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Abstract

Our investigation focuses on urban interventionslims located in the ABC Region within the
Metropolitan Region of Sdo Paulo, financed by thdormal Settlements Urbanization-Growth
Acceleration Program” (PAC-UAP) implemented by #ederal Government since 2007. This
Program allocates R$1.3 billion (Reals) for slungnagling in 49 favelas located in the Region
(the exchange rate on 06/08/2015 was RS 3.10 ferdofiar). The ABC Region is historically
renowned for having implemented pioneering programsslum upgrading. Despite a
considerable increase of federal investments, tpgrading effort has not produced
quantitatively significant results. The persistiaw rate of execution of contracted upgrading
projects and final payments, observed at the naltiscale, is also evident in the ABC Region.
The classification of settlement types and of thgpective interventions provides an overall
perspective of the program’s implementation in itbgion, allowing thus, the identification of
the program’s reach and limitations. We concludat iimprovement in project design with
emphasis on a more systemic, overall and integrppdoach to area upgrading is required to
guide investments applicable over a long periotineé. Furthermore, it is important to continue
investing in slum upgrading, albeit some adjustm@mthe procedures could overcome some of
the key challenges. This type of urban intervenisodifferent from a green-land development
approach and as such, an “overhaul” approach shosuttbnsidered instead. Consequently, this
may imply in fine-tuning the institutional framewkofor project implementation, monitoring

and disbursement schemes.
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1. Introduction

The implementation of the Informal Settlements Wibation — Growth Acceleration Program
(PAC-UAP) represents a milestone in Brazilian slupgrading policy. For the first time in
history the Brazilian Federal Government allocagphificant resources for this type of urban
intervention, in stark contrast to the municipdég-approach, dominant in the early part of the

decade, characterized by limited federal governriieancial contributions (DENALDI, 2004).

Over the last decades, the State has been a pabsigever in face of the incredibly high rates
of slum expansion. Housing and urban policies wioéien dislocated from the demands of the
slum population. Until the 1960s eviction/forcednval was the urban instrument of choice.
From the 1970s onward, the State began to playra significant role, admitting the need to
upgrade favelas, through the implementation ofefalitive programs” characterized by a
limited scale of intervention, often dislocatednfréhe structural housing policy approach, and,
consequently, detached from the key institutionalictures. PROMAR, released by the
National Housing Bank (BNH) was the first federal program of this type.

During the government of Itamar Franco (1992-19¢%) “Habitar Brasil” Program was

designed to channel budgetary resources to findreg@roduction of housing units and slum
upgrading. Within this Program, the needs of apipnately 15 thousand families were met in
1993, whereas in 1994 the program attained the i85 thousand families, in conjunction

with the “Morar Pequenas Comunidades” Program (S®UB97).

During the Fernando Henrigue Cardoso (FHC) govemr{iE995-2002) a number of programs
were created and allocated to meet the needs dfatleda population. The “Habitar Brasil”
Program was restructured into two sub-programs-Npodadia” and “Pro”Saneamento” within
the Social Action and Sewage Treatment Program §AB 1999, during the second mandate
of FHC, the federal government signed a loan agea¢mwith the Interamerican Development
Bank (BID) to finance the Habitar Brasil/BID Prograwith the specific intent to improve
housing conditions in slums, following the guidelnestablished in the preceding “Habitar

Brasil” Program. None the less, the inadequatenfirz resources allocated to the program after

! The National Housing Bank (BNH) operated from 1864 986.



the closure of the BNH and the inefficient regutgtéramework implemented to guide de

aforementioned investments, hampered scaling eftdrslum upgrading in Brazil

From 2003 onwards, during the first government afzLIn&cio Lula da Silva, the housing
sector underwent institutional restructuring, restp investments in the sector. During the
2003-2010 period investment in the housing sectegried the sector’s stagnation, experienced
since the closure of the National Housing Bank %86. Within this new dynamism two key
programs were implemented: the Informal Settleméritanization Program (PAC-UAP) in
2007, and in 2009, the Minha Casa Minha Vida ProgiaMCMV)".

In addition to countering the historic housing ditfithe MCMV Program was implemented by
the federal government as a strategy to deterffaete of the international real-estate/financial
crisis, incrementing significantly the supply of thosocial and market-oriented housing.
Approximately one million housing units were cootead within the first phase of the Program.
After achieving this goal, the Program’s secondsphwas released in 2011, estimating the
contracting of 2.4 million housing units until 2Q1aut of which 1.6 million were to target the
lowest-income families (MAGALHAES, 2013). This pragn gained centrality and importance
on the national development agenda, to a largenexteershadowing the national housing
policy. The PAC-UAP targets slum upgrading and éseadoped through partnerships among
state and municipal governments, which become éyeakients of change. The Program funds
urbanization projects (infrastructure, sewage tneat, drainage systems and geo-technical
containment structures), community facilities, nbausing units, housing upgrading, social
services, and land tenure regularization. It ipanant to note that slum upgrading, within the
Program can occur on both private and public landthout distinction. Infrastructure may be
built without necessarily holding legal status otrex land tenure, however a land regularization
plan must be presented. The regularization itsedfy mccur after the completion of the

intervention works.

Since 2007, R$33 billion Reals were contractedfouslum upgrading, out of which R$20.2
billion in PAC1 and R$12.9 billion in PAC2, represieg a total of 3654 upgrading projects
(BRASIL, 2014, p 154). Despite PAC-UAP’s signifitanvestments, evidence suggests that

the program is losing relevance on the federal dge®ne of the Program’s key challenges,

2 According to the statement released by the fedgraérnment in 1999 the executed investment for the
1995-1999 period was R$ 773 million in Pré6-Moradi$ 2.6 billion in Pré-Saneamento, R$ 695.1
million in Habitar Brasil and R$ 803 million in PAS (BRASIL, 199%pud DENALDI, 2003, p. 24).

® For further reading on the MCMV Program refer #inK & Denaldi (2014)



which can be noted throughout the national tenrjta the low rate of execution of contracted
upgrading projects. The assessments carried autghra joint effort between the Ministry of
Cities and the Ministry of Planning, Budgets andnsigement have shown that the expected
results, in terms of number of completed projectaimber of projects in progress, were not
attained. According to the $1Assessment of PAC2, until October of 2014, appnately
R$33 billion Reals - R$20.8 billion under PAC1 aR&12.7 billion under PAC2 - were
contracted out to implement 3113 and 413 projeetpectively, servicing 575 thousand
families (BRASIL, 2014, p.192). Furthermore, thesAssment from 2014 showed that only
12% of upgrading projects contracted in 2007/20@8ewactually delivered and none of the
projects contracted in 2011 have been completeddtiition, approximately 10% of projects
contracted in 2011 did not begin the works.

Considering the increase of federal investmentum upgrading projects, low rate of contract
execution, and limited knowledge of the potentaaisl challenges in scaling up and improving
the quality of urban interventions in the faveblag, believe that further research is required to
improve the housing policy. As such the followingcsons will present some of the recent

studies carried out with this purpose.

2. Slums in the ABC Region: problem scope and interveion

The ABC is located in the Metropolitan Region of Sdo Paarid includes the municipalities of
Santo André, Sao Bernardo do Campo, S&o CaetarBuki®iadema, Maua, Rio Grande da
Serra and Ribeir&o Pires. According to the 2010sGgnconducted by the Brazilian Institute of
Geography and Statistics (IBGE), 2.5 million inhabts reside in the region, distributed in
865,145 households. Of these households, 115,270oaated in the so called "subnormal

sectors" referring to informal settlements.

However, according to other sources of informattbe,numbers are quite different. The Social
Housing Local Plans (PLHIS) developed in the regindicate the existence of 622 slum

settlements, home to around 138,000 households.

* The ABC Region is located in the Metropolitan Regdf Sdo Paulo. According to IBGE (2010) the
region had 2.5 million inhabitants, distributedd56,145 households. Municipal surveys show tha®105
informal settlements exist in the region, accoumtfar 212 thousand households, that is, 24% of all
households in the Region are found in informalseitnts.



Many slums in the area were partially urbanizedmere built-up during previous periods,
however, not always following a well-defined qualétandard. In Diadema, 54% of slums are
considered by the council as "urbanized", 39% r@rkisome form of improvement (partial
urbanization) and only 7% did not receive any uggg (DIADEMA, 2009). According to
information available at the municipal level, 32%settlements in Santo Andre are considered
urbanized (SANTO ANDRE, 1996) whereas in S0 Betmato Campo that rate is 37% (SAO
BERNARDO DO CAMPO, 2009).The majority of informadtdements is located in areas with
environmental restrictions. Studies also show thate is a high percentage of households in

geological risk areas

It is interesting to note that the ABC was onehdf first regions in Brazil to actively engage in
slum upgrading. The city of Diadema was one offittst Brazilian cities to establish, in 1983, a
comprehensive policy of slum upgrading and althauggrventions have not always reached an
adequate level of quality, the municipality inna@to address the issue of slum upgrading in a
manner that was in stark contrast with the dominapproach characterized by isolated
interventions or in the figure of an “alternativggfogram. At the end of the 80s, the
municipalities of Sdo Bernardo do Campo and Santdrd also started to implement their

respective slum upgrading programs.

In S&o Bernardo do Campo, the first slum upgragmgram was structured in 1989 during the
first administration of Mayor Mauricio Soares. Slwpgrading in Santo Andre was initiated
during the same period, albeit within a larger roipal housing policy. In the case of Diadema,
the political and administrative continuity (withréee consecutive mandates held by the same
party, from 1983 to 1996), gave room to consoligatd enhance the slum upgrading policy. In
contrast, both Sdo Bernardo do Campo and SantoeAnderventions suffered interruptions

and discontinuities due to the alternating politiaadscape.

Denaldi (2003) points out that the design of pekciduring this period was focused on
guaranteeing the legal recognition of land tenue ensuring "minimum social rights", such as
access to sanitation. Interventions consisted ehimg roads and alleys to perform sanitation
and paving works. Wherever possible, a minimum lpadcel (45X50 square meters) was

adopted. The works were performed with only loesources, since state and federal funds,

® During surveys carried out in 2009 and 2013 wittfie informal settlements, six out of seven
municipalities in the region had more than 24 tlamashouseholds in situation of geological risk,hsas
landslides, erosion of waterway margins and flogdi@ut of this total, 9374 households were in amdas
high or extremely high risk.



either did not exist or where insignificant forghype of intervention. Back then the production
of new household units and dwelling rehabilitatvess not the preferred modus operandi. In the
80s, most municipal actions were characterizedrbYeanergency” intervention mode, with the
intent to improve, to some degree, infrastructuoaditions. However, projects were often
executedin loco and in most cases, the scale of interventions limsised to the territory
occupied by the favela (Denaldi, 2003, p. 191).

During the following period (1993-2006), intervenis were enhanced. As a pre-requisite, the
interventions required the preparation of an urkation project to obtain resources and initiate
action in more complex areas, which required reth@fasome households, and thus, the
production of new housing units. This period cailed with the institutionalization of the slum

upgrading policy at the federal level.

The improvement of the intervention approach iedly related with the importance given to
the project design phase and with the integratibrfagelas with the “formal” city. This
conceptual turn forced municipalities to envisidratt slum upgrading interventions required
more than just building housing units, but rathmpiioving the territorial integration between
the community and the city by building within thaéla or in its immediate surroundings a
number of public facilities such as parks, commungnters, sports centers, kindergartens and
health clinics. During this period, the region beeawidely known through its innovative slum
upgrading program called "Santo André Mais Iguddiynched in 1997. The program’s core
concept was based on establishing institutiondalijes amongst various sectoral programs
(such as education, health, culture etc.), bundiwegdelivery through an urbanization process,
spatially overlapping with slum territories. It wworth mentioning that this program was

acclaimed both nationally and internationally

With the implementation of the PAC-UAP Program 002 a new phase of slum upgrading was
inaugurated. The substantial increase in federalddor urbanization increased the intervention
scale at the local level. Currently, 49 settlemenithin the ABC Region, accounting for
approximately 49.000 families, have received soore &f intervention within the PAC- UAP

Program.

® Major awards: “Public Management and Citizenry €friawarded bythe Getilio Vargas and Ford
Foundations, in 2000; selected as one of the 16 grestices in the world referenced by UN-Habitat
during thelstambul + 5 Conference in 2001; Dubai International Award for Best Practidesing Habitat
Conference in 2002. Ver Denaldi (2012).



Figure 1 — Settlements that received information uder the PAC-UAP Program in the
ABC Region.

Source: IBGE, 2010; Moretti et al, 2014. Note: Blan
polygons represent slums, according to IBGE census
(2010), whereas the colored spots represent tiesslu

with PAC- UAP intervention in each municipality.

The total investment of the PAC-UAP Program in the
ABC Region is 1.3 billion Reals and was made pdssthrough 36 financial contracts
disbursed under the program, 25 within PAC1 andwithin PAC2. This amount does not
include the resources allocated for the produatioimousing units under the Minha Casa Minha
Vida (MCMV) Program which funded the essential caliion and resettlement solutions. Of
this amount, approximately R$874 million Reals,6@f6 of the total, accounted for transfers
from the federal government and R$430 million (33%ine from counterparts contributions,
from both municipal and state governméniSounterpart percentages differ greatly among
municipalities, ranging from 5% in the case of Mattd41% in the case of Sao Bernardo do
Campo, which is almost equivalent to the trangfederal funds are transferred through transfer
agreements and identified by means of a Term of @oment (TC). The TC may channel
resources for more than one settlement. Similalgingle settlement may receive resources
through two or more TCs. As such a TC can allocasources to specific sector(s) of the
settlement, problem(s) or project phase.

3. Characteristics of settlements and investments corexl by PAC-UAP

Most of the region’s informal settlements covergdPAC-UAP's investments have population
densities between 500-1000 people per hectare Wjii@mé'ha), however the densities vary
significantly ranging from 89 inhabitants/ha to Ilkhhabitants/ha (both extremes of this
spectrum are located in Diadema). The size of #gitlements is also diversified (number of

families considered in urbanization projects): teettlements are home to more than 5,000

" Through the PAC-UAP Program the federal governrivergsted in the region approximately R$ 873
million whereas municipalities and the state goweznt invested R$ 360 million and R$ 70 million
respectively.



families, nine settlements have between 1001 af@ &nilies and twenty-five settlement have

less than 500 families.

Forty five percent of settlements in the region laeated on rugged terrain and 17% have a
significant presence of sharp relief, demanding tggmical stabilization measures.
Additionally, the study took into consideration tevironmental liens levied on settlements in
the ABC Region, with interventions under the PAQt ©f the 49 settlements, 16 were located
in Environmentally Protected and Watershed Restmrafreas (APRM) belonging to the
Billings Watershed. Twenty-five settlements (51%)tbis group have liens related to the
waterways Permanent Preservation Areas (APPs),eaheiourteen settlements (29%) have

liens related to natural spring APPs.

Geodynamic risks were not identified on only nieélements whereas the risk of landslides are
most common, identified in 55% of all studied ssttents. Risk of flooding (37% of

settlements) and erosion of stream margins (39%)als0 observed. It is important to note that
a large number of settlements considered in thadysteported a combination of more than one

geodynamic risk.

Most of the settlements benefited by PAC-UAP haaeeived some kind of slum upgrading
intervention in the past. According to informatioallected from municipality sources, out of
the 49 settlements that received PAC-UAP resouR®®f them (80%) received interventions
funded by other sources over the past three decdfesmation on existing infrastructure
before the PAC-UAP intervention confirms this fingi The municipalities reported that 92%
of the settlements had partial or total coveragewafter supply networks, before the
intervention; 85% had sewage treatmeatsd 90% had drainage systems. More than half (53%)
of interventions are complementary to other investis carried out in the area; another 43% are
aimed at a complete slum upgrading intervention amg 4% are geared towards a specific

sector of the settlement.

The interventions were classified into six typeslaswn inTable 1 It is important to note that
only 22% of all settlements experienced total stligin of households for new housing units

and total removal of the population from the comityun

8 In some cases these networks are being revampedbdoverlay with other programs or as part of a
general improvement in service provision.



Table 1 — Type of intervention within the PAC-UAP Rogram in the ABC Region.

_ Number of
Type of Intervention %
settlements
Urbanization maintaining families in the same grei#ghout 3 .
0
resettling)
Urbanization with Housing Units (HUs) built withthe
_ 13 27%
perimeter of the settlement
Urbanization with Housing Units (Hus) built withihe
perimeter of the settlement with partial resettiofighe 11 22%
population to other area
Urbanization with resettling of the population ther area 11 22%
Total substitution of housing in the settlementwiew HUs 7 14%
Total removal of the population and resettlingrad t 4 80
0
population to other area
TOTAL ABC 49 100%

Source: Moretti et al (2014)

When assessing the rate of exposure to geodynaskibefore and after the interventions we

can observe that in Sdo Bernardo, Maua and Diadeenask is reduced by 75% and by almost

80% in Santo André. It is estimated that with tleenpletion of the works the risk will be

reduced by 100%.

Table 2 — Housing Units by type of risk in ABC Muncipalities, before and after PAC-UAP

interventions.

Municipality SA SBC Diadema Maua
Number of
_ _ Before | After | Before | After Before After Before | After
Housing Units
Flooding 30 - 1.413 186 972 149 - -
Landslide 1.900 | 481 983 426 611 192 1.218 304
Land
1.300 - 334 66 78 21 - -
Undermining
Other 1.185 | 420 121 67 - 24 - -
Total HUs in
- 4415 | 901 2.851 745 1.661 386 1.218 304
ris

Source: Moretti et al (2014)
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Besides to the funds raised under the modalitiekeoPAC-UAP, additional funds are allocated
by the MCMV Program to cover the costs of remowalisons (relocation or resettlement).
According to the information provided by municipes, by December 2013, the construction
of four housing projects was contracted in the AREgion through the MCMV Program,
linked to urbanization intervention under the PABRJProgram, totaling 1,652 HUs and
approximately R$ 107 million in investment, accaglito the information provided by the

municipalities.

However, the amount of new housing units contracteder the MCMV Program (by
December 2013) was not sufficient to meet the nurobéamilies that needed to be removed
and resettled as a result of interventions funde®AC-UAP. Municipalities were negotiating
new financing proposals under the MCMV to comple urbanization process. According to
municipal information, ten new housing projectsiarthe pipeline, enabling the construction of

about 2500 new housing units.

Table 3: Estimated contracted resources for urbanition of settlements within the PAC-
UAP Program®

[

|

/

PAC-UAP + estimated
PAC-UAP + _
MUNICIPALITY PAC-UAP new contracts with
contracted MCMV
MCMV*
Santo Andre R$384,934,543.3] R%$460,404,756.4¢ R$460,404,756.4¢4
Sao Bernardo do R$763,123,226.31
R$684,740,634.2] R%$716,659,226.3]

Campo

Diadema R$161,653,694.6] R%$161,653,694.6] R$267,733,694.6]
Maua R$72,531,819.2] R$72,531,819.2] R$150,483,819.2]
TOTAL R$1,303,860,691.4( R$1,411,249,496.7 R$1,641,745,496.7

Source: Ministry of Cities and interviews with techniciaftem Municipal Governments
* The estimate investment of the MCMV Program walealated based on the number of HUs necessary
complete urbanization, informed by the municipafitimultiplied by the value of the price ceiling(1U) of

the program in the S&do Paulo Metropolitan Regidh §Bmil)

The total cost of investment per family within PAGP’s contracts does not represent the total

(executed or forecast) cost of investment requicedomplete the urbanization interventions,

° Dollar exchange rate in 06/08/2015: RS 3.10
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including building new housing for resettled famdi As mentioned earlier, the resources are
insufficient to complete all the urbanization warka addition, most of these areas were
partially urbanized or received some kind of imgment in the past. These improvements
were implemented with state and/or municipal resesiror through federal programs such as
"Habitar Brazil/IDB."

The average investment in the region per familyennBAC-UAP contracts is R$27.000,
ranging from R$9000/family in Maua to R$44000/famih Sdo Bernardo do CampoWhen
the analysis is done by settlement rather than byicipality, the observed variation is ever
greater - from R$4,000 to R$90,00However some caution is required when interpgetitis

data.

In some cases, this value is underestimated direttact that the total PAC-UAP investment is
often calculated for interventions in only a pdrthe area, whereas the number of households is
based on the total number of families in the seitlet. This is the case with the Nova Conquista
settlement in Diadema, which has the lowest investnamount per household (R$4000): the
settlements has 2300 families, but the interventoea financed by PAC-UAP contracts
corresponding only to a sector known as "Setor EsbnThe remainder of the settlement was
urbanized earlier with funds from other sourcessimilar case can be seen in the Sacadura
Cabral community in Santo André, which shows anegstment of approximately
R$4600/family. The actual intervention under PACRJAesources corresponds to a fairly small
area, considering that the slum has been urbamizéide 2000s with municipal, federal and
European Union resources. In the case of the higim®stment cost per housing unit
(R$90,000) the presence of a pipeline requireseh®val of a large portion of the population

raising the costs of intervention.

These per family investment values rise when theaton includes contracted and planned
resources under the MCMV Program. Considering #asibility of funding construction of

necessary housing units, the average investmentapely in the region rises to R$ 33,658,
varying by municipality from R$18,265/family in Mauto R$ 48,865/family in Sdo Bernardo

do Campo.

% The value refers to the total investment under RW&C-UAP Terms of Commitment for the ABC
Region, divided by the total number of residentnlj in settlements services by the program. Saurce
provided by the Municipalities and by the Housimgl &Jrban Development Company (CDHU).

! Approximate values.
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Table 4: Average investment per family by financingsource (contracted and

forecast)’?
PAC-UAP PAC-UAP
PAC-UAP
MUNICIPALITY 1 3 +
TOTAL
MCMV contracted MCMYV (forecast)

Santo Andre R$ 25,833 R$ 30,898 R$30,898
Sao Bernardo do Campo R$ 43,846 R$ 45,890 R$48,865
Diadema R$ 16,133 R$ 16,133 R$26,720
Maua R$ 8,805 R$ 8,805 R$18,265
Region R$26,732 R$28,933 R$33,658

4. Final Remarks

In this article we presented the general charatiesi of slum upgrading interventions in the
ABC Region (both in progress and forecasted valfieghced with PAC-UAP contracts. A
number of conclusions can be drawn from the armalygie first one is that, overall, the scale of
intervention has expanded significantly- 42.6%ofiseholds in informal settlements (if data is
based on the subnormal housing sector referenocadpb by IBGE - 2010), or 35.5% (if
municipal information from the PHIS is used), avedted in settlements that receive some type
of intervention under the PAC-UAP ProgramDespite the fact that urbanization of most of
these settlements has been initiated in previoassyand that the allocated investments often
are still insufficient to conclude the urbanizatiand integration of the settlement with the
“formal” city, the current program is unquestionalal far-reaching intervention in terms of
number of settlement beneficiaries. It is notewprtimat slum upgrading interventions in the
ABC Region began in the 80s, resulting in more tBAnyears of slum upgrading practices
(regardless of the alternating political scenahbefore PAC was released in 2007, however, all
these initiatives were able to reach only approxitya37000 households, that is 17.5% of total

households. Therefore, interventions under PAC dNe a significant impact on the region.

2 Dollar exchange rate on 06/08/2015: RS 3.10

13 According to IBGE (2010) the ABC Region has apjmately 115 thousand households in slums
(subnormal sectors). According to municipal recordgistered in the PLHIS, this number is 211
thousand households, out of which 138 thousandharesgular and precarious” settlements, whereas 7
thousand are in “irregular” ones.

* The source of this information is derived from tReHIS, created by the Municipalities of S&o
Bernardo do Campo (2010), Santo André (2006; 2Qdapa (2011) and Diadema (2009). The data may
be underestimated.
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Secondly, even before the completion of the wotks, interventions have already achieved
significant results in reducing environmental risksd increasing the environmental quality
within the settlements, especially those relatedditminage and recovery of the waterway

margins

However, as mentioned earlier, only 12% of urbammaworks selected in 2007/2008 were
completed. Even more worrisome is the situationnmve consider that the works selected in

2011 were still in the implementation phase. Whatthe causes for this poor performance?

To answer this question appropriately we must fake consideration a wider perspective of
the data presented above. Essentially, the physh@ahcteristics of the settlements in the ABC
Region correspond to a level of complexity obsemgdughout the metropolitan region. Most
settlements are located in areas with environmdietas, with rugged territories and advanced
geodynamic risk. The fact is that the settlemengsodten consolidated, with high density and
with sectors that have been urbanized inadequatethe past. This feature indicates the
complexity of the physical intervention and soegi@rk. As such, the intervention process needs
to start with integrated assessments, obtainmeahwfonmental authorization or licensing and
count with the execution of complex sanitation,intige and geotechnical works. This often
involves intervening in the surrounding area atwhagershed scale. In addition, it almost always

requires the removal of a significant percentagenefresiding population

Not surprisingly, an urban intervention within thesonditions is more complex than the
intervention that takes place in an empty areaefgréand development). Even if the

municipality were to have a complete and detailegjegt - which has not been observed in the
field — its implementation in the short term woldld hampered, given that physical and social

complexity involved.

The project design is not always based on intedrassessments. The design is unfinished and
often lacks the necessary detdild his increases the level of unpredictability 8rig in such
projects causing humerous changes and revisiortk (h@ntitative and budgetary) during the
execution of the work, often leading to a temporstandstill. Several authorgoint out that

since the 90s the slum upgrading projects haveedsed in quality. Back then intervention

!5 This argument is based on the second phase aé#lsarch “Urbanization of Informal Settlements in
the ABC Region within the PAC Program”.

' See: Bueno (2000); Denaldi (2003); Moretti et241q9).
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guidelines were formulated which considered thedrfee integrating the settlement with the
“formal” city. In addition, specific standards weset to guide the execution of works. Needless
to say, the field of project design and slum upgrgaan be still considered incipient from a

technical and/or knowledge perspective.

Another aspect to consider is that these areas@istantly in transformation, that is, are
permanently transformed by the action of its rasisler by the physical environment. When we
consider that it is not uncommon for a project tartsits intervention only two or three years
after its approval, the dynamism in the area iador that needs to be considered. Often, the
time gap between project approval and implememtasi@ result of the environmental licensing
process required by the Caixa Econdmica FederaF)@irelease the funds. These licensing,
evaluation, contracting and bidding procedures tinree consuming. Often settlement
occupation conditions and characteristics of tteeciange during this period. Even with a good
quality project revisions and additions are redliirdnfortunately, the project logic, financing
scheme and control of the works still follows a mlothat is more in tune with green site
development than with slum upgrading. As suchyreely debate should be stimulated on new
practices emerging in designing, budgeting andntimy the urbanization works in informal

settlements, considering the settlements’ spetsifasid complexity

In addition to the “intervention complexity — profequality — territorial transformation,"

challenge-tripod, the rigidity of hiring and meamment of slum upgrading works is also
pointed out by technicians and municipal managers a major obstacle. The rigidity of the
hiring process is not compatible with the characdfethe project, territory and complexity of

slum interventions.

Another issue that needs to be further exploredtesl to the nature of the intervention,
development costs and PAC-UAP design. Our analgéishe interdependent relationship
between new housing proposals under MCMV and PAGUmmeworks points us in that
direction. Municipalities have reported submittimgposals for additional resources under the
MCMV Program to complete the urbanization of 22%tlements assessed in this study,
referring to the need for at least another 2500simguunits, accounting for approximately R$

230 million. In some cases, (ex: Jardim Oratéridiaua) resources are required to both build

" Information obtained from workshop carried outtba 1st of September of 2013, at UFABC — Santo
Andre Campus — during presentation and debateeatihpnary findinds on the PAC-UAP projects in the
ABC Region. Representatives of municipal governm@aiixa Economica Fedeal (financial institution)
and the Housing and Urban Development Companygjaaited in workshop.
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new housing units and to solve the more complexdgeamic risk and infrastructure

interventions, within the settlements’ centers andilltops.

We conclude that a large portion of these settlésneras urbanized in the past with serious
consequences, and that the current allocated ammacted amounts, although significant in
size, will not be enough to complete the urbanrigetion process. This may aggravate the
slow pace of contract implementation. To performuanber of infrastructure services (such as
opening roads, building sewers, recovering streaamsl securing geotechnical risk area)
housing units need to be provided to enable thevahof the population (when necessary).
Therefore, the lack of integrated design and fugdihall project components will compromise

the execution of the contracted works.

Finally, the logic of the project and volume ofdirting requested to the Ministry of Cities as
well as the financing limits set for each programmponent can hinder or prevent the
completion of the urbanization intervention. Thedst observed that municipalities often try to
fit the costs of intervention within a "specificnid’, but that amount is insufficient to complete
the project. An example of this dynamic was notedardim Oratério. In cases where funds
are not available (especially for housing produgtithe municipality performs only the
interventions that are possible without partialtytatally resettling the population. This "on-
the-spot account” compromises the quality of thterirention. This practice is an effect of
incomplete projects and poor design, or in otherdspis directly related to the limited
administrative capacity of the municipality, witbgards to funding rules and limits set by the

program.

Urbanization costs per household and investmentsliper program item may also hinder the
implementation of appropriate solutions and furtblemw-down the execution of urbanization
works, especially in cases of interventions perfarin the first phase of the program. Physical
characteristics and occupation of settlements ay wdifferent, and in many cases the
intervention is complex and can cost more thantthesfer limit per unit established by the
program. Often the municipality sets up an “on-$pet account” and does not contract the
execution of all necessary services and works. dperational guidance No. 01/2011 of the
Ministry of Cities, established on the"32f February, 2011, excludes pricing caps for items

that have high variation such as geotechnical ingdrventions, which means that investment

'8 The Jardin Oratério favela is located in the Mipatity of Maua, has an area of 1,129,350m2 and
holds approximately 7.5 thousand families.
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limits are not established for such items, in additto enable the request for additional
resources to build new housing units under the MCRPggram. However, evidence suggests
that the limits set by the program are not enougpdrform the intervention as a whole. To
"meet the costs", the municipality increases itsinterpart or excludes services under its
responsibility. Often the project is compromiseddese the city cannot meet the counterpart or

because the exclusion of services undermines theedeof other project components.

This discussion refers to another that relates pestfamily of urbanization in metropolitan
areas. This study showed that there is a wide rafigavestment cost per family and per
project. Of course the nature of the interventiaripanization stage, quality and design partly
justify this variation. However, preliminary ressiindicate that the complex development costs
of slums located in metropolitan regions are abthve limits set by the program. It is
noteworthy that, in the 80s and 90s, the urbamimatif slums was the cheaper option in
comparison with the production of new housing. Tdgsumption should be reassessed in light
of recent changes related to the consolidation iatehsification of settlements, increased
removal percentage to facilitate urbanization andirenmental recovery of the settlement,
intervention strategies that require the incorporabf various components in addition to the

complex execution of works that go beyond the baued of the favela.

We conclude that, to understand the low rates glementation of slum upgrading works in
the ABC Region and in Brazil in general, one mustegs the nature of these interventions,
institutional constraints of local governments afhdhe financing institution (Caixa Economica
Federal - CEF), as well as identify the obstaclesed by the contracting and project
management model and regulations, set forth byettheral government (Ministry of Cities and
CEF).

The information produced in this study is insuffici to weave conclusions about the low level
of implementation of works, but does pinpoint sofaetors that may explain the program’s

limited performance. Further studies are requicetks$t the hypotheses set in this study.

Nevertheless, the low rate of execution should justify the extinction or reduction of the
program’s importance, a trend that unfortunately h&en noted compare to the MCMV
Program (mainly concerned with green-site develaner detriment to the allocation of

(fewer) resources for slum upgrading. The improveind these issues is pivotal within the
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context of Brazilian metropolitan regions, espdgialthen we consider the unprecedented

positive results recently achieved by the federagmam.
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