHODOLOGY OF THE ESTIMATION OF THE
PRODUCTION AND COMPOSITION OF
HOUSEHOLD WASTE IN

SAN JUAN DE

MIRAFLORES

To get an adequate estimate of the production and composition of household waste
in San Juan de Miraflores we conducted a small-scale pilot study. A sample was
taken from the 5 income levels of the income distribution in San Juan as defined by
the Ministry of the President (see map 5.2). We selected at random several housing
blocks in each category of income levels. For practical reasons the sample could only
be 0.01% of the households in San Juan de Miraflores.
This led to the following sample:
Table a.3

Sample details of the study to estimate production and consumption of
household waste in SJM

Income distribution

Sample size (house-holds) Share in sample

Income Level

Number of
households
absolute

%

21,832
9,519
8,036
9,777
8,401
59,216

37%
16%
14%
17%
14%
100%

1
2
3
4
5

High
Medium High
Medium
Low
Extreme poverty
Total

absolute
256
183
94
94
105
732

% of households
in sample that
participated all
8 days

%
35%
25%
12.8%
12.8%
14.4%
100%

82%
56%
65%
95%
73%
74%

As can be seen the 2nd category is somewhat overrepresented. This is partly caused
by the characteristics of the settlement and the logistics of the sampling. It is hardly
possible to exclude households from waste collection when you pass their block, so
more families participated than were invited.
During eight consecutive days the waste of the participating families in each zone
was collected early in the morning. Every day the households received a special bag
to store their that day’s waste. When collecting the waste the bags were marked with
the sample number, to relate the bag to the data from the small survey indicating
basic household characteristics such as size and composition of the household. The
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Methodology of the estimation of the production and composition of household waste

overall weight of the waste produced per household was determined by weighing
the bag with a steelyard.
Thereafter all waste per zone was gathered and separated manually. The following categories were used: organic waste - inert material (mainly sand) - bottles/glass
- toilet paper - paper - plastics - cans - cardboard - rags (old clothes) - metal - wood shoes - bones - other. After separating all waste per zone the weight of each category
was determined.
The waste of the first day was only collected, but neither weighed nor separated.
The waste collected the first day cannot be considered representative, since there is
no way to determine how many days the households kept their waste. The 8-daylong collection effort therefore resulted in a 7-day sample.
With these data the production and composition of the per capita waste could be
calculated for the 5 different zones. The following formulas were used:
Production per capita: A/MD
Composition of materials (%): QM/QT*100%
Where:
A = produced quantity of waste in the relevant days (in kg)
M = number of household members
D = number of days of the waste collection (in days)
QM = Quantity of the sort of material per zone (in kg)
QT = Quantity of total production of household waste per zone (in kg)

