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ABSTRACT 

Under the current neoliberal regime, the numbers of urban poor are increasing in the 

rapidly-urbanising regions of the global South, including Bangladesh.  Formal urban 

planning approaches derived from experience in the global North, have failed to tackle 

the consequent poverty challenges.  This study aims to improve the planning system for 

tackling urban poverty in Bangladesh, using Khulna city as a case study.  Following a 

review of the international literature on urban poverty and urban planning, a conceptual 

framework for the analysis of the case study is constructed.  An investigation of the 

poverty situation in Khulna through an analysis of secondary data and a field study of 

selected informal settlements is then undertaken followed by a detailed examination of 

current planning processes, institutional arrangements and policies through key actor 

interviews and an analysis of the current poverty situation.  The literature shows that 

urban spatial poverty in the global South is characterised by deprivation, exclusion and 

deficiencies in individual capability and participation in decision-making.  Rational 

communication in favour of the poor should be a crucial part of the planning process; 

neo-liberal development policies should be supplemented by a coordinated role for key 

urban actors, including public bodies; poverty-focused and just planning policies needs 

to be implemented to ensure justice for the poor and to tackle spatial and capability 

deprivation and exclusion.  The Khulna case reveals that the actual planning practice 

fails to follow these established pro-poor principles since it is predominantly controlled 

by expert opinion and dependent on traditional survey-based analysis rather than on a 

participatory mechanism.  Many actors are active in the spatial development of Khulna, 

but their efforts are uncoordinated, with public agencies playing a limited plan-making 

role.  Existing plans fail to provide policies to tackle major poverty problems such as the 

lack of formal employment and decent incomes, over-dependency on the informal 

economy, poor housing conditions, slum living and inadequate or sub-standard urban 

services.  This study recommends that there should be new statutory laws to ensure 

meaningful participation of the poor, a strong role for the city corporation in engaging 

the poor in decision-making and a pro-active role for the planners in promoting 

awareness of planning issues among the poor.  Effective collaboration requires 

enhanced powers of coordination for the planning authority and its strong cooperation 

with the city corporation.  Local policy-makers should acknowledge national strategies 

for urban poverty elimination and a coherent planning policy for different 
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administrative tiers, a reduction in economic-growth and market-biased policies and a 

statutory requirement to safeguard the interests of the poor.  These findings contribute to 

broadening the knowledge base on pro-poor planning and development in developing 

countries in general.  
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DEFINITION OF KEY TERMINOLOGIES 

Global North and Global South 

The north–south divide is a socio-economic and political division that exists between 

the wealthy developed countries, known collectively as "the north", and the poorer 

developing countries (least developed countries), or "the south."(www.en.wikipedia.org, 

accessed on 1 January 2011).  This is a geographical division of the world that 

theoretically demarcates the rich from the poor.  

Informal settlements 

In local terms, both slums and squatters are known as ‘Bastees’ in Bangladesh.  This 

study translates this word as ‘Informal settlements’ (BBS, 1999).  Therefore, this term 

includes both legal slums and illegal squatter settlements. 

Informal activity 

Business that does not have a legal status, cannot access the commercial spaces assigned 

by the government, municipality or private organizers of officially recognized market-

places and does not follow legal rules regarding wages and employment 

(Shamsad,2007). 

Neoliberalism 

Neoliberalism refers to a contemporary political movement that advocates economic 

liberalizations, free trade and open markets.  This movement supports the privatization 

of  industries, deregulation, and the enhancement of the role of the private sector in 

modern society.  

Pro-poor planning system 

A pro-poor planning system is the spatial planning system that benefits the urban poor 

and plays a role in reducing urban poverty.  

http://en.wikipedia.org/wiki/Socioeconomics
http://en.wikipedia.org/wiki/Developed_country
http://en.wikipedia.org/wiki/Developing_countries
http://en.wikipedia.org/wiki/Least_developed_countries
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http://en.wikipedia.org/wiki/Political_movement
http://en.wikipedia.org/wiki/Privatization
http://en.wikipedia.org/wiki/Nationalization
http://en.wikipedia.org/wiki/Deregulation
http://en.wikipedia.org/wiki/Private_sector
http://en.wikipedia.org/wiki/Society
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Urban spatial poverty 

Multidimensional aspects of spatial poverty experienced in the poverty stricken areas 

(notably slums and squatters) of the cities of the Global South.  The term focuses 

specifically on spatial deprivation, exclusion and inabilities associated to income, 

housing and urban services.  
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CHAPTER 1: INTRODUCTION 

1.1 Background 

Cities in the global South have reached unprecedented sizes in terms of population over 

the last few decades (Hardoy et al., 2001).  In 1950, only 30% of the world population 

were urban residents (United Nations, 2009; The World Bank, 2010), by 2050, this is 

expected to reach over 60% (United Nations, 2009).  At the same time, poverty is 

increasing rapidly in urban areas despite economic growth and spatial improvements in 

the cities of developing countries.  The estimated percentages of urban poor are 30%, 

32% and 42% respectively in Asia, Africa and South America in 2009 (United Nations, 

2009).  UN-Habitat (2004) estimates that urban poverty may increase amazingly to 50% 

by 2020, with an annual growth rate of the world urban slum population of around 

2.2%.  Ravallion et al. (2007a) assert that the poor are urbanising faster than the urban 

population as a whole and improvements to the urban economy or living conditions 

cannot reduce the spread of urban poverty.  Urbanisation promotes improved economic 

opportunities, services and facilities in the cities (Njoh, 2003a), but the central paradox 

of urbanisation is that it also brings a variety of adverse side effects, including poverty.  

According to Ravallion (2001), the higher the initial level of urbanisation, the larger 

effect this has on the proportion of the poor living in urban areas of any given increment 

to the urban population share.  Rapid population growth has put extra pressure on 

available employment opportunities, urban housing and services.  Such scarcity leads to 

relative deprivation and exclusion in the urban areas.  Thus, poverty has taken a 

complex shape in the urban areas and has gone beyond absolute income concepts.  In 

fact urban poverty is a blend of income and non-income dimensions and characterised 

by relative spatial deprivation (Townsend, 1979), spatial exclusion (Silver, 2007) and 

capability aspects (Sen, 1981).  Such complexity exposes the urban areas to the new 

policy challenges of poverty.  Urban planning is the central tool through which 

governments manage urban landuse and activities (Watson, 2009a).  Planning needs to 

play an effective spatial role to tackle poverty as Tibaijuka (2006) argues that planning 

practitioners need to develop a pro-poor planning approach.  However, the question is, 

‘How should planning become pro-poor?’  

 

In the context of such rapid growth of population and poverty in the global South, as a 

country in the global South, urban Bangladesh faces the above question as far as 
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planning is concerned.  According to the Bangladesh Bureau of Statistics (BBS) 

(2003a), Bangladesh is experiencing a rapid urbanisation rate of 3.5% and an increased 

level of urbanisation (27%).  Over the last ten years, spatial expansion has been around 

11% in urban Bangladesh.  Despite rapid urban transformation, poverty in the urban 

areas is increasing in Bangladesh.  Like many other developing countries, urban poverty 

is becoming a serious concern because 21.3% people are poor in the urban areas 

(www.worldbak.org.bd accessed on January 2012).  The poverty situation is 

complicated in the cities of Bangladesh and includes both income and non-income 

aspects.  Current earnings of the poor in Dhaka city range between US$ 12/month and 

US$ 50/month.  In the four main cities of Bangladesh (Dhaka, Khulna, Rajshahi and 

Chittagong) there are 9,048 informal settlements
1
 where the average population density 

is around 206,000/km2 (CUS, 2006).  The poor have extremely limited access to 

existing formal services and facilities such as water, sanitation, drainage and solid waste 

disposal.  Moreover, the poor are marginalised in the informal settlements and they have 

limited access to planned or other unplanned residential areas.  City-level urban 

planning plays a significant role in reducing urban poverty because the country does not 

have any national-level planning policies.  At the same time, there is a conspicuous 

absence of urban spatial policy directions in the current national-level strategies.  On the 

other hand, individual urban plans at the city level provide guidelines for development 

in urban areas.  Current planning practice needs to set firm guidelines to support the 

poor in tackling poverty issues in urban areas.  This study investigates how city-level 

planners in Bangladesh should act to tackle poverty. 

1.2 Justification of the study 

Current literature of planning and poverty reduction fails to provide a comprehensive 

answer to the main research enquiry.  Current theories of planning provide a rich insight 

into both procedural and policy aspects.  Planning theories include master planning, 

rational- comprehensive, communicative, collaborative, the ‘just city’ and other 

paradigms (Fisherman, 1977; Jenkins et al., 2007; Taylor, 1998; Healey, 1997; 

Fainstein, 2000).  However, these theories fail to connect the planning system to 

                                                 

 

1
 In local terms in Bangladesh, slums and squatters are known as ‘Bastees’.  This study represents this 

word as ‘Informal settlements’ therefore, this term includes both legal slums and illegal squatter 

settlements.  

http://www.worldbak.org.bd/
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existing poverty aspects in the South (Watson, 2002, 2009a, 2009b).  Existing theories 

do not provide a complete answer regarding the structure of the urban planning system 

in the developing countries.  There is insufficient literature describing how the theories 

fit with the current dimensions of poverty.  There are many researches addressing 

poverty and urban development, but few are considering the urban spatial dimension 

that covers both the procedural and substance aspects of planning.  As many as fifty 

poverty reduction strategies currently exist in the countries of the global South 

(International Monetary Fund, 2011).  Nonetheless, Kothari and Hulme (2003), Mitlin 

(2000, 2004, 2008), Moser (1995), Devas (2000) and many others argue that existing 

anti-poverty strategies are inadequate in responding to the needs of poor people.  

Research into urban poverty covers services, urban informality and urban 

unemployment issues (Bruno et al., 1998; Gerxhani, 2004; Hart, 1973; Maloney, 2004; 

Noll et al., 2000; Ravallion, 1995; Yamada, 1996).  Both Roy (2004) and Tokman 

(1989) put forward different proposals regarding the recognition of urban informality, 

but their works do not emphasise urban planning interventions.  Again, Van Horen 

(2004) investigates how the capacity of the urban poor could be utilised for community 

up-grading programmes.  Although scholars including Mitlin (2000), McGill (1998), 

Majale (2001) and Bromley (1990) offer insights into existing aspects of urban poverty, 

they offer no detailed discussion on how the spatial planning system can be utilised to 

combat poverty.  These works show in-depth guidelines on how policy makers should 

act to tackle urban poverty issues, but most of the researches fail to discuss critically the 

role for the urban planning system.  Current literature regarding urban poverty and 

development is deficient regarding a comprehensive direction for pro-poor planning.  

Overall, existing literature in planning and poverty reduction fails to provide a 

comprehensive direction for pro-poor planning that can delineate the key aspects 

required for pro-poor planning and guide the planning system in Bangladesh.   

 

Conventional spatial planning practice in the global South faces different challenges in 

dealing with the poverty issues.  The modernist approach to planning tries to catch up 

with the West, but the most obvious challenge to modernism is that it fails to respond to 

the livelihood patterns of the people living in the cities (Watson, 2009a).  Consequently, 

the poor are affected if not neglected in a planning process that encourages high-rise 

residential over pro-poor housing and low-density neighbourhoods over compact living 

(Watson, 2009b).  Conventional planning follows a zoning system that sets standards 
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and imposes restrictive conditions over the use of land (Njoh, 2003b; Devas, 2001).  

Planning agencies strongly enforce this system and the poor, because of their limited 

capabilities, are often unable to comply with the zoning regulations.  Again, current 

planning practice often denies the existence of the poor and refuses to give them any 

rights.  The poor are often evicted from their place of residence without any 

compensation (Berrisford & Kihato, 2006).  Therefore, modernisation, zoning and lack 

of recognition of the presence of the poor put the current planning practice in question.  

There are serious concerns in the current literature that planning in the global South is 

often anti-poor and needs to promote a pro-poor system (Devas, 2001; Tibaijuka, 2006; 

Watson, 2009; Mitlin, 2003).  Devas (2001) finds that most of the planning and building 

standards are unsuited to the poor.  Since conventional planning practices in the global 

South lack a focus on aspects of urban poverty; it would be difficult to find policy 

solutions from the conventional practices inside or outside Bangladesh. 

 

There are a number of strategic practices in the global South including slum clearance, 

slum up-grading through services and housing improvement and slum up-grading 

through community-led initiatives (UN-Habitat, 2003; Baker, 2008).  Slum clearance 

programmes are the earliest form of spatial intervention regarding urban poverty.  

Governments play a key role in the drive for relocation, or demolition without 

relocation.  Often these projects free urban space for land development in the 

commercial sector and relocate the urban poor to urban fringe areas.  Project aims to 

include the creation of a better physical environment and housing for the slum dwellers 

in the areas to which they have been relocated.  These redevelopment programmes do 

not necessarily benefit the urban poor (Abrams, 1966)  as many of them lead to a fall in 

the total number of housing units.  The rehabilitation programmes failed to connect the 

poor with the services and facilities they enjoyed before relocation since these 

programmes relocate the poor into a new location and often in the urban fringes 

(Teaford, 2000; Dupont, 2008; Rashid, 2009).  In the 1970s, John Turner’s (1972) 

pioneering work influenced the World Bank, which promoted a strategy of tenure 

legalisation through its slum up-grading programmes.  Slum up-grading and self-help 

programmes played a crucial role between 1980 and 1990.  Typically, slum-upgrading 

programmes aim to improve urban services, tenure security, social infrastructure, 

housing and access to credit and social programmes (UN-Habitat, 2003).  Slum up-

grading programmes have two forms: improvement of housing and services through 
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government intervention and improvement of slums through public-private partnerships.  

The first format of an up-grading programme gained popularity during the basic need 

paradigm and governments pro-actively invested to improve urban services and housing 

within the slums.  If the slums were illegal (identified as squatters), there were efforts to 

provide land legalisation.  The second strand of slum up-grading has gained popularity 

over the last twenty years.  Project aims remained almost identical to the previous 

version of slum up-grading, there has been a change regarding the implementation of 

these projects.  Recently, the focus of slum up-grading has shifted from providing 

limited services and facilities toward shelter provision.  Such programmes are initially 

for the poor, recent outcomes show that in practice, only 10% of the total funding is 

going to the low-income housing sector (Baker, 2008).  Viloria-Williams (2006) claims 

that the focus on comprehensive services has reduced so that provisioning of housing 

has become the main agenda because of the increased privatisation of urban services.  

Slum up-grading programmes evolved to remove spatial deprivation in the urban slums.  

Even though the slum-upgrading approach solved the problem associated with three 

direct spatial aspects, these programmes are not comprehensively attentive to exclusion 

and capability issues.  The cost of services is often extraordinarily high in upgraded 

slums, which, on many occasions, fail to maintain the improved environment for long 

(UN-Habitat, 2003).  Upgrading programmes do not deal with exclusion caused at the 

city level because of middle-class-based or market-led development.  Inspired by the 

World Bank’s ‘community-driven development’
2
 concept, recent initiatives have tried 

to engage NGOs, people and public authorities in the development process (Won and 

Guggenheim, 2005; Gillespie, 2004).  The key agenda under this approach was to 

mobilise community-led organisations and the withdrawal of state-led interventions.  

Most of the recent poverty-reduction programmes include objectives for the engagement 

of community organisations in the development process.  Mitlin (2003) identifies a 

number of cases of community-led sheltering initiatives where community groups are 

pro-active in up-grading both housing and services with the help of public bodies.  A 

                                                 

 

2
‘‘Community-driven development’ is an approach that gives control over planning decisions and 

investment resources to community groups and local governments.  CDD programmes operate on the 

principles of local empowerment, participatory governance, demand-responsiveness, administrative 

autonomy, greater downward accountability and enhanced local capacity’’ (www. web.worldbank.org, 

accessed on 1 June 2011). 
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few common issues are worth mentioning as far as current spatial strategies are 

concerned.  Improvement of slums is a form of integration of the poor within a city, but 

there are remarkably few initiatives to make formal urban services, facilities or housing 

accessible to poor people.  If the poor could access available land for housing, formal 

housing or urban services, they would not have to live in slums.  The shifts in the slum 

up-grading programmes from the modernist relocation approach to the government-led 

service-provisioning approach and then to a partnership approach indicate that the 

development paradigms are coherent.  During industrialisation, cities aimed at creating 

industrial and commercial spaces by displacing the urban poor.  This trend then shifted 

towards human development during the basic need paradigm when slum up-grading 

programmes aimed at improving urban services and facilities.  Overall, existing 

strategic practices are slum-focused but do not acknowledge the citywide spatial 

deprivation, spatial exclusion and capability aspects.  Current programmes are the 

follower of overall growth-focused macro-strategies and fail to handle the complex 

multidimensionality of urban spatial poverty.  Thus, dynamic spatial interventions are 

still absent in the existing strategic practices.   

 

Again, policy documents and literature regarding poverty reduction in Bangladesh 

mainly focus on rural poverty and do not recognise urban spatial issues.  Since 1971, the 

country has introduced five different national-level strategies, but they focus on rural 

poverty aspects.  While national-level urban poverty reduction programmes highlight 

slum improvement and income generation, they do not provide any citywide strategies.  

Current literature on urban poverty shows directions on macro-economic strategies for 

income poverty reduction, guidelines for housing and sheltering the poor and proposals 

for urban service improvement.  Currently, the number of scholarly articles (Watson, 

2003, 2009a, 2009b) that connect current policies or procedural issues with the existing 

planning theoretical framework or practice frameworks that exist in Bangladesh is 

limited.  These articles do not cover procedural aspects of contemporary urban 

planning; specifically, few articles examine the implications of the planning theories for 

poverty reduction. To address the shortfall in the current literature, this study 

emphasises the pragmatic context of planning practice in Bangladesh and combines 

contemporary theories in planning.  This opens up new directions and offers a fresh 

understanding of an essential pro-poor planning system in the country.  An investigation 

of current literature on poverty and planning helps to identify key components for an 
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ideal pro-poor planning system
3
 in the global South.  The second stage uses this 

conceptual framework to investigate the status and challenges regarding pro-poor 

planning in Bangladesh.  The findings include procedural and policy directions for the 

successful implementation of a pro-poor planning system.  

1.3 Aims and objectives 

This research contributes to the existing knowledge regarding pro-poor planning 

practice in the global South through a case study of a major city in Bangladesh.  It aims 

to investigate urban poverty issues, identify the shortfalls in urban planning policies and 

practice in relation to poverty reduction in the country and establishes the key system-

attributes for a pro-poor planning system in urban areas.  The case study is grounded in 

the international policy and debates over pro-poor planning practice and benefit from 

the existing research and literature in other developing countries.  

 

Objective 1: To review and analyse international literature on urban poverty as well as  

its spatial characteristics, poverty alleviation policies, planning theories and practices to 

construct a conceptual framework of a pro-poor planning system. 

 

This objective delineates how planning should act in the global South in the context of 

the current poverty situation, and the critical aspects of urban poverty in the context of 

the current urbanisation in the global South.  This objective answers the following 

research questions: 

 Research question 1: What are the key aspects of spatial poverty in the urban 

areas?  

 

 Research question 2: Theoretically, what position should the planning system   

adopt to tackle current poverty issues? 

 

Objective 2:  To investigate different aspects of poverty in urban Bangladesh through a 

case study of Khulna city. 

                                                 

 

3
 A pro-poor planning system is the spatial planning system that benefits the urban poor and plays role in 

reducing urban poverty.  
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To accomplish this objective, this study investigates current concepts regarding urban 

poverty and identifies the key dimensions of urban spatial poverty.  The study then 

follows the dimensions for understanding the existing poverty situation in Bangladesh 

through a comprehensive analysis of the national, city-level and local-level poverty 

situation.  The research question for this objective is: 

 

 Research question 3: What are the main characteristics of urban poverty in major 

cities of Bangladesh? 

 

Objective 3:  To examine procedural and policy gaps and challenges in the current 

planning system in the context of the poverty situation in urban Bangladesh.  

 

This objective evaluates the current planning system in Bangladeshi cities.  The 

research first identifies the theoretical construct of a pro-poor planning system by 

investigating current theories of planning.  Then this conceptual framework is compared 

with the current planning process and policies in Bangladesh.  During the policy 

analysis, the findings from the poverty analysis help to determine the pro-poorness of 

the current policies.  This objective includes an analysis of both city-level and local-

level planning systems in Bangladesh.  This objective answers following question: 

 

 Research question 4: How has the planning system in Bangladesh responded to 

the spatial dimensions of urban poverty? 

 

Objective 4: To identify the main problems with the current planning practice in 

Bangladesh in relation to poverty reduction. 

 

This objective analyses main problems associated with the implementation of a pro-

poor planning system in Bangladesh.  It explores the issues that hinder a pro-poor 

planning system in Bangladesh.  The research question for this objective is:  

 

 Research question 5: What are the main problems with the current planning 

practice in Bangladesh in relation to poverty reduction? 
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Objective 5: To synthesize the findings from the case study city and recommend 

measures for pro-poor planning in Bangladesh. 

 

This objective combines the findings from national-, city- and local-level planning and 

policies.  This study explores current gaps and challenges in the Bangladeshi planning 

system to recommend procedural, institutional and policy measures regarding a pro-

poor planning system in Bangladesh.  Thus, the research question here is:  

  

 Research question 6:  What are the key recommendations for the promotion of a 

pro-poor planning system in Bangladesh?  

 

 

Figure 1.1: Knowledge progression in this study and contribution of different 

chapters  

Source: Author, 2012 

1.4 Structure of this thesis 

At the beginning, the study reviews the concepts of urban poverty and theories in 

planning to build a theoretical framework for spatial poverty and a pro-poor planning 

system.  Then this conceptual framework is used to analyse current poverty and 

planning aspects at national-, city- and local-level in Bangladesh.  The assessment 

outlines existing practice gaps and challenges for pro-poor planning to deepen the 

knowledge regarding a pro-poor planning system in Bangladesh.   
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This thesis is divided into nine chapters.  Chapter 2 identifies conceptual framework for 

current urban poverty and a pro-poor planning system.  These frameworks are used for 

the analysis of poverty and the planning system in the chapters on Bangladesh.  Chapter 

3 focuses on the methodology of the study.  Chapter 4 explores the urban poverty 

sensitivity of national-level strategies in Bangladesh.  Chapters 5 and 6 emphasise the 

city-level urban planning practice.  Chapter 5 explores critical issues in urbanisation and 

poverty in Khulna city, Bangladesh, focuses on the first objective and analyses the 

current dimensions of poverty at the city-level.  Chapter 6 responds to the second and 

the third objectives through exploring current practice gaps and challenges regarding 

pro-poor planning at the city level.  Chapter 7 emphasises on the second objective of the 

thesis and analyses the current dimensions of poverty at the community level.  Chapter 

8 responds to the third and the fourth objectives through exploring current practice gaps 

and challenges at the community level.  Moreover, the chapter contributes to the 

recommendations through highlighting current challenges regarding community-level 

planning.  Chapter 9 is attentive to the fifth objective and amalgamates all the findings 

to produce recommendations for the Bangladeshi planning system (Figure 1.1). 



 

 

11 

 

CHAPTER 2: CONCEPTUAL FRAMEWORK: URBAN 

POVERTY AND A PRO-POOR PLANNING SYSTEM 

2.1 Introduction 

Given the past dominance of the global North in shaping planning theory and practice 

(Watson, 2009a), this study recognises that a perspective from the global South is 

essential in delineating how planning systems should tackle urban poverty.  This chapter 

reviews the international literature on poverty and its spatial characters, planning 

theories and practices to build a conceptual framework for a pro-poor planning system 

in the context of the global South.  This chapter at first explores existing urbanisation, 

development, and neoliberal practices to distinguish key issues and aspects of poverty.  

The second part examines the current literature on poverty and identifies key aspects of 

urban poverty in relation to current urbanisation and development.  The third part 

analyses how planners should act in relation to the current urbanisation and poverty in 

the global South.  This part inspects current theories and practices in planning to 

identify key components for a pro-poor planning system.  The findings from this chapter 

provide the framework for analysing the pro-poorness of the planning system. 

2. 2 Urbanisation and Poverty  

The urbanisation process forms an essential part of the analysis of urban poverty since it 

influences the nature and the extent of such poverty.  This section identifies the links 

between poverty and urbanisation.  The analysis in this section helps delineate the 

perspective regarding urban poverty.  During the process of urbanisation, a growing 

share of a region's land and people become included in cities, suburbs and towns (Pivo, 

1996).  The process influences demographic change, economic change, political change, 

cultural change, social change, technological change, environmental resources and 

contingent factors such as infrastructures (Devas and Rakodi, 1993).  In general, the 

urban residents enjoy better access to education, healthcare and other basic public 

services (electricity, water and sanitation) than rural people (Cohen, 2006).  Jane Jacobs 

(1961) says that without cities, we would all be poor.  The World Bank (1991) 

highlights that the level of urbanisation and GDP per capita are positively correlated.  

The urbanisation process brings many positive changes to the spatial environment 

including new income opportunities, better services and improved housing and transport 

networks (Njoh, 2003a; Harpham and Boateng, 1997).  New economic opportunities 
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and improved urban services in the cities can contribute to the reduction of poverty  in 

the cities.  The process of urbanisation is much needed for the improvement of the 

economy and urban services.  Improvements in economic situation directly influence 

the bringing of positive changes to urban income poverty and associated aspects, 

including the ability to afford urban services or housing.  Because of these advantages 

of urbanisation, until recently, poverty in the urban areas has been believed to be a 

temporary phenomenon.   

 

There are beliefs that the poverty situation would improve and disappear with 

modernisation (Beall et al., 2002).  The reality has been somewhat different and poverty 

is increasing despite the rapid urbanisation in the developing world.  Slums have 

developed over the course of the last two centuries and their growth has accelerated 

during the second half of the 20
th

 century as the developing countries became more 

urbanised (The house of Commons, 2009).  Thus, poverty is not decreasing along with 

the process of urbanisation.  If urbanisation could reduce poverty, it would simplify the 

arguments around the concept of urban poverty reduction.  In reality, poverty is 

becoming a part of the urbanisation process in the developing cities and poverty is 

gradually urbanising (NORAD, 2001).  Gilbert (1992) identifies that the visible 

symptoms of urban social disadvantages such as overcrowding, bourgeoning informal 

settlements and informal economies are increasing despite urban economic 

transformation.  Thereafter, the urban growth process is unable to tackle urban poverty. 

 

Todaro and Smith (2006) assert that the unprecedented size of urban agglomerations in 

the global South copes economically, environmentally and politically with very high 

concentrations of people.  Urbanisation exerts additional pressure on the existing 

services and facilities while urban growth has to accommodate the increasing number of 

the population.  Along with economic growth, demographic shifts in terms of natural 

population growth and rural-urban migration require urban areas to grow in size 

(Hussain, 2004).  A high rate of urbanisation does not always mean that people migrate 

to urban areas because of better opportunities.  Natural population growth and limited 

rural development are two leading causes for rapid urbanisation in the global South.  At 

present, most of the cities are experiencing population growth rates two to three times 

higher than the national average (Njoh, 2003b).  The rapid urbanisation process in the 

developing world is characterised by high population growth in comparison with the 
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existing capacities of the cities (Davis, 2004).  Such high concentrations of population 

in the urban areas put extra pressure on the available urban opportunities.  

Consequently, urban dwellers compete to secure access to the available urban 

opportunities.  Since the supply of urban services is limited, not all the different income 

groups competing to access these limited opportunities succeed.  Despite living in the 

urban areas, some people are deprived of access to the available facilities that others 

enjoy.  In the current urban context, poverty is restricted within the concept of ‘lack’ or 

‘absence’.  This is also about deprivation of available urban services and facilities. 

 

Capability plays a pivotal role in safeguarding the interests of the poor under neo-

liberalism
4
 (Rakodi and Lloyd-Jones, 2002).  The neo-liberal development concept 

supports strong individual and private property rights, the rule of law, the institutions of 

freely-functioning markets and free trade (Harvey, 2005).  This form of liberalisation 

ensures free movement of capital and creates a perfect competitive environment for the 

market.  Therefore, neoliberalism widens the gap between the rich and the poor by 

favouring those who already have a better capacity to compete in the market (Bhaduri, 

2008).  In this way, various actors compete and, eventually, businesses or projects with 

better capabilities remain in the market.  As the poor are already behind in terms of 

financial and human capabilities, they find it difficult to compete in the market as either 

an entrepreneur or beneficiary of urban development programmes.  Because everyone 

enjoys the same freedom and, at least theoretically, everyone plays the same game 

under the same rules, the problem for the poor is that they were playing the same game 

but are already behind the non-poor citizens.  The constraints of market competition in 

the uneven neo-liberal market are often reflected while people compete for urban spatial 

opportunities in the cities.  The poor often find this difficult to gain access to the formal 

urban spaces for housing as they are unable to pay for the high land value in the urban 

areas. Commercial land and residential areas for middle or high-income group are not 

accessible to the poor.  The poor compete in the uneven housing market, where they 

have limited access to land or housing finance in comparison with the non-poor citizens.  

                                                 

 

4
 Neo-liberalism refers to contemporary political movement that advocates economic liberalisations, free 

trade and open markets. This movement supports the privatisation of  industries, deregulation, and 

enhancement of the role of the private sector in modern society.  

 

http://en.wikipedia.org/wiki/Contemporary_history
http://en.wikipedia.org/wiki/Political_movement
http://en.wikipedia.org/wiki/Economic_liberalism
http://en.wikipedia.org/wiki/Free_trade
http://en.wikipedia.org/wiki/Free_trade
http://en.wikipedia.org/wiki/Open_market
http://en.wikipedia.org/wiki/Privatization
http://en.wikipedia.org/wiki/Nationalization
http://en.wikipedia.org/wiki/Deregulation
http://en.wikipedia.org/wiki/Private_sector
http://en.wikipedia.org/wiki/Society
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At the same time, people are deprived of the formal urban services including water, 

sanitation, solid waste system because they are unable to pay the additional cost.  In the 

context of current neoliberal policies, the governments are reluctant to provide 

additional support to the poor and the governments encourage individual efforts and the 

private sectors rather than subsidising the cost for services.  Consequently, urban spaces 

are becoming inaccessible to the poor in the urbanising world.  Thus, neoliberalism 

requires an emphasis on capability aspects policies to ensure that the poor are able to 

compete with the other actors in the market to get access to urban land, housing and 

services.  Again, when citizens compete in a market, people with better ability often 

gain access to the available urban opportunities, whereas people are deprived if they are 

unable to afford these opportunities.  In the context of the rapid urbanisation process, 

poverty is partly about the deprivation of urban spatial opportunities because they are 

unaffordable. 

 

In an urban context, poverty goes beyond the absolute absence of income.  The World 

Bank uses an absolute poverty measure of US$1 a day or US$2 a day (both adjusted for 

purchasing price parity or local costs) to describe the poverty situation (UN-Habitat, 

2003a).  People in urban areas may be deprived of urban opportunities in spite of 

considerable earnings.  Many dwellers live in far worse conditions than other urban 

dwellers in terms of basic services and facilities (Mitlin and Satterthwaite, 2004).  In 

this respect, a relative concept of income is helpful since a relative concept can measure 

poverty by calculating the ability of people to buy the necessary goods in the local 

context.  Again, Rowntree (1901) identifies that the poor are those who are unable to 

achieve physical survival.  He draws two poverty lines: primary poverty and secondary 

poverty.  Primary poverty includes those who have the earnings to obtain the minimum 

necessities to maintain merely physical efficiency.  Secondary poverty includes those 

who have earnings for the maintenance of physical efficiency but must allocate some of 

these on other expenditures.  However, the concept of relative poverty remains focused 

on income aspects.  Income plays a pivotal role in an urban context, as poor people need 

substantial income to pay for urban opportunities.  However, urban opportunities are 

essential for urban living since urban citizens depend highly on urban services, housing, 

land and employment opportunities in urban areas (UN-Habitat, 2003a; The World 

Bank, 2008).  Despite securing substantial amounts of income, people in the urban areas 

may not have access to urban spatial opportunities because of limited supplies of 
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housing, services or land.  As urbanisation in the developing areas leads to increased 

pressure on the available opportunities, income alone cannot secure access to the urban 

opportunities.  Neo-liberal development such as private development, capital-intensive 

industrialisation and a focus on economic growth combine to exclude low-income 

populations from the benefits of economic growth (Roberts, 1995).  Consequently, 

despite earning a substantial income, people often struggle to access urban 

opportunities.  Even if access to urban opportunities is dependent on financial abilities, 

the income aspects do not shed light on other spatial deprivations (Ravallion and Chen, 

2009).  Both income and non-income aspects are essential for the understanding of 

urban poverty (Rakodi, 1995; 2002).  Therefore, the popular income-based concept is 

flawed in offering a holistic understanding of the urban spatial aspects of poverty.   

2.3 Neo-liberal Dynamics  

Neo-liberalism is not one among many options for development; rather, it is now in the 

accepted mainstream of a development ideology that seeks to recover from the 

economic stagnation in the global South.  The countries of the global South have 

implemented the policies gradually since 1989 and poverty and its reduction need to be 

conceptualised within the neoliberal realities.  This approach relies on market-led 

policies, trade liberalisation and decentralisation (Williamson, 1989).  This section 

investigates current neo-liberal dynamics in relation to urban poverty and management.  

The analysis in this section offers an insight into key neo-liberal challenges for urban 

poverty.  

 

Market- and private-led agendas are favoured under neoliberal policies.  Because of 

reduced public expenses, the private sector plays an increasingly significant role in 

providing services in urban areas or for creating new urban infrastructure.  Private-led 

development intends to maximise profit and puts financial benefits before social 

agendas.  Consequently, the social agendas for poverty reduction get less attention 

unless the government in the urban area regulates the private sector regarding public 

improvement.  As the public sector is less active in poverty reduction, development is 

dependent more on the local-level institutions, to prepare the poor to be pro-active.  

Freedom of the market and the role of the private sector need to be regulated through 

efficient institutional role.  Under the neo-liberal system, the chances for exclusive 

development increase since the private sectors are reluctant to invest in the social 
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sectors, like poverty reduction, unless there are benefits in economic terms.  Overall, 

protection of social and non-profit agendas is difficult under neoliberal urbanisation.  

 

The neo-liberal policies encourage a high degree of institutionalism to ensure order in 

the system.  Neo-liberal urban governance
5
 depends highly on limited but effective 

regulation by public bodies.  As there is limited involvement by the government 

agencies; existing regulatory bodies require the power and strength to regulate the 

mechanism of market freedom.  Freedom without regulation can jeopardise the positive 

notions about market freedom and create corporate domination.  This is for ensuring a 

limited role of the state and reduction of public expenditure.  Encouragement of private 

entrepreneurs and the limited involvement of the government institutions affect social 

programmes including poverty reduction.  Moreover, under the current free market 

conditions public authorities often act to favour specific interest-groups and often 

become sites for private accumulation and advantage (Simon 2000).  The flexible role 

of the government agencies in the global South ‘‘often depends on complex process of 

alliance-making and deal-breaking, and particularly resistant to reconfiguring through 

policy and planning instruments, and external interventions’’ (Watson 2009a, p2264).  

Ineffective or biased role of the public agencies can easily benefit the private interests 

instead of protection of the interests of the poor.   

 

The reality of the developing country is that there are elements of structural inequality 

and hierarchies of power (Campbell and Fainstein, 2003).  Since the market and the 

private sector enjoy freedom under neoliberalism, it is vital that there are effective 

market rules to bring balance in favour of the poor.  De Soto (2000) claims that poverty 

is a result of the failure to employ market rules effectively.  To regulate the market, 

there must be an effective role for the public agencies.  Effective inclusion of the poor 

in the decision-making process needs to be promoted in the decision-making system.  In 

this regard, UN-Habitat (2009) highlights that government should take a leading role in 

                                                 

 

5
 ‘‘Urban governance can be defined as the sum of the many ways individuals and institutions, public and 

private, plan and manage the common affairs of the city.  It is a continuing process through which 

conflicting or diverse interests may be accommodated and cooperative action can be taken.  It includes 

formal institutions as well as informal arrangements and the social capital of citizens.’’ 

(www.unhabitat.org. accessed on 1 January 2011) 

http://www.unhabitat.org/
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delivering development initiatives in the cities.  Public authorities must play an effective 

role in order to overcome the market-led attitude of the private sector and to ensure 

representation of community organisations.  

 

Decentralisation and a joint role for different organisations are prominent in neoliberal 

poverty reduction.  A decentralised system requires the assistance of a democratically 

controlled local governance system, strong social institutions, NGOs and community 

based organisations (Moser, 1995, 1998).  Decentralisation and a local-level approach to 

poverty reduction are unlikely to lead to more pro-poor outcomes without a serious 

effort to strengthen and broaden accountability mechanisms (Crook, 2003).  Watson 

(2002) says that the lack of control of the central government and too much privatisation 

are partly responsible for the collapse of social welfare agendas.  In the absence of a 

strong institutional setup, devolution may lead to a failure in making policies that would 

benefit the poor.  Tony Blair and Bill Clinton promoted inclusive neo-conservatism 

(Craig and Porter, 2006; Harvey, 2005) to sharpen the capacity at the local level and 

provide minimum, yet effective, support to enhance the capability of the people who 

were unable to enter the market.  Thus, in the context of inequality and the unstable 

politics of the developing countries, limited, yet effective, state intervention is vital 

where government takes on the role of the ‘driver’ rather than that of a key player of the 

development.   

2.4 Conventional Development Paradigms and Poverty  

An investigation of current development approaches can shed light on how the macro-

economic policies can influence poverty and its reduction.  This section discusses the 

impact of conventional approaches in development.  This analysis on the one hand 

shows the current influences of these policies on poverty issues, while on the other it 

identifies policy considerations for a pro-poor planning system that aims to tackle the 

impacts of conventional development paradigms.  The modernist theories have the 

belief that poor countries can overcome poverty through economic growth.  Two 

popular modernist approaches to development are industrial development and 

agricultural development.  These approaches accept that poverty increases for the period 

of modernisation but, in the end, poverty will fall at a later period (Mahalanobis, 1963) 

because of economic growth.  The industrial approach intends to industrialise the global 

South and achieve an economic growth level that can follow the growth pattern in the 
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developed countries.  Industrialisation was a new way of capitalist colonialism and 

some said that ‘where colonialism left off, development took over’ (Kothari, 1988).  

During industrialisation, there was an investment in industrial infrastructure and 

utilities.  The idea was that the trickle-down effect of economic growth would show 

improvement in other sectors.  In reality, the progress was limited in most of the global 

South (Peet and Hertwick, 2009) and industrialisation could not reach the poor.  After 

1960, many of the global South introduced the agricultural development approach.  The 

core idea of this approach was to promote economic growth through agricultural 

production in the rural areas.  The major objectives of this approach were to gain 

economic growth through ensuring self-sufficiency in food grains with farmers 

obtaining reasonable prices of food grains whilst ensuring affordable prices to 

consumers and creating productive agro-based industries.  The policy package included 

high-yielding varieties of food crops, irrigation facilities, fertilisers and the extension of 

services and strengthening of the public distribution system (Kalirajan and Sankar, 

2001).  In the end, some countries managed to increase their food production and 

agriculture sector so creating new employment opportunities.  The agricultural 

development worked partially in countries like India, Mexico and Philippines.  This 

approach did not focus on urban improvement, but the successful implementation of this 

approach could reduce urban poverty through reducing urban migration by the rural 

poor.  In case of decreasing poverty in the rural areas, there would be fewer poor 

migrants looking for jobs in the cities.  In practice, this approach failed, because of 

capitalist interventions where monetary profit was a major concern for the investors 

(Cleaver, 1972).  The landowners and the capitalists gained more from the green 

revolution than did the poor labourers.  This approach puts less concentration on urban 

development as agricultural production mainly came from the lands in the rural areas.  

Economic-growth-led approaches are successful in reducing income poverty.  Global 

trends show that countries, which experienced significant progress in poverty reduction, 

achieved rapid economic growth (The World Bank, 2005).  Nonetheless, this 

information only shows the achievement regarding income poverty reduction at the 

national-level.  Income poverty reduction does not necessarily mean that this would 

reduce the intensity of spatial poverty in urban areas.  The lack of access to urban 

services, housing and employment opportunities is linked to income issues but not 

restricted within them.  If poor people were excluded due to social or political 

discrimination, poor people would find it difficult to reduce their income or non-
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income-related poverty.  Denial in the spatial development process would increase 

poverty rather than reducing it.  If economic growth brings direct benefit to the non-

poor group and there is no mechanism for the redistribution of growth, this would not 

benefit the poor. 

 

The ILO (International Labour Organisation) promoted the basic need approach
6
 in the 

1970s to counter negative outcomes of the modernist developments.  This approach 

encouraged compromise over the growth rates to meet basic human needs (Hicks, 

1979).  The basic need approach intended to address human needs including shelter, 

clothing and food and basic services including water, sanitation and public transport 

(Attanasio et al., 1999).  This approach attended to visible needs rather than to the 

production of an abstract economic growth indicator.  The notion of the basic need 

approach did not consider the notion of relativity and the government tried to reach 

targeted standards to overcome absolute poverty.  However, policy makers at that time 

focused on economic growth models and argued that ‘poverty relief must take place 

within a framework of general growth’ and they argued the need for a 'balanced aid 

programme’ of which basic needs projects were just one component.  Consequently, the 

drive for the provision of basic needs discontinued.  The basic need approach for 

development can provide a solution to the direct spatial dimensions of poverty since this 

approach gives emphasis to both human and service improvements.  Nonetheless, the 

basic need approach fails to focus on economic aspects including income, employment 

and macro-economic growth whilst being highly dependent on funding.  Because of this 

high dependency on funding, many of the projects appeared to be ambitious in the 

context of the third world cities.  To meet the basic social needs, there were necessities 

for sacrificing growth rate and countries were required to tolerate inflation   (Allen and 

Anzalone, 1981).  To compromise their economic growth for funding social services 

was a difficult choice for the global South.   

                                                 

 

6
 The basic needs define the absolute minimum resources necessary for long-term physical well-being, 

usually in terms of consumption goods.  The poverty line is then defined as the amount of income 

required to satisfy those needs.  Thus, the basic need approach for development aimed at assuring the 

basic needs. 

 

http://en.wikipedia.org/wiki/Physical_well-being
http://en.wikipedia.org/wiki/Consumption_%28economics%29
http://en.wikipedia.org/wiki/Poverty_line
http://en.wikipedia.org/wiki/Income
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Development approaches turned to structural adjustment policies
7
 and urban governance 

to regulate the funds and for institutional efficiency.  Investment for infrastructure 

development requires massive funding support from the banks and the donors.  The 

economic growth approach and the basic need approach resulted in the accumulation of 

unsustainable levels of debt and poor economic performance (Byrne et al., 2002).  In 

addition, there were growing concerns about the political instability and the lack of 

ability of the governments in the global South.  These two approaches focused on 

institutional aspects, but the centre of the policy was dominated by economic growth 

since the target was to ensure economic growth through efficient institutionalisation.  

Consequently, availability of funds was more dependent on undertaking the structural 

reform of the institution.  The structural adjustment policies often created de-

industrialisation in many cities because of new structural rules.  As consequences of the 

structural adjustment policy, social expenditure was reduced and more people became 

unemployed (Kingsbury et al., 2004).  As a result, employment opportunities reduced in 

many countries and many workers lost their jobs.  Structural policies had negative 

impacts on income poverty.  Structural adjustment policies did not focus on other spatial 

aspects of poverty as the focus was on the efficient growth of the economy.  The focus 

shifted towards efficient economic performance, which led to a gradual decrease in 

investment on non-income poverty issues.  

 

Overall, the economic growth approach dominates the development paradigms.  Initially 

this was about creating infrastructure to secure growth and currently this is about 

securing efficient institutionalism for sustainable economic growth.  Growth paradigms 

are inefficient in the context of existing dimensions, including exclusion or incapability.  

Though economic growth can play a vital role for income poverty reduction, for spatial 

attributes, there is a requirement to consider an alternative policy.  

                                                 

 

7
 Structural adjustment policies are imposed conditions by the International Monetary Fund for getting 

new loans.  The policies are often labelled as Washington consensus that reflects neo-liberal policy 

agendas (See: p15).  The policy prescriptions include privatisation of state owned enterprise, degradation, 

and reduction of trade barriers.   
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2.5 Urban Poverty: A Theoretical Perspective 

There is a wealth of literature on the concept of poverty where each concept has its own 

point of view (Oppenheim and Harker, 1996; Alcock, 1993), but this study focuses on 

the theoretical concepts that attend to the current urbanisation, neo-liberal and 

development realities in the global South.  In addition, this study views poverty from an 

urban and spatial perspective since the intension here is to identify spatial policies.  The 

aim of this section is to rationalise the three theoretical concepts of poverty used in this 

study.  The urban areas generally offer better access to services and facilities (Cohen, 

2006), but rapid increase of population in the global South are creating pressure on 

existing services and facilities and many people are failing to get access to available 

opportunities (See Section 2.2).  Consequently, the concept of urban poverty has to 

focus on the aspects of deprivation of a certain portion of the citizens who fail to get 

access to the existing opportunities.  An understanding of urban spatial poverty is 

impossible without the inclusion of non-income features because people living in the 

cities cannot access many urban opportunities despite having higher incomes in 

comparison with those in rural areas (See: Section 2.2).  Leeds (1974) claims that low-

income urban populations are unable to obtain adequate housing, incomes and urban 

services in the global South despite their occupational diversity.  They experience a 

common set of frustrations in which the exclusiveness of the elites is apparent.  When 

the poor in urban areas are unable to afford the urban opportunities despite their income, 

they actually face ‘absolute dispossession’ (Sen, 1981, p. 92) in terms of urban 

opportunities.  Furthermore, neo-liberal influences such as market-biased policies, an 

emphasis on commercial development and the diminishing role of the public bodies 

have modified the concepts of poverty (See Sections 2.2 and 2.3).  Long practice of 

economic-growth-focused development created more gaps between the poor and the 

rich.  Therefore, theoretically the concept of poverty needs to reflect the above-

mentioned issues and avoid an income-based concept.  In this regard, this study 

identifies that three theoretical concepts are relevant in the context of current 

urbanisation patterns of poverty: deprivation, exclusion and the capability aspect 

(Figure 2.1).  
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Figure 2.1: Urban poverty: theoretical perspectives in this study 

Source: Author, 2012 

 

Townsend asserts that (1979, p. 31) “Individuals, families and groups in the population 

can be said to be in poverty when they lack the resources to …… participate in the 

activities and have the living conditions and amenities which are customarily, or are at 

least widely encouraged or approved, in the societies to which they belong”.  Poverty is 

not about absence of income or spatial opportunities; it is about deprivation of 

opportunities in relation to the societies to which the people belong.  In an urban 

context, the people generally migrate to the urban areas in search of better employment 

and urban services.  Townsend (1979, 1993) indicates two aspects regarding the 

measurement of poverty.  The first aspect includes the measurement of all types of 

resources that are distributed unequally and which contribute to the standard of living 

(Hossain, 2006).  The second aspect delineates the style of living in relation to the 

society to which the people belong.  Therefore, poverty aspects should consider both the 

absence of certain resources and relative deprivation in the form of exclusion in relation 

to the society to which the people belong.  Lack of urban opportunities explains the 
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presence of absolute dispossession of the poor.  If the people fail to access the 

opportunities in the urban areas, from Townsend’s perspective, these people are poor. 

 

Townsend’s concept of deprivation is incomplete in explaining the aspects of exclusion 

implicit in the relative poverty experienced in urban areas.  Because of neo-liberal 

advantages, economically advantaged people enjoy better access to urban opportunities 

and consequently deprive the people who have lower incomes.  When the poor cannot 

access the opportunities that are available to others, they are actually excluded in that 

society because of not possessing what they should ordinarily possess.  The second 

form of deprivation mentioned in Townsend’s concept actually indicates the concepts 

that are more popularly known in the contemporary literature as ‘exclusion’.  Despite 

major advances in some development indicators over the last three decades, poverty and 

social exclusion in the global South remain perhaps the most significant blight on 

humankind (Chinnock and Collinson, 1999).  The concepts of exclusion or segregation 

emerge with considerable importance in the literature on poverty (e.g. Smets and 

Salman, 2008).  The Salvation Army (2009) identified social exclusion as a 

phenomenon of alienation of certain people within a society.  World Bank (2007) 

defined that exclusion is a process whereby certain individuals are pushed to the edge of 

the society and prevented from participating by virtue of their poverty or incapability.  

When people are deprived in comparison with other members in the society, they are 

actually exposed to the elements of exclusion because of their inability to avail 

themselves of certain opportunities.  Social exclusion has a spatial dimension  because 

specific areas within the society can suffer from a combination of linked problems such 

as unemployment, poor skills, low incomes, poor housing, insufficient urban services 

(SEU, 2001).  Roberts (1995) asserts  that exclusion is apparent in the uncertainty of 

tenure of low-income residents; informal settlements are always at risk of being 

demolished and those in rented and government-assisted estates can easily be evicted 

for lack of payments or public nuisance caused by their children.  The exclusion of the 

poor from access to jobs with adequate incomes and to urban services has given rise to 

what Perlman (1976) calls ‘the myth of marginality’.  The term ‘marginality’ consists of 

the lack of participation of low-income groups in politics and decision-making (World 

Bank 2001).  According to Silver (2007), exclusion is about detaching groups and 

individuals from social relations and institutions and preventing them from full 

participation in the normal and normatively prescribed activities.  Kenyon et all (2002) 
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identifies that exclusion is about denial of access to the opportunity to participate in the 

social and political life of the community.  Poverty can lead to exclusion, but it is more 

than just being income poor, it is about spatial, social and economic marginalisation 

(Atkinson, 1998).  While income poverty and social exclusion overlap, they do not 

necessarily intersect.  One can be spatially excluded without being income poor if he 

(she) lives in a slum but has a decent income.  Overall, people are excluded when they 

are spatially marginalised in certain areas or socially segregated by virtue of poverty 

and incompetency. 

 

Current concepts of deprivation and exclusion do not investigate the capability of 

individuals.  Chambers (1989) asserts that deprivation and exclusion are not merely 

products of material poverty, but of a set of factors including physical weakness, 

isolation, vulnerability and powerlessness.  In fact, the poor may be unable to access 

available opportunities because of their lack of capabilities.  Sen (1981) proposes 

‘capability deprivation’ through which he explores the formal characteristics of 

entitlement.  He argues that a person is poor either because of an inability to obtain 

enough food or because of being incapable of avoiding poverty.  The capability 

approach does not emphasise how human beings actually function, rather it focuses on 

the capability of the people to perform the functions.  The main idea of the capability 

approach is its focus on what people are effectively able to do and to be, i.e. on their 

capabilities.  The capability approach identifies poverty as a deprivation of capabilities 

(Alkire, 2007).  Sen does not provide any firm directions on the aspects of capabilities, 

but he believes that liberalisation should not only provide economic freedom, but should 

free people in terms of access to essential services, participation, politics and the 

reduction of deprivation (Sen, 1999).  This indicates that capability includes both 

income and non-income aspects.  Poverty is closely linked to the inability of the people 

to grasp urban opportunities.  Many scholars draw on Sen’s capability approach (1981) 

and identify different aspects of capability (See: Attanasio et al., 1999; Moser, 1998; 

Alkire, 2007; Nausbamm, 2001).    

2.6 Poverty Aspects in the Current Literature  

Theoretically, the spatial dimensions of poverty centre around three epitomes: spatial 

deprivation, exclusion and capability deprivation to reflect current urbanisation, growth 

and neo-liberal dynamics.  However, which poverty aspects need to be looked into 



Chapter 2: Urban poverty and pro-poor planning 

 

25 

 

when analysing the urban poverty situation in the global South?  Current section 

answers this question through analysing prevailing concepts of urban poverty reduction.  

There are a number of poverty concepts in the current literature, some of which are 

spatially focused in identifying different aspects of poverty  (For example: UN-Habitat, 

2003a; The World Bank, 2008; Moser et al., 1996; Oxfam, 2006; CARE, 2008; UN-

ESCAP, 2007; Baker, 2008; Satterthwaite, 2001)  whilst others confine themselves only 

to theoretical aspects of poverty (For example: Sen, 1981; Lewis, 1968; Townsend, 

1973; Silver, 2007).  The attention of this section has been on the works that focus on 

aspects of urban spatial poverty rather than theories alone.  Here, the researcher locates 

the presence of three theoretical perspectives in the current concepts and their success in 

providing a picture of the urban phenomena. 

 

Prior to an analysis of the concepts of poverty, this study selects three of the prevailing 

concepts as a focus.  These three concepts are: the UN-ESCAP concept (2007), the 

concept given by Satterthwaite (2001) and the capability aspects identified by Rakodi 

and Lloyd-Jones (2002).  Before discussing why these concepts are selected, the reasons 

for the rejection of the other concepts may be useful.  The study reviews various poverty 

concepts including UN-Habitat, 2003a; The World Bank, 2008; Moser et al., 1996; 

Oxfam, 2006 and CARE, 2008.  All these concepts make a significant contribution to 

the contemporary literature through shedding light on both income and non-income 

dimensions of poverty.  Most of the concepts are attentive to different deprivation, 

exclusion and capability issues.  Nonetheless, they are less useful for this study either 

because they are deficient in providing the three-dimensional theoretical perspective, or 

the urban spatial perspective.  The UN-Habitat (2003a) focuses on capital and remains 

confined within the capability deprivation approach.  The concept focuses on income, 

human and social capital but lacks an emphasis on exclusion or deprivation aspects.  

Baker’s (2008) model discusses four forms of deprivation: tenure security, income, 

health, and education - but does not highlight urban services.  At the same time, this 

concept is deficient in covering exclusion and capability issues.  Moser (1998) is 

attentive to both deprivation aspects (Income, housing, urban services) and financial 

capability issues regarding access to urban services.  Nonetheless, her concept does not 

include exclusion as a major phenomenon.  This model lacks an in-depth focus on 

human and social capabilities.  CARE (2008) sheds light on urban deprivation aspects 

by focusing on the urban opportunities.  This concept points out the issues related to the 
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lack of a voice and power in decision-making, which is connected to exclusion in 

decision-making.  However, the model is deficient regarding capability issues and 

exclusion in the built environment. 

 

In comparison with the other concepts, those of UN-ESCAP (2007) and Satterthwaite 

(2001) are focused on urban aspects and explicit in identifying exclusion as an 

important aspect of poverty in the urban areas.  UN-ESCAP highlights income and 

employment, urban hunger, the urban informal sector, urban informal settlements, lack 

of services and exclusion.  This model on the one hand identifies key issues for 

deprivation in the first six dimensions and emphasises two types of exclusion: exclusion 

in the built environment and in decision-making.  Satterthwaite’s concept is more 

explicit in nature and eight dimensions of poverty including inadequate income, 

inadequate and unstable (physical) assets, inadequate shelter, inadequate provisioning of 

public infrastructure, inadequate basic services, inadequate protection of poorer groups’ 

rights and the voicelessness and powerlessness of the poor.  There are similarities 

between UN-ESCAP and Satterthwaite’s model.  Like UN-ESCAP, concepts can be 

clustered into two different sets: deprivation aspects (inadequate income, inadequate 

and unstable (physical) assets, inadequate provisioning of public infrastructure, 

inadequate basic services) and exclusion (inadequate protection of poorer groups’ rights 

and the voicelessness and powerlessness of the poor).  Thus, these two concepts are 

more explicit in upholding both deprivation and exclusion. 

 

Despite this, none of these concepts can be unconditionally accepted as being 

comprehensive as far as three theoretical dimensions are concerned (Deprivation, 

exclusion and capability aspects).  The UN-ESCAP model includes urban hunger as a 

key aspect, which is not relevant in the context of the urban spatial focus in this study.  

Again, this concept differentiates income and employment in the informal economic 

sector even though these two dimensions are closely related and both can be expressed 

within one particular dimension.  Furthermore, by emphasising informal settlement, this 

concept undervalues land and housing, which is a serious concern for poverty.  On the 

other hand, Satterthwaite’s concept provides a list of six aspects of deprivation that 

could be presented in a much simpler format by re-clustering them.  The new clusters 

could be simplified as income (which would include inadequate income), housing 

(which would include inadequate housing assets and shelter), urban services (which 
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would include inadequate assets, infrastructure and basic services) and exclusion in 

decision-making (inadequate protection of poorer groups, voicelessness and 

powerlessness.  This concept does not observe exclusion in the built environment as a 

separate phenomenon.  Moreover, both UN-ESCAP and Satterthwaite ignore capability 

deprivation, which is a leading poverty concern in the urban areas. 

 

Dealing with the deficiencies in these two concepts, enables this study to constructs a 

third concept out of them.  The new concept applied in the study integrates capability 

perspective to enhance existing concepts regarding poverty reduction.  Many scholars 

shed light on different capability aspects and assets (See: Attanasio et al., 1999; Moser, 

1998; Alkire, 2007; Nausbamm, 2001; Rakodi and Lloyd-Jones 2002).  Among these 

concepts, the livelihood framework identified by Rakodi and Lloyd-Jones (2002) 

specially focuses on urban livelihood assets.  They elaborate the theoretical concept of 

capability deprivation and argue that livelihood assets play important role in dealing 

with different aspects of deprivation.  In this regard, they identify a number of capitals, 

which are: human capital, natural capital, financial capital, physical capital, and social 

capital.  They claim that the absence of these capitals can affect the growth of 

employment and income of the poor.  Their concept follows the philosophies of the 

capability approach and further scales down the theoretical aspects in the context of the 

urban areas.  This study borrows the capability aspects mentioned in this concept to 

construct the framework for poverty analysis.  Rakodi (2002) asserts that human capital 

can help to gain understanding about the ability of the people in terms of skill and 

education in accessing employment and income.  Financial capital is related to the 

ability of the poor in accessing the urban spatial opportunities that require financial 

involvement.  At the same time, social capital includes ‘‘social resources (networks, 

membership of groups, relationship of trust and reciprocity, access to wider institutions 

of society)’’ (Carney, 1998; p 7 cited in Rakodi and Lloyd-Jones 2002; p11) which 

determine the ability of the people regarding engagement in the decision-making and 

development process in the society.  However, the study does not emphasise on natural 

and physical capitals since these two aspects fall within the urban spatial deprivation 

aspects. 

 

The new concept drawn in this study combines the three approaches discussed in the 

previous three paragraphs.  The study investigates the deprivation issues as identified by 
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UN-ESCAP and Satterthwaite.  In fact, Satterthwaite gives a remarkably comprehensive 

outline which can be accepted to explain main areas for deprivation.  After re-clustering 

the list of aspects, three issues can be highlighted.  Thus, this study includes three 

aspects of deprivations- income and employment, housing, and urban service.  The issue 

related to powerlessness and voicelessness in the decision-making is crucial since this 

represent the matter in relation to the lack of decision-making.  On the other hand,   UN-

ESCAP concept is particularly attentive to the exclusion in the built environment, which 

is a significant cause for concern but Satterthwaite ignores this aspect.  Thus, two types 

of exclusion come into focus while the two models are amalgamated: exclusion in the 

built environment and in the decision-making.  The study then observes the list of 

capabilities as identified by Rakodi and  Lloyd-Jones (2002) and finds that financial, 

human  and  social capital are important to gain understanding of the non-spatial 

capability deprivation.  Overall, this study constructs a new list of poverty aspects that 

reflect spatial and non-income aspects.  This list includes: 

 

•Deprivation aspects including income and employment, housing and urban services, 

•Exclusion in the built environment, 

•Exclusion in decision-making, 

•Lack of capabilities (human, financial and social capabilities). 

 

Further discussion about each of these aspects can be found in the next section where 

the researcher shows their intensity and magnitude and justifies their importance. 

2.7 Status of Key Poverty Aspects in the Global South 

The previous section clarifies why this study identifies the poverty aspects based on 

three particular concepts: UN-ESCAP, Satterthwaite, Rakodi and Jones.  This section 

identifies the status of these concepts to construct a framework for analysing the aspects 

of poverty.  It goes on to conceptualise the major areas of concern under each of the 

poverty aspects and understand the key requirements for a pro-poor planning system in 

Bangladesh.   

   

2.7.1 Deprivation 

Income deprivation in urban areas is not so much a lack of employment, because almost 

all the urban poor are “working poor” (UN-ESCAP, 2007).  Despite their higher income 
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in comparison with those in rural areas, people in urban areas struggle to maintain their 

living expenditure because of high living costs.  Urban poverty is not about how much 

someone earns, rather, it is about the ability to meet the expenses with whatever amount 

he (She) earns (Barnes, 2002) because the urban poor pay up to 30% more for their food 

than the rural poor and they spend up to 60% or more of their total expenditure on food 

(UN-ESCAP, 2007).  Urban poor women and men are almost the never unemployed; 

they find employment in low-productive jobs.  The main concerns are the high 

employment rate in the informal economic sector that offers limited and irregular 

income.  65% of all non-agriculture sector workers in the Asia Pacific region work, 

 in the informal sector (Maligalig, 2008).  In Nigeria, 45% to 60% of the urban labour 

force is dependent on informal economic activities (Nwaka, 2005).  Engagements in the 

unrecognised informal sector make the poor vulnerable because these employments are 

short-term and do not follow any formal job regulations.  Either the poor are forced to 

be employed in the informal sector because of their inability to access the regulated 

labour market (Dickens and Lang, 1985), or they voluntarily join the informal sector to 

match their skills and education (Maloney, 2004; Fields, 2005).  The urban informal 

sector provides relatively low incomes to the urban poor and creates wage inequality, 

persistent poverty and labour market inefficiencies.  Manna (2006) shows that the 

poverty rate of households involved in informal economic activities is 25.7% whereas it 

is 7.1% for the case of households engaged in the formal economic sector.  The absence 

of a formal sector certainly instigates employment poverty, but the absence of 

recognition of the informal sector also accelerates poverty in urban areas since the 

informal sector contributes around 30% to 70% of GDP in the global South (Baker, 

2008).  

 

Furthermore, living space deprivation is a crucial aspect for the urban areas because the 

poor live in a low-standard environment within the urban areas.  They usually live in 

informal settlements with congested living spaces, filthy living conditions and high 

population density.  The word ‘Slum’ represents living conditions that are overcrowded, 

constructed of non-durable dwelling materials and which lack access to improved basic 

services and secured housing tenure (UN-Habitat, 2003a).  Since poverty is urbanising 

rapidly compared to the space required to accommodate the urban poor, space for 

housing is a serious poverty issue.  Density is extremely high in the urban slums 

because a large number of people live in a limited amount of space.  Data on Mumbai 
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slums shows that the population density is around 16,400 people per km
2
 

(www.censusindia.gov.in accessed on January 2012).  High density, inadequate light 

and circulation, lack of space and lack of adequate facilities are among the common 

housing issues for the poor living in slums (Mohanty and Mohanty, 2005). 

 

Table 2.1: Urban (income) poverty estimates in different regions   

Region Urban poor in millions Headcount index  

in % 

US$1/day US$2/day US$1/day US$2/day 

East Asia and Pacific 

 

16 126 2.2 17.7 

Eastern Europe  

and central Asia 

 

2 32 0.8 10.7 

Latin America and 

The Caribbean 

 

38 111 9.5 27.5 

South Asia 

 

135 297 34.6 76.2 

Africa 99 168 40.4 68.5 

 

NB. the headcount index is the proportion of the urban population below the particular 

poverty line. 

Source: Ravallion, Chen and Sangraula, 2007 

 

The scarcity of living space forces the poor to live in such a low quality of space.  India 

alone has a shortage of 26.5 million formal housing units (SPARC, 2012).  In most of 

the cases, formal housing production fails to keep pace with growing urban populations.  

High house rents and ownership costs are responsible for the shortage of housing.  

Those who are unable to afford rents end up in squatter settlements by illegally 

occupying public lands or private vacant properties (Baker, 2008).  UN-Habitat 

identifies that squatters are the source of housing for 38% of tenures in African cities 

and 45% of tenures in Asian cities.  The poor build temporary shacks illegally on public 

lands.  Access to land is an essential aspect for housing in urban areas, which is a 

significant reason for informal urban settlements.  Unlike rural areas, land in urban 

areas is valuable because of the high urban concentration of people and because of the 

commercial potentiality of the available land.  The urban poor cannot afford to purchase 

any land for housing because of their limited income and because of the high price of 
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land in urban areas.  Smolka (2003) finds that in Latin America families above the 

poverty line are saving up to 20% of their monthly wages (US$200) and would need 12 

to 15 years to save enough to acquire an urbanised plot of 150m
2
.  Thus, owning land 

for housing is almost impossible for the poor.  The alternative option is to rent a house, 

but the high land value enhances the rental value of the available housing within the 

serviced areas.  Therefore, the lack of access to a decent housing environment, the 

limited availability of housing and the limited land available for housing are the main 

spatial concerns regarding living space.  

 

Table 2.2: Proportion of the urban population living in slums, 2001 

Region Slum dwellers  Annual growth 

rate of slums  

(Baker 2008) 
 in 

thousands 

As a  

proportion 

of the 

Urban 

population 

    

Sub-Saharan Africa 264,355 62.2 4.53 

North Africa 82,809 14.5 -0.15 

Latin America and the Caribbean 434.432 27.0 1.28 

South Asia 468,668 42.9 2.20 

East Asia 593,301 36.5 2.28 

South-East Asia 243,724 27.5 1.34 

Western Asia 130,368 24.0 NA 

Oceania 2,153 24.1 NA 

Source: Drawing on Baker, 2008, UN-Habitat, 2009 

 

The lack of access to the urban services and facilities create urban spatial deprivation.  

Urban services and facilities include water supply, sanitation, drainage, a solid-waste 

disposal system, transport facilities, and recreation areas.  Informal settlements are 

either un-serviced or poorly serviced.  Since the urban poor do not have the legal right 

to these lands, providing services for these lands are difficult for public sector agencies.  

Installation of services in informal settlements can benefit the landowner rather than the 

poor.  Improvement of urban services is difficult if these settlements are on the illegally 

occupied land because installation of services would encourage illegal occupancy.  

Public authorities usually do not cover these informal settlements while providing urban 

services.  Consequently, the poor do not have access to citywide urban services.  Lack 

of sanitation, water or drainage degrades the living conditions of the urban poor and this 

has a deep impact on their physical health.  Transport facilities are a vital aspect for the 
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urban poor.  Absence of an efficient transport network restricts the mobility of the poor 

in accessing the work opportunities.  Income and employment are affected because of 

the distance between economic activities and the residences of the poor (The World 

Bank, 2002a).  In Latin American cities, the poor travel up to 3 hours to their work 

place (The World Bank, 2002b).  Though some informal settlements have access to 

urban services, available services are not enough in relation to the high population 

densities in the urban informal settlements.  For example, one tube-well every 300 

metre may be within a short distance, but the issue is regarding how many people are 

using the tube-wells
8
.  Despite the spatial coverage of services, their low qualities affect 

the poor.  Water may be available to a community only for a certain period of the day 

(Baker, 2008).  This means that this area has a water supply, but a large number of the 

poor still struggle to collect water within such a short time. 

 

2.7.2 Spatial Exclusion  

The development process often neglects informal activities and settlements since these 

spaces do not have legal recognition;  ‘‘slums – all variety of precarious settlements – 

represent the invisible city (and) have often been omitted from official maps and 

documents and frequently physically hidden by local authorities by colourful walls and 

fences’’ (UN-Habitat, 2003a, p6).  City planners often identify slum and squatter 

settlements as negative elements within the city despite the economic contributions of 

the urban poor.  Consequently, service delivery institutions do not include urban slums 

and   such denial of urban services in the informal settlements impedes the improvement 

of the poverty situation.  Urban spatial deprivation aspects are acute in the slums, but 

since these places are not included during service improvements, the poor remain 

excluded even if the city is capable of offering quality services.  Again, informal 

economic activities are also rejected in many cases in urban areas.  These activities are 

increasingly becoming the leading source of income and livelihood for the urban poor in 

Calcutta (Canagarajah and Sethuraman, 2001).  Most of the poor find employment in 

this sector, but the lack of an informal economic sector leads to the exclusion of the 

urban poor in the economic activities.  For example, in Kolkata, the drive for the 

formalisation of economic activities displaced the urban poor and forced them out of the 

                                                 

 

8
 Tube Well- is a popular water source in the urban areas in the South Asian region.  This water sources 

extracts ground water through hand-pumps operated by the individuals. 
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city (Roy, 2004).  Informality is an unavoidable option for the poor since they are 

unable to afford formal living or formal business.  If the urban policies refuse such 

informality, this may lead to the exclusion of the poor in the built environment. 

 

Encouragement of private development and the commercial sectors often result in urban 

gentrification and displacement of the urban poor.  The cities in the global South intend 

to bring economic growth through upgrading their image as well as the infrastructure.  

This development drive often affects the urban poor with the growing spatial 

fragmentation of cities such as Buenos Aires accompanied by growing levels of 

inequality (Pírez, 2002).  Pirez (2002) identifies that large-scale development in the 

private sector has resulted in increased spatial fragmentation in the city because of 

profit-driven improvement.  The government has handed over municipal water and 

sanitation services to the private sector to reduce its financial liabilities.  Private 

providers have not expanded their services in the poor communities and the poor mainly 

relied on the self-help mechanism to meet their needs.  In this way, non-poor citizens 

have paid and have enjoyed better services than before, whereas the poor have been 

deprived of the privatised services.  Besides, housing and other commercial 

infrastructure developments in the city follow market rationalisation and aim to 

maximise private interests.  Consequently, new gated-communities enjoy urban 

amenities and services whereas the poor in the cities do not get any support for the 

improvement of their lives.  Manila has witnessed one of the worst cases of social 

fragmentation due to a biased approach to urban development (Drakaskis-Smith, 2000).  

During the Imelda Marcos regime, the city has invested an enormous amount on urban 

infrastructure development to enhance the image of the city to the western world and, to 

attract international investment.  Infrastructures have included mega-projects including 

a US$150 million conference centre and a US$300 million hotel.  During this drive for 

development, only US$13 million has been spent on low-cost housing.  However, this 

development spree has displaced around 1.6 million urban poor from their squatter 

settlements (Drakaskis-Smith, 2000).  Though some of the urban poor have been 

resettled 30 km outside the city, there has been a limited provisioning of basic urban 

services in those new sites (Baker, 2008).  The authorities often tend to formulate spatial 

policies in favour of the non-poor citizens (UN-ESCAP, 2007).  Because of a middle-

income-biased development process, or market-led development approach the poor face 

this spatial exclusion as they are unable to access services and facilities created for high-
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income groups.  Middle and high-income groups are able to pay for private 

improvements whereas the urban poor would struggle to pay for the same.  Fainstein 

(2010) identifies a practice of market-led planning in Cape Town and in Durban (South 

Africa) where the poor have gentrified to the city edges while private developers have 

continued inner city developments.  In Durban, there have been even initiatives by the 

urban poor groups to secure their housing rights, but the movements have not achieved 

a favourable decision in favour of the poor.   

 

2.7.3 Exclusion in the Decision-making 

Lack of power and voice in the plan-making process may lead to a lack of 

representation of the opinions of the poor, which eventually instigates a spatial plan 

where the issues of the poor remain unaddressed.  The culture of powerful political 

structures and institutions submerge the participation of the poor, where community 

inputs can amount to little more than tokenism (Mahjabeen et al., 2009).  In the global 

South, political institutions influence policy decisions.  Political elites, trade unions and 

private business entrepreneurs influence the spatial decisions (Fung and Wright, 2003).  

The urban poor are unable to put forward their opinion since there are not many strong 

social groups to represent them or they are not able to put forward their views 

individually.  Satterthwaite’s (2001) concept shows that a lack of power and a voice of 

the poor hinder pro-poor decision-making in the policy preparation and development 

process.  When the poor are unable to express their opinion in the decision-making, they 

are unlikely to benefit from the policies since the needs of the poor remain unaddressed 

and unknown to the policy makers.  ''Communication difficulties mean lower tiers often 

remain only vaguely aware of new initiatives emanating from the centre of government'' 

(Driscoll and Evans, 2005).  This lack of communication between the spatial decision 

makers and the poor affects the development decisions including the plan-making 

process.  Sometimes this leads to expert-led decision-making where there is no 

reflection of any engagement of the local people and these solutions are only based on 

‘best practices’ and ‘success stories’ (Jenkins, 2000; McGee and Brock, 2001).  

Consequently, the policies reflect the rational views of the experts rather than the real 

world issues.   

 

Non-participatory decision-making processes in the global South depend heavily on the 

projection and analysis of quantitative information and expert-led decisions (UN-
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Habitat, 2009).  Policy proposals by the urban poor are critical for understanding how 

the poor want their issues to be resolved.  Communication with the communities fosters 

faith in the wisdom and utility of the resulting project since the community has a 

personal stake in its success (Innes and Booher, 2000).  Communicative decision-

making is ineffective in relation to pro-poor decision-making, if it cannot highlight the 

opinions of the poor.  Analysis-based decision-making often depends on scenario 

analysis of the existing data.  Projection or quantitative data-dependent decisions often 

fail to uphold the actual future requirements.  Existing quantitative data and information 

are unreliable guides concerning urban poverty in global South (Devas, 2000, 2002; 

Székely and Hilgert, 2007).  Fields (1994) comments that data deficiencies restrict 

observations regarding the chronological changes of particular events.  Thus, it is 

always difficult to determine the requirements of the poor through a conventional, 

rational and survey-based decision process since the quantitative data framework 

focuses on information concerning what the poor need to address poverty (Moser, 

1998).  If the poor get involved in the decision-making, this can provide a pragmatic 

understanding of the poor and address a data-focused rationale for decision-making.  

Jantii et al. (2000) comments that quantitative assessments of poverty lack self-criticism 

of the situation.  Without the knowledge about the qualitative aspects of poverty, pro-

poor decision-making is difficult.  McGee (2000) adds that qualitative approaches to 

problem identification offer an insight into the causal process of poverty.  Within the 

available data information, there is a question about their representativeness and 

completeness to demonstrate the actual situation of poverty (Burlingame, 2004).  To go 

beyond the counter-factual projection-based scenario analysis, a combination of both 

qualitative and quantitative aspects is crucial.  Qualitative assessment needs the opinion 

of the poor to be integrated.  Overall, participation of the poor in the problem analysis 

and in the decision-making process are urgently needed to tackle deprivation and 

exclusion. 

 

2.7.4 Capability Aspects 

Rakodi and Lloyd-Jones (2002) introduce different aspects of capabilities in the context 

of the urban areas.  They identify that urban livelihood
9
 is dependent on financial, 

                                                 

 

9
 Livelihood can be defined as capabilities, assets (including both material and social resources) and 

activities required for a means of living. 
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human, natural, physical and social capital to maintain urban life.  Satterthwaite (2003) 

comments that people struggle to pay the added cost for the use of toilets, water or other 

facilities.  Unlike concentrating on overall human development, this approach values the 

importance of the capability of the poor (Robeyns, 2005, 2006; Kotbagi,2011).  Lack of 

capability obstructs people from accessing urban spatial and non-spatial opportunities.  

Incapability obstructs the poor from accessing urban opportunities.  In urban areas, 

access to services and space do not come automatically without competition.  Since 

there is a crisis in the availability of urban opportunities people compete to secure 

access to services and facilities.  In this competition, one must have a certain ability that 

can help him or her to afford the opportunity.  Provisioning of urban services is 

essential, but peoples’ ability to grab these opportunities is equally indispensable.  The 

poor often fail to gain access to the urban services because of their service costs.  The 

private and public providers try to recover the cost for installation through service 

charges.  This cost affects the spending ability of the urban poor.  In Argentina, a poor 

family spends 16% of its income on urban services while a rich family spends only 11% 

(Foster et al., 2004).  Again, if there is not sufficient transport infrastructure within an 

area, this may affect income, employment and even everyday life through restricting the 

mobility of the urban poor.  In Latin American cities such as Lima and Rio, the poor 

live 30 to 40km out of the city core areas and travel up to three hours to work (The 

World Bank, 2000a).  The main concerns for municipal services are lack of access, poor 

quality and lack of financial affordability.  The livelihood capability concept does not 

particularly focus on urban spatial aspects, but each direct spatial dimension of poverty 

is connected to capability aspects.  A person without adequate income cannot afford a 

decent living space.  The rent for decent housing in a serviced area is usually high, thus 

the income capability of the poor restricts access to decent housing.  The lack of access 

to credit and financial facilities often affect the chances of the poor in setting up their 

own businesses or the opportunity of building a new house.  Lack of finance is 

concomitant with both urban living space and urban services.  Financial capability 

partly decides if the urban poor can afford to access, or create new spatial opportunities.  

A person without skill and education (human capability) is unable to get access to 

available economic activities.  If someone does not have the skill required for high paid 

formal jobs, he or she will not be able to take such job opportunities.  ‘White collar 

jobs’ (Slessarev, 1997) require formal education and skills.  Therefore, these jobs are 

unlikely to create opportunities for the semi-skilled or un-skilled urban poor who 
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usually have a low level of education.  Lack of human capital is connected to income 

and employment poverty.  Without human capital, the poor are unable to get access to 

the commercial or industrial opportunities created.  A person without access to land 

(physical asset) finds it impossible to start his/her own formal business, secure the 

tenure of a living space, or access public services.  Lack of social networking among the 

poor obstructs them from influencing decisions and from creating a social support 

mechanism.   

 

Lack of capabilities seriously inhibits the ability of the poor in accessing the urban 

opportunities.  To deal with capability issue there is a need for moving away from 

materialist development including economic growth, infrastructure growth and to move 

towards the ability of the people to achieve what they want to achieve.  Two aspects are 

crucial in this respect:  enablement of the ability of the people by improving different 

capabilities and a response to the existing capabilities of the poor.  Capability-

responsive development is about the improvement of urban development so that it 

matches the capabilities of the poor.  Mitlin (2000) identifies that existing urban poverty 

reduction programmes often fail to attain the goal because many conventional 

development “solutions” are often unaffordable to the poorest citizens.  Improvements 

of urban services and housing have to ensure that the poor can pay additional costs for 

service.  The local municipalities or city managers need to take into account the issue of 

affordability of the poor by investigating the financial and social capital of the poor 

(Mitlin, 2008).  Key idea would be to provide services to a standard that can be 

maintained by the urban poor (Brook, 1999).  Similarly, policies should aim to create 

employment opportunities that can best suit the existing skills and capabilities of the 

poor. 

 

2.7.5 Summary Findings: Urban Spatial Poverty Aspects  

Three theoretical perspectives open up three sets of urban poverty aspects, which are 

equally important in analysing urban poverty in the context of current urbanisation 

patterns in the developing world.  The theory of ‘relative deprivation’ (Townsend, 1979) 

highlights that people may face poverty in the urban areas if they are deprived of the 

opportunities available for other non-poor groups.  Though there are a number of urban 

opportunities, this study identifies the contemporary literature regarding urban poverty 

that highlights three main aspects: income and employment, housing and urban services.  
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Inadequate supply of these opportunities instigates absolute deprivation while lack of 

access to available opportunities instigates relative deprivation.  Even though the poor 

have access to some of the facilities, they may be poor if the quality of the available 

opportunities is below standard in comparison with the overall service and housing 

situation in the city where the poor live.  Thus, tackling urban poverty is not only about 

provisioning of urban services for the poor, but also about ensuring that the poor have 

access to the urban opportunities usually enjoyed by the non-poor groups in the city.  

Moreover, the theory of exclusion highlights the consequences of deprivation and 

identifies that the poor are often excluded within the urban areas because of 

modernisation and exclusive development processes.  Deprivation and exclusions are 

two interlinked aspects, but they are not the same.  Relative deprivation in a society may 

lead to the exclusion from the built environment since deprivation obstructs the poor 

from accessing certain opportunities in the built environment.  Consequently, the poor 

are marginalised into the deprived areas and they face exclusion.  At the same time, if 

the current development process favours the exclusive elites and the market, this leads 

to the exclusion of the poor in the built environment and the decision-making.  The poor 

are often left out of the decision-making because they lack the power to express their 

opinions.  Furthermore, the ‘capability deprivation’ (Sen, 1981) concept tries to find the 

root causes of poverty and supports that the poor are deprived or excluded because of 

their inability to access certain opportunities.  It claims that this inability includes lack 

of human, financial and social capabilities.  The deprivation concept helps provide an 

understanding of the relative absence of access to urban opportunities while the 

exclusion concept sheds light on the consequences of such deprivation.  The capability 

concept encompasses the root causes of poverty.  

 

This study uses the term ‘urban spatial poverty’ to represent multidimensional aspects 

of spatial poverty experienced in the poverty-stricken areas (notably slums and informal 

settlements) of the cities in the Global South.  The term focuses particularly on spatial 

deprivation, exclusion and inability associated to income, housing and urban services in 

the informal settlements.  Neither all the income poor live in the informal settlements, 

nor all people living in the informal settlements are income poor.  Nonetheless, the 

informal settlements are generally characterised by the lack of access to adequate spatial 

opportunities (UN-Habitat, 2003a; Baker, 2008; Mohanty and Mohanty, 2005).  At the 

same time, it is clear from the discussion on capabilities that either financial, or human 
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or social incapability forces people to live in the informal settlements under filthy 

condition.  Thus, by the term ‘urban spatial poverty’ the research focuses on particular 

parts of the city because all people living in these areas face multidimensional spatial 

poverty even though some people are above the income poverty level. 

2.8 Pro-poor Planning: the Theoretical Framework 

Previous sections clarify the current complexities of poverty in the context of current 

urbanisation, development and neo-liberalism.  Now the question is how urban planning 

can play its role in tackling these complexities.  This section probes into current 

concepts, theories and practices in planning to identify the theoretical framework of a 

pro-poor planning system.  Yiftachel (1989) frames planning theory around three 

questions: the analytical debate (what is urban planning?), the procedural debate (what 

is a good planning process?) and the urban form debate (what is a good urban plan?).  

To understand the theoretical construct of a pro-poor planning system, the following 

questions can be asked: What is pro-poor planning?  And What is a good pro-poor 

planning process?  In addition, what is the substance of a good pro-poor plan?  This 

section divides the discussion into four sub-sections.  The first sub-section identifies the 

concept of pro-poor planning through exploring different theoretical ideologies of urban 

planning and pro-poor growth and highlights how planning functions can contribute 

towards delivering the pro-poor policies.  The second sub-section analyses procedural 

theories and depicts the paradigm that maximises the inclusion of the poor in the 

planning process.  The third sub-section discusses the procedural aspects of planning 

from an institutional perspective where the focus is on the role of the urban-plan-

making and other stakeholders.  Together, the second and the third sub-section 

investigate two main streams of contemporary theories in planning - procedural theories 

and substantive theories (UN-Habitat, 2009; Alexander, 1997).  Procedural theories 

focus on the planning process in terms of the engagement of people in the plan-making 

and institutional aspects of the role of different stakeholders in plan preparation.  On the 

other hand, substantive theories emphasise the content of planning.  The fourth sub-

section critically investigates into some of the contemporary substantive theories to 

identify the planning approach that can ensure inclusive and capability-responsive 

planning policies in favour of the poor. 
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2.8.1 The concept  

Pro-poor planning combines two key words: ‘planning’ and ‘pro-poor’.  To gain an 

understanding about this concept, the functional role of urban planning needs to be 

clarified.  Urban planning covers too much territory to be mapped with clear boundaries 

(Hudson et al., 1979), but this study views planning from a spatial perspective, where 

urban planning is an act of landuse management and planning (Chapin, 1965).  Scholars 

who view planning from the spatial perspective outline different roles of urban planning 

in their conceptual definition, which are helpful for drawing the general roles of urban 

planning.  Faludi (2002) provides a substance-focused definition of planning and 

describes planning as the distribution of activities in space.  Planning policies provide 

directions about how activities are going to be distributed in space.  Activities here 

indicate different uses of space, which include commercial, residential, industrial and 

recreational urban services.  Wong (2002) agrees with this idea and identifies planning 

as systematic and organised land-use planning activities.  The concept supports the view 

that planning is about the organisation of space where planning plays its role to guide 

future development through a scientific policy framework.  This concept of planning 

follows a positivist philosophy and accepts that spatial issues can be resolved through 

systematic and scientific intervention, which is technical in nature.  Payne (2001) 

supports this ideology in his seminal work on the regulatory framework and suggests 

that planning regulations intend to preclude incompatible landuses or spatial 

development considered to be against the interests of the public. 

 

New or rediscovered fields addressing the concept of planning have irrevocably broken 

with the positivist past and focus on post-positivism, which includes a firm focus on the 

social and political context (Allmendinger, 2002).  Such a shift of focus has produced a 

greater emphasis on procedural aspects, including collaboration and communication.  In 

this regard, Cristancho (2009) claims that the main role of planning is to coordinate and 

articulate different sectors and agencies in the control, management and implementation 

of land-based actions.  Scholars, including  Healey (1997), Friedmann (1987), 

Habermas (1984) and Forester (1999) emphasise that planning is about a process of 

consensus-building where different stakeholders play a role that ensures the efficient 

use of space.  Healey (1997) claims that joint action and collaboration are necessary to 

ensure holistic planning.  Similarly, Habermas (1984) and Forester (1999) introduce 

communicative rationality and suggest that planning is not about technical decision-
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making; rather it is best done through consensus-building.  Friedman (1987) emphasises 

on the role of the public domain and claims that an acceptable plan depends on policy 

analysis, social learning, social reform and social mobilisation (in Allmendinger, 2002).  

Thus, the role of urban planning includes successful spatial decision-making through the 

engagement of different stakeholders including the communities affected. 

 

In addition, new directions of planning are increasingly focusing on the normative role 

of urban planning and emphasise the content of planning along with the procedures.  

Planning is increasingly becoming an effective policy tool for social welfare and 

progress (Healy, 1997, 2006).  Sustainable urban planning, just development and new 

urbanism are among this pragmatic concepts where planning is not only about a 

systematic process, but also about a way to ensure social progress.  Sustainable planning 

mainly targets the inclusion of environmental considerations in the planning system 

along with social and economic considerations to ensure a balance among 

environmental, economic and social values (Kaiser et al., 1995; Neuman, 1999; 

Campbell, 1996).  The new urbanism calls for an urban design that includes a variety of 

building types, mixed uses, intermingling of housing for different income groups and a 

strong privileging of the “public realm” (Fainstein, 2000).  This concept emphasises an 

efficient and self-sustaining neighbourhood through design-led urban planning.  

Similarly, the ‘just city’ concept focuses on ensuring policy justice to marginalised 

people through an inclusive planning process (Fainstein, 2000).  Thus, the role of 

planning includes the production of spatial policies to ensure a particular normative 

agenda including sustainability, social cohesion, or spatial justice.  This means the role 

of urban planning includes the delivery of human development agendas.  Overall, urban 

planning has three dominant roles: efficient use of land, spatial decision-making and 

normative human development. 

 

Logically, if planning intends to reduce poverty, it should focus on poverty issues.  

From a poverty perspective, the major role of planning should be maximising the 

benefits of the poor (Cristancho, 2009).  However, the question is when planning can be 

termed as pro-poor and when it will be able to benefit the poor.  The word ‘pro-poor’ is 

popular in the growth-led development concept, but not widely used in spatial planning.  

Discussion on pro-poor growth is helpful to extract the key ideology for pro-poor 

planning.  Pro-poor growth is the progress that favours the poor (Essama-Nssah, 2005).  
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The growth process is pro-poor only when the poor benefit proportionately more than 

the rich.  Simply reducing poverty cannot be a sufficient condition for ‘pro-poorness’ 

(Osmani, 2005).  Pro-poor growth can be inclusive economic growth (Kakwani and 

Pernia, 2000) when the poor benefit from the growth.  According to Osmani (2005) the 

growth process must exhibit a bias in favour of the poor.  Moreover, pro-poor growth is 

the consideration of both growth and its distribution (Lopez, 2004; Pernia, 2003).  

However, recent concepts of pro-poor growth go beyond the economic perspective and 

demand that pro-poor growth is associated with a reduction of poverty and an 

improvement of the situation of the urban poor.  The World Bank (2000a) claims that 

pro-poor growth is the growth that results in significant poverty reduction.  To be pro-

poor, growth needs to benefit the poor and improve their access to opportunities (Pernia, 

2003).  Therefore, ‘pro-poor’ growth represents a development process that protects the 

interests of the urban poor. 

 

A pro-poor planning system should be able to reduce poverty through the roles it can 

play.  Fundamentally, to ensure pro-poor spatial intervention space management should 

favour the interests of the people.  To ensure this, the procedural role of planning needs 

to be attentive regarding the integration of the needs of the poor into the decision-

making process, whereas the substance of planning needs to reflect inclusive and 

capability-sensitive agendas.  The next parts in this section outline the theoretical 

constructs of procedures and the content of planning needed to deliver a pro-poor 

system. 

 

2.8.2 Procedural Aspects 

Existing poverty aspects are characterised by deprivation, exclusion and capability 

issues.  Poverty reduction is difficult without a clear understanding of each of these 

broad aspects and the complex  issues within them.  However, the current limited access 

of the poor to decision-making is also a major dimension of urban poverty.  Process 

wise planning needs to include the opinion of the poor while making a plan.  Planners 

need to reflect the needs of the poor in the planning policies in a pro-poor decision 

system either through participation, or through technical expert-led analysis.  As a 

result, urban plans and policies have little relevance to the situation, which the poor 

face.  Proper inclusions of the opinions of the poor are necessary for identifying key 

aspects of poverty.  To achieve pro-poor planning, planners need to have a 



Chapter 2: Urban poverty and pro-poor planning 

 

43 

 

comprehensive knowledge about what people want rather than a scientific assumption 

about what poor people should have.  Rakodi (in Wratten, 1995) asserts that planners 

have little understanding about how the poor survive.  In fact, to gain an understanding 

about the needs of the poor is always a difficult task to achieve without in-depth 

knowledge about the aspects of poverty.  Again, different social classes inhabit a city 

and planners have the responsibility to meet the needs of all social groups in the way 

that this creates a win-win situation.  Where different interest groups are active, it is 

always difficult to safeguard the marginalised groups like the urban poor.  This task 

becomes more difficult since urban planning produces land-use policies for the cities 

inhabited by both poor and non-poor groups.  Thus, in a pro-poor system, inclusive 

decisions are not about including everybody’s interests in the planning process but a 

planning process that has the strength to include the poor.  Planning processes are 

exposed to two main challenges regarding inclusive decision-making: firstly, 

comprehensive knowledge about the urban spatial poverty issues and secondly, 

generating spatial policies in favour of the poor. 

 

The design paradigm depends on the master plan, which is the blue print (Taylor, 1998) 

for the future cities and use of land (Jenkins et al., 2007).  This Euclidean (Friedmann, 

1993) approach attempts to bring an ordered view of urban structures to reduce the 

sprawl in the cities through designing the future cities and does not consult with people 

at any stage of the plan-making.  Formulation of policies depends on the decisions from 

only a few or even individual experts (Example- Chandigarh city).  This approach 

adopts planning policies based on the expert conceptualisation of the poverty situation 

rather than any advanced technical analysis of qualitative information on poverty.  At 

the same time, the design paradigm is positioned within the modernisation development 

paradigm where a re-ordering and re-structuring process follow an expert-led system.  

In this process, poor people find it difficult to present their opinion since there are no 

chances for any communication with the experts (Forester, 1989). 

 

On the other hand, a rational planning paradigm acknowledges the local social and 

economic context and sets strategies accordingly.  This planning approach comes to a 

decision through scientific and rational decision-making by means of quantifiable data 

and information analysis performed by experts.  The focus in this approach is on 

scientific decision-making through analysis of different quantitative analysis.  Within 
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this paradigm, there is a chance to address the multidimensions of poverty.  A 

comprehensive approach to rational decision-making combines the economic and social 

strategic dimensions with the spatial planning dimension.  This approach can be 

effective in solving poverty issues by looking into the complex details of the context.  

Since this approach is comprehensive in nature, there are opportunities for in-depth 

insights into the quantitative aspects of urban poverty.  Specially, this projection for the 

future requirements for housing, services, or employment can help decision-makers to 

predict the required supplies in the context of present demand.  The rational planning 

model has been successful in some instances (Black, 1990), but shows serious 

weaknesses because of its limited influence on public decisions.  This approach is 

dependent on expert decision-making and the plan is a synoptic analysis.  The business 

of defining the ends and means in planning is best left to the planners (Benfield, 1973).  

At the same time, too much technicality in the planning process impedes the chances of 

the general population’s participation in the decision-making process.  Neumann (1998) 

concludes, “as planning became more technical, its adherents struggled to satisfy the 

vocal, atomised and organised interests that surged from the fissures”.  (p63)  

 

The communicative approach follows the opposite direction in comparison with the 

design or rational paradigm and encourages participation by ordinary people in the 

decision-making process.  It fosters faith in the wisdom and utility of the resulting 

project and the community has a personal stake in its success (Innes and Booher, 2000, 

2003).  Communicative planning focuses on both informing and involving citizens in 

the planning process.  This process includes the different stakeholders affected their 

interests and scopes in participating in the communicative process.  This paradigm 

narrows the gap between the actors and structures and it brings about the 

democratisation of the decision-making (Forester, 1989; Sager, 1994; Healey, 1997; 

Godschalk et al., 1994; Susskind and Cruikshank, 1987).  The inclusive decision-

making process gives the utmost priority to urban spatial poverty reduction since 

inclusive development in favour of the poor requires an inclusive decision process.  

Since the communicative approach tries to include opinions from different interest 

groups, the ‘force of the better argument’ triumphs in the end (Watson, 2002).  In the 

context of the neoliberal limitations of the involvement of public agencies, there is 

scope for engaging private organisations, including community groups, in the 

development process.  This concept redefines the role of planners and planning agencies 
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in the contemporary neoliberal context (Sager, 2005).  Here, planning authorities play 

the role of facilitators and people play a more pro-active role through participatory 

decision-making as well as a participatory planning process.  Inclusion of the opinion of 

the poor is an extremely critical aspect for pro-poor planning and the communicative 

approach ensures the active involvement of the community in the decision-making 

process.  Since this approach emphasises consensus building,  poor people can influence 

the decision-making by following this procedure. 

 

In the context of the global South, the creation of an ‘ideal speech’ situation is not an 

easy task if the power relationship is capitalist in nature.  In order to overcome the bias 

in favour of the powerful social groups, an emphasis on democratic deliberation is 

pivotal (Fainstein, 2008).  The reality in the global South is that there are elements of 

structural inequality and hierarchies of power (Fainstein, 2000; Yiftachel, 1999; H. 

Campbell and Fainstein, 2003).  If the low-income groups are not socially enabled and 

unaware of their needs, it is likely that they may create a situation of false consciousness 

about their desires rather than their needs.  Again, local political leaders are always 

reluctant to hear about the poorest and deprived groups once they have been elected 

(Banks, 2008).  The negative result of this form of politics is that public policy 

decisions often favour the strong and powerful at the expense of the underrepresented 

(Berke, 2002).  Even community organisations do not necessarily enhance 

representation of the poor if they are run by local elites (Crook, 2003).  Hester (1996) 

argues that citizen participation has evolved into a movement that can be characterised 

as selfish, short-sighted, segregated and sophisticated and scared”.  If communicative 

planning ends up in favouring the socially advantaged groups, this is always detrimental 

for the urban poor.  The approach has the risk of promoting collective rather than 

rational opinions about urban poverty issues.  If opinions of both the poor and non-poor 

are included in the decision-making, the poor may be affected by market and political 

forces.  Healey (1997) questions, “does it not merely cocoon us into a naive belief in the 

power of democratic discussions, while the forces of global capitalism ever more 

cleverly conceal the ways they oppress us?”  (Healy 1997 in Mannberg 2006, p14).  The 

communicative process can unconsciously benefit the market interest if a collective 

decision-making process exists.  This means that all-inclusive decision-making is not 

helpful for the poor.  Thus, communicative planning is not flawless as far as poverty 
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reduction is concerned since conventional practice of communicative theory may fail to 

safeguard the interests of the poor. 

 

However, the limitation of this approach can be tackled through following a rational 

process instead of a collective process (Almendigner, 2002).  The collective process 

aims at reaching mutual understanding and consensus through learning and fostering 

and about collective decision-making where planners identify policies based on 

opinions from different groups.  This approach is conventionally used in the 

communicative approach.  In this regard, a rational process is more context-based since 

planners rationalise the decisions from various interest groups rather than creating a 

collective decision without any further refinement.  When poverty is concerned, if 

planners can refine the consensus through rationalising the poverty aspects, this can 

easily deal with the negative aspects of the communicative approach. 

 

Communicative planning can ensure the inclusion of opinions into the plan-making 

process because it is a participatory plan-making process.  At the same time, it is guided 

by a rational consensus-building process, this approach can give a decision in favour of 

the poor people without compromising the interests of the other social groups.  Since all 

groups are invited to give an opinion on a policy agenda, they are able to defend the 

chances of achieving a pro-poor outcome through compromising on some aspects.  

Overall, to respond to the policy need for pro-poor decision-making, planning should 

follow a rational communicative process with poverty agendas in mind. 

 

2.8.3 Institutional Aspects 

In the neoliberal world, various interests including political institutes, business groups, 

business groups are active, each of this group has a degree of control  over the use of 

space, and it is planning (Campbell & Fainstein, 2003).  Sivaramakrishnan and Green 

(1986) suggest that to meet minimum organisational needs emphasis should be placed 

on the formation of networks of existing institutions, in both the private and public 

sectors.  Poverty reduction upholds multidimensional policy agendas and theses require 

joint action by different organisations.  However, there must be a coordinator to ensure 

that the development process takes place in a coordinated way.  In the context of the 

neoliberal freedom of institutes, if the private sector leads the city development process, 

there are opportunities for profit-driven city development and the absence of a regulator 
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may lead to compensation of social agendas (Koppenjan, 2009; Watson, 2009a).  Thus, 

the planning authority should have the power to ensure that the spatial development of 

other institutions is not affecting the interests of the poor.  Either Allport and Einsiedel 

(1986) comment that new urban planning can only be achieved by giving the city 

government power to dictate what should happen within its area or through devising 

some form of inter-agency body that includes the city government.  To ensure such 

regulation, there should be a simple, but effective format of vertical arrangement with 

the existing planning institutional framework where the planning agency is a reserve 

authority to regulate and coordinate the plan-making process.  Thus, institutionally pro-

poor planning needs to be pro-active in coordinating the horizontal institutional 

initiatives and at the same time, there should be the presence of a vertical regulatory 

system to protect the interests of the poor. 

 

Existing design or rational comprehensive paradigm for planning does not offer any 

solution regarding a well-regulated yet joint plan-making.  Both the conventional 

ideologies are highly dependent on experts where unitary planning agencies, which in 

general are the governments, dominate (UN-Habitat, 2009).  These conventional 

paradigms are dependent on the role of expert-led decision-making, which is 

implemented by a public agency.  There are no opportunities for creating a coordinated 

framework for planning in these cases because the whole process is in the hands of an 

individual body.  Although the communicative paradigm encourages multiple 

stakeholders, the approach does not provide any mechanism regarding regulatory issues 

in planning.  Communicative planning demands the sharing of power and a collective 

responsibility for management and action (Selin and Chavez, 1995).  Insufficient 

directions regarding power relation management makes this approach an inefficient 

institutional mechanism. 

 

The collaborative paradigm (Healey, 1997, 1999, 2003) offers an insight into how pro-

poor planning can be achieved.  The key ideology of collaborative planning is similar to 

communicative planning in terms of joint decision-making, but this approach further 

outlines the pattern of the involvement of different stakeholders in the plan-making 

process.  This theory takes an institutional approach and states that involvement of the 

stakeholders can solve planning issues.  This paradigm offers an interactive, non-

rationalist mode of governance (Friedmann 1993) where governance refers to the 
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practice that engages stakeholders, citizens and public agencies in joint deliberations on 

policy decisions (Innes and Booher, 2000, 2003; Moore et al., 1999; Healey, 1997).  In 

essence, this model tackles centralised and hierarchical control by government agencies 

by means of a networked and coordinated approach for planning and decision-making.  

Innes and Booher (2010) identify that collaborative planning has three salient features.  

Firstly, this ideally includes the full array of legitimate stakeholders concerned about the 

policy issue who recognise their interdependence in finding solutions.  Secondly, the 

process is self-organising, with the participants setting their own ground rules, agendas 

and decision-making rules.  Thirdly, the convener does not constrain the participants’ 

deliberations and all assumptions can be challenged.  Each of the features is helpful for 

a pro-poor institutional framework.  Inclusion of the full array of the stakeholders 

assures a coordinated decision-making process, whereas the participatory and 

unconstrained decision-making processes tackle the prioritisation of the regulatory 

framework and modern power practices. 

 

There are criticisms that the collaborative approach often neutralises the power relation 

as it depends on the collective consensus of different agencies (Habermas, 1984).  

Because of joint action, the tendency for a so-called win-win consensus may reduce the 

chances for achieving a goal.  Here win-win situation for all parties involved would 

produce an outcome by compromising some agendas of planning while upholding some 

of the needs of each of the interest groups.  If this is about poverty reduction, the joint 

decision-making process may need to compromise some of the pro-poor agendas to 

include the demands of other interest groups including real estate developers, 

commercial investors, or high income groups.  For example, a private development 

agency intends to build a commercial establishment and they have produced convincing 

logic to the planners, but in that very location there is a slum which needs to be 

relocated.  In this case the poor would resist construction works, but if the planners 

intend to satisfy both parties, they would relocate the poor to other areas to ensure the 

developers can develop.  This superficial example highlights that when the opinions of 

the commercial developers are valued, this may lead to displacement of the poor.  So,    

such a policy solution may fail to create a win-win situation as it needs to satisfy the 

influential interest groups.  Again, this approach often neutralises power through putting 

all stakeholders at a similar level (Flyvbjerg, 1998).  In reality, absence of power may 

obstruct implementation of policy agendas, but there are solutions within the 
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collaborative planning practice for such situations.  Innes and Booher (2004) identify 

that negotiated-rule-making is a dominant paradigm in a collaborative approach 

whereby a regulatory agency brings stakeholders together to engage in negotiation with 

each other and the regulatory agencies regarding the promulgation of a new regulation.  

Here, the regulatory body guides the stakeholders and agencies in the context of the 

goal of the development and afterwards, engages other institutions in joint decision-

making.  When a fixed goal guides the decision-making, the regulator can guide 

development decisions automatically towards the goal even though there are many 

opportunities for the stakeholders to modify this through their opinions.  This notion of 

plan-making ensures coordination between the actors and empowers the regulatory 

body.  Since collaborative planning emphasises joint decision-making, this paradigm is 

effective for a coordinated decision process.  Similarly, this model addresses its own 

limitations regarding effective coordination through a negative approach to 

collaboration.  This indicates that there is a scope within this model to ensure that 

planning authorities can take the role of negotiator to put forward pro-poor policies. 

 

2.8.4 Substance 

Policies cannot be termed as pro-poor unless they can bring positive changes to the lives 

of the poor through inclusive policies that respect their capabilities.  Policies will be 

ineffective if they fail to tackle deprivation, exclusion in the built environment and 

capability issues.  The current urbanisation pattern results in great competition for the 

available opportunities.  The poor find it difficult to secure their necessities because of 

their limited capabilities.  Moreover, neoliberal market freedom within a context where 

planning does not support the poor, supports private-led development, which also 

affects the poor.  In the context of the current laissez-faire, be it informal settlements, or 

informal activities, the planning policies must safeguard what is necessary for the 

survival of the poor.  Policies should also aim at creating income and employment 

opportunities that can best utilise the existing human capabilities of both the non-poor 

and the poor.  Spatial policies should target to create or improve urban opportunities to a 

level where the urban poor are able to pay for the cost of services.  Urban planning 

standards for urban services and housing should not exceed the affordability of the poor 

(Pyane and Majale, 2004).  However, planning policies cannot ignore the non-poor 

citizens since they also belong to the city and have the right to planned spatial 

opportunities.  At the same time, new landuse or spatial infrastructure development 
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importantly help to stimulate the economy of the cities.  Nonetheless, planning should 

not displace or gentrify the urban poor from their places of work or residence.  To 

reflect the notion of inclusive policies, planning needs to protect the interests of the poor 

in a manner whereby non-poor citizens are not affected and urban improvement is not 

compromised. 

 

The modernisation paradigm
10

 still dominates planning practice in the global South 

(UN-Habitat, 2009), which tends to follow the pattern of urban development practices in 

the developed world.  Modernist planning practice started in the 1960s in response to 

the negative externalities of urbanisation and industrialisation.  The modernist approach 

strongly advocates that universal social process is possible through directed rigid 

planning change (Boyer, 1983).  This approach proposes zoning and landuse regulation 

to control and regulate the built environment for creating well-integrated spaces.  The 

population, social structure, economic and environmental dynamics are assumed to be 

tightly interlocked within the space of the city, with a functional relationship between 

activities, physical form, and landuses (Chapin, 1965).  Modernisation drives within its 

macro agenda has an interest in achieving the economic efficiency of the cities by 

ameliorating spatial poverty in response to market demand.  This planning paradigm is 

positive in welcoming economic growth and new employment opportunities through the 

enhancement of the overall image of the city but apathetic about the interests of the 

poor.  However, this approach is not effective in reducing the non-income aspects of 

poverty.  Rigid regulations further marginalise the poor instead of integrating them in 

the urban society (UN-Habitat, 2009).  Poor people are often forced out from their 

informal activities and informal settlements because of modernisation.  This paradigm 

also encourages the market to take a dominant position in the development process. 

However, when the market gets too much focus, poverty agendas are often 

compromised because of the  focus on monetary profit.  Again, inclusive agendas are 

difficult to promote, since modernist paradigms are not participatory in nature and often 

                                                 

 

10 Modernisation paradigm asserts that societies progress or evolve through the same natural, universal, 

and necessary stages of development.  Scholars applying these theories believed that the most of the 

advanced societies are in northwest European Diaspora, while other societies occupied less advanced 

positions of development.   
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fail to outline policies that address the needs of the poor.  The communicative paradigm 

is participatory in nature and useful for reflecting the interests of the poor.  However, 

this approach only depicts procedural aspects of planning and guides how planning can 

ensure the inclusion of the opinions of the people.  As discussed previously, in a rational 

communication process there are opportunities for generating pro-poor outcomes.  

However, rationalisation of communication needs to take place in the contents of 

planning while declaring planning goals and objectives.  Since communicative planning 

is deficient in directing how planning can ensure pro-poor benefits, it is difficult to 

depend only on the communicative planning model for creating pro-poor policies. 

 

The ‘just city’ model is more useful in promoting pro-poor planning policies that focus 

on the substance of planning and intends to minimise the tensions between the poor and 

the non-poor interest groups.  This model follows the concepts of equity, diversity and 

growth (Fainstein, 2005).  This theory tends to the needs of the powerless people within 

the participation mechanisms of the decision-making process to ensure that they get 

justice (Sandercock, 1998 in Fainstein, 2000).  This approach rejects the view that 

democratic communication with the stakeholders can produce an outcome that assures 

justice.  Young (2000) argues that integration of different stakeholders may lead to an 

incorrect focus on patterns of group clustering whilst ignoring the central issues of 

disadvantage.  The ‘just city’ approach fears that protection of the interests of separate 

groups in the collaboration or the communication process may lead to injustice.  

Privileged interest groups may enjoy benefit and this may lead to a polarisation of 

resources and wealth in favour of the privileged groups.  In this regard, the ‘just city’ 

approach proposes that policies should have specific social welfare goals to protect the 

interests of the marginalised groups.  In the context of urban poverty reduction, this 

approach is relevant and worth considering as a substitute for the existing modernist 

paradigm.  This socio-political economic philosophical perspective values the benefits 

of the powerless groups (Sandercock, 1998 in Fainstein, 2000), encourages the inclusion 

of the interests of the deprived in society, and promotes inclusive planning.  This 

approach refuses to promote collective decision-making unless it is justified by common 

needs or common goals.  When the communicative paradigm is implemented without 

any concept of social justice, this may lead to decisions that represent what people want, 

without considering that people may not always know what is appropriate for them.  At 

the same time, communicative decision-making may produce decisions that satisfy the 
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majority.  Under the communicative and collaborative approaches, the major idea of 

equity is about the demands of the majority rather than the actual needs of the people.  

To counter this, a just development philosophy focuses on the equal distribution of the 

resources policy preparation mechanism and rejects the conventional democratic 

concept in order to promote an inclusive system of policy-making (Young, 2000; 

Fainstein, 2010).  Such a substance-focused decision-making approach can be effective 

for safeguarding the benefits of the poor through promoting inclusive policies.  Here, 

inclusive policies would represent the policies needed to tackle the existing dimensions 

of poverty and market-led agendas.  Since this approach aims to ensure social justice for 

the poor, there are chances that it would consider the capability issues of the poor in 

particular and not the capabilities of the population of the city as a whole.  The ‘just 

city’ approach is confined within a theoretical conceptualisation and a firm application 

of this approach is yet to emerge.  Nonetheless, this approach counters the limitations 

regarding poverty in the existing conventional approaches.  At the same time, this 

approach is beneficial for filling the gaps in the communicative and collaborative 

approaches.  Thus, a just development approach should be considered while preparing 

pro-poor policies.  

 

Planning has to tackle deprivation, exclusion and incapability to benefit the poor but the 

question is, what should be the pattern of the pro-poor spatial policies which would 

ensure justice.  Since pro-poor policies from a participatory perspective are dependent 

on how the poor identify the issues from a local perspective, this is difficult to identify a 

structure for the required just-spatial-policies.  The description of the common poverty 

issues can provide an outline about the possible areas for just planning interventions.  

The review on the poverty concepts and the current poverty aspects indicate  that  to 

deal with deprivation and exclusion planning has to ensure that the poor have access to 

income, housing and urban services.  Income poverty can be addressed through 

provisioning of income-generating space for the poor, which is almost impossible 

without recognising the current informal economic activities.  Amis (2004) identifies 

that Bangalore of India has followed a comprehensive master plan and formal economic 

opportunities replaced many of the informal activities.  This was successful in South 

Bangalore as there have been limited dependencies on the informal activities in this part 

of the city, but a similar approach did not work in the West Bangalore as the informal 

economic sector had exceptionally strong economic potentials for the locals (Roy 2004).  
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Therefore, planning needs to safeguard informal economic activities to ensure justice.  

At the same time, urban planning needs to pay attention in creating new economic 

opportunities that match the capabilities of the poor.  Income-wise, this is about the 

level of skill and education in comparison with the job requirements in the formal 

sector.  Ishengoma and Kappel (2006) argue that the informal economic sector is faced 

with challenges like entry cost, high tax, property rights, lack of labour rights, lack of 

skills, and lack of voice in the decision making.  They recommend that encouragement 

of informality requires various spatial and non-spatial measures including cost saving 

registration system to save entry cost, land registration system that could safeguard the 

interest of the informal sector, labour regulation to protect labour wages and labour 

contributions, skill trainings etc.  If the income or employment opportunities created 

within the spatial policies do not balance with the available human capabilities of the 

poor, they would bring little benefit towards improving the income situation of the poor.  

So policies should aim at creating income and employment opportunities that can best 

utilise the existing human capabilities of the poor. 

 

Deprivation and exclusion related to living space is about the lack of access to decent 

housing, and land for housing.  Fainstein (1999) identifies a faulty exercise of market- 

led planning in Cape Town and in Durban (South Africa) where the poor have gentrified 

to the city edges while the private developers continued inner city developments.  In 

Durban, there have been even initiatives by the urban poor groups to strengthen their 

housing rights, but the movements have failed to produce any favourable decision for 

the poor.  In Cape Town, lands allocated for pro-poor housing, have not reached the 

urban poor because of the high land value and these lands are subsequently allocated for 

the Olympic sports facilities.  Thus, simple provisioning of housing may not reach the 

poor unless  planning focuses on creating urban housings that meet the need and the 

affordability of the urban poor.  In fact, planning norms needs to be relaxed to expedite 

new housing developments for the poor (Kranthi and Rao, 2010).  Moreover, informal 

settlements play a vital role in providing shelter to the urban poor (UN-Habitat 2003a, 

2003b).  Demolition of these settlements would seriously reduce the supply of housing 

for the poor unless the poor are rehabilitated into new houses somewhere else or in the 

area of their residences.  UNDP (2005) recommends that plans need to be formulated 

before any development so that planning could safeguard already existing informal 

settlements.  The taskforce also argues that local authorities require guaranteeing a 
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supply of land to retain low prices and ensure alternatives to slums for the present and 

future.  Citywide development should not compromise the interests of the urban poor or 

displace them.  Lloyd-Jones (2000) rejects the idea of mono functional peripheral zones 

and suggests that low-income people should not be relocated to these areas from their 

areas of preferences.  They should rather get a place within the city through the 

introduction of high density living, compact development or similar approaches.  There 

are problems with giving recognition to the informal settlements since they are 

remarkably often on public lands without any prior permission from the authority, until 

planners can properly rehabilitate the poor into new location there should be measures 

to improve the living conditions in the slums.   

 

In addition, deprivation and exclusion are connected to lack of access to urban services.  

The main concern for planning here is about the lack of access to affordable urban 

services.  McGill (1998) recommends that a city should embrace the informal sector as 

a part of it and provide tangible outputs including clean water, decent sanitation, roads, 

serviced location for development and slum up-gradation.  He claims that the ‘acid test’ 

of efficient urban management is provisioning of infrastructures and services.  Mitlin 

(2000) asserts that poverty in urban areas is associated with services and infrastructure.  

Contemporary planning practices in the global South often provide urban services 

including water supply, sanitation and solid waste management to meet citywide 

demands without ensuring that the urban poor benefit from these services.  However, 

such formal urban services may fail to reach the poor since many of the poor are unable 

to pay for the additional costs of services.  Urban planning standards for urban services 

and housing should not exceed the affordability of the poor (Payne and Majale, 2004).  

Pro-poor policies should be able to safeguard the interests of the poor before prioritising 

market agendas.  Furthermore, if new services exclude the informal settlement because 

of the lack of recognition, this would increase spatial poverty in the deprived areas.  

Planning needs to acknowledge that many of the urban poor if not most, live in the 

informal settlements.  Therefore, planning policies should make sure that existing urban 

services are available in these areas. 

 

Planning has a pivotal role in tackling exclusion in the built environment.  

Overemphasis on the economic growth and a market biased development process is 

common in the context of current neoliberalism.  Innes (1992) and Fainstein (2000) 
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argue that a well consulted plan (which involved comprehensive consolation with 

different interest groups in the society), in reality, may exclude the pro-poor agendas if 

market controls the landuse in practice.  Etimadi (2001) presents the case of ‘maximum 

tolerance policy’ adopted in the Philippines in relation to the informal vendors and 

retailers.  Under this policy, informal retailers are allowed to conduct businesses in 

designated premises by following some regulations specially prepared for the small 

vendors.  They are allowed to conduct their economic activities if stall sizes are small, 

pay limited fees to the government, maintain cleanliness and limit their businesses to the 

designated areas.  Planning in this case reduces exclusion through safeguarding the 

informal activities.  Therefore, planning can play a positive role to balance between 

economic growth and the reduction of spatial poverty through appropriate measures in 

favour of the marginalised.  Nonetheless, planning has the responsibility to address the 

needs of the non-poor citizens.  Since  the global South is urbanising rapidly, there are 

citywide demands for urban opportunities. In the context of the lack of infrastructure in 

the global South, the planners are concerned about improving the overall condition of 

the city through creating new urban opportunities for all the city dwellers.  However, 

such initiatives may not reach the urban poor if created opportunities are inaccessible to 

them because of the lack of affordability or because non-poor citizens have better 

capability in comparison with the poor.  Thus, planning needs to bring a balance 

between the citywide needs and the demands of the poor to ensure justice to the poor. 

 

Capability aspects are attached to the ability of the poor in accessing urban employment, 

housing and services.  Sen (2002) asserts that if someone has to decide what has to be 

done in the slums, one has to find what the poor could do if they had the freedom to do 

it (cited in Frediani, 2007).  Using the word ‘freedom’ Sen indicates the capability of 

the poor.  In recent years, housing programmes around the world enhance the financial 

capability of the poor by providing micro-financing facilities so that the poor can 

finance their own housing development.  The financial capability of the poor is linked to 

the available economic opportunities within the city.  Protection and improvement of 

income-generating spaces help to enhance the financial capabilities of the poor.  

Human-capability enhancement is not usually dealt with within spatial policies.  

However, spatial policies are closely associated with both the increase and utilisation of 

human capability.  Absence of urban opportunities regarding a healthy living space, 
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education and health facilities, may result in the degradation of human abilities, skills, 

health, or education.   

 

 

Figure 2.2: Conceptual framework of a pro-poor planning system  

(Source: Author, 2012) 

 

Overall, planning needs to attend to the needs of the poor in order to ensure justice.  To 

ensure just planning from a poverty reduction perspective, planning policies should 

attend to existing spatial issues regarding urban poverty.  To deal with the urban spatial 

dimension of poverty, planning policies need to include the following:   
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 Planning for income-generating space through acknowledging informality and 

capability aspects, 

 Recognition of informal settlements , 

 Decent and affordable housing  for the poor, 

 Increased access to urban services, 

 Planning should show respect for the existing capabilities of the poor. 

 

These aspects are crucial for the urban poor and poverty reduction.  Thus, the policy 

focus needs to acknowledge these aspects to be pro-poor. 

2.9 The Conceptual Framework for Understanding the Pro-poorness of 

a Planning System 

This section summarises the key concepts and arguments linked to the analysis of a pro-

poor planning system.  Conceptually, a pro-poor system of planning should include just 

development in the form of inclusive and capability-responsive policies, collaboration 

among the stakeholders during the planning process and active participation of the poor 

in the plan-making (Figure 2.2).  Knowledge of poverty and urban issues are important 

since this would guide the required pattern of urban policies.  A clear understanding of 

the current aspects of poverty is equally important to show whether the policies are 

favouring the poor in relation to the current poverty dimensions.  In fact, the poverty 

aspects of a country are deeply rooted in its current urbanisation, development and 

institutional background.  Without a firm understanding of these aspects, it is difficult to 

identify whether planning in a particular country is reflecting the needs of the poor.  

Furthermore, the current neo-liberal context requires a more decentralised and localised 

mechanism for policy-making.  If the planning process is not set within this neo-liberal 

reality, effective preparation of a plan is difficult.  Thus, analysis of a pro-poor planning 

system should include a discussion of the procedural and policy framework of planning 

in the light of current urbanisation, neoliberal policies, economic growth and poverty 

issues.  

2.10 Conclusion 

Pro-poor planning is about spatial development in favour of the poor.  Process-wise this 

should follow the communicative paradigm and include the opinion of the poor people 
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though rational communication.  Institutionally, the collaborative approach matches the 

requirements of pro-poor planning where public authorities play a pro-active role in 

regulation and ensuring development in favour of the poor.  Policy-wise poor people 

should get spatial justice through inclusive and capability-responsive development.  

Overall, a combination of participatory planning approaches rather than an individual 

theoretical approach is necessary for understanding and implementing a pro-poor 

system in planning (Figure 2.2). 

 

The theoretical construct for pro-poor planning does not provide any guidance for a plan 

implementation mechanism.  This is deliberate to keep the study focused on the plan-

making process.  This is to ensure that there is a clear emphasis on the procedures 

including the process of participation of the people or institutions.  At the same time, 

such approach ensures that there is proper identification of the issues related to contents 

of the plan.  If the analysis included the implementation aspects, the focus would shift 

towards the outcome aspects such as consequences of the landuse plans, or regulations.  

Again, the theorisation regarding the urban planning system draws on theoretical 

concepts rather than the empirical and exemplary practices of pro-poor planning.  The 

current literature seldom analyses exemplary practices of poverty reduction within the 

settings of spatial planning theories and the discussions mostly emphasise on overall 

urban development.  However, findings on existing poverty dimensions are based on 

pragmatic situations in the global South and are drawn from the recent reports on the 

aspects of poverty experienced in the global South.  These findings are the basis for 

identifying policies and planning constructs.  Thus, the conceptual framework regarding 

a pro-poor planning system has deep roots within real-world poverty as experienced in 

the global South.  Despite the limitations of the theoretical framework, this chapter 

draws a dynamic insight based on the policy settings in the global South.  The 

framework makes is useful for investigating if planning is pro-poor and what needs to 

be done to make it a pro-poor practice.  
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CHAPTER 3: RESEARCH STRATEGY  

3.1 Introduction  

A strong research strategy is essential for quality output, whereas a defective one would 

lead to failure (Maxwell, 2005).  This chapter provides an understanding of the research 

strategy and method applied in the study.  At the beginning, this chapter outlines the 

theoretical perspective of this study and then presents the analytical framework to be 

used.  The next section introduces the case study city while the final part sets out 

different data-collection methods.  

 

3.2 Analytical Framework 
Five phases of analysis are present in this study: the urban transformation context, 

macro-economic policy context, existing poverty aspects, institutional framework and 

an appraisal of the pro-poorness of the planning system (Figure 2.2).  Information on the 

urban transformation pattern comprehends how the urban growth is connected or 

disjointed in relation to prevailing aspects of poverty.  The analysis of macro-economic 

transformation pattern demonstrates how the neo-liberal policies and economic growth 

influences poverty and its reduction.  Information about the poverty situation helps 

depict key areas for pro-poor spatial policy intervention, whereas analysis of the 

planning system helps discover the gaps and challenges in the current system.  The 

analytical framework in this research uses the conceptual frameworks on urban spatial 

poverty and of pro-poor planning.  Three dimensions of urban spatial poverty provide 

the foundation for an analysis of the existing poverty situation in Bangladesh, while the 

framework for a pro-poor planning system helps identify the gaps and challenges for 

existing planning practice in Bangladesh. 

 

The discussion on the urban and macro-economic transformation pattern highlights 

urban population growth trends, economic transformation and spatial transformation.  

Spatial transformation observes how an urban space expands over time in the context of 

urban population growth.  An analysis regarding economic transformation sheds light 

on the influences of macro-economic transformation on poverty aspects.  Poverty 

analysis includes three main dimensions of poverty: relative deprivation (income, living 

space and urban services), exclusion (in the built environment and decision-making 

process), and aspects of capability.  Discussions regarding the exclusion from the 
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decision-making process are amalgamated within the analysis of the spatial planning 

process, while other dimensions are analysed separately.  Such amalgamation ensures 

that readers can follow the relationship between the existing structure of the planning 

process and elements of exclusion in the process.  An analysis of the roles of different 

actors in the process of urban planning helps to identify how the urban institutions are 

playing their role in the current context of urbanisation and economic transformation.  

 

Analysis of the planning system follows a three-step framework representing the 

process, institutional and policy content (substance) challenge.  The first three steps 

follow the conceptual framework for pro-poor planning and explore the presence of 

three key elements of a pro-poor planning system at the city and community levels.  

Institutional analysis investigates the presence of a collaborative mechanism and 

process analysis looks for the presence of rational communication in the plan-making 

process.  Policy analysis investigates the presence of just planning policies.  Just 

planning policies are the policies, which include the needs of the poor.  Policy analysis 

compares existing poverty issues and policies to identify if the policies are safeguarding 

the interests of the poor.  This exploration compares an ideal framework for a pro-poor 

system and the current practice environment in Bangladesh.  This comparison helps 

depict major procedural and policy challenges that the country faces at national, city and 

local-level.   

3.3 Using the Analytical Framework in the Bangladesh context 

Bangladesh has two parallel planning systems in place: small municipalities and 

metropolitan cities.  While national-level economic policies and strategies guide the 

local-level planning policies, there is no national-level planning policy or strategy in the 

country.  Small municipalities do not follow any urban plans but, very recently, the 

government is preparing plans for the municipalities.  Municipality level plans are still 

being prepared, but metropolitan planning (Which includes Mega City Dhaka) systems 

follow well-established practices with individual urban planning authorities in place in 

the metropolitan cities.  Autonomous development authorities prepare plans and then 

implement them jointly with the help of the local city corporations.  The planning 

system in Bangladesh is about practices at the metropolitan level since municipality 

level plans are yet to be implemented.  Metropolitan planning adopts a four-tier local-

level approach that includes urban strategies, an urban structure plan, a master plan and 
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a detailed area plan.  The urban strategies set out a city-level macro-level plan that 

includes both spatial and non-spatial strategies, while the structure plan and the master 

plan focus on the city-level spatial strategies and the detailed area plan that aims at 

setting up plans for areas that require immediate planning attention.  Therefore, an 

assessment of the planning system of Bangladesh involves an assessment of both city- 

and local-level plans.  City-level plans comprise urban strategies, structure plans and a 

master plan.  On the other hand, local-level plans are the detailed area plans produced in 

response to issues or for a spatial entity.  Thus, the study applies the analytical 

framework in this research for assessing national-level policies, the city-level planning 

system and the local-level urban planning system. 

 

3.3.1 National Policy Analysis 

The first geographical focus of the analysis is the national-level policies in Bangladesh.  

This investigation starts with an exploration of development and urbanisation patterns in 

urban Bangladesh.  This stage traces the history of urbanisation and looks into urban 

growth patterns in Bangladesh.  Then, data and information on income, living space and 

the urban service situation of the poor reveals the facts regarding the urban poverty 

situation at national urban levels.  This follows the analysis of prevailing macro-

economic as well as poverty-related policies at national-level and shows whether these 

policies are responding to the prevailing urban dimensions of poverty.  At this stage, the 

study does not analyse the institutional framework, process or content since there is no 

planning system in place at the national-level.  National-level policy analysis focuses on 

the pro-poorness of the national urban policies rather than spatial policies.  The research 

requires the following data and information for the analysis:  

 Urban transformation patterns, 

 The urban poverty situation in Bangladesh, 

 Urban-area-related policies in Bangladesh, 

 Prevailing national-level poverty reduction initiatives. 

 

Two fundamental terms need further explanation as far as the analysis is concerned. 

While discussing the urban transformation pattern this study focuses on urban 

population growth, economic growth aspects and spatial transformation patterns at the 

city level.  On the other hand, as urban poverty issues have a spatial dimension, spatial 

issues come into focus in the discussion regarding urban poverty.  Thus, the emphasis is 
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on the existing situation of the urban informal settlements rather than overall national 

statistics on income poverty data. 

 

3.3.2 City-level Planning Analysis 

The second geographical focus is the case study city of Khulna.  The first step is about 

the exploration of urbanisation, growth and poverty patterns.  Then, the three-step 

conceptual framework on the pro-poor planning is applied for analysing the city-level 

plan.  The first analytical step investigates if the current institutional arrangements are 

following a collaborative approach for plan-making.  The second step deals with the 

current participation of the poor in the planning processes.  The third and final step 

investigates current planning policies through exploring the urban strategy, the structure 

plan and the master plan.  At this stage, the study compares current planning policies for 

Khulna city with current poverty issues in the city.  This comparison helps establish if 

the policies are following a just-development approach through reflecting the needs of 

the urban poor.  The final part of the city-level analysis focuses on the key planning 

challenges regarding pro-poor planning.  Both qualitative and quantitative information 

are crucial for the analysis and the key information includes: 

 The urban transformation pattern of the case study city,  

 The poverty situation of the case study city,  

 The role of different urban actors in city development, 

 The prevailing planning process of participation in plan making, 

 Planning policies in urban strategies, structure plans and master plans, 

 Planning principles, 

 Expert opinion about the pro-poorness of the prevailing planning system, 

 Expert opinion on the prevailing challenges for pro-poor planning. 

 

The city-level analysis focuses on the situation in the informal urban settlements during 

the discussion on the poverty situation.  Since current national census data on urban 

poverty mainly focus on income poverty, this study does not draw on this data.  Rather, 

the focus is on the informal-settlement-related census data, where the focus is on the 

existing conditions of the poor who live in informal settlements.  In a city level analysis, 

the emphasis is on the ‘poor household’ where this indicates the conditions of the 

household who live in the informal settlements. 
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Map 3.1: Map of the study country, study city and study locality  

Source: Author, 2012 
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3.3.3 Local-level Analysis 

The community-level or local-level urban planning system is the third geographical 

focus.  For this level, the study follows the same steps used in the city-level analysis.  

The differences here are that the analysis concentrates only on the detailed area plan.  

To conduct a local-level analysis, this study requires both qualitative and quantitative 

information.  Key information includes: 

 The urban transformation pattern of the selected area, 

 Existing landuse and activities, 

 Overall poverty and urban poverty of the area, 

 The role of different urban actors in a particular area, 

 The prevailing planning process of participation in local-level plan making, 

 Planning policies in the detailed area plan, 

 Expert opinion and people’s perception about the pro-poorness of the prevailing 

planning system, 

 Expert opinion and people’s perception about prevailing challenges for pro-poor 

planning in the area. 

3.4 The Case Study in this research 

There are at least 522 urban centres in Bangladesh which can be categorised into three 

classes according to their population size: the mega-city (Dhaka), metropolitan cities 

(Khulna, Rajshahi, Chittagong, Sylhet, and Barisal), and municipalities (More than 500 

urban areas).  Small urban centres and municipalities do not have any spatial planning 

system in place, while mega and metropolitan cities have an established planning 

system.  Khulna represents the overall situation in the planning system in Bangladesh 

since three other major cities (Dhaka, Rajshahi and Chittagong) follow a completely 

similar planning policy system and the urban poverty aspects are similar in all other 

cities.  Khulna has experienced a rapid urbanisation of poverty over the last few 

decades.  Rapid urbanisation processes and a drive for industrial development have 

failed to tackle poverty in the city and this makes poverty a burning policy concern for 

Khulna city.  This is why this study is particularly interested to take a case from Khulna 

city.  Moreover, a case from Khulna is chosen because the researcher has lived in 

Khulna city for at least 12 years and worked as a lecturer at Khulna University.  This 

gives him the opportunity to gain an understanding about citywide issues including 
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poverty, urbanisation, and urban planning.  His knowledge of Khulna city helps him 

recognise current poverty as well as planning issues experienced at the case study site, 

which is Railway area (Map 3.1).  This particular area within Khulna city is the point of 

interest because a recent redevelopment plan has been prepared for this area, which is 

home to a large number of urban poor.  In fact, this is an unplanned and mixed-use area 

located at the heart of Khulna city and has a high concentration of the urban poor living 

in the slums and squatters.  As the local urban planning authority has prepared a plan for 

the redevelopment of Railway area, this gives this thesis the opportunity to investigate 

whether the plan has been attentive to the needs of the urban poor living in this area.  

Railway area is located in the oldest part of Khulna city (Map 3.1).  The citywide 

poverty context in Khulna and high concentration of poverty in the Railway area makes 

the site (Railway area) a good case for study since it can help understand how planning 

at local level in Bangladesh currently reacts in context of the citywide poverty and 

urbanisation aspects.  

 

Ideally, the case study approach selects multiple cases to ensure greater validity of the 

data information.  This research does not do so because this study investigates in detail 

the dynamics of the case study.  An in-depth analysis is crucial for understanding 

different dimensions of urban spatial poverty.  Multiple cases would increase the 

chances for comparing the similarity among the cases and this would increase validity.  

Nonetheless, investment of time in multiple cases would not provide detailed insights 

for many aspects as time and analysis would be divided among the cases.  Moreover, 

this study needs to focus on national, city and local area (community) level planning for 

precise analysis, but the selection of multiple cities would obstruct a proper, multilevel 

investigation.  

3.5 Mixed Method Research  

Data and information collection may follow any of the three methods: quantitative, 

qualitative, or mixed methods.  Quantitative methods use quantitative data and confirm 

a theory through testing the empirical phenomena.  This approach relies on quantitative 

data for analysis, is deductive in nature and is useful when there a theory is present.  

Qualitative research is dependent on qualitative data and information and constructs 

knowledge through an inductive approach.  This approach works through observation of 

a real-world situation to generate a theory and depends on the qualitative analysis of 
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information.  Mixed method approach blends both approaches to maximise their 

complementary strengths and avoid or minimise their weaknesses (Brewer and Hunter, 

1989).  This approach bridges the gaps between quantitative and qualitative research 

(Johnson and Onwuegbuzie, 2004) and is effective in complex and pluralistic social 

contexts (Sammons et al., 2005).  The method rejects that research inferences can be 

drawn from a single method and mixes different methods to combine quantitative and 

qualitative findings.  

 

Constructing knowledge concerning the prevailing planning system is problematic in a 

quantitative approach since this would not endorse the critical unquantifiable issues.  

Qualitative aspects of poverty including feelings of exclusion, issues associated with 

social capabilities, and political and social issues are impossible to reflect through 

quantitative information.  Qualitative opinions from stakeholders are also essential to 

supplement the logic in favour or against a planning practice.  At the same time, opinion 

regarding current challenges and future recommendations are in the form of qualitative 

information.  However, quantitative information plays a crucial role in recognising 

urbanisation patterns, urban issues and the poverty situation in the case study area.  

Analysis of trends in urbanisation, urban growth patterns, levels of urbanisation and the 

rate of urbanisation provide an understanding about how urbanisation occurs over time.  

Information regarding the level of income poverty, occupational structure and access to 

urban services provide a picture of the overall poverty situation.  This information 

cannot be accumulated through qualitative data alone.  In fact, this study could compare 

the quantitative aspects of poverty (for ex-post analysis), or the poverty scenario (for 

post-ante analysis) before planning implementation policies and after planning policies.  

However, this quantitative analysis would offer only a partial understanding about the 

effectiveness of planning policies regarding quantitative issues and would not reflect 

complex and qualitative aspects.  Such quantity-focused evaluation would not identify 

the deficiencies or challenges within the prevailing planning system.  To ensure 

consideration of these aspects, this research concentrates on qualitative information and 

qualitative analysis along with different items of quantitative information.  The 

application of qualitative methods ensures integration of the opinions of stakeholders 

and provides a wider picture and detailed understanding.  Opinions of the poor and the 

experts provide qualitative information about prevailing gaps in, and challenges to, 

prevailing planning and development systems. 
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3.6 Data Collection Approach and Methods 

This study requires information on urbanisation, poverty situation, urban development, 

poverty reduction and urban planning.  There are requirements for the perception of 

different stakeholders regarding pro-poorness of different system components of 

planning.  Information on urbanisation, poverty issues and poverty trends are necessary 

to understand the local context.  Information on the prevailing planning institutional 

framework, planning process and planning policies is essential when assessing a 

planning system.  Again, opinions from different stakeholders are necessary to get an 

understanding about what people think about pro-poorness of prevailing planning 

system.   

 

The approach to, and method of, data collection are crucial for the validity of any 

scientific study.  For mixed-method approaches, there are several variations in 

strategies.  Yin (1994) identifies at least six sources of evidence in case studies: 

documents, archival-records, interviews, direct observation, participant-observation and 

physical artefacts.  This study uses: 

 literature reviews (documents, archival records),  

 direct observation,  

 semi-structured questionnaires, and  

 Unstructured interviews to obtain the required information on Bangladesh.   

 

Data and information collection has three geographical foci:  

 national,  

 city, and  

 Community levels.   

 

National-level information collection is dependent mainly on secondary information 

from documents and archival records.  City-level information uses literature, census 

records and unstructured interviews while community-level data collection depends on 

all of the methods described.  
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Figure 3.1: Information collection sequencing in this study  

Source: Author, 2012 

 

Creswell (2009) identifies three types of data collection strategies: concurrent, 

sequential and transformative.  Sequential mixed method approaches are helpful 

principally to elaborate the findings of one method with the help of other.  Use of results 

side-by-side, derived from qualitative and quantitative data, reinforces the results and 

merging both of them could give a fuller picture of the problem (Creswell et al., 2007).  

In sequential procedures, results from the first method are also used to inform the 

second method (Greene et al., 1989).  Use of a sequential approach is necessary firstly 

because data and information are scarce in developing countries.  If one method fails to 

accumulate information, then the next method tries to fill the information gap.  

Secondly, the sequential approach offers greater validity of the data and information.  A 

preliminary study on the case study area shows that different sources provide different 

data and information on the same aspect.  When data from a method are further 

crosschecked with the information from another method, this helps to identify 

contradictory information.  In this study, the sequencing follows four major orders.  

Document 

Analysis 

Field observation 

(Railway station area) 

National  

Census 

data,  

Data from KDA 

 

Informal 

settlement  

Census 

Data 

(Year: 2005) 

Questionnaire  

survey 

with the poor 

(Sample size: 122) 

Unstructured 

interviews 

with the experts 

Unstructured 

Interview 

with the local leaders 

in the Railway Station 

Area 

(Sample: 9) 

1 

2 

3 

4 5 

6 

7 



Chapter 3: Research strategy 

 

69 

 

First, the document analysis looks for secondary information.  Second, available census 

data provide further secondary data that could not be located during the document 

analysis.  Third, to fill the information gap in the secondary sources, field observation 

and questionnaire surveys add recent and detailed information.  Fourth, interviews help 

to integrate qualitative information and verify quantitative data (Figure 3.1). 

 

3.7.1 Literature Review 

The literature review includes prevailing policy documents, books, websites, scholarly 

articles and other documents to explore relevant information.  Holsti (1969) identifies 

document analysis as a technique for making interpretations by objectively and 

systematically recognising the specified features of messages.  Review also plays a 

pivotal role in the research process to collaborate evidence from different sources (Yin 

1994).  At the same time, documents construct social reality and versions of events 

(May, 2001). 

 

Three strata of literature review play a crucial role for this research.  The first stratum 

reviews the literature to gain information regarding urbanisation, development, poverty 

and national policies in Bangladesh.  Analysis of secondary reports, census records and 

books is the main source of information, whereas only a small portion of the 

information comes from journal articles.  National statistical data published by the 

Bangladesh Bureau of Statistics and Centre for Urban Studies (CUS) are the main 

source for nation-level poverty information, whereas the national census partly 

contributes through some general income poverty information.  While representing the 

poverty data, the research relies on the CUS database as this independent organisation is 

the only organisation that conducts census surveys on informal urban settlements at 

regular intervals and whose database covers multidimensional aspects.  National policy 

documents and journal articles help to extract information on national policies and 

national urban development patterns.  Recent books and reports help to construct the 

picture of development and urbanisation patterns in Bangladesh.  Though similar 

analysis is easier in many other countries, this is a difficult task in Bangladesh because 

data there are scarce and confusing due to multiple studies on similar issues.  The author 

needs to validate and link the information from different sources to construct the trends 

on urbanisation and poverty data. 
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Table 3.1: Methods and geographical focus used for obtaining information 

Required information Methods for data and information  

National City level Community 

level 

Urbanisation pattern 

(Urban population growth) 

Literature review 

(Secondary data) 

Literature review 

(Secondary data) 

Literature 

review 

Interview  

Urban development and 

Transformation 

(Spatial transformation) 

Literature review 

(Secondary data) 

Literature review 

(Secondary data) 

Literature 

review 

(Secondary 

data) 

Interview 

Economic transformation Literature review Literature review Literature 

review 

Interview  

Aspects of urban  Poverty   Literature review  

 (Secondary data) 

Literature review  

 (Secondary data) 

Field 

observation, 

Questionnaire  

survey 

(Landuse 

survey) 

Institutional framework 

for Planning 

Literature review  

Interview 

Literature review  

Interview 

Literature 

review  

Interview 

Prevailing planning system 

(Policy, process, approach) 

Literature review  

Interview 

Literature review  

Interview 

Literature 

review  

Interview 

Opinion about pro-poorness Interview Interview Interview 

Opinion about the 

challenges  

Interview Interview Interview 

Source: Author, 2012 

 

The second layer of review involves an exploration of city-level poverty, urbanisation, 

development and the planning system.  There are only three books on urban planning in 

Bangladesh, but they do not provide the framework of the planning system.  Therefore, 

different metropolitan plans, municipality-level planning documents and related urban 

policy documents have been collected to portray the overall planning system at the city 

level in Bangladesh.  Apart from current government documents, NGO reports, policy 

documents, national statistical data and CUS data on poverty help to provide data and 

information on poverty, urbanisation and the development situation of Khulna city.  

Since local-level scholarly articles and documents are seldom online, most of the 

information comes at a later stage and during the interviews.  Studies conducted by the 

planning students at Khulna University are a source of background information.  To 
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some extent, these documents help to conceptualise the planning issues and poverty 

issues in Khulna city.  At, the same time planning documents produced by the Khulna 

Development Authority (KDA) contribute to information on local urban issues, 

planning issues, aspects of poverty and planning policies.  Previous research work by 

the students of Khulna University provides historical data and information.  The study 

also collected different maps of Khulna city for spatial information on prevailing urban 

services and facilities, prevailing landuse and development patterns.  Further analysis of 

these maps provides a picture of the prevailing spatial poverty aspects and urbanisation 

patterns. 

 

The third layer includes the reviews of the Railway Station Area.  The researcher 

himself previously conducted four independent research projects on this area.  On top of 

this, there is some other research work (which includes a class project conducted by the 

students of Architecture at Khulna University).  Moreover, the information in the 

planning document for the Railway Station Area development plan gives general 

information about the current issues in the area.  Previous works by Khulna University 

provide information on the landuse, historic development pattern, planning proposals, 

prevailing key development issues and planning issues.  Maps of the area provide 

spatial information on prevailing urban services and facilities, landuse and development 

patterns. 

 

The literature review provides background information on poverty, urbanisation, 

development and planning at national-level but only inadequate information regarding 

city or local levels.  Furthermore, government document, policies and plans outline their 

future visions and plans but remarkably little of the literature highlights the prevailing 

institutional challenges or their activities.  On top of that, there are limited data on the 

study site that provides information on non-income poverty issues at the city level.  In 

fact, there is limited information on poverty, urbanisation, or planning issues for the 

Railway Station Area. 
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Map 3.2: Survey zones for conducting the questionnaire survey 

(Author, 2012) 
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Table 3.2: Number of households in the area and sample size 

Zone 

location* 

Total households 

according  

to CUS survey 

Eligible  

for  

the survey  

Sample  

size  

Reason  

for exclusion 

1 0 50  

(approx.) 
4 CUS data or maps do 

not identify these 

areas, but this study 

hasfound these 

informal settlements 

during field 

observation. 

2 26 26 3  

3 95 95 10  

4 534 534 53  

5 1,060 0 0 Excluded from 

survey since this 

informal settlement 

cluster is being 

rehabilitated by 

UNDP.   

6  518 518 52  

7 1,140 0 0 This area is not 

surveyed due to 

safety and security 

issues. 

Total 3,373 1,223 122 10% of the 

households are 

surveyed.  However, 

during data analysis 

100 cases found to be 

valid and 22 cases 

were excluded. 

*see  Map  3.2 for the location of the zones 

Source: Drawing on CUS 2006 

 

3.7.2 Direct Field Observation 

Document analysis and secondary data provide a comprehensive picture about the 

spatial features in the poor communities.  However, these data do not offer detailed 
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information about the situation on the ground.  At the same time, the literature review is 

inadequate for exposing the spatial features and issues.  Thus, direct field observation 

identifies the following aspects of the Railway Station Area:  

 The prevailing situation of the built environment in areas where the urban poor 

live, 

 Economic activities,  

 Housing conditions,  

 Urban services and facilities,  

 Landuse of the Railway Station, 

 Outlining a strategy for conducting the questionnaire survey. 

 

The researcher has spent six months in the Railway area to observe the true conditions 

in the urban informal settlements.  Documentation formats include videos, photographs, 

maps and sketches.  The observation process comprises the identification and mapping 

of urban services that are missing from the existing maps.  Observation includes 

identification of the existing housing pattern and conditions of housing.  Additionally, a 

landuse survey upgrades the information on the topographic map previously collected 

during the document analysis.  However, field observation lacks quantitative 

information on different aspects of poverty in this area.  At the same time, without 

cross-sectional quantitative information, it is not possible to conduct further analysis 

based only on direct observation. 

 

3.7.3 Semi-structured Questionnaire Survey  

Secondary data sources do not provide information on the poverty situation in the 

Railway Station Area.  Moreover, national statistics lack data and information on 

aspects of spatial poverty.  Basic poverty information for this area includes information 

on both poor and non-poor groups.  Thus, a semi-structured questionnaire survey has 

been conducted to obtain information about: 

 The prevailing urban poverty situation in the area (income, financial capital, 

social capital, human capital, housing and urban services),  

 Key urban issues faced by the poor residing in this area, 

 The comments of the poor people about the pro-poorness of planning policies, 

 The comments of the poor people about challenges for pro-poor planning. 
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The targeted information includes overall information on the poverty situation and 

comments from the poor people regarding prevailing planning instruments, 

institutionalisation, and the plan-making process.  The first part of the information is 

relatively easy to obtain, as the poor in this area are well aware of the prevailing poverty 

issues and their prevailing social and economic status.  The second part involves 

‘planning-related questions’ and requires an exchange of information within the context 

of the study site.  A preliminary survey has suggested that the poor have little awareness 

of the planning proposals.  It is a difficult task to involve the poor and get opinions 

about prevailing planning and poverty-reduction practices.  The researcher and the 

research assistants have provided the poor people with a summary of the proposed 

changes in the plan (Through interpreting the latest version of the map outlined by the 

KDA) to get feedback from the poor.  This process requires a face-to-face survey rather 

than a postal or any other form of one-way survey.  30 to 40 minutes were invested to 

conduct each of the surveys and five research assistants were involved.  The 

researchers, however, have monitored the whole questionnaire survey through active 

involvement in 40% of the conducted surveys.  

 

At least 50 families live in the unidentified informal settlements where the total number 

of poor households was more than 3,420.  It would be impossible for a study of this 

scale to conduct a comprehensive census survey.  Considering the resource limitation 

and the time required for a questionnaire survey, this research could not take a large 

sample size.  Rather, the sample size is small to ensure detailed and effective 

information.  Since the study needs to get an idea about the number of households in 

each of the clusters, it follows the database on informal settlement produced by CUS 

(2006).  There are six different clusters in the CUS dataset and the study considers this 

clustering to outline an imaginary spatial zone for each of the clusters.  These zones 

divide the Railway Station Area into seven hypothetical zones for conducting the survey 

(Figure 3.3).  However, prior to sample determination, the study excluded Zone 5 

(Greenland informal settlement cluster) and Zone 7 (the ghat road cluster).  Zone 5 was 

excluded because this area does not show the ordinary characteristics of informal 

settlements and urban poor.  This informal settlement cluster is formed as some of the 

urban poor are rehabilitated in this area under the informal settlement rehabilitation 

project.  Again, Zone 7 was not surveyed because this area is highly crime-prone and 
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the researcher could not get support from local administration or local leaders for 

gaining access to the area.  After deducting households in zones 5 and 7, around 1,223 

households remained.  It was then decided to sample 10% of households for this study.  

Since there is extremely limited information in the previous census data, the study was 

could not validate statistically if this 10% sample size (122 households) represents the 

situation in the study area.  A preliminary survey of 15 households showed that there 

were similarities among the cases.  Thus, the study used a sample size of 122.  This 

small sample size allows this study to conduct a detailed semi-structured questionnaire 

survey.  With a large sample size, it would have been difficult to share knowledge with 

the urban poor about planning issues.  After determining the sample size, households 

were randomly identified on a Google map for an unbiased selection process (For 

identification of informal settlement clusters, the researcher needs the help of a person 

who does not know this area but has the experience of conducting surveys in informal 

settlements).  After that, surveyors conducted the survey by following, with minor 

adjustments, the identified locations. 

 

3.7.4 Interviews  

Interviews offer an insight into people’s experience, opinions, aspirations and attitudes 

(May, 2001).  Interviews also give a clear perspective through one-to-one discussions 

with the respondents (Maxwell, 2005).  This research conducted unstructured interviews 

with experts like policy makers, academics and local leaders.  The discussion topics 

followed three geographic foci: Bangladesh, Khulna city and the Railway Station Area.  

Interviews include queries on different national-level issues including aspects of 

poverty, urbanisation patterns, the existing planning system, the institutional planning 

framework, the pro-poorness of the planning system and prevailing challenges.  The 

study conducted a literature review on some of the aspects, but detail interviews add in-

depth knowledge about critical issues.  The researcher shared many of the findings from 

other methods with the interviewees and obtained useful feedback on the findings.  

Moreover, they added their views on the hypothesis and findings.  Unstructured 

interviews aim to reveal six major types of information: 

 The respondents’ rich insights into the prevailing urban poverty issues, 

 Information about urban transformation and economic shifts, 

 Information about the existing institutional planning framework and the role of 

different urban agencies, 
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 Prevailing policy and planning responses to the urban poverty issues at the city 

level and at a detailed area level, 

 The adequacy or deficiency of the planning system in ensuring poverty 

reduction at the city level and at the detailed area level, 

 Opinion regarding required planning intervention at the city level and detailed 

area level in relation to poverty reduction. 

 

The researcher has conducted face-to-face interviews, recorded them on audio recorders 

and took notes with the help of another research assistant.  In some cases, the researcher 

has avoided voice recording to ensure that the respondents could give their opinions 

freely.  Moreover, the researcher has ensured the anonymity of the respondents to make 

sure that they would not face any difficulties in future because of their opinion.  After 

assurances of anonymity, many respondents have shared their views openly and either 

criticised or praised the prevailing policy initiatives irrespective of their political or 

professional allegiance. 

 

Table 3.3: List of interviewees 

Sector Institute Number  

Public sector officials 

(7) 

KDA (Planners) 2 

Khulna city Corporation 1 

LGED, Dhaka 4 

 

Local researchers 

planning consultants 

(8) 

Urban and Rural Planning Discipline, Khulna 

University 

5 

Architecture Discipline, Khulna University 3 

 

NGO activity group 

members and NGO 

officials  

(6) 

BRAC 1 

Nobolok  1 

ASA  Samitee (Micro-credit group leader) 1 

World Food Program 1 

Jagroto Jubo Songstha 1 

UNDP 1 

 

Local leaders 

(9) 

 

Ward commissioner (Ward 21) and local 

leader of Bangladesh Aoami-league  

1 

Local leader of Bangladesh Nationalist 

Party(Ward 21) 

1 

 Community leaders from each survey zones 7 

Source: Author, 2012 
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The researcher has interviewed people who have knowledge about the urban and 

poverty issues of Khulna city or and the Railway market area or both.  This study has 

conducted interviews with the planners in the LGED, Dhaka who have experienced 

working in Khulna.  Therefore, they have been able to analyse the situation in Khulna 

city and provide their opinion regarding poverty-reduction measures in relation to the 

practices prevailing in other parts of Bangladeshi cities.  Questions at the city level and 

local level have followed very similar patterns.  However, during the interviews with 

local leaders and elderly people in the Railway Station Area, additional information on 

urbanisation patterns and economic transformation patterns in the areas was obtained.  

This information has helped to crosscheck the findings from the literature review.  The 

study could not interview any officials from the Railway Authority because of the 

bureaucratic procedure involved in the process, but has managed to collect information 

on the Railway authority and their land management plan and proposals during the 

interview with the planners and local community leaders. 

3.7 Conclusion 

The firm analysis framework for this study provides the opportunity to get a clear idea 

about existing planning issues with respect to urban poverty.  The study follows a multi-

level analysis process and investigates national-level, city-level, and local-level policies 

associated with urban development.  The mixed method framework helps recognise 

poverty and planning issues and provides firm arguments and evidence.  The chances of 

holistic generalisation would increase if there were multiple case studies but the single 

case study offers a comprehensive understanding about social, political, and institutional 

constructs.  Investigation of community-level plans further enhances the depth of 

analysis.  A pure inductive study could provide an unbiased view about a possible 

framework for pro-poor planning, but without prior knowledge about the concepts of 

pro-poor planning, structured finding would be impossible.  Overall, this single case 

study provides a structured, multilevel, in-depth, and mixed-method analysis to 

highlight the critical issues in pro-poor planning. 
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CHAPTER 4: URBAN TRANSFORMATION, POVERTY AND 

POLICIES IN BANGLADESH 

4.1 Introduction 

This chapter analyses national policies and programmes and investigates how they have 

addressed urban poverty.  Bangladesh does not have a national-level urban planning 

framework, national macro-economic policies guide city- or local-level development in 

the country.  Assessment of national policies can demonstrate if national-level policies 

are sensitive to the urban dimensions of spatial poverty.  First, this chapter traces the 

urban and economic transformation pattern in urban Bangladesh.  This offers an insight 

into the critical issues in development and urbanisation in Bangladesh.  Second, analysis 

of different aspects of urban poverty gives an idea about the existing policy concerns 

regarding poverty reduction.  The third part examines whether current policies and 

programmes are responding to the aspects of urban poverty.  

 

 

Figure 4.1: Level of urbanisation and urban population in comparison with rural 

population in Bangladesh 

Source: Drawing on BBS 2003, BBS 1991, BBS 1984, Islam 1999 
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4.2 Urban Transformation  

Before independence, the rate of urbanisation (rate of urban population growth) was low 

in Bangladesh and the country has witnessed rural population growth (Figure 4.1).  

After independence in 1971, the country started experiencing a high rate and increased 

level of urbanisation.  In 1975, only 10% people lived in urban areas, but the current 

level of urbanisation (percentage of people living in urban areas) is 27% (BBS 2003a).  

Economic growth in the urban areas partly stimulates rapid urbanisation in Bangladesh.  

Islam (1999) comments that the gradual increase of the urban sector GDP indicates that 

there is link between urbanisation and overall economic development in Bangladesh.  

However, urban population growth here is not only about economic growth, but also 

about rural push factors including natural disasters, the limited availability of jobs and 

economic crisis (Afsar, 1999; Hossain, 2001; Khan, 1982).  Data show that in 1996, 

around 80% of the poor migrated because of economic crisis (Islam, 1996).  In addition, 

the high rate of urbanisation is partly because of the high natural population growth rate 

in urban Bangladesh (CUS, 1978, 1983).  At present, the rate of urbanisation is as high 

as 3.5%, of which 1.3% is due to natural population growth, while the remaining 2.2% 

is because of urban migration from rural areas (BBS, 2003a).  

 

The urban area is expanding rapidly in Bangladesh with an annual average spatial 

expansion of 1% (BBS, 1991; 2003a).  In 1991 total urban space was around 9,580 km2 

(BBS, 1991) and is currently around 10,617 km2, (BBS, 2003a).  Thus, in the last 10 

years overall spatial growth has been 11%, in the face of slow economic progress.  In 

1961, there were only 78 urban centres in the country and currently there are 522 urban 

centres.  Urban expansion information for Dhaka city exemplifies the intensity of spatial 

expansion.  The city was only 510 km2 in 1981 but became 1,353 km2 by 2011.  

Though the rate of urban expansion is relatively low in small urban centres, these cities 

are also growing rapidly in terms of space (BBS 2003a).  Spatial growth is unusually 

high in the 23 cities that have a population around 1 million. 
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Figure 4.2: Housing conditions in urban Bangladesh  

Source: Drawing on BBS, 2003a 

 

Development in urban Bangladesh is characterised by the progress in the educational 

and health sectors.  In the last twenty years, cities have experienced improved access to 

health services, which is reflected in the lower infant mortality rate (BBS, 2003a).  The 

infant mortality rate in urban areas was 69% in 1991 and currently the rate is 41%.  In 

addition, residents in urban areas have better access to education.  In 1981, the adult 

literacy rate was around 35%, but is currently around 64% (BBS, 1984; BBS, 2003a).  

Urban services and facilities are key indicators for urban development.  High population 

growth and unregulated spatial growth impose extra pressure on existing services.  With 

an extremely weak service provisioning system in place, the government struggles to 

meet the need of the growing urban population.  Rana (2010) identifies that the urban 

poor have limited access to solid waste disposal facilities, drinking water and housing.  

Statistically, there is progress regarding water supply and sanitation, but these  data do 

not provide a comprehensive analysis of the actual pattern of access to services.  While  

99% of the households in urban area have access to safe drinking water, only 70% have 

access to safe toilet facilities and an in-depth analysis of the situation reveals a different 

picture.   Only 24.9% have access to service tap water supplied by the municipality or 

city corporation, whereas 4.7% can access a deep tube well and the rest of the urban 

population depends on either shallow tube wells or other water unhygienic sources.  

81% of the urban households with access to safe toilet facilities have access to sanitary 

latrines.  Furthermore, urban housing conditions are not satisfactory in relation to the 

rapid urban growth pattern in Bangladesh.  Currently, only 21.7% of households 
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construct houses using permanent construction materials with around 56% of 

households occupying temporary constructions or shacks. 

 

 

Figure 4.3: Inequalities in Income Distribution 1981 to 2005  

Source: Drawing on BBS, 1984, 1991, 2000, 2005 

 

Though economic growth can assure the urban development process, the growth in 

urban Bangladesh fails to secure a dramatic increase of growth in the urban sector 

despite urban growth.  In fact, income inequality and poverty are on the rise regardless 

of the economic growth.  Information on existing urban inequality shows that income 

inequality is increasing in the cities, which means that only a handful of people are 

earning substantially more than most of the people living in urban areas.  Thereafter, 

even with the progress in the per capita income in urban areas, most of the urban 

residents have low earnings.  The head count ratio of urban income drops from 68% (in 

the year 1981) to 43% (In the year 2005), but the presence of high inequality indicates 

that the real progress is slow (The World Bank, 2003).  In a national context, currently, 

the lowest quintile of earners earns only 5.2% of the total income, whereas the highest 

quintile enjoys 52% of the total income. 

 

Table 4.1:  Proportion of income in the lowest and highest Quintiles.   

Survey year Lowest Quintile Highest Quintile Ratio of highest quintile 

to lowest quintile 

1981-82 6.6 45.3 6.8 

1991-92 6.5 44.8 6.9 

2000 4.9 55.0 11.0 

2004 4.7 52.0 11.1 

Source: Hoque et al., 2005 
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4.3 Urbanisation of Poverty and Links with Urban Transformation 

Between the pre-Mughal and the British Period (1757-1947), urban poverty was not 

acute in Bengal.  During both periods, deliberate urbanisation dominated and 

administrators initiated infrastructure development to encourage urbanisation.  

However, such efforts failed to persuade people to move from rural to urban areas.  

Only 17% of the total informal settlements formed during this period (CUS, 2003), but 

83% of informal settlements emerged after 1971 (CUS, 2006).  After the independence 

of Bangladesh (post-1971), urban poverty started to rise sharply.  CUS (2003) reveals 

that, during the post-independence period (after 1971), urban poverty became a 

paramount concern and the spread of the informal settlements of the urban poor went 

beyond the roads, railway trucks and riverbanks.  By 1979, informal settlements started 

to form on all available vacant lands and abandoned unused private lands, including the 

marginal terrain besides railway tracks, slopes, or depressed land, sewerage lines and 

even on the riverbanks (CUS, 1979, 1983).  This sharp increase continued until the 

eviction drives that started after 1975 (Figure 4.4).  Regardless of the decrease in the 

rate of urban poverty, the absolute number of poor people continued to rise and this 

trend is continuing. 

 

 

Figure 4.4 Urbanisation of poverty in Bangladesh between 1981 and 2004 

(Percentage of poor compared to the total population)  

Source: Drawing on BBS 1984, 1991, 2000 

 

Both urban populations and urban poverty are rising in the cities of Bangladesh.  Since 

migration push factors and natural population growth influence the urban population 

growth rate significantly, the increase of poverty is linked to these two factors.  In fact, 
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Figure 4.5 further shows that poverty is gradually shifting from rural to urban areas.  As 

there is limited progress in the rural economy and in the urban economy, poverty is 

unlikely to reduce in terms of absolute numbers unless there are firm strategic 

interventions specially targeted toward poverty reduction.  In addition, the economic 

transformation pattern also influences the urban poverty situation.  The economic 

downturn in newly independent Bangladesh gradually increased the level of urban 

poverty in the cities which continued until 1980.  Then, post-structural adjustment 

policies further contributed to the rise of urban poverty between 1990 and 2000 by 

closing down many industries.  The government emphasis on economic-growth-led 

urban development always faces an increased rate of urban poverty whenever economic 

growth policies fail to deliver.  Moreover, limited developments in urban service and 

housing provisioning have direct consequences for the urban poverty situation.  Despite 

the progress in the health and education sectors, the basic urban service situation is 

inadequate in the urban areas.  In the context of overall service coverage and urban 

housing coverage, the poor face an acute crisis and competition for urban services.  

Consequently, poor people find it difficult to access decent urban living standards 

because of their limited financial capacities.  

 

 

Figure 4.5:  Rural and urban populations below the poverty line in Bangladesh 

(Horizontal axis shows Year whereas vertical axis represents the population in 

million) 

Source: Banks et al., 2011 
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Levels of poverty have links to the political changes in the country.  Since 1981, the rate 

of poverty has fallen in urban areas and still the rate is following a gradual decrease.  

The trend (Figure 4.4) shows that there was a sharp decline in 1991 followed by a 

steady rise in the year 2000.  The year 1991 is a significant one in the political history of 

Bangladesh because it was in that year when a mass revolution allowed the democratic 

system to replace autocratic rule.  Between 1981 and 1991, the military-backed- 

government initiated eviction drives in the main cities discouraged the formation of 

informal settlements.  Consequently, the percentage of such settlements fell during this 

period only to rise again post-1991 due to democratic tolerance for informal settlement 

formation.  Under democratic rule, informal settlements have often been seen as sources 

of a political workforce and voters and political leaders have been more tolerant toward 

the poor and safeguarded their interests.  The fall in eviction drives since 1991 reflects 

current political attitudes.  Although the political shifts and percentage graph regarding 

urban poverty show coherence, there is limited literature to support a firm relation 

between these two aspects.  Overall, the absolute number of the poor is still on the rise 

in Bangladesh due to unprecedented natural population growth, limited rural progress, 

slow economic progress and sluggish economic growth. 

4.4 Economic Transformation 

Until 1947, there were no specific economic policies for this region.  In 1947, British 

colonialism ended and East Pakistan became a part of the newly-independent Pakistan.  

During this period the government gradually adopted an agricultural development 

approach for rural areas and an industrial development approach for urban areas in order 

to accelerate the post-colonial economy.  Establishment of industries for processing 

indigenous raw materials like jute and cotton were among the priority agendas.  The 

government established several corporations for ensuring industrial development in the 

cities (CPD, 2001).  However, in practice, the major share of the development budget 

went to West Pakistan (Pakistan) and the economic development of East Pakistan was 

limited.  Further to this, the industries lost their market to the synthetic fibres and 

gradually collapsed over a 20-year period.  It benefited the local rich landowners 

(Khandker, 1999), but Pakistan’s agricultural development in rural areas could not 

alleviate overall economic decline.  Thus, during the Pakistan period the economy of 

Bangladesh saw attempts being made to secure industrial and rural development, but to 

little effect. 
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After the emergence of Bangladesh as an independent nation in 1971, in the first five-

year economic plan, the country nationalised the industrial sectors.  The country created 

new corporations to monitor the nationalised enterprises, but corruption, famine in 1973 

and the post-war social and economic crisis seriously affected the efforts for 

industrialisation and economic reconstruction.  The then government had to declare a 

state of emergency and established a one party socialist approach replacing the previous 

multiparty socialist system.  The government has been engaged in controlling social 

chaos and corruption during this period (Rahman, 1984).  Consequently, the 

government could not emphasise economic development and the attention was on the 

political restructuring and social reforms.  The early post-war approach did not bring 

any success to the economy of Bangladesh and gradually the industrial sectors were 

collapsing in the face of political crisis and corruption.  During this period, the country 

experienced a drastic economic downturn because of political turbulence.  However, in 

1981, the government upgraded many of the rural areas to urban areas and declared 

them municipalities to target economic growth in the urban centres.  The initial idea was 

to set up an urban infrastructure to foster growth in these areas.  However, the idea was 

only partially implemented and many transformed urban areas saw limited 

improvement.  Consequently, new urban areas did not experience a rapid development 

of urban services and facilities (Islam, 1997). 

 

After 1990s, the then democratic government tried to promote freedom and autonomy at 

the local level.  The failure of the agricultural revolution, collapse of large industry-

based development, limited success of post-structural adjustment and democratisation of 

the political system led Bangladesh to adopt a neo-liberal approach.  Since the 1990s, 

the government has experimented with both the structural adjustment policies and the 

neo-liberal policies.  In fact, three main notions have been attempted: demand 

management policies (cuts in government expenditure), structural adjustment policies 

(trade liberalisation, withdrawal of subsidies etc.) and institutional policies 

(denationalisation, privatisation of economic activities etc.)  (Rahman, 1990 in 

Nuruzzaman 2004).  Nuruzzaman (2004) asserts that neo-liberalism in Bangladesh 

improved overall macro-economic conditions through control of the fiscal balance, 

inflation, current account deficit and foreign exchange reserve.  However, this 

improvement could not push the economic growth to a level that improved the situation 

of the poor.  Nuruzzaman (2004) adds that economic growth in Bangladesh had not 
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accelerated after the adoption of neo-liberal policies.  In fact, neo-liberal policies in 

Bangladesh focus on economic liberalisation and those who already have a privileged 

economic status enjoy the advantages.  On the one hand, neo-liberalism failed to 

promote industrialisation while on the other, these policies created new capitalism in the 

country.  Limited industrial development affected employment and incomes as there 

were fewer jobs and surplus labour in the market.  However, a handful of people who 

are either industrialists or businesspersons have increased their wealth and resources.  

Many took the government’s privatisation initiative as a profit-making opportunity and 

out of 499 privatised industries; only 175 were running three years after the 

privatisation drive (Farid, 1993).  In most of the cases, opportunists sold off the 

industrial assets to become even richer.  Accordingly, most of the urban labour force 

who were originally employed in these industries ultimately became unemployed or 

under-employed.  Some managed to shift their employment into the services sector.  

Currently, the role of the industrial sector is gradually decreasing as more than 52% of 

the GDP comes from the service sector, while the contribution from the industrial sector 

is around 29% (BBS, 2005). 

 

Thereafter, economic transformation in Bangladesh could not bring any significant 

trend of economic growth or urban development.  Strategies are mainly limited within 

overall industrial-development-focused economic growth rather than any specialised 

strategies for urban development.  Even though the 1981 urban expansion policies 

wanted to improve the urban economy through infrastructure development, this drive 

could not achieve any significant progress.  The Bangladesh economy is still dependent 

on the rural economy where more than 60% people are engaged in agricultural activities 

(BBS, 1998).  Over the last 30 years the urban sector’s contribution to GDP has 

increased by only 20%.  Moreover, the urban-industrial sector contributes only 28% of 

GDP and the economy remains dependent on the service and agricultural sectors. 

4.5 Spatial Poverty aspects 

4.5.1 Deprivation 

This sub-section and the next two sections highlight on different poverty aspects and its 

spatial characteristics in urban Bangladesh.  It discusses mainly three types of 

deprivations: income (and employment), housing and urban services.  Neither the 

industrial nor the formal trading and commercial sectors flourished in step with the 
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migration and population growth. As there are limited jobs in the urban areas, poor 

people seldom come to the cities for better opportunities.  They come to urban areas as 

they are pushed out of the rural areas and, after migration; they look for jobs in the 

existing job market.  A large number of the poor fail to find a decent job in the urban 

areas and face a serious employment crisis due to the lack of access to formal jobs.  

Very often people become self-employed in various informal economic activities either 

as an employee or as an entrepreneur.  Alarmingly, the formal sector only provides 20% 

of employment (BBS, 2003a).  There are no specific national-level data on the poor, a 

study on Dhaka, LFS (Labour Force Survey) finds that, but around 54% of the poor 

engage in the informal sector (The World Bank, 2007b).  Presently, poor people rely 

highly on informal sector jobs.  The amount of formal industry is unable to provide 

long-term employment for the poor and only 20% of national employment is in the 

industrial sector leaving the majority of the labour force to find employment in the 

service sector (The World Bank, 2007b).  Islam (2004) identifies that 85% of the houses 

in Dhaka city are from the informal housing sector and 15% of the houses are from the 

formal sector (Figure 4.6).  35% of the houses in Dhaka are in informal urban 

settlements (20%) and squatter settlements (15%).   

   

 

Figure 4.6: Housing delivery subsystem in Dhaka, Bangladesh  

Source: Drawing on Islam, 2004 
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Only 10% of the houses are from the government sector and the commercial sector 

provides the other houses (Figure 4.6).  CUS (1996) finds that only 28% of the urban 

poor are house owners with the remaining 72% being either tenants or residents in the 

illegal squatter settlements (Figure 4.7).  The poor have access to rental housing, but  

these are often unaffordable to many urban poor.  Typical rents are around US$ 17 per 

month for a single person and US$ 26 per month for a family (The World Bank, 2007b).  

Many poor households spend up to US$ 26 per month for a small (less than 10 m
2
) two-

room unit in an informal settlement with water, electricity, latrine and gas (The World 

Bank, 2007b).  This spending accounts for approximately 14% of the total household 

budget (BBS, 2000). 

 

 

Figure 4.7: Tenancy pattern of the hard-core, moderate and all urban poor in 

urban Bangladesh  

Source: Drawing on CUS, 1996 

 

Land is a pivotal issue as far as urban housing is concerned.  In the current market, one 

square metre of land in the urban core costs between US$28 and US$58 (The World 

Bank 2007).  Thus, for low-earning poor people this cost is too high in relation to their 

income.  Ahmed (2007) produces a report for the Asian Coalition for Housing Rights 

(ACHR) where he assesses the housing situation of the urban poor in Bangladesh.  In 

this report, he asserts that 70% of the population in Dhaka are low-income households 

and these households have access to only 20% of the land.  Though they live on these 

27.7 

46.6 

5.9 3.2 
6.8 9.3 

0.7 
0

10

20

30

40

50

60

P

e

r

e

n

t

a

g

e

 

Hardcore

Moderate

All



Chapter 4: Urban transformation, poverty, and policies in Bangladesh 

 

90 

  

lands, they do not have any form of ownership, since they have access either as tenants 

or as occupants.  In fact, 94% of the urban informal settlements are either on public 

(27.1%) or private lands (66.7%)  (CUS, 2006).  However, the public lands are sharply 

decreasing because of the enormous pressure by the government institutions for public 

infrastructure development within the city.  Thus, land and housing security play an 

extremely critical role for the urban poor.  The spatial expansion of the urban areas is 

much slower than the rapid population growth.  However, the supply of land is not 

increasing.  Rather, new developments in the urban areas are rapidly consuming the 

urban lands.  Neo-liberal market demands for land and the real estate value of the 

available land adds to the crisis created because of the ever-growing urban population.  

Furthermore, the government encourages real estate development and housing 

development in the major cities.  This new form of housing delivery system results in a 

rapid appreciation in land value and house prices in most of the cities.  Therefore, land 

has a high market value in urban Bangladesh and is thus inaccessible for the urban poor.  

Overall housing conditions in the existing informal settlements are extremely poor with 

an average living space of 9.47 m2 per person (CUS, 2006).  Most of the houses are 

built with cheap construction materials, which are temporary in nature.  In fact, 56.1% 

of the houses are temporary structures built with clay, straw, polythene and other 

materials (CUS, 2006).  Around 42.5% of the houses use partly permanent construction 

materials.  However, only 1.1% of the houses are permanent in nature having been 

erected with relatively better construction materials.  In these cases, the structures have 

cement flooring, brick walls and tin shade roofing (CUS, 2006).  On an average, 

2,06,000 people/km2 inhabit informal settlements when the average densities of 

population in these cities are 23,378 people/km2 (CUS, 2006). 

 

In six main cities, only 61% of the informal settlements have access to tap water and 

around 18.4% do not have access to decent quality latrines (CUS, 2006).  They use 

either latrines or nearby open drains and ditches.  Only the informal settlement dwellers 

living in two large cities (Dhaka and Chittagong) have access to good quality septic 

tanks.  If these two cities were excluded, the average percentage using septic latrines 

would be 2.5%, which rises to over 24% when the two main cities are included.  

However, 50% of the informal settlement households have access to pit latrines.  Only 

10% of informal settlements have a satisfactory drainage system with flooding being 

frequent in most of them (CUS, 2006).  In fact, flooding affects, fully or partly, 54% of 
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the informal settlements in the main cities during the rainy season.  Solid waste disposal 

management in the informal settlement areas is also in extremely poor condition.  

Similarly, despite a highly successful community-based disposal management system in 

Bangladesh, informal settlement areas are yet to benefit significantly from this success.  

In most of the urban communities, people provide a certain fee for household collection 

of the solid waste.  In the case of the informal settlement dwellers, these fees are beyond 

affordability and they dispose of their waste in nearby disposal bins.  Thus, overall, the 

service situation is extremely poor in the informal settlements with the environment 

being extremely poor (CUS., 2006; Ghafur, 2000; Islam, 1996; Murtaza, 2000; Murtaza, 

2001; Shamsad and Shamsad, 2004).  This is partly because of the low quality of urban 

service delivery, but partly because there are not enough services and facilities.  Most of 

the urban informal settlement communities lack a minimum level of open space, parks 

or playgrounds.  High demand for land and its relative scarcity lead to maximum 

utilisation of land for housing and, consequently, there are not enough spaces or parks 

within the urban informal settlements.  Again, the issue of mobility is particularly 

salient for the urban poor because they have limited transport choices because of their 

low income.  Although there are a number of transport modes, public transport services 

are not efficient and cost effective for the urban poor.  Bus services are the main public 

transport route in Bangladeshi cities.  In the major cities, poor people mainly walk to 

their workplaces.  A study by Hoque (2005) shows that 60% of journeys in Dhaka are 

on foot and the poor live in places that are within walking distance of their workplaces.  

Since there are shrinking government initiatives for public sector urban transport 

services, commercial interests come first in the case of public transportation.  In large 

urban areas the private transport companies maximise their monetary benefits by 

overcrowding the buses and by charging high fares.  Besides, existing urban congestion 

and the poor condition of the public transport vehicles discourage the poor from making 

frequent journeys by public transport.  Poor people cannot live on the city outskirts if 

they work near to the city centre.  They are also unable to commute from urban fringe 

areas to travel to their workplaces or to use any other centralised urban facilities.  Profit 

maximisation of transport routes puts the urban poor into further trouble. 

 

4.5.2 Spatial Exclusion  

Poor people are marginalised into the informal settlements in the cities.  Because of the 

high prices of urban housing and services, poor people cannot get access to the high 
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income, or even middle-income, residential areas.  Consequently, they live in 

exceptionally high-density informal settlements.  When new poor migrants enter the 

cities, they are forced to live in the informal settlements because they cannot afford the 

market rents.  With the new drive for commercial and real estate development in the 

cities, there are fewer chunks of new land available to accommodate the urban poor.  

Poor people have limited options and tend to inhabit the already built-up informal 

settlement areas. 

 

In the context of the current drive for private land development, poor people often face 

eviction and displacement from the informal settlements.  To get hold of the land there 

are frequents attempts to evict the urban poor.  The first organised eviction was in 1975, 

which evicted 173,000 people from Dhaka city.  In fact, during this period the country 

was undergoing a political transition and the ruling government found themselves in a 

comfortable political position that required no democratic support from the urban poor 

(Mizanuddin, 1994).  After 1975, evictions continued, which saw the adoption of a 

brutal strategy in the 1990s.  In the early months of the 1990, arson was used to evict the 

inhabitants of Kalyanpur informal settlement.  In fact, the government demolished 

around 20,000 shelters only in Dhaka city during this year.  Major eviction events also 

took place in 1992 and 1994 when Railway authorities took initiatives to clear up their 

lands for future development.  There was a significant decree by the high court in 1999 

that made eviction unlawful without further provisioning for resettlement (Shafi, 2006; 

BURT, 2005; Ahmed, 2007), but this had little impact in practice (Rashid, 2009).  The 

recent eviction of two thousand families in the Karail informal settlements in 2012 

shows that the displacement drive remains on-going.  Thus, eviction of the poor is a 

regular event in Bangladesh and the cities do not recognise the existence of the 

settlements of the poor within their boundaries. 

 

4.5.3 Lack of Capabilities 

Lack of human capability in the form of job skills and education inhibits the 

opportunities of the poor in getting access to the formal job sector.  Since there are 

limited jobs in the manufacturing sector, everyone depends on the formal service sector 

for decent employment.  However, such formal jobs require good educational   

qualifications and skills and poor people have low levels of literacy and education.  

because many of the urban poor are rural migrators, they are skilled agriculture 
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labourers but do not have any service sector skills.  Large-scale industries would require 

minimal skill, with the diminishing number of such industries, but poor people are 

forced to take informal employment.  CUS (2006) data suggest that key occupations in 

the urban informal settlements include informal business, vending, services, day 

labourer, domestic worker (profession of women), transport worker, factory worker and 

others.  About half of the poor people work as day labourer (24%) and transport workers 

(24%).  Moreover, significant percentages of the urban poor are working as factory 

workers (17.7%)  (Figure 4.8).  In fact, the poor mostly find employment in the informal 

sectors, which requires minimum education or skills.  Overall, a lack of human 

capabilities affects the income and employment conditions of the poor. 

 

Figure 4.8: Employment situation (the percentage of total employed population) 

of urban poor in six major cities of Bangladesh  

Source: Drawing on CUS, 2006 

 

Financial capabilities are the abilities that help to ensure access to housing and services.  

The BBS (2000) suggests that poor people are significantly behind non-poor groups in 

terms of their ability to spend for housing and services.  As the poor have limited 

income, they spend most of their earnings on food.  Consequently, they are left with a 

remarkably small amount for other non-food sectors.  Currently, a low-cost house in the 

private sector costs around US$ 17,000, which is extremely expensive in relation to the 

average income of the urban poor.  If they apply for a mortgage, the current loan system 

would offer a loan for about 50% and this would take a long time for the urban poor to 

repay.  In fact, the poor do not even have the capability to take a loan since the 

minimum income requirement for a loan is around US$ 258 per month (The World 

Bank, 2007b).  Urban services and facilities are expensive in relation to the current 
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income situation of the poor.  Privatisation approaches by the government make water, 

electricity, or cooking-gas more expensive for both poor and non-poor residents.  

Monthly expenditure on cylinder gas is around US$29, which would require 58% of the 

income of an urban poor household earning US$50 per month.  Overall, financial 

capabilities of the poor in urban Bangladesh play a vital role in accelerating poverty. 

 

 

Figure 4.9: Distribution of total (monthly) household expenditure of the poorest 

quintile in Dhaka city  

Source: Drawing on BBS, 2000 

4.6 Urban Poverty Reduction in National Policies 

An analysis of national-level policies identifies if there are strategic direction in these 

policies regarding reduction of poverty.  This section at first identifies different 

national-level policies in Bangladesh and then explores how they address urban poverty.  

Five-year plans and poverty reduction strategy papers are the main form of national-

level strategies.  Bangladesh does not have a spatial policy at national-level and even 

urban policies are insufficient in the existing national five-year policies.  The first five-

year plan followed an agricultural development and industrial development approach 

with no focus on urban issues.  In this plan, the main agenda was to promote economic 

growth, but there were no strategies on how the spatial role of urban planning could 

deliver such a goal.  In fact, discussions on urban development did not appear until the 

second five-year plan (1980-1985) in which there was a growing concern regarding the 
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polarisation of urban growth in limited cities and economic stagnation in the rest of the 

country.  In response, the five-year plan proposed infrastructure development and better 

services and facilities for 1200 growth centres.  The proposals in the second five-year 

plan reflected the application of structural adjustment policies and wanted to ensure 

efficient growth through the decentralisation of urban administration.  In practice, the 

policy directions in the second five-year plan observed implementation through an up-

grading of 460 rural growth centres to urban growth centres and some infrastructure 

development in these centres.  The third and the fourth five-year plans brought a new 

dimension to urban development thoughts in Bangladesh by emphasising the need for 

land-use planning for the urban areas.  Nonetheless, these proposals gave partial 

outlines without any comprehensive direction and remained focused on the 

modernisation agendas by advocating such land-use development as a way of achieving 

economic growth.  Again, the fifth five-year plan was clear and specific that the master 

planning approach was necessary for fostering urban development, which confirmed the 

focus on a modernist development approach.  However, after 1990, the new democratic 

government moved away from the agendas on urban development by eliminating the 

development focus on the urban growth centres.  The new approach was about putting 

more focus on rural development and addressing urban issues through rural 

development.  After a long gap of 10 years, the government produced the new Poverty 

Reduction Strategy Paper (PRSP) in 2001.  Nevertheless, the PRSP failed to reflect 

urban poverty agendas and remained focused on institutional efficiency and economic 

growth.  The second PRSP, in 2005, focused on urban poverty issues for the first time 

with an emphasis on urban development and planning issues.  However, this plan never 

came into practice as the democratic government ditched it because an interim non-

political government produced it.  In fact, urban development and planning get a minor 

emphasis within the macro-level policies, even with the growing development needs in 

the urban areas.  The policy responses only outline the limited strategies for the 

depolarisation of urban growth and basic infrastructure development for economic 

growth.  Still, these agendas have an economic growth focus rather than being a holistic 

conceptualisation of planning as a socio-economic policy tool.  There are no strong 

policy guidelines for overall spatial development in the national-level strategies.  At 

times, policies focus on the preparation of the master plan for overall urban 

development.  However, these directions are inadequate in guiding a concrete spatial 

approach for poverty reduction.  Overall, existing long-term strategies do not prioritise 
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planning as a tool for urban poverty reduction and confine the focus to one of 

economic-growth-driven development. 

 

There are four acts of Parliament for four main cities and one act for the municipalities.  

These acts guide the overall urban development process in Bangladesh.  Planning acts 

and ordinances provide strong support for local-level planning and empower local 

authorities to provide support to the poor.  However, these acts highlight a landuse 

planning approach which emphasises the production of conventional master plans.  In 

section 73 of the act prepared for the urban development of Dhaka, it states that ‘‘ … 

shall prepare a Master Plan for the area within its jurisdiction indicating the manner in 

which it proposes that land should be used (whether by carrying out thereon of 

development or otherwise) and the stages by which any such development should be 

carried out’’.  Apart from these acts, Bangladesh does not have any national-level policy 

directions for urban development other than by five-year national plans.  Except for the 

National Housing policy and National Environment Management Action Plan 

(NEMAP), there is no sector-specific national-level plan.  In fact, annual development 

programmes provide direction to implement the five-year plans in both urban and rural 

areas.  At local city corporation level, the local planning authorities implement the 

urban plans and guide development.  Planning authorities are under the Ministry of 

Housing and Public Works.  Similar plans are prepared at municipality level by the 

municipality authorities (these plans are yet to be published and finalised). 

 

The first five-year plan (1973-1978) emphasised poverty reduction through socialist 

restructuring and aimed to promote equity in the post-independence economic crisis.  

The second plan (1980-1985) emphasised a basic need approach towards poverty 

reduction and intended to improve the poverty situation through the public-led 

integration of basic urban services.  Then in the third five-year plan, the government 

reoriented its attitude towards development and intended to curb the growing demand 

for a rational market perspective.  This indicates that the government in Bangladesh 

follows the global trend of shifting policy and replaces the basic need approach with an 

economic growth approach.  This plan emphasises poverty reduction but upholds rapid 

structural reforms in the face of a growing need for aid.  The third five-year plan added 

the issues of unemployment, population growth, malnutrition, illiteracy and further 

shifts from basic need-based poverty reduction to multidimensional and non-income 
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poverty aspects.  Nonetheless, there is limited focus in this plan regarding spatial 

aspects and a clear dominance of rural agendas.  The fourth five-year plan (1990-1995) 

highlights human capability enablement among many other poverty reduction 

programmes and puts forward the idea of a safety net to enable people but this focus 

also misses out the urban dimension of poverty if not the spatial dimensions.  Then the 

country has moved from the five-year plan to the PRSP approach which is highly 

influenced by the market rationale and enablement agendas.  These documents focus on 

the need for people-led development, the strengthening of local-level institutions and 

empowerment of the people.  Until the year 2000, comprehensive strategies for urban 

poverty reduction are limited in the policy document.  The adoption of PRSP puts the 

focus on poverty reduction, but the document focuses on rural poverty reduction with a 

few proposals for urbanisation and urban poverty reduction.  The major concerns 

identified in the first PRSP include access to healthcare, access to basic services and 

facilities, access to affordable housing, access to urban land and the recognition of 

informal activities.  However, the PRSP does not put forward any strategy for urban 

poverty reduction; rather, the strategic directions are common for both urban and rural 

settings.  A long tradition of rural development strategies obstructs the initiation of 

urban-focused strategies.  The policy document’s focus is on acute rural poverty issues, 

but it attempts to stop the migration of rural poverty through rural-biased poverty 

reduction approaches.  Consequently, complex urban poverty issues are as a secondary 

focus in the programmes.  Income and employment are paramount concerns for the rural 

poor and to benefit them, most of the programmes adopted policies for income poverty 

reduction.  However, issues including low incomes, limited access to housing or the low 

quality of urban services do not appear within the main poverty reduction agendas. 

4.7 Poverty Reduction Programmes  

4.7.1 Food and Cash Assistance 

Food assistance programmes are safety net programmes to provide food aid to the poor 

and the disaster-affected.  Over the years, the objective of these programmes has been 

modified and people are engaged in constructing various community and rural 

infrastructures.  Major food assistance programmes include the Vulnerable Groups 

Feeding (VGF)Programme, Food for work (FFW), the Integrated Food for Development 

(IFFD) Programme and similar programmes.  The VGF programme is targeted at poor 

women in the rural areas (Clay, 1986).  Excluding the School Feeding Programme 
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(targeted at feeding schoolchildren), food assistance programmes are limited in the 

urban areas because most of the urban poor are not among the ultra-poor groups, at least 

according to the official income definition regarding extreme poverty.  Similarly, there 

are at least seven cash transfer programmes in Bangladesh.  These programmes are: the 

old-age allowance programme, the allowances programme for widowed, deserted and 

destitute women, the honorarium programme for insolvent freedom fighters, the training 

and self-employment programme for insolvent freedom fighters and their dependants, 

the fund for the rehabilitation of the acid-burnt and the physically handicapped, an 

allowance for the fully retarded and an allowance for poor lactating mothers. 

 

Infrastructure development through the food assistance programmes is a strong and 

successful tool in rural Bangladesh where food is provided in exchange of labour, but 

such programmes are not implemented in urban areas.  Existing food assistance 

programmes are contributing to employment creation, infrastructure development and 

human capital enablement for the ultra-poor who live in the rural areas.  Food assistance 

programmes have no direct or indirect impacts on spatial poverty because they have 

limited application in the urban areas.  Again, only two of the cash transfer programmes 

benefit the urban poor - the allowance for destitute women and the allowance for poor 

lactating mothers – which target both urban and rural poor women.  Only a small 

portion of the urban poor benefits from cash transfer programmes (Pryer, 2003) which 

have had almost no impact on overall spatial poverty reduction. 

 

4.7.2 Advocacy and Right-based Programmes 

Advocacy activities include general awareness-building and assisting communities to 

form small groups.  The advocacy NGOs help the urban poor to improve their 

knowledge of social issues including gender empowerment, child rights, general human 

rights, voting rights etc.  NGOs are also extremely active in improving the health and 

environmental awareness of the urban poor through different awareness campaigns.  

Some NGOs provide legal aid, advocacies and consultancy to the urban poor regarding 

their rights.  These rights-based NGOs help the informal settlement dwellers to establish 

their rights and to gain access to the available urban services and facilities (Rahman, 

2002).  Usually, these NGOs work to build social organisations of the urban poor and 

help them to raise their voice.  Protection of land tenancy rights has a direct relation 

with the spatial inclusion of the poor.  Therefore, such programmes can play a 
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significant role in shaping the spatial development of the cities.  Nonetheless, rights-

based NGOs operate on an extremely limited scale and they are unable to help people 

who occupy public lands illegally.  Since there is no rigid law for the protection of the 

long-term rights of the poor, efforts by the NGOs  have had no significant impact on the 

poor. 

 

4.7.3 Homeless Schemes for  the Urban Poor 

In 1972, for the first time, the government introduced a scheme for the urban poor in the 

Mirpur area.  After the independence of Bangladesh people migrated from India and 

Pakistan.  There was an immediate need for the provision of basic services and facilities 

for poor migrants.  In fact, around 17,500 migrants were at first evicted from the 

primary shantytowns (Tipple and Ameen, 1999).  To rehabilitate this population the 

government built over 4,000 dwelling units.  The new houses were built with a single 

thickness of brick, with minimum ventilation and with no marked plot boundaries.  

However, the housing scheme did not include provisioning of other services and 

facilities.  The only facilities were the latrine blocks constructed for every sixty 

dwellings.  Thus, conventional homeless schemes were not immensely popular among 

the poor as their living conditions further deteriorated if they relocated to these areas. 

 

4.7.4 Informal Settlement Improvement Project (SIP) 

Informal settlement improvement programmes were the first urban-focused poverty 

reduction initiatives (CUS, 1979) in Bangladesh.  They began in 1985 and were adopted 

as a popular, informal, settlement-improvement strategy until the introduction of 

LPUPA (Local Partnership for Urban Poverty Alleviation).  With the funding support of 

UNICEF (The United Nations Children's Emergency Fund), the LGED (Local 

Government Engineering Department) implemented the project in Bangladesh.  Over 26 

municipalities and 4 city corporations were brought under this project between 1985 and 

1996 (Siddiqui et al., 1998).  Under this project, at least 39,000 poor families benefited.  

This programme valued the non-physical needs of the urban poor and took steps beyond 

basic housing provisions.  SIP had eight components:  

 

 Community organisation and participation,  

 Primary healthcare, 

 Water and environmental sanitation,  
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 Savings and income generation, 

 Environmental upgrading, 

 Early-childhood education,  

 Block grant funding, 

 Research and advocacy. 

 

Despite nationwide implementation, these programmes failed to bring any significant 

changes to the poor because they were only focused on informal settlements that had 

legal recognition.  Though the project objectives included community participation as a 

priority agenda, in practice, communities had little influence in the planning and 

implementation process.  In practice, project officials at the policy level sometimes did 

not want to recognise the central role played by community organisations and this led to 

non-participatory, expert-led planning.  Again, this programme failed to respond to the 

local need and infrastructures often did not match the local social and geographical 

context.  This might be linked to the poor communication between the providers and the 

people.  In fact, SIP saw poverty from a basic need perspective and the aim was 

confined within the improvement of basic urban service improvement.  The upgrading 

of the physical infrastructure included the development of footpaths and drains and the 

installation of tube wells, latrines, street lightings, and dustbins (Siddiqui et al., 1998).  

With little emphasis on housing and land issues, such improvement only managed to 

provide short-term assurance of improved services to the urban poor. 

 

4.7.5 Mediation Programmes for Services and Facilities Delivery 

Since many of the informal settlements are on illegally occupied or on private lands, the 

city authorities are not legally obliged to provide any services and facilities.  

Consequently, on the one hand, poor people cannot get access to the services and 

facilities; while, on the other, the city authorities cannot help because these settlements 

are illegal.  To minimise such gaps Dustha Shasthya Kendra (DSK) came forward as a 

mediator NGO in 1998 and afterwards many other NGOs followed their example.  

NGOs work to provide water and sanitation with the help of donors including UNDP, 

UNICEF, Water Aid and other mediators.  DSK and other NGOs initiate advocacy and 

mediation between the stakeholders and provide assistance on condition that both 

capital and recurring expenditure would be sourced from the urban poor.  They mobilise 

the community and take initiatives to build their financial and technical capacity 
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regarding the installation of services.  There are also initiatives to ensure that poor 

people become capable of maintaining and paying for the services and facilities 

provided (DSK, 2007).  DSK has already helped over 60,000 urban poor between 1991 

and 2008 through different programmes.  At the end of the process, poor people have 

benefitted greatly in terms of the provision of services and facilities. 

 

However, the downside of such initiatives is that services and facilities are installed on 

lands that are not permanently designated for residential use.  With the frequent threats 

of eviction, there are chances that these services and facilities would be demolished.  

Recent observations in Karail squatter settlements reveal a drive to demolish 

community toilets, schools, and even health centres since the informal settlement was 

on public land.  The values of the land and housing immediately rise because of the 

improvement.  Consequently, private landowners often enjoy the improvements though 

their contributions are limited intervention in the improvement process.   

 

 

Figure 4.10: Housing layout for Bhsantek project  

Source: Kamruzzaman and Ogura, 2008 

 

 

4.7.6 Resettlement through Public and Private Partnership 

Recently, the government has taken a new resettlement programme in Bhasantek, 

Dhaka, which was expected to be completed by 2010.  This project is expected to 

provide housing for 80,000 people and 60% of this population are urban poor.  This new 

project is different from the previously implemented sheltering project in Mirpur 
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(Kamruzzaman and Ogura, 2008) because this project has adopted a public-private 

partnership strategy rather than public-funding-led development.  The government has 

provided the land free to the urban poor but private developers have been called in for 

the construction.  In fact, to implement the project, developers and NGOs are 

collaborating with the government.  In addition, poor people are expected to pay a 

certain amount for their housing (Kamruzzaman and Ogura, 2008).  The private 

developer would not hand over the legal documents for ownership of the apartments 

unless the beneficiaries complete their payment.  Even though there is no clear literature 

available about the proposed services and facilities at the site, the area is within the 

urban formal service area and it is expected that services and facilities will be included 

in the package. 

 

Despite the subsidy, this project has a high recovery cost since a poor family will have 

to pay at least 50% of the household income as rent per month to pay the instalments to 

secure ownership.  Moreover, the scale of the project is too small in the context of the 

existing urban poverty situation.  Experts also fear that because of the non-participatory 

design process, this housing will fail to accommodate home-based informal economic 

activities and affect the employment of the poor so that the existing employment of the 

poor people may be lost (Ghafur, 1998).  Again, this programme lacks dynamism, as 

there are no policy components for other poverty aspects including employment and 

spatial exclusion. 

 

4.7.7 Local Partnerships for Urban Poverty Alleviation Project (LPUPAP) and 

similar programmes 

The LPUPAP project was implemented in 12 cities between 1999 and 2004.  LPUPAP 

brought in the concept of public-private partnership for informal settlement 

improvement, where the poor people actively participate and improve their housing and 

services (www.undp.org.bd, accessed on January 2010).  This programme consulted the 

community throughout the planning and implementation process and community 

organisations played an active role in the plan-making process.  The community action 

plan (CAP) followed a rational communicative approach and assured the presence of the 

opinion of the poor people in the decision-making.  At the same time, the programme 

provided training on community mobilisation, savings and credit, community action 

planning, community contract management and apprenticeship training for income-
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generating activities.  The training programmes were helpful for increasing the 

capabilities of the poor.  This two-fold training programme helped the poor people to 

understand their rights.  Again, LPUPAP encouraged the CDF (Community 

Development Fund) mechanism and mobilised the community to raise their own 

funding for the development process.  Consequently, the poor had the chance to 

enhance their capabilities regarding installation and maintenance of services and 

housing.  Community funding also provided various loans for the poor who wanted to 

engage in various forms of income-generating activities.  Overall, LPUPAP was 

dynamic in the incorporation of income, employment, capability enablement and 

housing and urban service agendas. 

 

LPUPAP managed to provide only temporary land security to the poor people in the 

informal settlements.  While poor people invested their own funds in the community 

development and service improvement, there were no assurances that they could secure 

the benefits of such investment over a long period.  Since there were no policy 

interventions regarding arrangements for the land tenancy and the project secured short-

term tenancies through negotiations with the landowners, the chances of eviction or 

displacement still existed.  There was funding for income generation,but distribution of 

such funds failed to assure sustainable and long term incomes for the urban poor as they 

were still dependent on informal and small home-based activities.  The policy 

formulation within the LPUPAP focused on informal settlement improvement and had 

no implications affecting citywide exclusions.  There are no policy directions for 

integrating these informal settlements into the city and for tackling market-led 

development in the project areas.  Furthermore, service provisioning for these areas was 

community-based and not connected to the citywide drainage, water or electricity 

network (UNDP, 2006).  Road constructions within the informal settlements improved 

walkability inside the settlements, but this hardly helped to connect the poor with the 

other parts of the city if the informal settlements were in remote or isolated areas.  In 

fact, the poor were still marginalised within their own informal settlements in terms of 

services and facilities.  Moreover, this project failed to influence the mainstream local 

government activities and there were limited initiatives within the project to ensure the 

reflection of the opinion of the poor in the city development (UNDP, 2006).  There were 

community-, ward- and city-level groups, but they performed to resolve informal 
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settlement issues and there were no agendas for upholding city-level planning issues or 

even ward-level issues. 

 

4.7.8 Micro-credit Financing for the Urban Poor 

Micro-credit programmes of Bangladesh are highly appreciated throughout the world, 

but most of the micro-credit programmes are for the rural poor.  In the urban areas 

context, a few provide short-term loans for income-generation activities.  NGO such as 

ASA, BRAC, PKSF  are active in the urban areas and they provide loans to the urban 

poor under similar criteria.  ASA provides loans mainly for three purposes in the urban 

areas: income-generation, rehabilitation loans for those affected by disasters and 

education loans (ASA, 2011).  Helping to set up small businesses has been a widely 

recognised programme by this NGO.  The urban poor often rely on the loans provided 

by the NGOs.  In 1999, Bangladesh Krishi Bank provided loans to the urban poor with 

land in the rural areas.  1,000 families were encouraged to return to their villages and 

the credit was provided for the set-up cost and income-generation in the villages.  

 

Currently, micro-credit programmes are increasingly adopted in the integrated urban 

poverty reduction efforts like LPUPAP and SIP.  Researchers show that micro-credit 

programmes help to increase the income level and asset base of the poor people.  

Nonetheless, micro-credit programmes in urban areas are confined to short-term 

income-generating activities.  These high-interest programmes (Khandker, 1999) assure 

any long-term credit facilities for the poor.  Since there is no mechanism for the 

identification of the need of the poor, urban programmes fail to identify effective sectors 

for investment (Goetz and Gupta, 1996).  Consequently, current programmes based on 

rural programmes have failed to respond to the urban employment crisis. 

 

4.8 Conclusion 

This chapter highlights the pro-poorness of the national-level policies in Bangladesh.  It 

analyses current urban and economic transformation and the poverty situation before 

comparing them with the current policies.  The arguments in this chapter has not 

covered all aspects of the conceptual framework.  Detailed discussion about institutional 

and procedural aspects of planning is irrelevant because Bangladesh lacks a national-

level planning policy framework.  However, these findings show how national policies 
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help or obstruct the local-level planning practice.  Four features are crucial for the 

poverty sensitivity analysis of existing planning.   

 

 Firstly, the urbanisation in Bangladesh is more influenced by migration and 

natural population growth than the economic growth of the cities.  The process 

of urbanisation influences migration and population growth rather than 

economic progress.  Thus, the urbanisation pattern of Bangladesh is unlikely to 

reduce urban poverty without further strategies.  Nonetheless, economic 

progress has a pivotal role in the urban development of any cities, and, therefore, 

Bangladesh cannot ignore the urge for economic-growth-led strategies.  

However, over emphasis on economic growth has already failed to reduce urban 

poverty in Bangladesh.  Thus, national strategies should include both economic 

growth agendas and specialised poverty reduction strategies. 

 

 Secondly, the policy practice at national-level does not guarantee a definite 

direction for urban planning.  National five-year plans manage the urban 

development process, but there are no planning policies at the national-level.  

National policies show a rural bias and focus on rural dimensions of poverty.  

Even though these policy orientations are necessary to tackle overall 

development and urbanisation constraints, without a supplementary focus on 

urban issues, the policy approach would be incomplete in tackling both 

urbanisation and urban poverty.  Therefore, national strategies are piecemeal in 

relation to urban poverty reduction because of the lack of a focus on urban 

development and the urban dimensions of poverty.  Planning systems at the city 

level do not benefit immensely from the existing national-level strategies on 

poverty and urbanisation. 

 

 Thirdly, urban poverty programmes do not follow a citywide strategic direction.  

Most of the programmes emphasise the upgrading or rehabilitation of living 

conditions within the informal settlements, but they are lacking in dealing with 

citywide exclusion.  Consequently, current programmes undervalue citywide 

issues including urban exclusion in the city-level planning, or the incapability of 

the poor in relation to other income groups, the over-emphasis on market 

agendas and the creation of new industrial and commercial space.  In fact, there 
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are no programmes or policies for resisting burning poverty issues including 

evictions and displacements.  Very often private development and market-led 

development get priority over the poverty agendas.  

 

 Fourthly, economic liberalisation policies and institutional liberalisation policies 

are in place in modern urban Bangladesh, but there are inadequate social 

liberalisation strategies.  Consequently, policies ignore the social agenda 

regarding urban poverty reduction.  Though there are policy directions for 

poverty reduction, in most of the cases these directions have a rural bias and 

offer extremely limited and unclear guidance regarding urban development.  In 

spite of the social programmes for urban poverty reduction, the programmes are 

integrated in the national-level policies for liberalisation.  In reality, social-

development-related policies follow a government-led welfare approach and fail 

to reflect contemporary issues regarding urban poverty.  The current national 

policy framework does not prioritise urban poverty as part of the policy agenda 

and the responsibility for the reduction of urban poverty is vested in the 

autonomous city authorities and municipalities. 
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CHAPTER 5: URBAN TRANSFORMATION AND POVERTY IN 

KHULNA CITY 

5.1 Introduction 

The previous chapter has analysed how national policies in Bangladesh respond to 

urban poverty.  This and the following chapters focus on the case study Khulna City.  

This chapter sets the background for the analysis of pro-poorness through exploring 

urban transformation and aspects of poverty whereas the next chapter examines the pro-

poorness of planning in relation to the current urbanisation and poverty situation.  A 

clear understanding of the poverty situation of Khulna city is equally vital to the study 

of the pro-poorness of the planning system in Khulna city.  A comprehensive 

understanding of each of the poverty dimensions could give an idea about the policy 

requirements to tackle urban poverty.  Income, employment, coverage of urban services 

or the conditions of housing could be interpreted through statistical data, but in reality 

the situation is more complex.  Statistical data alone could not provide a complete 

picture of the dimensions of poverty that exist within cities.  Further analysis of data and 

information will provide a firm understanding of the actual situation.  A comprehensive 

knowledge of city-level poverty is also crucial for conducting a comparison between the 

policies and the existing urban poverty context.  A clear understanding of the 

urbanisation process, urban issues and poverty issues of Khulna city can provide an 

understanding about the current urban policies at the city level, while analysis of the 

poverty situation can recognise the policy issues regarding urban poverty reduction.  

Two sets of discussions come in this chapter.  The first set identifies urban population, 

economic and spatial transformation patterns in Khulna city, while the second set 

examines key dimensions of urban poverty.  This chapter presents critical discussions 

on these features to generate arguments in the following chapter. 

5.2 Location and Boundary of Khulna city 

Since there are limited internationally-published reading materials on Khulna city, an 

introduction to the city may prove useful.  Geographically, the city is situated below the 

Tropic of Cancer, at around latitude 22.4
o
 North and longitude 89.3

o
 East (Khulna 

University, 1999).  It is the administrative divisional headquarters of the southwest 

region and is about 200 km southwest of the capital city, Dhaka.  The city is known as 

an industrial city because, between 1950 and the present, the government has set up 
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various industries, with a plan to make this an industrial hub for Bangladesh.  

Strategically, Khulna city has the location advantage, as it is near the second largest 

seaport that contributes to  25% of the national trade (CDIA, 2009).  Different 

organisations define the boundary of the city differently, but the main city area is 

around 46 km
2
 (Khulna City Corporation, 2010) and has 32 administrative wards.  KDA 

includes an additional 132 km
2
 of area while defining the future urban planning 

boundary for Khulna city (KDA, 2002b).  The planning documents include adjacent 

urban growth centres and urban areas within the boundary of Khulna city.  The 

additional areas are experiencing rapid urban transformation, but agricultural activities 

and rural attributes are still predominant.  This research focuses on the prevailing 

situation within the existing KCC (Khulna City Corporation) area.  While assessing the 

planning proposals, the study focuses on both the KCC and the planning areas outside 

the KCC area. 

 

 

Figure 5.1: Major historic events and population changes in Khulna city (KCC 

area) between 1900 and 2006  

Source: Drawing on Ahmed, 2003; KDA, 1998; BBS, 2008; Khulna University, 1999  

5.3 Urban Transformation of Khulna 

Population grew steadily until 1950 in Khulna city, but the establishment of industries 

drew many people into the city between 1950 and 1960 and the population grew sharply 
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in the following years (Shamsad and Shamsad, 2004).  Again, riots in Kolkata (1965) 

and the liberation war of 1971 brought new Muslim migrants to the city, but during this 

political turmoil, a significant number of Hindus also migrated from Khulna to Indian 

cities.  Even after the post 1971 economic decline, natural population growth continued 

and  rose to half a million by 1981 (Figure 5.1).  The population growth dropped after 

1974, and abnormal growth patterns decreased gradually.  Since 1980, the growth rate 

has never exceeded 4% in the KCC area (Figure 5.2).  Nonetheless, the population of 

the city is still growing and, by 2015, will be around 1 million (projected).  Currently, 

the density of population in the KCC area is around 21,000/km
2
, which is unusually 

high in comparison with the South Asian average of around 15,000/km
2
 (CDIA, 2009). 

 

 

Figure 5.2: Trend of urban population growth rate in Khulna city  

Source: Drawing on KDA, 1998a 

 

Migration is a key driving factor for urban population growth in Khulna city.  

According to KDA (1998a), 49% of the population of Khulna city is due to urban 

migration, which is partly because of industrial activities in the city and partly due to the 

lack of opportunities in the rural areas.  Industries attracted many rural inhabitants to the 

cities, but after the industries started to collapse in the 1970s, migration continued 

because of the gradual deterioration of the rural economy and possibly because of the 

natural population growth.  As identified by KDA, the main factors influencing rural-

urban migration include better job prospects in the city, rural unemployment, income 
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poverty and natural calamities (Figure 5.3).  In fact, many of the rural areas adjacent to 

Khulna city are experiencing frequent climate disasters as the Khulna region is in the 

coastal belt of Bangladesh.  On top of this, land and water salinity intrusion due to fish 

cultivation is making agricultural lands less fertile in the rural areas and consequently 

forcing people to migrate to Khulna city.  KDA (1998b) identifies that around 50% of 

the total migrants come to the cities in search of job opportunities in the urban areas or 

because of the lack of opportunities in the rural areas.  Moreover, rural unemployment, 

rural poverty, natural calamities, river erosion and village conflicts also bring in around 

49% of migrants to the city (Figure 5.3).  Thus, urban migration is more linked to rural 

push factors than the pull of better economic opportunities in the city. 

 

 

Figure 5.3: Main reasons for migrating to Khulna city  

Source: Reconstructed by the Author based on a graph published by KDA 1998b 

 

Along with urban population growth, the size of the city started to grow rapidly after 

1950.  Between 1950 and 1980, the city observed a significant expansion of its area 

towards the north-west because of the establishment of industries (Figure 5.1).  During 

this period, both the urban population and economic growth potential accelerated the 

transformation of the spatial pattern of the city.  The government declared the city a 

metropolitan city in 1984, but the new infrastructure and the attempts to secure 
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development did not succeed.  However, the city was rapidly growing in both 

population and area, but the growth was limited to the north-western part of the city.  

However, parts of north-eastern, south-eastern and south-western regions, which were 

outside the original city boundary and were rural in nature, were rapidly-urbanising 

without any plan (Map 5.1) after the establishment of Rupsha Bridge on the Rupsha 

River and Khulna University in the south-western corner of the city.  Recent trends 

show that the north-eastern side of the current the KCC area is growing almost 

instinctively.  Nonetheless, newly urbanised areas are largely outside the KCC service 

coverage.  In spite of the unavailability of services, new commercial, residential and 

industrial developments are gradually transforming the agricultural lands.  In addition, 

there are many new real estate projects in the urban fringe where the agricultural lands 

are transformed into residential plots and sold off for future use.  Thus, spatially, 

Khulna is growing rapidly despite slow economic growth. 

 

 

Figure 5.4: Existing landuse pattern in Khulna city 

Source: Author, 2011 after KDA, 1998a, CDIA, 2009 
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Map 5.1: Urban spatial growth pattern of Khulna city 

Source: Author, 2012 based on the literature review on spatial growth of Khulna city 
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Map 5.2: Landuse pattern of Khulna city  

Source: Drawing on KDA, 2002a 
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Residential developments dominate the existing landuse in Khulna (51%).  Mixed built-

up areas (a residential area with intense commercial activity) make up 15% of the total 

city area spread over the older areas of the city.  Interestingly, 21% of the KCC area, 

which lies along the western fringe of the city, is under agricultural use (Figure 5.4).  

Prevailing landuses indicate the complex urban growth phenomena in Khulna (Map 

5.2).  66% of the urban lands are occupied by residential or mixed residential use, which 

is around 32 km
2 

of land.  If the density of the city is recalculated assuming that people 

live in the 66% of the area and nowhere else, the density would be as high as 

26,500/km
2
.  Therefore, people live in high density in the core area while the city 

peripheries remain empty.  The people are forced to live in limited areas and high 

density due to the lack of urban services in other areas.  Again, only 8% of the area is 

used for industrial activities and 2% of the land is in fully commercial use.  Though a 

large percentage of land is under agriculture use, these lands within the main city 

boundary are not being transformed to commercial or industrial use because of the slow 

economic progress in the city. 

 

Prevailing housing and urban facilities are unable to cope with an influx of additional 

urban population and spatial expansion.  The housing situation in Khulna gives an idea 

about the existing population-growth-led challenge of urban Khulna.  There are serious 

shortages of housing units in Khulna city, and by 2020, the city will need 224,000 

houses to meet the demand of a growing population (KDA, 2002a).  On top of that, 

90,000 of the existing housing units will require replacement.  Even the conditions of 

existing housing are not satisfactory.  In 2001, only 32% of the population lived in 

‘pukka structures’ (permanent), while 43% lived in Katcha (temporary) structures (BBS, 

2003b).  KDA identifies that more than 27% of people live in one-room houses, and 

around 70% of the houses have less than 800 ft2 living space and estimates that the city 

needs more than 132,000 houses by 2020 to serve the population of the city.  The 

private sector supplies 90% of the houses, whereas only 5.5% come from the public 

sector or KDA.  Managing urban services and facilities for the growing population of 

the city is a challenge for the city.  Some essential services remain undelivered to a 

large portion of the urban population.  Specially, only 25% of the total population have 

access to tap water.  A majority of the urban population depend on tube-wells (63.80%) 

for their daily water usage.  Because this is a coastal city, the water is highly saline in 

nature and ground water sources are undrinkable.  Similarly, around 24% of the urban 
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population do not have access to the sanitation facilities provided by the KCC.  Again, 

the total length of existing drainage is around 528 km of which 380 km are temporary 

drains.  Waterlogging and flooding during the rainy season is extremely common in the 

city.  Only 23% of the population have no access to the solid waste collection and 

disposal system.  Most of the urban dwellers depend on NGO arrangements or private 

arrangements for their solid waste disposal.  Overall, urban services and facilities are 

failing to keep pace with the rapid spatial transformation of Khulna city. 

5.4 Economic Transformation  

The urban economic transformation of Khulna city did not start until the 18th century 

when it emerged as a commercial trading centre and a salt trading hub along the Eastern 

side of the Rupsha River.  While Khulna appeared as a significant salt trading hub in 

1833, economic activities were confined along the river and in the south-eastern part of 

the present Khulna.  Khulna was declared a municipality in 1884 because of its 

economic potential (Figure 5.1) and shortly before the Kolkata-Jessore rail line was 

established in 1885.  These two events were deliberate activities to transform the growth 

centre into a significant urban area.  In fact, the establishment of a substantial urban 

infrastructure, commercial activities and the rail line started to influence urban growth 

in the city, but this was extremely slow.  Economic-growth-led urban expansion was 

dramatic between 1950 and 1970 for diverse reasons.  During this period, the 

government took various measures to convert Khulna into a full-scale industrial city.  

Heavy industries were set up to accelerate the regional as well as the local economy and 

the growth of the city further accelerated with the establishment of the second seaport in 

Chalna.  This was probably the most productive economic period for Khulna.  However, 

the liberation war took place in 1971.  Post-war economic consequences included a lack 

of economic direction for the new Bangladesh, economic depression in the rural areas 

and famine in 1973.  During the post-war period, the economic growth of Khulna city 

did not continue; industries were closed down or became redundant because of a fall in 

the international demand for the goods they produced.  The introduction of structural 

adjustment in the 1980s and closure of the seaport in 1970 led to further economic 

downturns between 1980 and 1990 (Ahmed, 2003).  Since the late 1990s, the economy 

of the city has become dependent on the shrimp-processing industries in the region and 

education industries (Khulna University and Khulna University of Engineering & 
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Technology).  Currently, shrimp-processing industries within the city are vital 

contributors to the economy with the money they generate being spent or invested in 

Khulna  (KDA, 1998a; CDIA, 2009).  However, the economic growth rate is terribly 

slow in the city; education industries or shrimp industries are unable to bring significant 

changes to the city economy.  In fact, industrial decline has influenced urban Khulna 

drastically and, currently, the city is far from becoming the industrial city, since only 

5.7% of the people over 20 years of age are employed in the industrial sector.  There is 

no dominant economic activity at present that can become the base for economic 

development for the city.  The only comprehensive study conducted on the economic 

situation of Khulna city was conducted by the KDA in 1998, which identified that only 

65% people are assured of a regular income either from a salary or through regular 

businesses (KDA, 1998a).  Agriculture is still one of the dominant sources of 

employment in the urban area (14% of employment).  The most influential sector is 

within the ‘other’ category, which includes small businesses and services categories that 

respectively account for 37% and 20% of total employment (CDIA, 2009).  Thus, the 

informal sector remains a key contributor in the urban employment sector in Khulna 

city. 

 

 

Figure 5.5: Informal traders near a slum in Khulna 

Source: Author, 2012 
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5.5 Spatial Poverty in Khulna 

According to BBS (2003c) (cited in CDIA 2009), the incidence of general poverty is 

around 28% in Khulna city with 15% of the population falling below the extreme-

poverty line.  Around 189,000 people live in different informal settlements in the city 

and there are around 520 informal settlements (CUS, 2006, KDA 1998a); most of which 

were established between 1970 and 1980.  In fact, economic depression in post-war 

(after 1971) rural Bangladesh, the failure of urban industries and post-war migration 

influenced the growth of informal settlements in Khulna city between 1971 and 1980 

(Figure 5.5).  There were a few new informal urban settlements after 1980, but absolute 

numbers of the urban poor are increasing in this city.  The next section discusses various 

aspects of spatial poverty in Khulna city. 

 

Table 5.1: Occupation pattern with the average income pattern of the poor 

Occupation Percentage  Average monthly 

income in US$ 

Business 9.5 NA 

Hawker 1.9 25 

Service 5 50 

Day labour 32 29 

Domestic worker 3.1 9 

Transport worker 31.3 26 

Factory worker 13.8 35 

Others 3.2 43 

Source: CUS, 2006, Hasan, 2003  

 

5.5.1 Deprivation 

The poor in Khulna city have limited income and employment opportunities.  The city 

was originally an industrial city, but only 14% of the poor can now find jobs in 

industries.  Only 5% of the poor have access to a decent job in the formal sector and the 

informal sector is the main income contributor for the poor.  Informal employment 

includes day labourer, transport worker, domestic worker, factory (industry) worker, 

hawker (street vender, informal traders).  At present, 32% of people work as day 

labourers and 31% are transport workers (Table 5.1). 

 

Most of the informal jobs demand hard physical labour but provide extremely low 

earnings.  Only, 1.8% of the poor households have an income more than US$58 per 

month, whereas 88% of the poor households earn less than US$43 per month.  In fact, 
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only 0.3% of families have an income over US$70 per month (CUS, 2006).  Hasan 

(2003) identifies that the average individual income of the poor in the city is as low as 

US$30 per month.  He finds that only a minor portion of the poor engaged in formal 

services has a regular individual income of over US$50 per month.  None of the existing 

employment sector assures a good amount of income (Table 5.1).  With no national 

wage rate for informal activities, some occupations, e.g. domestic work, provide as little 

as US$ 0.04/ hour.  The existing income distribution pattern in Khulna city shows that 

there is a huge gap between the low-income group and relatively higher income group.  

Only 3.8% have a monthly household income over US$173, 35.1% of people earn 

between US$80 and US$173, but more than 61% people earn less than US$80 (KDA, 

2002b).  Income levels of the poor are actually even very low in comparison with the 

city average and there is a high inequality of income in the city.  Only a handful of 

people have a high income, whereas the poor are financially far behind in relation to 

other income groups.   

 

 

Figure 5.6: A typical temporary dwelling in Khulna  

Source: Author, 2012 

 

The housing conditions of the poor are not satisfactory.  Only 12.3% of the poor live in 

semi-permanent structures while the rest live in flimsy temporary structures.  Overall 
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conditions of these houses are very poor and they are generally built with whatever 

material is available including straw, leaves and even polythene bags.  Even the units 

rented from private property owners are mostly temporary in nature.  The poor do not 

have any access to the formal housing sector in the city.  They live in informal urban 

settlements in a very high density of around 132,000 people/km
2
.  Over 90% of slum 

dwellers in Khulna have room occupancies of four or five persons.  60% of the total pay 

rent for the houses they live in, but 23% live rent fee and 17% own the property.  Just 

over half live on private land in exchange of rent; 27% of the slum dwellers live on 

government land (CUS, 2006) and help themselves to build temporary shacks (Figure 

5.6).  

 

 

Figure 5.7: Living conditions inside informal urban settlements 

Source: Author, 2012  

 

Overall conditions of the slum settlements are very unhygienic and filthy (Figure 5.7).  

Since there is inadequate drainage, sewerage and solid waste management within the 

informal settlements, the poor face tough living conditions in these settlements.  Water 

mixed with rotten waste, or polluted water is common in the informal settlements of the 

city.  High-density living and limited footpaths and narrow passages cause a congested  
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Map 5.3: Spatial distribution of the poor in Khulna city  

Source: Drawing on C.U.S, 2006, KDA, 2000b 
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Map 5.4: Drains and dustbins inside the informal settlements  

Source: Author, 2012 
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living environment leading to health related problems.  There are limited open spaces in 

the urban informal settlements; children here have no place to play.  The poor are 

lagging far behind as far as overall services and facilities are concerned.  Only 10% of 

the informal settlements have a proper drainage network, while 38% of them have an 

exceedingly poor drainage system.  In fact, 6% of the informal settlements are fully 

flooded and 36% are partly flooded during the rainy season.  Likewise, there is no 

regular refuse collection system in place in 80% of the informal settlements (CUS, 

2006).  Only 2% of the dwellers can access tap water whilst 97% rely on shared tube 

wells in the informal settlements.  About 93% people share a tube well with more than 5 

persons and 44% of the dwellers share with more than 10 people.  41% of the drinking 

water sources are outside, while 58% are within the informal settlements.  Only 1% 

people have access to septic tank latrines with 79% having access to a pit latrine and, 

alarmingly, 5.2% use open latrines.  Those who have access to latrines are required to 

share the facility with others.  C.U.S (2006) data suggest that 57% of households share 

latrines with 6-30 households and only 43% of households could ensure limited sharing 

(1-5 household per latrine). 

 

5.5.2 Spatial Exclusion 

The poor live in informal settlements since they are unable to afford urban rents to 

reside in formal residential areas.  CUS (2006) and KDA (2002b) separately identify the 

locations of existing squatter and slums and both the maps show that squatters and 

informal settlements are spread all over Khulna city (Map 5.3).  Most of these 

settlements are within, or near to, the built-up area in the city and very few are along the 

city periphery.  In fact, the poor live outside the planned residential area and even 

outside existing built-up residential areas.  Rather, the poor live on public lands, unused 

private lands or in rented houses built in un-serviced land.  In addition, the poor face 

spatial exclusion regarding access to formal housing, urban services and other urban 

facilities.  The urban land-use map prepared for the Khulna Master Plan does not even  

Show the spatial distribution of existing informal urban settlements.  Settlements of the 

poor are not covered when installing any urban services.  GIS analysis of drainage and 

solid waste service coverage shows that only 15 dustbins out of around 240 lie within 

the informal settlements and that most of the drains are outside the slum area (Map 5.4).  

Existing informal settlements are also disconnected from the tap water and electricity 

supply provided in the planned or unplanned residential areas.  Therefore, the poor are 
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marginalised into the informal settlements and unable to benefit from the formal 

services and facilities. 

 

 

Figure 5.8: Day labour jobs include the loading and unloading of heavy bags, 

which is arduous and low paid. 

Source: Author, 2012 

 

5.5.3 Lack of Capabilities 

Since most of the decent jobs are in the service sector, the poor could not compete for 

these jobs due to their lack of skill and education.  Many of the poor have the ability to 

give physical labour in industries, or in similar jobs, but at present Khulna city does not 

have many job opportunities in the industrial sector.  Current formal jobs in the service 

sector demand an optimum level of education and are not dependent on physical labour.  

Consequently, the poor rely on informal jobs like rickshaw and van pulling and day 

labouring (as a construction worker and goods transporter) (Figures 5.8 and 5.9).  There 

are chances for starting small and informal businesses, but the poor often face financial 

difficulties because of their lack of capital.  There are no mechanisms in place, which 
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can provide small loans to the poor people for starting their own business.  Therefore, 

financial and human capabilities seriously hinder their engagement in the income-

generating activities.  

 

 

Figure 5.9: Rickshaw pullers 

Source: Author, 2012 

 

The poor cannot compete for the available services or opportunities with other income 

classes.  This is partly because of their financial incapability and partly because of their 

limited social networking.  With extremely low incomes, the poor could not afford to 

pay for the additional service charges or city corporation taxes required for access to 

any services.  Rather, they make informal arrangements by adopting unfair means to get 

access to urban services like the supplies of tap water and electricity.  There are 

informal settlements where people pay US$ 0.70 dollars per month for one electric bulb.  

If they could pay double, they would be able to use two electrical items.  Likewise, the 

poor are often forced to pay bribes and make informal arrangement for drinking tap 

water from a particular tap water source within their slum or near to their slum.  

Originally, these taps were installed to serve one family, but now they serve up to 10 

families.  The poor could not move to formal serviced areas because they would have to 

pay a higher rent, which is three to four times more than they pay in the informal 

settlements.  Since the poor do not have strong community groups, they often find it 

difficult to ensure that their needs are incorporated in policymaking.  
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5.6 Conclusion 

This chapter identifies the context of the pro-poor planning system in Khulna city 

through analysing the urban transformation, economic transformation and poverty 

aspects in the city.  Urban transformation in Khulna is characterised by the rapid growth 

of the urban population and spontaneous spatial expansion Newly-urbanised areas are 

largely outside the KCC service coverage and lack access to formal urban services and 

facilities, whereas people live in a high density within the serviced areas of the city.  In 

fact, prevailing housing and urban facilities are unable to cope with an influx of 

additional population.  Urban economic policies are set to accelerate the economic 

growth of the city, but the policy fails to achieve substantial growth.  Current economic 

growth cannot offer sufficient employment opportunities and income to the population 

of the city.  Despite such slow economic achievement, the city still follows an 

economic-growth-led development approach.  The current urbanisation and economy of 

the city influence the urban poverty situation in the city.  The poor are affected because 

of the lack of formal urban opportunities.  They have limited access to formal 

employment, housing or urban services.  Many depend on the informal income sector, 

which provides unsustainable jobs and remarkably little income compared to the cost of 

living.  At the same time, the poor depend on low-quality urban services and housing in 

the informal sectors.  Current deprivation aspects and neo-liberal trends of economic-

growth-led development marginalises the poor into the informal settlements where they 

are spatially excluded.  The poor lack the human capability to access the formal job 

market.  They are also financially unable to afford the formal urban housing and 

services. 

 

Current poverty elements indicate that there are serious needs for secure employment, 

decent housing, improved urban services and inclusion in the built environment.  

Moreover, housing, services and employments should be in relation to the capabilities 

of the poor.  Safeguarding these interests of the poor is not an easy task for the planners 

in Khulna because they need to balance poverty reduction, economic growth and 

policies for non-poor citizens.  The continuous increase of the poor population and 

severe poverty conditions in the informal settlements demand immediate spatial 

interference.  However, policies focusing on poverty should not undervalue the 

demands of the non-poor citizens, since they too are facing different urban issues due to 
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rapid population growth and unplanned spatial expansion.  At the same time, limited 

economic progress in the city hinders overall development and creates the urge for 

immediate economic-progress-led policy intervention.  If the planners undermine this 

necessity and over-emphasise the needs of the poor, this will directly affect the incomes 

of the poor and non-poor, and indirectly their access to housing and services.  Thus, a 

balanced policy is essential to ensure pro-poor development and planning. 
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CHAPTER 6: THE PRO-POORNESS OF CITY-LEVEL 

PLANNING 

6.1 Introduction 

Chapter 2 has reviewed current literature and has identified that a pro-poor planning 

system is about inclusive and capability-responsive policy making through active 

participation by the poor within a coordinated and collaborative institutional framework.  

Does the current level of poverty in Khulna city allow the planning system to adopt a 

pro-poor approach?  If not, what are the key barriers to adopting such an approach?  

This chapter answers these questions through a detailed discussion and analysis of the 

city’s existing planning system.   

 

The first section introduces the existing planning system in Khulna city, outlining the 

current tiers of planning, their key components and policies from relevant planning 

documents.  The second section investigates whether Khulna city is following a pro-

poor planning approach.  It assesses the institutional aspects of planning, the 

participation process and the basis of the urban planning system.  For an analysis of the 

institutional framework, the study explores whether existing institutions (active in 

planning and implementation) follow a joined-up and collaborative approach for 

poverty reduction.  The analysis of planning process focuses on the active involvement 

of the poor in the plan-preparation process.  The third section identifies key challenges 

for pro-poor planning in the city.  It depicts the causes behind the gap between an ideal 

pro-poor planning system and the actual practice.  Findings from this chapter help to 

understand the issues related to a pro-poor planning system in the city-level practice of 

Bangladesh. 

6.2 Planning in Khulna City: a General Introduction 

Before the introduction of a master plan in 1961, Khulna city grew haphazardly without 

any spatial control and regulation.  Between 1900 and 1961, roads, business structures, 

housing units or any other constructions were aimed to meet the short-term demands of 

the city dwellers.  In 1961, a tentative land-use plan was produced which tried to 

organise the city into different landuse zones (Map 6.1).   
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Map 6.1: Khulna Master Plan 1961 

(Author, 2012 after KDA, 1961) 
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The planning policies at that time did not make any extensive projections or surveys to 

come to decisions, rather, the decisions depended on the opinions of the planning 

consultants.  It underestimated the urban population growth and failed to foresee the 

economic stagnation of the city.  The plan predicted that the population would grow by 

2.5%, but the actual rate in the next 20 years was 12%.  Again, the document lacked 

clear directions on transport, housing, public buildings, industry, utility services, open 

space and land.  The 1961 plan only considered a macro framework emphasising the 

physical setting (KDA, 2002a, 200b).  The planning document lacked detailed studies 

and an analysis of economic, social and demographic variables.  Consequently, in 1998, 

the KDA ignored the previous proposals of the 1961 plan and introduced a four-tier 

planning system for Khulna city.  The planning document was known as ‘Khulna 

Master Plan 2001’.  Though the plan did not follow a conventional blueprint planning 

approach, the KDA retained the term ‘Master Plan’ for the entire plan package because 

of the wider familiarity and popularity of the term over several decades in the country 

(KDA, 2002a, 2002b). 

6.3 Institutional Arrangements for Urban Planning and Development 

A brief overview of the national-level institutional arrangements for urban planning can 

help understand where the city-level system falls within the current practice.  There are 

seven administrative divisions comprising sixty-four administrative districts (Zilas) and 

481 upazilas.  Upazilas (also known as Thanas) are again sub-divided into 4,498 Unions 

(the equivalent of an urban ward); furthermore, the Unions are divided into 60,315 

Mouzas.  While there are seven divisional-level administrative headquarters to govern 

the national system, these units play a minor role in city development because their 

focus is on comprehensive rural development.  Again, 211 upazila headquarters are 

designated as urban townships, but these towns are still under the regulatory procedure 

structured to govern rural development.  Overall, the national-level administrative 

system mainly focuses on rural development and the establishment of rural-urban 

linkages to ensure efficient rural development.  The national administrative system 

follows a combination of non-political and political administrative processes.  On the 

one hand, the government appoints administrators to manage and distribute 

development budgets and works, while on the other, these development works are 

conducted by elected members at each level. 
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Figure 6.1: Urban development and planning framework in Bangladesh  

Source: Author, 2012 

 

In urban areas, development authorities (5 authorities), city corporations (6 city 

corporations), municipalities (there are 308 municipalities), wards and Mohallas are the 

main administrative units.  This system is almost disconnected from the existing 
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national regulatory system and designed to govern autonomous city corporations and 

municipalities.  Each of the city corporations has municipality or city corporation 

wards.  These wards are again sub-divided into clusters of neighbourhoods known as 

Mohallas.  Each municipality or city corporation ward has its own elected 

representatives chosen by the local voters.  At the next administrative level, voters 

within their jurisdictions directly elect the municipality chairpersons or the mayors of 

city corporations.  City corporations are autonomous bodies directly governed by the 

Mayors and connected to the national administration through the Local Government 

Division (LGD), whereas a municipality runs with the assistance of the Local 

Government and Engineering Department (This department is also a part of the LGD) 

and enjoys autonomy at the local level.  In fact, city-level administration is more 

political than the rural administrative system.  With less control and regulations by the 

national-level administrations, the development processes in the urban areas are the 

responsibilities of the elected chairpersons and mayors.  Nonetheless, in parallel to the 

city corporation, four main cities (Dhaka, Khulna, Rajshahi and Chittagong) have 

unitary development authorities for producing urban planning strategies for these cities.  

These authorities are governed by government-appointed chairmen and have full 

autonomy.  Moreover, government agencies and ministries are involved in urban areas 

for service and infrastructure development.  Such organisations include different 

ministries, the Department of Works (DOW), the House Building Finance Corporation 

(HBFC), the Roads and Highways Department (RHD), the Department of the 

Environment (DoE) and the Planning Commission.  These public bodies regulate, 

monitor and implement national-level as well as local-level urban policies. 

 

As far as planning is concerned, the green strip in Figure 6.1 provides an idea about the 

existing system.  Under the current arrangement, city corporations and development 

authorities in the large metropolitan cities perform planning and development functions, 

whereas local municipality authorities play a similar planning role in small towns and 

cities.  General functions of city corporations include both the planning and 

management of a city, but in practice, city corporations do not produce any long-term 

spatial plans in spite of their constitutional authority.  On the other hand, development 

authorities prepare plans for the city and play implementation roles.  The roles of these 

two organisations are further discussed when the roles of the city corporation and the 

development authority are examined. 
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Khulna is a metropolitan city and it follows the defined institutional framework.  In 

Khulna, four categories of multiple actors from national and local levels are engaged in 

city management (Box 6.1).  The first category includes national-level public 

department and non-departmental bodies including PWD, LGED, DPHE, NHA and 

RHD.  These organisations typically work for overall infrastructure development   such 

as constructing roads, houses, drainage networks and public buildings.  Apart from the 

Box 6.1: Agencies involved in the urban management of Khulna city and their 

roles 

Government department and non-department bodies 

Local Government Engineering Department (LGED) - Physical Infrastructure 

Public Works Department (PWD) - Housing-related infrastructure 

Roads and Highways Department (RHD) - Roads 

Bangladesh Water Development Board (BWDB) - Flood Control, embankments 

Department of Public Health Engineering (DPHE) - Water supply and Sanitation 

Divisional Police Administration (DIG Office) - Law and Order  

Bangladesh Railways  - Railway Transport 

Bangladesh Road Transport Authority (BRTA) - Road Transport 

Directorate of the Environment (DoE) - Environment 

National Housing Authority (NHA) - Housing for low- & middle-income groups  

Bangladesh Small & Cottage Industries Corporation - Small & Cottage Industries 

Board of Investment - Industry 

 

City-level public agencies 

KDA - Planning and development control 

Khulna City Corporation (KCC) - Municipal Services 

 

NGOs 

NGOs - Slum up-grading, solid-waste management, sanitation for the poor, micro-

credit 

Private sectors, communities and individuals 

 

Different owners’ associations (Business, transport owners) - safeguarding interests of 

owners. 

Individuals. 

Community-based committees - Slum improvement, Solid-waste management 

Savings and loan groups - Saving and arranging loans for income-generating 

activities. 

Real-estate developers - Housing and commercial development. 

Entrepreneurs who invest in businesses. 

Source: Author, 2012, KDA 2002a 
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infrastructure development, the DPHE and LGED get involved in upgrading informal 

settlements and poverty reduction programmes coordinated with the city corporation.  

The DPHE works for better sanitation whereas the LGED implements different informal 

settlement upgrading programmes in conjunction with international organisations. 

 

Table 6.1: Functional roles of Khulna City Corporation 

Departments Activities 

Civil Works 

and 

Engineering 

 Construction and maintenance of foot over-bridges, 

underpasses, public markets, roads, public toilets, public baths, 

gardens and parks and the drainage system. 

 Planting trees on public streets and places. 

 Lighting of the public streets. 

 Maintenance, administration and lease of public properties 

under the ownership of the City Corporation and the 

administration of municipal property and land.   

Solid waste 

management  
 Management of solid waste from domestic, business and 

hospital premises and from streets, public toilets and drains. 

Health and 

services 
 Mosquito control and disinfection activities.  

 Immunisation, health service hospitals, maternity centres and 

charitable dispensaries.  

 Registration of all births and deaths within the area of the city.  

 Sanitation and water supply. 

Revenue  Collection of tax for holding number, new buildings, transfers of 

property and amusement. 

 Collection of revenue through licensing trade, non-motorised 

vehicles,  allocation of shops and  rents from markets,  

Slum 

development 
 Housing and sheltering the urban poor for the slum and squatter 

dwellers.  

 Improving sanitation, drainage, footpaths, street lightings, solid 

waste disposal, education and micro-credit provisioning in the 

slums. 

Social 

welfare 
 Management and maintenance of social spaces including 

graveyards, community centres, welfare homes and libraries. 

 Organising social events to celebrate important days. 

Urban 

planning 
 Implementation of development plans. 

 Planning permission for buildings over six stories. 

Source: Drawing on KCC, 2010 and www.dhakacity.org accessed on April 2010 

 

The second category of institutions includes the City Corporation for Khulna city 

(KCC) and the KDA.  An elected mayor governs the KCC and the city is a unitary 

metropolitan city divided into 31 city corporation administrative areas known as wards.  

An elected ward commissioner represents each ward (Ahmed and Ali, 2006).  Khulna 

City Corporation is the strongest local-level government organisation in Khulna city and 

performs different functions.  The KCC has six departments to fulfil its role: the 
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departments of civil works, health, gardens and parks, roads and lights, revenue and 

solid waste (Table 6.1).  Table 6.1 shows the key sectors and roles played by the KCC.  

Though the KCC does not have an independent department for informal settlement 

development or social welfare, the civil works department is active in performing these 

roles.  Table 6.1 highlights that the KCC is responsible for the provisioning of basic 

urban services including roads, lightings, parks and open spaces, markets, sanitation and 

water supply.  Moreover, the KCC collects most of the taxes and revenues from a 

different source to fund the city corporation and development projects.  National public 

departments and NGOs jointly implement slum development and improvement with 

funding support from international development organisations.  The KCC provides 

essential services to the slums, but plays a limited role in the squatter settlements since 

these are illegal.  They are responsible for housing the poor, in practice, but the KCC 

plays a minor role whereas NGOs are active in this regard.  The KCC plays a limited 

role regarding urban plan implementation, despite  its statutory obligation for the 

planning and development of the city.  The KCC should implement any development 

plans for the city, but in practice the city corporation does not implement the master 

plan prepared by the KDA.  As the KCC does not go beyond its conventional functions, 

it has a limited role in relation to issues including housing, economic growth, 

industrialisation, or development control.  

 

The KDA is responsible for planning and development control for Khulna city.  Like all 

other development authorities in the country, the main function of the KDA is to 

prepare a city master plan (Table 6.2).  However, the KDA is also responsible for the 

implementation of the plans without any further institutional support or resources.  In 

reality, the activity of the KDA is limited to the master plan preparation, development 

control, construction of roads, construction of markets and site and service schemes and 

industrial development.  Moreover, it monitors any building developments within the 

city and ensures that these buildings comply with the national building construction act 

and current land-use regulations.  Planning permission is one of the sources of revenue 

for this autonomous authority in addition to new site and service schemes and new 

markets.  In fact, the KDA is popular for its site and service schemes and makes a large 

profit out of new schemes where they provide the site and primary road facilities, 

community centres and mosques.  Nonetheless, the KDA does not implement any 

improvements to basic urban services. 
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Table 6.2: Functions of the KDA 

Main sections Functions 

Planning section  Preparation of master plans and area development plans. 

Authorisation 

section 
 Giving planning permission for building construction. 

 Taking legal action against unauthorised development. 

Project  

section 
 Budgeting, implementing and monitoring different housing, 

commercial, industrial and road construction projects 

according to the guidelines in the master plan. 

Estate 

section 
 Land acquisition and land development for the site and 

service schemes. 

 Allocation and transfer of developed land to third parties. 

Source: Drawing on KDA, 2012 

 

The third type of institution consists of both local and international NGOs, which follow 

neither city-level or national strategies.  On the contrary, they act to implement 

international agendas for development and poverty reduction.  However, NGO activities 

require prior authorisation from related public departments and are therefore nationally 

regulated.  Current NGO projects include sanitation, housing for the poor, solid waste 

management, water supply, urban health programmes, family planning programmes and 

micro-credit for income generation.  Completed slum improvement projects or solid-

waste-disposal projects exhibit exemplary coordination between the NGOs, the City 

Corporation, the community and other public authorities.  Recently, UNDP 

implemented a LPUPAP project in Khulna city together with the KCC.  In most of the 

cases, NGOs operate on a relatively small scale and they try to promote good practice 

through implementing a project in a community rather than implementing a citywide 

plan.  Current NGO activities in Khulna are focused around the millennium 

development goals rather than the prevailing city-level urban strategies. 

 

The fourth category is the private sector that includes real-estate developers, business 

entrepreneurs and individuals.  The private sector plays a strong role in Khulna city 

regarding housing and urban service provisions because of the budget constraints of the 

local public sector and local city council in meeting the growing demand.  Especially in 

the housing sector, the roles of the private sector and individuals are predominant 

because of limited public sector investment.  The private sector contributes to improve 

overall social services, and education.  However, these profit-making services are 

expensive for many ordinary residents.  The private sector is probably strongest in 

commerce and industries as there are insufficient actions from the public bodies 

regarding commercial and industrial development.  Private entrepreneurs invest and 
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enjoy a high degree of freedom because the city is urgently looking for new economic 

opportunities.  

 

Table 6.3: Planning policy framework for Khulna city 

Plan Mapping scale Duration of the 

plan 

Urban strategy Not Applicable 20 years 

Structure plan 1:10,000 20 years 

Master plan 1:3,960 10 years 

Detailed area plan 1:1,000-1:2,000 5 yrs. 

Source: Author, 2012 after KDA, 2002a 

6.4 The Policy Framework 

The four tiers of planning documents are urban strategy, the structure plan, the master 

plan and the detailed area plan.  The first tier is a 20-year strategic plan that outlines 

nine key strategies for planning and development in Khulna city.  The second tier is a 

20-year structure plan that focuses on sector-specific spatial strategies based on the 

urban strategies.  The plan contains composite maps drawn at a scale of 1:10,000, which 

illustrate various spatial planning areas and proposals at the city-level.  The master plan 

is for 10 years and sets strategies for the structuring of future urban growth.  Here at a 

mapping scale of 1: 3,960  it shows the locations of spatial improvement for each of the 

sectors for the next ten years (Table 6.3).  The fourth statutory level is the detailed area 

plans based on uniform physical characteristics or functions or problems.  The Khulna 

structure plan identifies 14 development and planning zones within its boundary.  The 

zones of various land-use areas require either development or improvement.  

Consultants have selected three areas as priorities: the redevelopment of a 

spontaneously developed residential area, slums, or squatter rehabilitation in the Rupsha 

area and the revitalisation of Railway Land as a civic centre and commercial space.  

 

Strategic plan concentrates on macro-economic progress based on the national-level 

urban strategies, which prioritise economic growth over poverty reduction.  As the 

current planning documents are prepared before complete implementation of the PRSP, 

the plans recognise the macro-strategies in the fifth five-year plan.  Urban strategy 

mainly covers nine key strategies for the overall development and growth of Khulna 

city (Box 6.2).  Economic growth gets a strong priority in the urban strategies to 

stimulate the stagnant economy of the city and employment opportunities in relation to 

existing urban population growth.  The strategies also give importance to the provision 
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of better services and facilities for the urban population.  Most importantly for this 

research, the plan has a specific strategic vision for the alleviation of urban poverty.  

However, the strategic document notes that poverty alleviation “is an effort of national 

scale”.  Yet the authorities implementing the master plan might contribute to this 

process through encouraging small initiatives in the informal sectors and through 

ensuring low cost housing and slum resettlement (KDA, 2002a). 

 

 

 

The plan therefore, strategically does not stress intensive programmes on urban poverty 

reduction and remains dependent on the national-level strategies.  The strategy rather 

depends on the national-level poverty-alleviation programme.  Both the structure and 

the master plan outline strategies based on projections and assumptions.  These indicate 

the conventional rational planning system, which influences the plan-making of Khulna 

Box 6.2 Urban strategies for Khulna city 

 

 Development of a strategic infrastructure including a new bridge, port, 

airport and industries so that the overall economy of the city can be 

revitalised. 

 

 Creation of employment opportunities through new investments, 

improvements to law and order and the provision of better utility services. 

  

 To increase the density of the existing urban areas rather than urban 

expansion to reduce the associated cost and to effectively utilise the existing 

capacity of the city. 

 

 Lateral physical growth for a compact shape rather than the present linear 

development.  

 

 Poverty alleviation and promotion of spatial equity through encouraging 

small initiatives in the informal sectors and through ensuring low-cost 

housing, slum resettlement, etc. 

 

 Regional integration of Khulna with other regions of the country to foster 

economic growth. 

 

 Rural-urban linkages to minimise the gap between them and to promote 

more integrated development. 

 

 Better provision of public utilities and services. 

 

 Growth management rather than growth restriction. 

 

Source: KDA 2002a 
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city.  The structure plan and the master plan put forward proposals on thirteen main 

sectors (Box 6.3), which can be clustered into three main sectors:  the economy and 

employment-related proposals (economy and employment, industry); housing, services 

and facilities-related proposals (water supply, sanitation, drainage, social services, open 

space etc.) and urban management proposals (environmental management and legal 

aspects).  Under each of the sectors, planning proposals are prepared based on the 

projected requirements of the city.  These projections are statistical prediction through 

an analysis of quantitative information on population, housing and urban services.   

 

 

 

The KMP 2001 goes far beyond the original boundary of Khulna city and has a total 

planning area of 451.18 km
2
 with a population of approximately 1.4 million (KDA, 

2011).  Like the previous master plan, the new master plan considers the potential for 

urban expansion into nearby urban areas (Map 6.2).  Though the previous master plan 

had limited implementation, the predictions regarding the urban expansion are correct.  

The recent master plan predicts urban expansion like the 1961 plan and proposes 

planned expansion in the north and south of the city rather than the east and west. 

 

Box 6.3: Sectors Outlined in the Structure Plan for Khulna City 

 

1. Demography 

2. Economy 

3. Transport  

4. Land and housing 

5. Physical infrastructure and utility services 

6. Community facilities 

7. Open space and recreation  

8. Environment  

9. Industry  

10. Conservation of urban heritage  

11. Institutional arrangements and their strengthening 

12. Resource mobilisation and financing urban development agencies 

13. Legal Aspects.  

 

Source: KDA, 2002a 
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Map 6.2: Planning boundaries for Khulna city and the city corporation area 

Source: Author, 2012 after KDA, 2002b 

6.5 The Planning Process 

Planning in Khulna city adopted a one-directional and three-stage planning process for 

preparing the KMP 2001.  The major stages in planning comprise the conceptualisation 

of issues, the understanding of detailed problems and plan preparation (Figure 6.2).  At 

the beginning, planning consultants gain an insight into the issues through preliminary 

surveys and secondary materials.  Then, at the inception, reports and detail strategies for 

further studies are set.  In the second stage, consultants appoint surveyors to conduct 

different surveys to obtain quantitative information.   
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Figure 6.2: Planning process applied for preparing KMP 2001  

Source: Author, 2012 after KDA, 2002b 

 

At this stage, a community consultation meeting takes place to canvass opinion about 

different urban issues.  Findings from the surveys and consultations are accumulated 

along with available secondary statistical data to perform scenario analysis.  Identified 

issues are compiled in the interim reports.  In the third stage, consultants prepare 

strategies and proposals.  Different alternative proposals are outlined while preparing 
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drafts and, finally, the planning consultants decide on the best proposals and the plan is 

finalised. 

6.6 Pro-poorness of the Planning Process  

Pro-poor planning should follow a rational communicative approach in the planning 

process so that the poor can promote their position in the decision-making process.  

Unless the planners intend to rationalise the problem-identification and decision-making 

process in favour of the poor by clearly communicating with various interest groups, the 

opinions of the poor will remain unknown.  Current planning decisions in Khulna are 

dependent on a survey-based analysis method.  Survey-based problem identification 

obstructs the participation of the poor since this problem identification phase is 

dependent on field questionnaire surveys by members of the urban planning team.  Field 

surveys collect quantitative information on the existing urban dwellers and questions are 

not deigned to get the opinions of the poor or a detailed understanding of poverty issues.  

The prevailing planning documents or interim reports lack any discussion on the 

qualitative information provided by the urban poor.  The problem identification stage 

comprises an exchange of opinions (KDA, 2002a) to ensure that stakeholders raise 

complex issues; however, it fails to reflect the views of the ordinary citizens.  The 

events where opinions are exchanged are poorly publicised to ordinary citizens, their 

representative organisations and community leaders.  Problem diagnosis depends on the 

opinion of the decision makers in lieu of ordinary citizens since there is no opportunity 

for any communication with the poor in the current method of problem identification. 

 

The problem identification process has no mechanism for identifying the 

multidimensional aspects of poverty, which, in Khulna, have many complex aspects that 

cannot be described by quantitative surveys alone.  The surveys that are used are 

conducted for all income groups and the issues of the poor come forward indirectly 

rather than being identified specifically.  The surveys for the KMP 2001 identify 

existing housing units, their conditions and the existing number of tube-wells and 

predict future requirements based on the population projection.  Since the analysis does 

not recognise poverty issues, it does not identify aspects such as the required amount 

and conditions of housing for the poor or the water services they will require.  These 

issues are not addressed through an exchange of opinions with the poor.  There are no 

opportunities for focus group discussion or any similar instrument that can enable the 
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poor to expresses their opinions.  Consequently, the non-participatory problem 

identification process does not prioritise the interests of the poor. 

 

Although the structure plan asserts that ‘People of all income groups should be involved 

in planning and development activities’ (KDA 2002),  the consultation meetings during 

plan preparation do not engage the ordinary people.  These meetings have 

representatives from different public departments, NGOs and some selected ward 

commissioners and the representatives give their opinion on the proposed draft plan 

before it is finalised.  In fact, the practice is less than tokenism and concerned 

stakeholders get a brief about the proposed changes rather than an opportunity to put 

forward alternative proposals into the decision-making process.  Draft plans are 

consulted only after selecting proposals from different alternatives.  Stakeholders can 

give an opinion on the final draft proposal rather than debating the different alternatives.  

Thus, the form of communication is limited to information-giving rather than 

knowledge-sharing.  In the recent consultation process, even the privileged community 

leaders cannot uphold their own opinion because the consultation meetings do not 

include all the ward commissioners.  The process is quite selective and limited numbers 

of community leaders are invited.  Planners thought that community leaders are not 

skilled enough to put forward constructive proposals and there is always the chance of 

opinions being politically biased rather than thinking about the wider interests of the 

people.  Community leaders argue that if they can serve their community’s interests this 

would enhance their position as a political leader in the community.  Thus, community 

leaders always speak for their community, but the whole consultation mechanism is 

unclear and obscure and offers limited opportunities for the holistic participation of the 

stakeholders in the planning process.  When overall participation is insignificant, 

participation of the poor is obviously constrained. 

 

In reality, the practice of participation can be observed in the decision-making process 

of the KCC.  The KCC does not produce any master plan for the city, but often 

improves or builds infrastructures.  In these cases, the KCC communicates with the 

local poor through the elected ward commissioners who arrange meetings with the local 

people.  However, these meetings are informal; ward commissioners listen to the needs 

and proposals of the poor and non-poor because their political constituency is dependent 

on the satisfaction of the poor.  The poor discuss their issues with the ward 

commissioner and put forward their proposals before the commissioners pass these 
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opinions to the decision makers in the KCC.  However, the urban planning process does 

not follow this model.  In the present planning system, there are no organised initiatives 

to facilitate participation by the poor.  While there are provisions that any individual can 

raise an objection about any planning proposals, the poor are unable to do this because 

they do not have regular access to the KDA or its planning department.  The KCC has 

better interaction with the citizens and the poor but, under current mechanisms, it 

remains outside the plan-making process.  Consequently, there is an enormous gap 

between the public and the plan-making authority.  

6.7 Pro-poorness of the Institutional Framework  

Institutionally, a pro-poor system must follow an effective collaboration mechanism 

while adopting and implementing plans.  Though more than 34 organisations (KDA, 

2002a) are active in the urban management process, their efforts are not well 

coordinated.  KMP (2002a, 2002b, 200cd) proposed the coordination of different 

authorities, but this proposal never became a reality.  For example, the Roads and 

Highways Department constructs and maintains city highways; the KCC constructs 

other urban roads, while the KDA constructs a few urban roads.  Similarly, at least 

seven actors, including government departments, the KDA and private developers, are 

involved in the housing sector.  Despite this, there are no specific institutional 

arrangements that divide the role of different housing delivery agencies (Table 6.1).  

Rather, each of the organisations acts independently and they do not share any common 

strategies to deliver housing.  Because of uncoordinated housing distribution system, the 

KDA, the NHA and real-estate developers are delivering housing for middle- and high-

income people but no one has a pro-poor housing delivery system.  Because of 

individual actions of various organisations, sometimes some issues (like housing for 

middle-income group) are over-emphasised while other issues (like provisioning of 

housing for the poor) get less emphasis.  The deficiency in the coordination process is 

unsuitable for poverty reduction as collaboration is crucial in tackling the 

multidimensional and complex aspects of poverty.  Currently, several NGOs often 

actively perform similar activities related to service improvement in the same informal 

settlement, whereas many other areas remain uncovered because of the lack of proper 

coordination.  Sometimes the KCC or NGOs are engaged independently in sectors - e.g. 

sanitation - but they do not coordinate their activities.  Moreover, the activities of 

different agencies are based on their institutional goals and short-term plans rather than 

the local master plan.  For example, the KCC prepares a fresh short-term strategy to 
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initiate small projects for poverty reduction and development but without any long-term 

plan linked to the KDA master plan.  Likewise, other NGOs follow different 

international development goals (including MDGs) which are not necessarily in line 

with the planning policies set by the KDA.  The LGED, the KCC and NGOs are 

involved in slum up-grading programmes, but their activities are not connected to the 

KDA activities or guidelines.  Rather, their programmes mirror the national-level 

commitment to slum up-grading.  Institutions have no integrated role in reducing urban 

poverty because of weak synchronisation. 

 

 

 

Collaboration is difficult to achieve without an effective collaborator.  Officially, the 

KDA has this responsibility for Khulna city.  The local planning authority has the power 

to plan for the city with an extremely limited control over the other functions required to 

deliver the plan.  Proper urban management in the city can be obstructed due to the 

engagement of multiple actors for various tasks.  Different implementation strategies 

result in a complex urban management situation. These strategies are sometimes 

coordinated, for most of the events, but coordination is a challenge because each ‘urban 

actor’ has a different focus (U.N.ESCAP, 2007).  The planning authority cannot take 

any action to avoid the repetition of activities and the KDA’s lack of power to 

coordinate creates an absence of actors in some sectors.  For example, in the housing 

sector, many actors are involved to improve the housing situation of Khulna city, but 

few of them are actively working to increase the supply of housing for the urban poor or 

low-income groups. 

 

Box 6.4: Policy outlined in KMP 2001 regarding partnership among urban 

actors 

 

KDA in a new form as KMDA (Khulna Metropolitan Development Authority) 

should be the lead institution for the Master Plan implementation and monitoring.  

The team likes to mention that Master Plan being one component of urban 

management, the institution or authority, in this case the KMDA, was charged with 

the responsibility for urban management needs ‘to negotiate continuously and strike 

consensus and fruitful partnerships between KCC and among other authorities, 

agencies, stakeholders and civil society. 

 

Source: KDA 2002a 
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Despite strong recommendation in the KMP 2001, the KDA cannot establish its power 

and cannot amend the ordinance effectively to strengthen the role.  The KDA has no 

valid role for coordinating urban development in the city.  While the planning authority 

prepares a master plan and sets out the roles of different institutes, it has no power to 

monitor the activities.  Urban actors officially follow the master plan but, in practice, 

they embrace their own plans after following the official formalities.  As the KDA is a 

city-level public body, the organisation often finds it difficult to take legal action 

against national public departments.  In addition, the KDA does not have any popular 

support as this institution is totally disconnected from the people.  Unlike the KCC, the 

KDA is run by bureaucrats and has no elected representatives.  Consequently, the 

institution is politically weak in comparison with the KCC and Khulna city.  The KDA 

often faces protests from local political leaders in case of any radical movement and in 

spite of constructive planning proposals and often withdraws in the later stages of a 

process because of political pressures.  Accordingly, the KDA plays a minor role in 

coordinating the planning process in Khulna city. 

 

KMP 2001 strongly suggested a unitary planning and management body for Khulna city 

called the KMDA (Khulna Metropolitan Development Authority), but the body was 

never created (Box 6.4).  This agency was proposed to coordinate and manage the urban 

development process in the city.  However, there are arguments that this would not be 

possible since this would give the KDA more power than the democratically elected 

thre KCC with its mayor and the commissioners.  The KDA does not have to listen to 

people’s views since it is not a democratic body.  Whatever the argument against 

merging these two organisations, the reality is that both the KCC and the KDA need to 

work jointly to make planning effective for Khulna city and this is not happening.  

Many NGOs and government agencies are involved in different poverty-related 

activities.  Government organisations aim to achieve national strategies for slum up-

grading, international NGOs and national NGOs focus on millennium development 

goals or micro-credit programmes.  The KCC is involved in service up-grading 

programmes while the KDA has its own plan for the resettlement of the poor.  These 

programmes are compartmentalised because of the absence of a coordinator-agency, but 

the KDA prepares the strategic direction for the city and therefore has the chance to 

monitor and ensure the proper implementation of a set of poverty strategies by 

coordinating the activities of different organisations.  
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6.8 Pro-poorness of the Planning Policies 

Proper participation of the poor and a collaborative institutional approach should be 

able to produce policies that reflect the needs of the poor.  The concept of a pro-poor 

planning system recognises that both inclusive development and capability aspects are 

crucial for assuring an effective policy.  Inclusive development is about both including 

the needs of the poor and tackling the element of exclusion.  Similarly, capability-

related policy should be able to formulate policies that respond to the existing 

capabilities of the poor and at the same time enhance these capabilities.  This section 

investigates how these aspects are reflected in the existing planning policy. 

 

New jobs in the new economy are helpful to tackle income and employment crises.  The 

plan has both development and redevelopment proposals for increasing commercial 

activities including proposing eight new daily markets and five commercial areas for 

economic growth of the city.  Likewise, planners hope that new civic centres, new 

riverside landscaping, cinemas and similar development would improve the built 

environment of the city.  This, in the end, would attract new investors if backed up by a 

new road infrastructure and the proposed airport (Interview with KDA planners, 2010).  

However, in most of the cases, the poor are less likely to benefit directly from the 

development.  Most of the proposed markets are outside the existing boundaries of the 

city and only four of them within the city area.  The proposals in the plans suggest one 

market for every fifty thousand population, based on mathematical calculation rather 

than any participatory analysis.  The proposals encourage urban expansion outside the 

city area, but do not describe in detail how this might help the low-income population 

and how these new establishments can be utilised to make changes to the lives of the 

poor.  Income and employment of the poor can be increased if there are new 

commercial establishments.  Many of the self-employed poor can find new employment 

as small retailers or labourers if local markets are established.  This initiative may give a 

stable and legal occupancy to the existing pockets of informal daily markets and street 

businesses around many parts of the city.  However, the plan does not propose 

recognising the existing small business entrepreneurs or the process of rehabilitating 

existing informal retailers. 

 

Furthermore, new economic investment may prevent the poor entering the new job 

market.  New investments certainly would bring opportunities for new jobs and this is 

likely if these high-budget ambitious projects were implemented, also the image of the 
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city would be upgraded so that it would be able to compete with other global cities.  

However, the question is whether the new investments and new infrastructure would 

create sectors that would consume an unskilled or low-skilled labour force.  The non-

poor population is engaged more in formal employment sectors and they are going to 

enjoy more benefits than the poor do.  New international and national-level substantial 

investments might be more beneficial to the poor if the proposals target those sectors 

that can provide jobs to the income-poor and include skill development and human 

capital development within the package.  The proposed plan remains unexplained 

regarding such investments.  Therefore, this proposal is unlikely to bring significant 

benefit to the poor population of Khulna city. 

 

KMP 2001 acknowledges the contribution of the informal sector in the economy of 

Khulna city.  However, there is no further detailed spatial guidance concerning the 

promotion of the informal sector.  Although there are areas within the city where a large 

number of waste recycling informal industries are clustered, the plan does not imply any 

support for these informal industries.  There are proposals for small industries in 

different locations of the city, but there are no clear directions about safeguarding the 

future of the existing informal and small industries.  Moreover, the plan partly mentions 

skill training and credit facilities for informal activities but without details of the spatial 

focus of such strategies.  The document urges the protection of informal economic 

activity, yet there are no spatial policies to safeguard existing informal businesses in the 

city. The poor in Khulna city do not have access to decent housing.  Planning agencies’ 

main planning practice is to supply land under sites and service schemes for low- and 

middle-income groups (Map 6.3).  Under different schemes, a public authority develops 

residential areas where they provide housing plots, basic services and facilities.  The 

primary aim is to provide housing to low- and middle-income groups.  However, 

previous experiences of similar housing schemes show that the schemes do not reach 

the urban poor because the developed plots sell at a high cost primarily to people in 

higher income groups.  Already there are six planned residential areas in different parts 

of the city.  Upper income classes occupy these housing areas and benefit from these 

projects.  The KDA aims at making a profit out of these projects so that they can raise 

money to continue their activities.  Housing proposals provide a mixture of policies, 

including strategies for the up-grading of informal settlements and the construction of 

houses for low-income people.  These proposals are relevant to the existing housing 

crisis of the poor.  However, housing-related proposals focus on private sector housing 
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development and remain uncertain about how slum or new housing for the poor would 

be supplied by the private sector.   

 

 

Map 6.3: Map of existing and planned residential areas for the city dwellers & 

proposed relocation sites for the poor 

Source: Author, 2012 after KDA 2002a, 2002b 

 

At that period, the public bodies in the city supply only 5% of the entire housing with 

the rest coming from the private sector.  There are independent commercial banks to 

provide loans for housing development, but those banks individually disburse loans to 

the higher income groups only.  Similarly, the real-estate developers buy lands on the 

permitted development areas and sell them to individuals.  On the other hand, public 

authorities sell developed lands and at times initiate resettlement schemes for the poor.  

Major public sector housing schemes in the city are the houses built by different public 
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bodies for government employees.  These houses are rental housing built only for the 

government officials in the form of multi-story (3 to 6 stories) flats.  Thus, current 

formal housing schemes pay little attention to the poor and fail to provide them with 

housing. 

 

The KDA proposes some resettlement projects for the urban poor but they do not 

consider issues like distance from the workplace or availability of services.  Around 

1,147 households are expected to benefit from this initiative.  Proposed sites are close to 

the urban areas and planning agencies are keen to ensure that the poor are within a 

commuting distance from their existing work areas (Map 6.3).  In addition, the poor are 

expected to repay only 20% of their income per month to get hold of their land after 

fifteen years.  In fact, the location of the land is outside the main city area and the plots 

are reasonable and affordable for the urban poor.  The KDA identified a number of sites 

outside the main city areas but in the urban fringes for future resettlement of squatters 

and slum dwellers.  These areas are identified because lands would not be available at a 

reasonable price if they were within the city.  Yet, the problems with the slum 

resettlement programmes are that the poor would have to travel a significant distance to 

their work on a daily basis and this would increase their transport costs.  If the poor in 

Khulna city has to meet the extra cost for transport and their repayment for housing, 

they might have to spend most of their income for housing, transport, food and clothing 

leaving almost nothing for other purposes.  Again, most of the new settlements are 

proposed in areas not covered by basic urban services like sewerage, drainage or tap 

water.  Even though provisioning permanent land security is an effective long-term 

solution, people are unlikely to bear the high recovery costs associated with future 

resettlements.  The KDA also proposes slum-upgrading programmes to improve the 

housing situation.  The LGED and other NGOs adopt slum-upgrading programmes in 

the country and Khulna.  Experiences of these programmes show that substantial 

components do not focus on improvement of the dwelling units.  The programmes 

rather aimed at improving services and facilities for a better living environment.  

Resettlement programmes lack practical considerations including access to 

employment, the transport network, or connection with the urban services.  

Consequently, resettlement programmes remain unimplemented and ineffective in 

resolving the current poverty crisis. 
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Services and facilities-related proposals are based on overall shortages in relation to the 

citywide demands.  The structure plan proposes a drainage improvement plan to 

improve the overall drainage system of the city’s commercial and industrial areas.  

Likewise, the rehabilitation of existing piped water system and the exploration of new 

surface water sources are of increasing importance.  Furthermore, there are proposals 

for the production and supply of components for single and twin-pit latrines with 

particular focus on serving the poor.  Policies are also in place for improving the 

efficiency of the existing solid waste management system.  In the master planning 

document, each service and facility sector is further detailed and plans made for the 

pattern and amount of infrastructure improvements required to accomplish the required 

policies.  Except for the case of sanitation, there are no specific urban policies for the 

poor.  However, in practice, the situation is better than the planning documents but the 

situation is still not pro-poor.  Slum improvement programmes and municipality 

services programmes by LGED and different NGOs are vital for delivering urban 

services to the poor while the plan is lacking a clear direction. 

 

NGOs and government departments deliver basic services only in the legal slums.  In 

the absence of a comprehensive urban planning direction, the existing service delivery 

system turns into a small-scale practice.  Again, the policy directions regarding services 

and facilities typically attempt to increase the overall coverage of the services and 

facilities in the city.  Less attention is paid to upgrading the quality of existing services 

because the overall shortage of the services is a bigger problem than maximising their 

quality.  Overall, the poor are deprived of an inclusive service delivery system because 

awareness of their needs is limited.  Existing drainage or solid waste management plans 

for the city shows that there are no proposals for the slums and squatter settlements.  

Plans try to achieve overall improvement through citywide changes, but pay less 

attention to the areas already deprived and not serviced.  The NGO-led garbage disposal 

system is highly encouraged throughout the city, but the dilemma of this system is that 

NGO charges are high and unaffordable for the poor.  Since plans focus on overall 

service issues in the city, they neglect the needs of the poor.  

 

Planning proposals for urban transport facilities are extremely sympathetic to those with 

low incomes and intend to connect the city peripheries with the public bus services so 

that the poor can easily commute to their work and maintain a relatively low cost of 

living in the city peripheries.  These long-term strategies are helpful for the new urban 
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settlers in the city peripheries and this might even benefit the poor if they want to 

relocate to the fringe areas.  The bus fares for public transport are a serious problem for 

the poor.  They are unable to travel a long distance in spite of new transport routes if 

they cannot afford the fares.  However, the proposals do not emphasise the affordability 

issues for the urban poor.  Therefore, existing transport-related plans are not pro-poor 

because they fail to meet the future needs of the urban poor fully and comprehensively. 

 

Recognition of informal activity is essential for tackling exclusion in the built 

environment.  The evaluation of income and employment confirms the informality of 

existing work practices.  Since there is greater interest in new formal economic sectors 

than in the current informality, the space involved in informal activities is likely to 

diminish.  Similarly, displacement of the urban poor to the outer city areas whilst 

constructing new housing within the rapid growth zones indicates that policies are not 

supportive of the rehabilitation of the urban poor in the core areas of the city.  This 

attitude is further reflected in the policies that emphasise the improvement of the overall 

situation rather than specified strategies for the informal settlements.  Overall, current 

planning policies lack comprehensive strategies for tackling exclusion in the built 

environment. 

 

Lack of income, unemployment, limited job-related skills and poor education are crucial 

incapability of the urban poor in Khulna city.  Planning documents and practices mainly 

focus on income and employment-related capabilities.  Economic and employment-

related proposals in the plan highlight three main aspects.  Firstly, the proposals for 

growth aim to create and revive the city’s economic sectors.  The structure plan 

proposes revitalisation of sick industries with export potential.  Jute, leather, garments, 

shrimps, salt processing, timber, paper and pulp are potential industrial sectors.  There 

are also proposals for small industries like rickshaw and van-making workshops and 

repair shops.  At the same time, other small industries are encouraged with no further 

details about specific industrial sectors.  Secondly, planning policy urges poverty-

alleviation through employment generation in new economic sectors.  Thirdly, there are 

proposals that new economic investment should be encouraged.  In the Khulna master 

plan, the policies of the structure plan are turned into proposals.  The master plan puts 

forward guidance for providing 6% of the total landuse for industrial development and 

4% for commercial development zones.  The plan suggests the establishment of 8 new 

town centres in the existing urban fringes and proposals for the development of existing 
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city centres. Even after the plans for new formal economic activities, there are 

insufficient supportive proposals regarding the development of the capabilities and 

opportunities of the poor.  Without improvement of skills and education, the poor are 

unlikely to move from the existing informal sector to the formal sector.  Despite  the 

success of the micro-credit programmes in the rural areas, planning interventions do not 

encourage the provision of micro-credit in urban areas.  KMP 2001 highlighted the 

promotion of micro-credit facilities for income-generating activities, but this was never 

implemented.  Again, planning proposals do not consider how an unskilled labour force 

can be employed in the newly created sectors.  Large numbers of people working as 

seasonal day labourers, rickshaw pullers or other low-income activities can benefit from 

new industrial activities.  Emphasis on the potential establishment of profitable heavy 

industries like garments and leather is expected to create new opportunities for the 

urban poor.  Again, the strategies for the resurgence of sick industries would also re-

employ many of the skilled labour force who lost their employment due to industrial 

layoffs.  The KDA (1998) identifies that about 20% of employment was lost due to the 

closure of heavy industries.  However, the problem with the plan’s focus on economic 

growth is that most of the proposals focus on creating formal employment for both the 

poor and non-poor thereby neglecting income-generating activities accessible to the 

poor with their low levels of skills and education. 

 

The low incomes of the poor seriously hamper their ability to pay high rents or the costs 

of urban services or, because of the funding crisis, to build housing.  Existing policies 

are not responsive to generating cost-effective urban housing or service delivery 

mechanisms for the poor.  There is a proposal for the extension of the existing housing 

and services, but there are no regulations regarding costs for such services.  At the same 

time, there are insufficient proposals on helping the poor to finance their own housing.  

There are micro-credit groups in different urban slums and squatter settlements, but they 

mainly aim at generating funds for small businesses and employment with no focus on 

housing or urban services.  Some NGOs (CUP, CHRB) pro-actively build community-

based organisations to empower them as pressure groups.  However, these NGOs are 

inactive in Khulna city and the poor do not have the chance to form organisations.  The 

plans fail to put forward clear outlines regarding community funds for housing 

development.  The effort to enhance capability through encouraging social institutions 

and community level institutions is also limited in the existing policy directions and 

planning practice in Khulna city.  Even though the plan proposes participatory housing 
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initiatives, it provides inadequate directions regarding any format for community-based 

organisations.  Micro-credit groups, informal retailers associations and similar groups 

are already active in the different parts of the city, but the plan does not propose 

measures for strengthening the existing organisations. 

 

 

Figure 6.3: Influence of different stakeholders in the plan preparation process 

Source: Author, 2012 

6.9 Problems in the Current Practice of Planning 

The KDA prepares the plan for the city whereas other institutions support the process 

passively through giving an opinion in the decision-making process.  Planning 

commission and development partners fund the master plan preparation process and, 

without pre-consultation with the people, provide the KDA with guidelines about the 

policy agenda and influence the urban-level strategies.  While preparing the plan, the 

KDA engages academics and practitioners as consultants for expert-led decisions.  
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Consultation meetings with other public departments and the KCC help to modify the 

planning proposals if the adopted policies are against the interests of other public 

bodies.  At this stage, the consultation is limited to meeting with representatives from 

public bodies, but the representatives do not undertake consultation with the poor or 

non-poor before attending the consultation.  Such consultation meetings also include 

political leaders and NGOs where each of the parties upholds their own interests (Figure 

6.3).  Thus, the current system does not involve the local community groups or people 

in the consultation process.  

 

 

Figure 6.4: Level of interaction of the poor with different urban institutions 

Source: Author, 2012 
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The KCC, NGOs and local ward commissioners are in the first tier in relation to 

engagement with the public.  The KCC interacts with the poor through the local ward 

commissioners (local political leaders) who can inform the KCC about the demands of 

the poor.  Again, NGOs run different programmes for the poor and there are community 

organisations within each of the projects that uphold the opinions of the poor and put 

forward their requirements.  However, the KDA is in the fourth tier as far as interaction 

with people is concerned.  The KDA only deals with development control and the poor 

are unlikely to interact with the KDA since they rarely require permission for new 

development, as they are too poor to afford a new house or building.  The KDA does 

not have any regular communication with poor people in its urban management role.  

Because of this limited interaction, planners at the KDA find it difficult to engage with 

the poor.  Thus, the chances of a communicative planning process are extremely limited. 

 

Expert-led plan preparation remains at the core of the planning decisions.  Only 

national-level planning consultants who are engaged in the plan (Usually the experts are 

from different academic institutions, planning consultancy firms and former planning 

professionals) and high officials from government departments have a direct input to the 

plan.  People are free to provide their opinions, but there are insufficient actions to make 

the urban poor aware of the proposals in the plan.  There are no set rules or guidelines 

about how these opinions should be included in the decision-making.  Current trends 

suggest that on rare occasions, the public would resist a decision.  However, in the end, 

they drop their claims considering that they would have to go to court if they want to 

veto any proposal.  The KDA discourages objections since the institution would have to 

go through expensive correction processes and this would delay the final decision.  

Furthermore, the KDA has extremely limited funds available for the consultation 

process since a major portion of the funding is consumed by surveys and consultancy 

payments.  Pursuing a legal battle against the KDA is impossible for the urban poor 

because of their poverty and limited support from other institutions.  Despite the 

freedom of opinion, the poor are unable to practise this freedom because of their lack of 

awareness.  In fact, there are no formal mechanisms for introducing the opinions of the 

poor into the mainstream of the decision-making process. 

  

The poor usually have low levels of literacy and education.  At the same time, their 

limited access to newspapers and the media also hinders them from knowing about 

planning and urban development.  Holistic participation becomes a difficult task for the 
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planners since it requires intensive education of the urban poor if they are required to 

provide active feedback.  The poor can be aware about their existing situation from their 

own perception and the changes they expect also depend on their perception of an issue.  

However, because of limited knowledge about planning and overall urban development, 

it is often difficult for the urban poor to foresee the future and to put forward critical 

opinions on proposed changes.  Only 57% of the urban population over 15 years are 

literate in Bangladeshi cities with Khulna SMA having a similar literacy rate (55.6% in 

2008).  National statistics show that 36% of the extreme poor are literate while 48% of 

the moderate poor in the urban areas are literate.  In comparison with other income 

groups, literacy and education are limited among the poor.  Only 38% of the urban 

population have advanced literacy skills rather than the simple ability to read and write.  

Though there are no city-level statistics on the literacy status of Khulna, the situation of 

the urban poor in Khulna can be predicted from the national urban statistics. 

 

Figure 6.5: Variation of literacy rate among different income classes in 

Bangladeshi cities  

Source: Author, 2012 after BBS 2008 

 

Because of their low level of education and their inability to read and write, the poor 

have limited access to the newspapers and any public documents that are available 

thereby making it difficult to acquire advanced knowledge and understand the 

government’s plans for reducing their poverty.  From the other side, policy-makers 

cannot get feedback on their policy decisions because the poor are unaware of the policy 

issues.  While the poor understand some of the issues by experiencing poverty, they are 

unable to provide any critical insight since they are not well-informed about existing 

policies or options.  This lack of awareness about proposed or possible changes is a 

serious problem that prevents the poor from getting involved in the planning process. 
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Involvement of multilevel and multiple institutes make coordinated development a 

difficult task for Khulna city.  National-level agencies work in relation to national 

strategies while local organisations follow local urban strategies.  Likewise, NGOs are 

mainly attentive to international agendas.  Thus, each level of institute envisions 

poverty reduction from their own strategic standpoint.  These seriously damage the 

chances for a coordinated urban poverty reduction or urban development, as there are 

differences among national, international and local development agendas.  Planning 

agencies in Khulna city are institutionally extremely weak so achieving the social, 

economic and spatial objectives for poverty reduction is difficult because of the 

functional role of the planning authority and because of the labour shortages in the 

institution.  Eventually, the planning authority appoints consultants to prepare urban 

plans, due to the limitation of KDA planners. 

 

Again, planning authorities have limited statutory power in implementing the plan.  The 

KDA is responsible for planning, but the development activities of the organisation are 

insufficient for the site and service schemes, shopping areas, markets and some roads.  

On top of this, the prevailing administrative system does not allow the KDA to 

coordinate development activities within Khulna city.  Rather, other government 

departments operate independently and rarely consult the KDA before any development 

work.  Though there are many urban actors dealing with different urban issues, Khulna 

does not have any government agency that deals with poverty reduction.  Poverty-

reduction-related programmes are implemented both in urban and rural areas through 

different organisations and with limited coordination. 

 

Urban planning does not play a pro-active role to accommodate informal contributions 

to the city economy other than rejecting their illegal entity.  Informality is equated with 

illegality in urban Khulna since most of the informal activities and informal settlements 

are illegal under the present statutory framework.  Allowing the informal sector too 

much freedom might create vital problems for the city.  If the poor are allowed to 

establish informal settlements or activities in government or private spaces, this 

flexibility might pose a threat to the legal entitlement to the land and space.  The poor 

would take this as an opportunity and create an injustice to the people investing in the 

formal sectors.  The informal sector plays a significant role in accommodating the poor 

in terms of housing and economic opportunities, but legal obligations prevent the city 

managers from taking measures to favour informality. 
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Again, the informal sector makes a very limited contribution to the current taxes 

collected by the KCC.  Since the poor live in ether informal or illegal settlements, they 

are outside the legal mechanism for regular municipal taxation.  In fact, the poor live in 

illegal settlements to evade tax and to reduce living costs.  Similar comments are also 

appropriate to the engagement of the poor in informal economic activities.  The poor do 

not pay any tax to the government for the income they make or the business they run.  

Overall, engagement in the informal sector reduces urban costs for the poor, but they 

contribute less to the urban management budget in comparison with other economic 

classes.  Since urban services and their maintenance are costly, priority naturally goes to 

those who can pay.  Again, Planning policies in Khulna are biased toward macro-

economic growth at the city-level because of the economic-crisis in the city.  Both 

policies and practices in Khulna city emphasise private investment, industries and 

commercial activities.  Both national-level and local-level strategies create a market-

friendly environment to foster economic growth in the city.  Consequently, non-income 

aspects of poverty reduction and multidimensional issues are ignored in the 

policymaking.  Policies try to tackle poverty mainly through income and employment 

creation.  This income-focused and market-led perspective of the policies, obstruct non-

income agendas for poverty reduction. 

 

Lack of planning research and practice instigates the adaptation of the conventional 

urban planning approach in Bangladesh.  The government does not commission 

research on urban planning approaches to improve existing practice.  Rather, planning 

agencies depend on the knowledge of planning consultancy firms.  Most of these firms 

have well qualified planning academics and planning professionals in their staff but, 

because of limited research into planning, consultants often find it difficult to 

implement new approaches when producing plans.  Planning in Khulna city is not an 

established practice yet.  Although there was a plan in 1961, it was never executed 

properly.  Planners and planning researchers cannot gain much experience from 

implementing a plan.  Failures and successes of plans often lead to new approaches.  On 

top of this, the implementation of plans is insufficient in other parts of the country.  

Even the capital city, Dhaka, is striving to implement its plans.  Consequently, it is 

always difficult for planners to decide on an approach or to introduce a new approach. 
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6.10 Conclusion 

The four-tier planning policy in Khulna lacks a focus on key aspects of poverty.  In 

spite of a large number of urban actors in the development process, lack of coordination 

and an effective management system leads to inefficient institutional mechanisms 

regarding poverty reduction.  Participation of the poor is not a priority in the policy 

agenda and passive consultation with the poor seriously affects planning policies.  In 

fact, survey-based findings and trend analysis still dominate the decision process where 

experts play active roles.  Consequently, current policies fail to recognise capability- 

and exclusion-related issues in the decision-making process.  Current planning practice 

intends to stimulate the economy and improve the overall housing and service situation 

of the city, but the policies are not a specialised solution to tackle current aspects of 

poverty.  Thus, city-level planning in Khulna city does not follow the ideal elements of 

pro-poor planning.  The theoretical construct of KMP 2001 was inspired by the notion 

of rational comprehensive planning and positivism.  Adoption of the strategic plan, the 

structure plan, the master plan and the detailed area plan suggests that urban planning in 

Khulna follows a comprehensive planning approach instead of a participatory process.  

These plans are based on expert-led rational decision-making.  Evidence of a survey-

based planning approach and sector approach to the urban issues shows that a 

comprehensive plan was being attempted.    

 

The planning system cannot deliver pro-poor planning because of compound poverty 

challenges, such as dependency on informal employment, low income, the lack of 

access to decent housing, limited access to urban services.  Institutional arrangements, 

processes, policies and approaches are constrained by different city-level issues.  The 

planning process cannot assure the inclusion of the poor because planning agencies have 

limited interaction with the poor.  On top of that, the poor have neither the awareness 

nor education required for a pro-active role.  Institutionally the KDA lacks the power to 

coordinate any poverty reduction strategy.  Furthermore, it lacks the strength to play a 

strong role because of its limited work force and statutory limitations.  Urban planning 

polices do not recognise informality since most of the informal activities are prohibited.  

Policies often provide solutions to the problems from the city perspective and disregard 

the specific requirements of different income classes.  Policy makers in Khulna city also 

have the challenge of fostering the stagnant economy of the city.  Therefore, they often 

undermine poverty agendas and prioritise profits, private entrepreneurship and new 

investment.  Planning in Khulna city does not follow a post-positivist participatory 
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approach, as there is insufficient research in Bangladesh that can guide the successful 

implementation of such an approach. 
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CHAPTER 7: CHARACTERISTICS OF RESIDENTS, LANDUSE AND 

POVERTY IN THE RAILWAY AREA 

7.1 Introduction 

Chapter 5 shows that national-level strategies in Bangladesh pay little attention to urban 

poverty issues.  This trend continues in the urban planning policies at the city level (Chapter 

6).  What is the general situation at the local level where poverty has the direct influence on 

people’s life?  How do local plans respond to poverty issues in places where the urban poor 

are concentrated?  This and the next chapters seek answers to these questions through the 

case study of the Railway Area within which 18,000 poor people live in informal settlements 

(Carolina Population Centre, 2011) and for which the KDA has a local level master plan.  

Although this plan has been under discussion and waiting implementation for about 10 years, 

the implementation constraints are helpful to draw inferences regarding the pro-poorness and 

effectiveness of the local plans.  Thus, an analysis of the pro-poorness of the planning 

measures for this area can provide an understanding about how planning acts at the local 

level where poverty is acute.  To set the background for the planning analysis, this chapter 

identifies key poverty and urban issues in the Railway Area and its vicinity.  The first section 

explores the urban transformation, existing landuse pattern, activities and overall living 

conditions.  The second section explores the features of poverty in the area through an 

analysis of survey data and interviews with residents in different informal settlement clusters.  

The investigation also includes an analysis of different spatial data for this area to establish 

the current urban services. 

7.2 The Urban Transformation  

The urban transformation of the Railway Area started through the establishment of a railway 

in 1885.  During this period, the Bangladesh Railway (BR) acquired land for future 

expansion, now known as the Railway Area.  In the following years, the BR did not 

significantly improve the area and a large amount of land remained unused. The Railway 

station did not expand, but in the next 70 years the surrounding lands were rapidly becoming 

commercial areas.  While there were restrictions regarding development until the 1960s, in 

the later period, and especially after 1971, a large portion of the land was transformed into 

temporary commercial space.  Gradually, street traders started trading without any formal 

permission from the BR.  In fact, businesspersons found this land attractive as it 
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was near to both the river port and the central business district of Khulna city.  At the 

same time, some parts of the land became formal residential areas for railway 

employees and informal settlements for the urban poor.  In fact, the land was left unused 

and there was no rigid mechanism in place to restrict occupation.  People also started to 

live in empty spaces, especially during the early post-independence period (After 1971).  

Soon, the BR realised that the land had high commercial value and was not required 

immediately for any railway infrastructures.  Consequently, the Railway Authority 

adopted plans to earn revenue from this land by leasing it for commercial and wholesale 

retailing in 1965.  Part of this area quickly became a commercial area as the hawkers 

started their businesses.  All this happened after 1971 and after that, a part of the railway 

land saw the establishment of as many as ten new, temporary, shopping centres in the 

next twenty years.  However, the un-leased lands were still being used by the informal 

settlers and leasing of land for commercial purposes attracted even more settlers 

between the 1960s and 1980s.  In the following years, both commercial growth and 

residential settlements continued to grow. 

 

The urban transformation process in the Railway Area was never guided by any 

planning regulations.  The only informal regulation that the occupiers follow is that they 

will have to move out if the BR intends to expand their activities.  The interest of the 

political elites and influential businessmen in this area influenced its transformation 

process.  In fact, during the first leasing contracts, local political elites with business 

interests requested leases from the BR.  Most of the lands and commercial plots were 

soon leased to big businesses and the political elite who began re-leasing or selling the 

leases to smaller traders and businesses.  Similarly, the urban poor settled in this area 

spontaneously yet with the help of local business and political elites who needed the 

poor as labourers for their businesses.  Especially when the seaport was in operation, the 

poor worked as labourers in the nearby river port where goods were sent and brought to 

the seaport.  Gradually, the poor became an influential part of the local electoral system 

after their registration as voters.  Since many of them acquired voting powers, the 

political elite tried to help them to ensure that the poor living in these areas cast their 

votes for them.  Thus, mutual interests of the occupants and the elite have transformed 

the Railway Area gradually into its current form. 
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Figure 7.1: Existing built up areas within the Railway Area  

Source: Author, 2012 

 

 

Figure 7.2: Vacant lands within the Railway Area  

Source: Author, 2012 

 

 

Figure 7.3: Rail lines in the Railway Area  

Source: Author, 2012 
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Map 7.1: Landuse in the Railway Area 

(Source: Author, 2012)  
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7.3 Existing Landuse and Activities  

The Railway Station Area is in the oldest part of the city and is in administrative Ward 

21 (There are 31 administrative wards in Khulna City Corporation).  The area includes 

the main railway station, the main river port, the wholesale market, informal settlements 

and commercial activities.  Existing use of the railway land shows an intriguing 

combination of commercial, railway structure - 22% of the lands are railway structures 

and establishments - residential and vacant land.  Railway use includes the railway 

station, housing for the railway employees and railway lines (Figures 7.1, 7.2, 7.3).  

Some houses for the employees have become unfit to live in and are not used by the 

railway (light orange areas on the map); the poor however, now occupy them.  

Commercial use in this area occupies around 20% of the land and most of the 

commercial uses are clustered near the river and the southern part of the area (Map 7.1).  

Both wholesale and commercial activities are present among the existing commercial 

uses.  Sowgat (2002) identifies that there are more than ten commercial shopping 

centres in this area.  The target markets for these shopping areas are middle- and low-

income people of the city.  Again, exiting wholesale areas are extensions of the oldest 

wholesale commercial hub of the city, which is as old as the city.  In addition to the BR 

use and commercial use, informal settlements occupy a large proportion of the land.  

Except two of the informal settlements clusters, people mainly illegally occupy and 

reside on railway land.  In comparison with the total land of the railway market, the 

portion used by the poor appears to be only a small parcel on the map, but the density in 

these settlements is extraordinarily high.  Around 3,500 families live in eight different 

informal settlements (CUS, 2006). 

 

High-density use and large parcels of unused land exsist side-by-side in the area where 

unused lands (39%) include low and marshy land.  Since the BR did not do any land 

filling for the low lands, others are unable to occupy or lease these lands for any further 

use.  Therefore, a large portion of land has no effective use even though located in the 

core of Khulna city.  Since the area is near to the oldest commercial hub of Khulna city, 

the business potential of this land has influenced the development of commercial 

activities in this area.  Currently, 20% of the land is used for commercial purposes and 

the demands for commercial use are so high that, at times, the people who lease these 

lands sell the title of their lease to other people at a much higher rate.  Though the 

railway charges a flat rate of US$ 3.91/m
2
 per year, in reality, these lease lands have a 

higher sale value of between $173 and $260/ m
2
.  At least three of the government 
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agencies, the BR, the KDA and the KCC, are willing to develop this land.  However, 

because of legal issues and the potential sales value of the land, the BR is unwilling to 

hand over the right to the land to other public bodies and request large sums in 

compensation from the development agencies.  There are also conflicts between the 

KCC and the KDA as they have separate plans for the same land.  The high land value 

and location make the Railway land a point of interest for many actors.  Empty land and 

commercial development have created pressure on the useable residential lands and 

people live in usable lands in an unusually high density.  In fact, the poor only occupy 

16% of the total available land, but one would misjudge their situation if he or she 

considers only the percentage of landuse and ignore the high-density living (Figure 7.4). 

 

 

Figure 7.4: Landuse Pattern in the Railway Area (Excludes roads and footpaths) 

Source: Author, 2012 obtained from GIS analysis 

7.4 Residents in the Railway Area and its Vicinity 

Since the Railway Area is within Ward 21, data and information on the residents of this 

administrative area give a picture of the overall local situation.  This information is from 

the community series database of the Bangladesh Bureau of Statistics (2003) and 

presents the overall situation of both the poor and non-poor population.  Around 25,000 

people live within the administrative boundary of Ward 21 (BBS 2003) and among 

them, 18,000 people live in the informal settlements (CUS, 2006).  While a large chunk 

of the land is used for railway purposes and commercial use, a large number of people 

reside in this area.  There are about 4,485 households in these areas with 77.27% of 

them classified as poor.  Again 71% of the population living in this area are poor (BBS 

2003). 
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There is no clear evidence about the first settlements of the poor in this area, but local 

people and informal settlers suggest that the poor started to live in the informal 

settlement after 1960.  Gradually, the poor started to form informal settlement clusters 

in the area after 1971.  Since then, the numbers of the poor living in this area have been 

gradually increasing.  The poor live in this area because of six reasons: proximity to 

their workplace, easy access to other urban facilities (markets, healthcare, tube wells, 

schools etc.), low accommodation costs, better housing compared to their previous 

housing, availability of basic services and facilities and a better living environment 

(Figure 7.5).  Multiple response analysis shows that 38% of the responses claim 

proximity to work is the main reason for residing in the area.  Many of the poor are 

involved in economic activities in the adjacent commercial areas, river port and 

wholesale markets.  30% responded that proximity to basic urban services was a 

significant reason.  Urban services for the poor are not as explicit in nature as those for 

high- or middle-income groups.  By urban services, the poor indicate access to tube well 

water, schools, daily markets and health facilities.  Around 21% of respondents agreed 

that low rents inspire them to live in this area.  More than 70% of the respondents 

agreed that proximity to their workplace influenced their decision to live here.  Again, 

nearly 60% people live here because of the proximity to urban facilities.  Opinions of 

the direct rural migrants and the migrants who come from other informal settlements or 

other urban areas vary.  Urban-to-urban migrants mainly move to the Railway Area for 

jobs (61.5%) and proximity to urban services (30%).  Another 8% of the urban-to-urban 

migrants come because of the lower rent.  On the other hand, rural-to-urban migrants 

came to reside in this area for lower rents (23%), proximity to work (33%) and 

proximity to services (30%).  Migrants from rural areas claim that they moved because 

of the living environment (7%), but for rural migrants “better” is a relative term in 

relation to the rural environment.  Besides, rural migrants believe that they pay lower 

rents for accommodation (4%).  Thus, the Railway Area is home to a large number of 

the urban poor population who choose to live there because of proximity to economic 

activities and basic facilities.  These are the main reasons behind choosing this area for 

those who relocate within the city. 
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Figure 7.5:  Reasons that influence the poor to live in railways station area 

Source: Author, 2012 

 

39% of the population in Ward 21 is dependent (under either 18 or over 59 years)   

whereas 61% of the population are between 18 and 59 years old (BBS 2003).  The 

overall employment situation in the study area shows high unemployment because 

about 37% of the economically active population do not work and 2% of the population 

searching for a job.  31% of the population engage in business and only 30.12 % find 

employment in the service sector (Table 7.1).  However, there are no data on the pattern 

of businesses and services.  In fact, these two categories include both informal and 

formal activities of the people living in these areas.  Separate data on the employment 

pattern highlight that around 48% of the active population engage in informal activities 

(BBS, 2003).  Most of the households in this area are dependent on business-related 

activities, formal and informal services.  Since 22% of the land in this area is under 

commercial use, people living in this area depend on the adjacent commercial activities.  

Percentages of total cases (No answers) 

Percentages of total cases (Yes answers) 

Percentages in relation to total answers 
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BBS data do not detail the pattern of the service sector, but many of the services could 

also be associated with the activities within the area. 

 

Table 7.1: Major Sources of Income for the Population Living in Ward 21 

Source of income Number of 

households 

Percentage 

of total. 

Agriculture 50 1.2 

Non-Agricultural labour 568 13.8 

Handloom 4 0.0 

Industry 24 0.5 

Business 1,269 31 

Transport 134 3.2 

Construction 21 0.51 

Services  1,233 30.1 

Others 790 19.3 

Source: Drawing on BBS, 2003 

 

General living conditions and urban services and facilities reflect that this 

administrative area as a whole experiences low-quality urban services and urban living 

environment.  60% of the households depend on tube well water in the area, with only 

11% having access to tap water and 35% of the population do not have access to proper 

sanitation.  Even though there are no data on any other aspects of the spatial 

environment, living conditions of this area is extremely poor and there is an absence of 

solid waste disposal bins, open spaces and drains throughout the area.  However, the 

picture is better in the commercial areas because most of the commercial blocks have 

better drainage, sewerage and basic services. 

7.5 Extent of Spatial Poverty 

7.5.1 Deprivation 

Around 27% of the total poor population are employed (46% of the active population) 

in the area but only 2% among the employed people are engaged in the formal service 

sector.  98% of the people depend on informal economic activities and most of the 

people are self-employed as labourers, informal entrepreneurs, construction workers, 

transport workers or maidservants.  Since the informal settlements are near the river port 

and the wholesale markets, most of the households depend on day labour jobs (43%).  

These jobs include loading and unloading goods from the storage areas and ships.  16% 

of the people engage in informal business like recycling bags, small shops, small 
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roadside restaurants, garbage sorting or waste recycling (Figure 7.6).  Thus, the poor in 

this area are highly dependent on informal economic activities 

 

 

Figure 7.6: Main Economic Activities of the Poor in the Railway Area  

Source: Author, 2012 

 

 

Figure 7.7: Average monthly income pattern of the household heads in relation to 

their economic activities   

Source: Author, 2012 
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More than 80% of the population in this area are somehow linked to the existing 

informal and formal commercial activities in the area.  The poor establish small 

businesses in this area because of the high concentration of both retail and wholesale 

businesses and to benefit from the location’s advantages as a commercial hub.  

Likewise, tailors are mainly employed in the commercial retail markets within the area.  

Van pullers are also connected to the activities in the area since most of them found 

employment through carrying wholesale goods or through carrying passengers who 

travel to the commercial activities in this area.  Although sweepers, formal service 

holders and taxi drivers are not associated with the economic activities in the area, they 

are present in small numbers.  Thus, the poor in this area are relying on the commercial 

activities to generate income.  

 

Earnings are extremely low for most of the poor since there are no regulations for fixing 

the wage rates in the informal sector.  Average income of the household heads is as little 

as US$62/month with a standard deviation of US$22/month, meaning that the salary 

varies and not all people have similar earnings.  Lower earning categories of 

employment are day labourer or rickshaw puller who earn around US$46/month.  Those 

who are in formal services do petty jobs because of their lack of education and do not 

earn much despite being formally employed.  People who are in businesses earn 

relatively more than other income groups,  especially people who have retail businesses 

or restaurants get around US$107/month (Figure 7.7).  Formal employment gives a 

significantly higher income (US$97/month) in comparison with informal activities (US$ 

61/month).  Formal jobs include employees of a formal retail business, in the formal 

service sector and employed as a tailor in formal business.  Thus, poor people in this 

area have low earnings since they are engaged in petty jobs. 

 

Informal sector activities have severe constraints including poor wages, lack of 

opportunity to get any assistance to increase income and uncertainties regarding 

assurance of regular employment.  As these activities are unrecognised as formal 

activity, it is always difficult to obtain a decent wage rate from this sector.  Because of 

the competitive job market, the poor accept low wage rates to secure their jobs.  

Furthermore, the poor find it hard to obtain loans to start or expand income-generating 

activities in the informal sector.  For example, it would be difficult for a rickshaw puller 

to apply for and obtain a loan for a rickshaw.  Under the current system, there are no 

loan facilities for small entrepreneurs who invest in the informal and unrecognised 
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sector.  Moreover, informal jobs like shop keeping or jobs in an informal factory do not 

have long-term job security, as there is no legal job contact.  Moreover, those who are 

self-employed and involved in work that requires physical labour (Rickshaw pulling, 

day labour, van pulling etc.) work for 3 to 4 days per week and earn nothing for the 

other 3 days if they fail to acquire work, or if they are too tired to do the hard work for 

the rest of the week.  In fact, the poor are deprived of decent incomes and secure 

employment because they are engaged in the informal sector. 

 

People live in temporary structures or derelict railway structures.  48% of the sampled 

household live in shacks, 23% in better-quality temporary structures while 9% live in 

derelict railway houses.  There are two dominant patterns of temporary structures in the 

area: temporary structures and makeshift shacks.  Shacks are self-built basic structures 

that use whatever material is available (Figure 7. 10).  The poor usually help themselves 

to build such structures when they cannot afford the rent for temporary housing.  

Temporary units that are better than the basic shacks are available for rent.  The 

temporary houses are built by using mud or cement for flooring, straw or bamboos or 

corrugated tin sheets for walls and straw, or leaves or corrugated tin for roofing (Figure 

7.8).  Roofing materials include plastic bags, old pieces of cloth, gunny bags, leaves and 

even straw (Figure 7.9).  Apart from temporary structures, the poor also use derelict 

railway buildings as their houses.  Many of the old structures are left unused by the 

railway authority (Figure 7.10).  The conditions inside these brick-built structures are 

extremely damp and many of the building are unfit for habitation.  Thus, the housing 

conditions within the urban informal settlements are extremely poor like many of the 

other informal settlements in Bangladesh.   

 

The average area of space for each household is 12 m
2
.  However, around 50% of the 

houses in the informal settlements have an area less than 10 m
2 

and only 10% of the 

houses have an area over 22 m
2
.  Average housing space is similar regardless of the 

pattern of housing (shacks, temporary or derelict railway structures).  The poor are 

unable to pay high rent and therefore, their prime target is to ensure the minimum living 

space that matches their income.  Interestingly, households containing a larger family 

size do not live in houses with more space.  There is no correlation between the housing 

space and family size (r=0.38; Level of significance 0.01; number of cases 79). 
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Figure 7.8: Corrugated tin for walls and cement flooring are common housing 

material used for temporary structures  

Source: Author, 2012 

 

 

Figure 7.9: Shacks are made of whatever material the poor can manage to acquire 

Source: Author, 2012 

 

 

Figure 7.10: The poor use derelict structures as their living space  

Source: Author, 2012 
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The average density per housing unit is as little as 0.47 people/ m
2
.  There is only one 

room, one extended veranda and these spaces are used for multiple purposes.  At night, 

family members sleep on both the bed and the floor inside the room; valuables and 

cooking utensils are stored underneath the bed, while the remaining spaces inside the 

rooms are used for storage.  In the morning, the bed becomes a living space as the 

elderly and children use them as seats and for other purposes whilst other spaces within 

the room become living and dining spaces.  The veranda becomes the kitchen during the 

daytime and sometimes during the evening hours.  When the cooking is finished in the 

morning, many households use the living spaces in the room and on the veranda for 

income-generating activities (Figure 7.11).  Therefore, the poor live in a high-density, 

congested environment. 

 

Figure 7.11: Multiple use of space in the dwelling units of an urban slum 

Source: Author, 2012 

 

46% of households do not pay any rent for their accommodation and those that do pay 

on average $6/month.  On average, people spend 12% of their income for their house 

rents and the rent is not correlated to their income (Correlation between rent and income 

is 0.38; at 0.05 level; number of cases 43).  In fact, at least 25% people use more than 

18% of their income to pay the rent, which is a serious concern for low-income people 

because the amount paid for rent is neither proportional to their income nor correlated 

with the space availability (value of r = 0.51, level of significance = 0.01).  However, 
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the rents depend on the housing construction pattern.  In the informal railway 

settlements, the average rent for shacks is $2.18/month compared to $9/month for 

temporary structures.  If the average rent is converted in terms of rent per square metre 

and compared with the rent per square metre for nearby planned residential areas, the 

rent is $0.2 higher than a flat in a planned residential area.  Therefore, in terms of space 

the poor are paying an exceptionally high rent.  Again, the average income ($60/month; 

standard deviation = $21) of the people who live without rent is less than the average 

income of the poor who paid rent ($65/month; standard deviation = $20). 

 

 

Figure 7.12: Housing delivery system and occupancy pattern of the poor 

Source: Author, 2012 

  

Because of limited formal sector supply, the poor rent houses or build shelters 

informally.  The sources of housing for the poor in the railway slum and adjacent area 

represent a complex housing delivery subsystem where the public sector plays no role 

and NGO sector a minor one.  The poor get houses from six different sources:  

1) They rent a room at the railway quarter and share the accommodation with a few 

other poor people,  

2) They rent a temporary house from a private owner who builds in his leased land 

within the Railway Area,  

3) They rent a house from other poor people who have been allocated a house in 

the nearby Greenland slum rehabilitation area,  

4) They illegally occupy an existing structure and stay there,  
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5) They build temporary shacks and   

6) They build their own temporary structures with the help of NGOs and live there 

(Figure 7.12).   

 

Informal developers occupy or lease land to construct temporary structures with most 

services and facilities and rent it out to the poor.  Similarly, there are many government 

houses allotted for low-income government employees.  These employees rent out part 

of their houses to the poor.  The poor even live in some of the dilapidated buildings 

previously constructed by the BR.  Some of the residents in this area live in nearby 

NGO-rehabilitated residential areas.  Yet, because of the scarcity of supply and high 

demand for housing, people rent out the house they get through the NGOs and move 

back to their original squats.  In addition to this, many of the poor build their own 

shacks on the available vacant lands.  The housing subsystems for the poor depend on 

informal and unregulated arrangements. 

 

The occupancy in the Railway Area is illegal, but the poor continue to live there 

illegally with support from political leaders and influential businesspersons.  A former 

ward commissioner adds, “the poor play a vital positive role in shaping the outcome of 

the election.  If we could win their heart, they will help us [win] the election”.  Over the 

years, many of the poor became voters and their votes could make a significant 

difference to the outcome of the local election.  Therefore, the political leaders try to get 

their support by helping them to keep their houses.  Similarly, the poor work for many 

of the businesspersons in the area who play an influential role in local politics.  As the 

poor are the source of cheap labour, businesspersons favour the poor.  In spite of no 

legal entitlement to land or tenancy, the poor manage to live here through informal 

political arrangement.  However, such tenancy arrangements expose the poor to tenancy 

insecurity since they become dependent on the elites and politicians if they want to live 

in the area for long.  They often face eviction if they displease the political elite and the 

threat of eviction by the BR is ever-present. 

 

Access to drinking and daily-use water is an important service for the poor.  Especially, 

the availability of fresh drinking water is a vital concern for Khulna since the level of 

salinity in the city water supply is very high.  Potable water is only available from 

underground sources.  Deep tube wells (Figure 7.13) are the main source of drinking 

and daily-use water in the urban informal settlements of Khulna.  The number of tube 
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wells in the area is insufficient for the population.  Only 1.3% of households have direct 

or shared access to the available piped tap-water service provided by the city 

corporation.  However, at least 22% of the households need to walk 10 to 15 minutes to 

collect their drinking water with 76% of households walking around 5 to 10 minutes.  

Only 1% has access to water within their house.  There are times of the day when 

people line up and queue to collect water.  

 

 

Figure 7.13:  Tube-wells are the main source of water for the poor 

Source: Author, 2012 

 

BBS (2003) database shows that, in Ward 21, 64% of the population have access to 

sanitary latrines but 30% depend on unsanitary general latrines and 7% do not have 

access to any sanitation facilities.  In most of the cases, the latrines are extremely basic 

in nature (Figure 7.14)   and are constructed on bamboo poles and near ditches, ponds 

or, if possible, near drains.  However, there are sanitary latrines with septic tank 

technology where human waste is disposed of in a sanitary tank (Figure 7.15).  Those 

who do not have access to a toilet, use nearby drains and ditches for sanitation purposes 

and people often dig shallow drains to channel out the water.  However, as these drains 

are not connected to any network, the water constitutes a health hazard.  During the 

rainy season, many of these drains spill over and dirty water flows into the shantytowns. 
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Figure 7.14: A hanging toilet (at the right corner of the figure) and surrounding 

environment  

Source: Author, 2012 

 

 

Figure 7.15: Sanitary toilet in the area  

Source: Author, 2012 

 

The solid-waste management system is extremely feeble in this area (Figure 7.17).  

People dispose of their wastes in nearby ditches or low land (32%).  Only 32% of the 

households in the study area dispose of their solid waste in the city corporation bins and 

68% households find other alternatives.  Despite f the disposal of waste in the KCC 

bins, the KCC collection vehicles seldom come to the Railway Area since it is not 

within the KCC service area.  Improper solid waste disposal and general living 

conditions within the informal settlements seriously affect the living environment.  

Solid waste is almost everywhere in the informal settlements and often blocks the drains 
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(Figure 7.17).  Furthermore, ditches and water bodies within the area are contaminated 

because of the disposal of solid waste and the use of hanging latrines. 

 

 

Figure 7.16: Latrine share pattern of the urban poor households in the Railway 

informal settlement (Analysis on number of households/latrine)  

Source: Author, 2012 

 

Most of the poor live in un-serviced or poorly-serviced areas where the city authorities 

do not provide roads or footpaths.  Even if there are roads, they are seldom maintained 

(Figure 7.2).  Most of the maintained roads are connected to the commercial activities.  

In the rainy season, the poor face difficulties in getting to the workplaces because they 

have to use muddy footpaths.  The poor do not get any help from the authorities 

regarding the construction of new roads, as they are not legal inhabitants in that area.  If 

they request the authorities to improve the roads or construct other infrastructure 

through their local leaders, they are mostly refused because they have no legal 

entitlement to the land.  The poor in the informal settlements under study try to save 

their journey costs to cope with the high urban living costs.  90% of the trips to work are 

made on foot and only a negligible proportion of the poor travel by public transport.  

The poor live in this area as they work in nearby river ports as labours or engage in 

some form of informal activity within the central business districts of the city.  The 

concentration of the poor indicates the significance of urban public transport in their 

lives.  The prevailing condition highlights that existing public transport facilities are 

insufficient to help the poor to commute to their working areas from distant places. 
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Figure 7.17: Solid waste is not collected by the KCC from the bins located near the 

existing informal settlements  

Source: Author, 2012 

 

7.5.2 Spatial Exclusion 

The Railway Area informal settlements are in the core area of the city and have been in 

poor condition for over the last 30 years.  The poor in the Railway Area are 

marginalised into this area as they are unable to get access to the serviced areas within 

the city and face exclusion because of residing in informal settlements.  Urban service 

conditions and roads have been improved in the nearby commercial areas, but these 

developments do not make any difference to conditions in the Railway shantytown.  

This is particularly visible in the existing road conditions in the informal settlements.  

The settlement is located near a major road in Khulna city, but most of the roads are 

unpaved and unfit for vehicular movement (Map 7.2).  If someone comes and visits the 

informal settlements, he might feel that these settlements do not belong to Khulna city.   

 

Lack of an electricity supply, poor housing conditions and absence of urban services set 

this area apart from the rest of the city (Map 7.3).  As seen in the previous three 

sections, overall housing, services and the employment situation are extremely poor in 

this area.  Since these settlements have no legal recognition, the city corporation does 

not provide any services to them.  There are remarkably few dustbins, tube wells or 

toilets in the settlements and even the drains and sewerage pipes by-pass them.  Besides, 

people in the informal settlements are also deprived of other urban facilities like 

neighbourhood open spaces, vegetation, playgrounds, roads, footpaths and other 

physical elements.  During the interviews, the poor did not include these service and 

facilities on their priority list because they do not expect to have access to these services  
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Map 7.2: Conditions of the road in The Railway Area 

Source: Author, 2012, KDA 2002a 
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Map 7.3:  Urban services (Tube wells, drains, roads and dustbins) inside and 

outside the informal Railway Area settlement. 

Source: Drawing on KDA 2002a 
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when access to more-necessary services is lacking.  There are parks and open spaces 

around the city, but none of these is located to serve the slum communities.  The poor 

could merely dream of creating open spaces or playgrounds in a situation where they 

struggle for a living space.  The poor do not pay any charges for services and the city 

authority does not have any obligation to provide any.  Thus, the poor living 

temporarily in the informal settlements are excluded from formal urban services and 

facilities since they have no right to them. 

 

7.5.3 Capability aspects 

Human capability and financial constraints are acute in the Railway Area.  The poor 

face unemployment or underemployment since they do not have access to formal jobs 

and they compete to get a job in the informal sector.  Around 32.5% of the population in 

Ward 21 are illiterate (BBS 2003).  Again, most of the poor in the Railway Area do not 

have any skill training regarding any formal income-generating activities.  Their lack of 

skills and education restricts their opportunities for jobs such as a cashier in shops, 

clerical jobs in offices and skilled industrial workers.  Consequently, the poor in this 

area work in the informal sector and face income and unemployment uncertainty.  The 

poor face financial challenges when they intend to improve their housing or service 

situation.  People cannot manage their expenses with the amount they earn as the   

expenditure data shows that people who pay rent for their houses spend almost 64% of 

their income on food and clothing.  At the same time, 12% of their income is spent on 

house rents.  After spending about 75% in these sectors, the poor are left with only a 

limited amount to spend in other sectors.  One of the respondents stated, “food, clothes 

and house rent are the sectors where we have little options to compromise.  We could 

not eat less and we failed to find any place where we could pay lower rent for this kind 

of minimum living standard.  In fact, it is very difficult to survive if we go below this 

line”.  In fact, the poor with low-incomes manage their expenses by cutting costs for 

other sectors including basic services and facilities, health and education.  The situation 

is almost the same for those who do not pay house rents (as they live in shantytown).  

Only 29% of the respondents have savings from their income.  The tendency to save 

depended on the income level because the correlation between family income and 

family savings is significant (r=0.50; level of sig. 0.01; number of cases 79).  The poor 

manage their expenditure by obtaining loans from different NGOs.  Even though the 

loans are for income-generating activities, in most of the cases, poor people use the 

loans for education, or to meet their regular expenditure.  44% of people in the 
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shantytown in this study rely on formal, micro-credit, loan schemes even for their living 

expenses.  The amount of the loan does not correlate with their income (r=0.24; level of 

sig 0.01; number of cases 79).  Such a high rate of loan dependency suggests that the 

poor are unable to afford their living expenses with the amount they earn.  In fact, 

financial restrictions force the poor to choose certain options, including their area of 

residence.  People often find travelling too costly and they are ready to travel a certain 

distance to save the cost.  People either chose tricycle vans or three-wheeler vehicles 

and share with other passengers for their travel to work.  However, a three-wheeler 

journey costs up to US$ 7/month while a van journey costs US$4/month.  This is very 

costly in comparison with the income of the poor.  Apart from the daily work, the poor 

mainly travel to other areas for regular shopping, education and health purposes.  

Although some of these services are distant from their slum location, people still walk 

up to 30 minutes so that they do not have to pay any additional costs.  Rickshaws
11 

 are 

easily available and offer a wide range of route choices but mainly to middle-income 

earners as they are unaffordable for the poor.   

 

Choices of urban services depend highly on the finances available.  The additional costs 

for services would require additional income.  People pay around 75% of their income 

for house rent, food and clothing and this leaves little to be spent on other services and 

facilities (Figure 7.18).  Therefore, the poor try to avoid the city corporation taxes 

attached to urban services.  Many of the poor do not have to pay rent, but the amount is 

mainly spent on food and clothing.  People have to spend their money on basic 

subsistence, in spite of squatting.  On the other hand, the City Corporation is reluctant to 

provide services and facilities to the study area because of low tax returns.  Moreover, 

lack of legal recognition seriously affects the level of service in the informal 

settlements.  Since the poor live in this area as illegal occupants, the KCC does not take 

proactive measures for service provisioning.  Officials of the KCC and KDA are of the 

opinion that providing service to these areas might further encourage the illegal 

occupation of the poor because of the improved service conditions.  Thus, the lack of 

financial capability leads to exclusion and deprivation in the informal settlements of the 

Railway Area. 

 

                                                 

 

11
 A Rickshaw is a popular, three-wheeled, non-motorized vehicle 
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Figure 7.18: Expenditure distribution (as a percentage) of the poor households in 

the Railway Area.  

Source: Author, 2012 

 

Socially, the poor are vulnerable in the Railway Area because they do not have a strong 

social networking among themselves.  Though most of the rural migrants in the area 

come with the help of their relatives living in this area, their social network is not 

reflected in collective decision-making or shantytown improvement process.  The 

migrants come to these settlements from different rural areas and other urban areas and 

have different cultural and social backgrounds.  Initial struggle and competition for a 

living space keeps them occupied in the early years and restrict their ability to initiate 

community-led activities.  Local elites and political leaders further divide them into 

political groups and increase their social skills.  Moreover, the poor are concerned that 

community efforts for this area would not bring any long-lasting results since they do 

not have any legal rights that can help them to live here as a community for a long 

period.  Nonetheless, encouragingly, current management systems in this area show that 

there are elements of social order in these communities.  Although the poor do not play 

any pro-active role in the development process, they have informal arrangements within 

the community that help them to resolve disputes and misbehaviour.  Local elites, 

backed up elderly leaders within the settlements, resolve social issues and the 

community accepts the decisions from their local leader and the ward commissioners.  
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Thus, limited social networking limits the poor from taking any community initiative to 

support poverty reduction. 

7.6 Conclusion  

On the one hand, there is a growing demand for increased commercial activities in this 

case study area, while on the other, there is a rapid increase of urban poverty challenges.  

From an economic point of view, the Railway Area needs to be improved to 

accommodate more economic activities to address the urban economic crisis in Khulna 

city and create new job opportunities for the poor.  However, in the context of the 

prevailing poverty, problems such as unemployment, low income, low-quality housing 

and inadequate urban services are crucial concerns since they affect the life of the 

people living in this area.  The poor in this area are currently exposed to many 

challenges.  Though commercial activities in surrounding areas provide various 

informal-sector employments, these opportunities fail to assure any formal employment 

with proper wages.  Because of their high involvement in the informal sector, the poor 

are deprived of a decent income, regular working hours, or other facilities that they 

could get from formal economic activities.  Housing conditions are poor and the crucial 

housing concerns for the poor are characterised by temporary construction materials, 

limited space, high rent in comparison with their income and shortage of housing.  

Furthermore, the lack of services and facilities in the Railway Area is so acute that 

people could only get extremely basic standards of sanitation, water supply and solid-

waste disposal system.  Unlike many other parts of Khulna, people here are 

disconnected from any formal and long-term arrangement regarding services and 

facilities.  In fact, informal settlements in the Railway Area are excluded from access to 

urban services.  Besides, lacks of human, financial and social capabilities seriously 

affect the ability of the poor to get decent employment and urban services.  Thus, spatial 

poverty in the Railway Area slum is a complex mixture of many different aspects.  
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CHAPTER 8: PRO-POORNESS OF THE RAILWAY LAND 

REDEVELOPMENT PLAN 

8.1 Introduction 

Last earlier has examined the current landuse pattern, characteristics of residents and 

problems of poverty in the Railway areas and this chapter investigates the pro-poorness 

of the planning system adopted for this site.  The area is at the heart of Khulna city and 

is remarkably close to the city centre.  It is a mixed-use area, famous for the retail and 

wholesale markets, but is home to a large number of poor people.  These people are 

exposed to different poverty challenges including limited income, limited employment, 

lack of suitable housing, lack of sanitation, limited access to water and poor living 

conditions.  The KDA adopted a redevelopment plan to revitalise the Railway Area - the 

‘Railway land redevelopment plan’.  This detailed area plan was part of the Khulna 

Master Plan, 2001.  This chapter examines if the Railway Area Redevelopment Plan 

follows a pro-poor approach in relation to the current poverty situation.  The first 

section introduces the urban management system to reveal how different formal and 

informal agencies oversee the development and growth in this area.  The second section 

discusses the planning proposals.  The third section evaluates whether the 

redevelopment planning for the Railway Area is pro-poor by analysing the process and 

content of the plan.  The final section identifies key challenges for each of the elements 

of the planning system. 

8.2 Institutions Involved in Urban Management  

Multiple formal and informal institutions administer the activities in the railway land 

area using two distinctive institutional arrangements, one for the commercial area and 

another for the informal settlement.  Government departments, NGOs, local business 

institutions, community organisations and the KCC are the main actors in this area.  

Local trade associations, the KCC and local political elites play key roles in the 

commercial area.  For the commercial areas, the Bangladesh Railway (BR) authority 

leases off the land to individual businesses if not to trade associations.  The BR owns 

the land and has control over the landuse through either leasing or offering temporary 

flexibility of use for the poor.  The railway authority imposes regulation to those who 

lease their lands and prevent any permanent construction on the leased land.  The BR
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usually negotiates with the local leaders to resolve any conflicts regarding the property 

occupancy, but they impose no strict land regulations.  The KCC provides formal urban 

services including roads, water, sanitation, drainage and solid-waste services to 

businesses in this area.  Different associations for retailers and wholesalers are powerful 

role players in this area.  These associations and individual traders build a spatial 

infrastructure to operate their business.  These organisations get support from the 

politicians and have a strong role in safeguarding the interests of the retail and 

wholesale businesses.  In fact, these trade associations are so active that they often stop 

development initiatives proposed by BR. Whenever there are proposals against existing 

commercial activities, these groups become active and prevent further activities 

regarding revitalisation.  A few political elites are in charge of these trade associations 

and the elites use their political power in influencing the decisions.  Since they are 

extremely powerful, the interests of these small elites are always protected and these 

interests do not necessarily benefit small businessmen, hawkers or store employees.  

Consequently, despite strong trade associations, the poor engaged in small businesses in 

this area do not benefit because they lack a voice.   

 

The informal settlements in these areas are dependent on an illegal and informal 

management structure.  BR does not lease any land for informal settlements, but the 

poor settle in this area with the help of local elites and politicians.  Local NGOs play a 

vital role for improving the services and facilities in this area.  They conduct 

programmes related to sanitation, health facilities and adult and child education.  Some 

NGOs have micro-credit programmes for the poor.  NGOs require approval from the 

local ward commissioner and district commissioner’s office before conducting any 

activities in this area.  Nabalok, BRAC, ASA and UNDP are among the active NGOs in 

this area.  Nabalok is involved primarily in sanitation programmes and establishing 

community-led programmes for sanitary toilet construction, whereas BRAC and ASA 

are engaged in micro-credit programmes to support income-generating activities.  They 

give loan to the poor on a short-term basis so that the poor can invest the money into 

businesses or any other economic activities.  UNDP is primarily involved in one 

programme, which is a part of its LPUPAP (Local Partnership for Urban Poverty 

Alleviation Project) (Figure 8.1).  This project rehabilitated around 1,000 households 

from different informal settlements using vacant railway land with due permissions 

from the BR and the KCC.  This is the first such rehabilitation programme in this area 
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and shows improvements in housing, drainage, sanitation and water facilities for the 

poor.  However, the rehabilitation programme benefited only a small portion of the poor 

and most of whom still live outside the improved informal settlement.   

 

 

Figure 8.1: Living conditions in the LPUPAP project area (Greenland informal 

settlement).  The photo shows improved drainage, footpaths and housing 

conditions in the area  

Source: Author, 2012 

 

Since the lands are illegally occupied, the KCC plays a minor role regarding urban 

service delivery.  It provides a few essential services to the informal settlements 

including tube wells, health centres and community toilets in partnership with local 

NGOs.  The KCC administers this area through a ward commissioner elected by a ballot 

of the residents in this area.  The ward commissioner works for the poor and tries to 

convince the senior members of the KCC to improve the area.  In fact, if leaders play a 

significant role in improving the conditions in the area, they can expect election wins at 

ward level and this can guarantee a win in the mayoral election.  However, the KCC can 

improve the conditions up to a certain extent but can only work to improve basic  
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Map 8.1: First version of the plan for the Railway Station Area
12

  

Source: Roy 2007 

 

 

 

 

 

 

 

 

Map 8.2: Second version of the plan for the Railway Station Area
13

  

Source: Roy 2007 

 

 

 

 

 

 

 

 

Map 8.3: Final version of the plan for The Railway station area
14

  

Source: Roy 2007 

                                                 

 

12
 See Appendices Map A1 for a large print of this map 

13
 See Appendices Map A2 for a large print of this map 

14
 See Appendices Map A3 for a large print of this map 
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services because the land belongs to BR.  As this area is illegally occupied, other 

government departments are not involved and the government bodies are confined to the 

installation of tube wells, up-grading the toilets and the management of education 

institutes and government health centres within the area. 

8.3 Proposed Detailed Area Plan  

The KDA intends to acquire land from the railway authority to utilise the vast amount 

of land (1.41 km
2
) within the central part of the city and bounded by the river port to the 

North, existing commercial activities to the West, key administrative buildings and 

commercial activities to the South and the River Bhairab to the East (See Figure 3.1).  

This location makes the site highly suitable for commercial use because of the 

proximity of the land to the city centre.  The Railway-land Redevelopment Plan 

proposes mixed commercial, residential and recreational areas and intends to revitalise 

the site.  The prevailing status of the area shows that the poor occupy 16% of the lands, 

but the plan entirely omits non-railway residential uses.  Initially, the plan did not 

produce any proposal for residential areas (Map 8.1 and A1).  Even existing commercial 

activities were reduced from 20% to 14% with a major focus on a recreation area.  The 

plan was further revised twice after the first publication.  The second revised edition 

completely excludes any plan for recreation on the site; the completely marshy and low 

lands were undeveloped except for a proposal for a coal repository for storing coals for 

railway use (Map 8.2 and A2).  This version extends proposals for railway use and 

commercial activities because of planning negotiations with the railway authority and 

local businessmen.  The third version of the plan after further consultation with BR re-

introduces the proposals for the recreational areas that were initially planned.  However, 

for the first time, parks and museums (which consisted of around 34% of the landuse) 

are replaced by a proposal for a planned residential area for low-income people (Map 

8.3 and A3). 

 

All versions of the plan emphasise business development.  Proposals prioritise both 

small retail and non-retail commercial plots in the area, but the plan does not clearly 

indicate if the existing commercial uses are going to be rehabilitated in the proposed 

development area.  The plans offer new recreation areas like riverside walkways and a 

planetarium to meet the general shortage of open spaces in the city.  The city requires 
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around 3.32 km
2 

of open space with about 0.25 km
2
 for recreation.  Since the land 

originally belongs to the BR, the plan intends to embrace its future requirements.  

However, the plan does not focus on residential use.  Planners claim that this land has 

high commercial value since it is located near the central business district.  They 

consider the location an advantage regarding transportation and communication in this 

area and believe that any recreational use will be within reach of other parts of the city.  

On the other hand, there are low development cost lands in the urban fringe areas for 

further residential development. 

 

Table 8.1:  The Proposed Land-use Distribution (excluding roads and circulation) 

Landuse  

zone 

Landuse  

sub-category 

Area in  

km2 

% of total  % of total  

Commercial Commercial Institutions 0.107 13  

  Bazaar / Shopping 0.008 1 14 

Railway use  Railway Station  0.236 29  

 Other Railway use 0.095 12 41 

Recreation 

And others 

Park  0.220 27  

Children’s Park 0.057 7  

Proposed Civic Centre 0.010 1  

Planetarium   0.015 2  

Regional Art Gallery 0.011 1  

Gymnasium / Tennis 

Court 

0.007 1  

A Five Star Hotel 0.005 1  

Lake 0.028 4  

 Graveyard 0.004 1 45 

Total area   (Excluding roads) 0.803 100 100 

Source: KDA, 2000c 

8.4 Pro-poorness of the Plan 

Planning officials acknowledge that the poor are not consulted while making the 

planning decisions and they have two compelling arguments regarding this.  They claim 

that prior to the plan-making process; the planning authority conducted household level 
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surveys throughout the city and used the BBS database to understand the actual 

situation of the poor.  Planners also argue that as the poor have no right to live in the 

area, an extensive consultation process might suggest that the planning authority is 

encouraging illegal occupation.  This consultation might damage the regulatory system 

and pull a large number of poor into this area.  However, the planners demand that there 

is a public circular and that planning documents are made available to the public so that 

anyone can comment on the proposals.  They also claim that they consulted with the 

railway authority, local market owners and the KCC and twice modified their plans.  

The problem here is that the poor could not include their opinion in the decision-making 

process because of their lack of institutional strength.  During the interviews with one 

former and one present ward commissioner, even community leaders were only aware 

that the KDA has a future plan for this area but they were almost unaware of the details.  

As they are not aware of the proposed future changes, they do not take any further 

community action unless they see some ‘visible changes’.  In spite of the KDA’s claim 

about circulating the plan to the public, the study finds that the poor themselves knew 

remarkably little about the plan.  Alarmingly, only 10% of the poor knew that there 

would be a plan, but only 2% people had any idea about the proposed changes in the 

plan (Field survey 2012).  In addition, another 8% just knew that there would be a plan, 

but they were little aware about the proposed changes.  The existing level of awareness 

among the poor gives the impression that the process to ensure the participation of the 

poor is failing even to inform them regarding the urban planning practices and changes 

proposed.  Thereafter, current procedures for planning do not communicate with the 

poor. 

 

 

 

 

Box 8.1: Strategy for institutional strengthening as outlined in the detailed area 

plan 

‘‘In detailed area planning the Most of the significant role would be played by [the] 

KDA planning section [which] would carry out the entire work of project initiation 

and plan formulation.  These works are complicated, time-consuming and require 

multidisciplinary professionals.’’ 

Source: KDA, 2000a, p139 



Chapter 8:  Pro-Poorness of The Railway Land Redevelopment plan 

 

194 

 

The proposed institutional arrangements in the DAP (Detailed Area Plan) do not 

provide any arrangements for this area.  Different organisations are involved in the 

management of the area, but in the proposed plan, the KDA intends to implement the 

entire plan with no further involvement of other authorities.  NGOs, the KCC or other 

prominent local institutions could play a strong role in the redevelopment process, but 

the proposed plan does not define the functions of related organisations. The KDA has 

been prepared the plan, but the services will be provided by the KCC  after the 

development of the sites.  

 

Lack of collaboration is reflected in the delay of the implementation process.  Despite 

the authoritative attitude of the KDA, in practice the current strength of the trade 

associations and political leaders played a strong role in delaying the implementation 

process of the plan.  Whenever the KDA tried to implement the plan, it faced resistance 

from the existing trade associations because they believe that they would be affected by 

any revitalisation.  Such resistance arose because the KDA did not collaborate with the 

trade associations while preparing the plan.  Besides, the lack of collaborative decision-

making in the planning phase led to outcomes that seriously affected the existing users.  

The poor pressurised the political leaders and delayed the implementation process.  

Additionally, lack of collaboration between the KCC and the KDA also delayed the 

implementation of the process.  The KDA intends to improve the commercial 

environment in this area, but the KCC does not want such improvement since this might 

damage the political image of the mayor.  When the poor feel affected, they contact the 

local elected leader to protest, which will lead to political unrest.  However, the plan 

underestimated such considerations because of the lack of coordination with the KCC.  

Because of the lack of collaborative planning, the KCC currently provides no support 

for the successful implementation of the plan.  Indirectly, the KCC is supporting and 

safeguarding the interests of the poor by adopting an uncooperative attitude.  

Furthermore, the lack of collaboration at the initial stage led to two more revised 

versions to reflect the interests of the BR as well as the interests of the other groups like 

NGOs, local trade unions, political leaders, non-poor residents and, above all, the urban 

poor whose views, however, are lacking in the latest version of the plan.  Inclusion of 

these stakeholders might have changed the output of the plan and would make it more 

reasonable in relation to the existing poverty situation. 
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Ideally, any development within the Railway Area should follow the KDA city level 

planning guidelines.  This would help the KDA to play its role as a coordinator, which it 

has so far failed to do in managing the planning and development process in this area.  

Trade associations, NGOs and the ordinary people act independently for planning and 

developing the area.  When required, trade associations and individual businessmen 

plan for further expansion of their businesses through an extension of structures within 

the retailing area.  They often informally construct footpaths within the shopping areas 

without any permission from the KDA, but the KDA is unable to control the 

development process because the developments are done on the BR land.  There are 

recent cases that some of the businessmen are establishing new businesses adjacent to 

the existing informal settlements through obtaining permission from the BR, but the 

KDA cannot control this development because there is no land-use guidelines provided 

for this area.  Similarly, the KCC performs its role based on the short-term requirements 

of the poor and resolves basic service issues.  Installations of toilets, roads, or tube wells 

generally do not follow any KDA or KCC guidance.  On the other hand, existing NGOs 

implement their own project goals almost independently of the current urban strategies 

of the city level plan.  These projects are parts of international development goals and 

predominantly millennium development goals, which are not on the priority agenda of 

the urban strategies for Khulna.  Overall, institutions do not follow a coordinated 

development and planning process in this area as they act independently to resolve 

short-term problems. 

 

Policy wise informality is the main form of residential and commercial development, 

but the plan does not support the existing informal activities or informal housing areas.  

Through the introduction of new commercial plots and through proposals for new 

housing areas, the plan rejects the existing informality.  Jobs in the small shops, home-

based businesses and small retail businesses are likely to be lost if new commercial 

spaces take over.  In spite of these obvious consequences, the plan does not recommend 

policies to re-accommodate existing commercial activities, existing employment or 

existing housing.  Rather, the plan intends to replace the existing informality by 

introducing new formal sectors.  Proposals for commercial activities would only benefit 

the poor if they live close to the newly developed area or within commuting distance.  

Therefore, the future locations to which the poor will be displaced remain uncertain.  In 

fact, the poor will have to commute from peri-urban areas if they want to access the new 
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job opportunities.  Since there is no long-term plan for the expansion of public 

transport, it would be impossible for the poor to come to work by paying a high fares.  

Even existing street vendors fear that they would not be able to trade in the newly 

developed areas because of the high price of the commercial space.  Likewise, existing 

informal industries would have to be displaced because of the development.  The plan 

would create new jobs and new economic activities, but this would not be favourable to 

the poor.  Housing proposals in the plan heavily disadvantage the poor because of 

favouring the interests of the BR and monetary profit.  Although new multi-story 

housing is proposed, most of the houses are for the employees of the railway authority.  

In addition, there is a site and service scheme within the proposed plan but this would 

also benefit middle- and high-income groups as the price of the serviced plots would be 

out of reach of the poor.  Above all, there are no proposals regarding any relocation plan 

or compensation to help the displaced poor.  In fact, many people in the area would not 

take the option for relocation if they were given a choice.  They reside here to balance 

their high city living cost through cutting their transport, housing and urban service 

costs.  However, if they relocate even to another area of the city, this would be difficult 

for them to sustain because of increased living costs.  The plan for the area is also 

unclear about urban services and facilities for the poor.  The previous chapter identifies 

various aspects regarding existing basic urban services that deprive the poor of 

minimum standards of sanitation, water, housing and open space.  The poor say that all 

these problems are visible and if there had been a prior survey in the plan-making 

process, the authorities would attend to these issues.  However, planning proposals do 

not highlight the aspects that are identified by the poor.  Current proposals highlight the 

improvement of services for the commercial areas whilst making no proposals for the 

current informal settlements.  As the plan intends to displace the poor, it pays amazingly 

little attention to their sufferings. 

 

As far as inclusion issues are concerned, the plan does not reflect the demands of the 

poor in relation to their preferred method of redeveloping their areas of residence.  New 

housing and commercial establishments would force out existing informal settlement 

dwellers either to another part of the city or out of the city.  Only 13.8% people agree to 

relocate to new areas despite full redevelopment of the area being planned.  15% of the 

poor want the area to be partly redeveloped by keeping the settlements of the poor.  

Another 15% argue that the redevelopment plan needs to include the rehabilitation of 
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the poor within the Railway Station Area.  Only 3.8% support the existing scheme, 

while 11% reject the proposal for redevelopment (Field Survey, 2012).  Thus, when the 

planning proposals are explained to the poor, remarkably few agree to the proposals.  In 

reality, the KDA plan does not reflect the concerns of the poor and the plan fails to 

show evidence that pro-poor proposals have been considered.  Many policy makers 

argue that if the poor are denied a place in the city, they will go back to their villages to 

reduce costs.  However, some of the poor argue that most of them migrate from rural 

areas because of push factors rather than pull factors of migration.  They left their 

village because of a disaster, drought or other reasons.  More than 60% of the poor in 

the study area migrated to the urban informal settlements because of the lack of income 

assurances in their villages.  Thus, pushing the poor back to the rural areas is not an 

inclusive proposal unless employment and income opportunities increase in the rural 

areas. 

 

Lack of capabilities seriously affects the lives of the poor in the Railway Area.  

Nonetheless, planning does not acknowledge the issues of capability and remains 

concentrated on land-use improvement.  Different NGOs are active in this area for 

financial and human capability enablement through micro-credit programmes.  

However, these loan programmes are designed for small scale, short-term loans.  There 

are no single cases of a planning-authority-led social organisation in this area.  NGO-

initiated social groups could not play any role in planning and development as the KDA 

does not focus on such social enablement.  The poor are marginalised in the existing 

urban management and institutional system because of their limited social capabilities.  

The poor in the area face many poverty issues, but they have no institutional platform to 

express their needs.  The poor find it difficult to reach the decision-making agencies 

unless political leaders and ward commissioners pay attention to their needs.  Existing 

small micro-credit groups or community development groups (involved in NGO-led 

improvement programmes) could not play any strong role since the poor are 

institutionally weak.  However, the KDA plan does not mention any planning measures 

to strengthen the institutional support for the poor.  The plan mentions capacity-building 

by the KDA while outlining the implementation strategy for the detailed area plan, but 

there is no emphasis on strengthening community-based institutions.  Overall, the 

current plan does not pay any attention to the existing capability issues in the area. 
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8.5 Problems in the Current System 

Process-wise, the lack of education and awareness, lack of legal obligation and 

dominance of political elites constrain true communication with the poor.  Most of the 

poor living in this area have a low level of educational attainment because only 67.51% 

are literate (BBS, 2003).  Many of the literate people only have basic literacy, and are 

unable to understand the complex technicalities of the plans.  Because of this low 

awareness, the poor find it difficult to understand and identify the ‘matters that require a 

high level of education’.  There are no mechanisms in place to reach the poor-people 

through public displays or clear explanation regarding the proposals.  Again, in the 

existing legal framework on planning and urban development, there is no necessity for 

stakeholders to participate.  Existing planning acts encourage planning authorities to 

adopt plans to ensure urban development, but development considerations are entirely at 

the discretion of the planning authority concerned.  This void in the legal system helps 

the KDA to avoid including participation in the process.  For NGO-led projects, donors 

routinely monitor the level of participation in any development projects.  Many NGO-

led projects in the Railway Area show the presence of a participatory planning system 

where the poor determine the location for their tube well or latrine.  Even for recent 

municipality plans, donors are advocating the implementation of a participatory 

planning system.  However, KDA plans are funded directly through ministries and the 

KDA is primarily responsible to the ministry and not the donor.  Consequently, the 

KDA is under no pressure to ensure participatory planning at the local level.  Moreover, 

the process of planning is highly influenced by the political elites in this area, Most of 

which are engaged in commercial activities and have business interests therein.  In such 

circumstances, the poor are unable to benefit from the plans due to their inability to 

articulate their needs.  Besides, the political elites control the informal housing and 

economic activities in the area so the poor depend on them for their survival and so feel 

it advisable to remain silent.  

 

Institution-wise, informal control over the use and activities seriously impedes the pro-

poor agendas.  Trade associations and local political elites are the key role players in 

this area.  On the one hand, the trade associations focus on their business interests while 

on the other, political elites work for political gains rather than long-term benefits.  

Social agendas including poverty reduction are not a priority in this area because the 

government cannot play a significant role here.  Again, the prevailing institutions do not 
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have a long-term social vision and try to maximise their interests through the existing 

development pattern.  Existing retailer associations show an interest in maximising 

commercial use so that they can benefit from the retail businesses.  These organisations 

are not sympathetic to the issues of the poor.  Leaders in these associations think that 

the existence or non-existence of the poor is not going to change their businesses since 

the settlements of poor are located in a different area.  The BR supports any 

development that prioritises its interests because the poor are illegal occupants of land 

belonging to the BR.  On the other hand, the KDA wants to act as a land developer and 

intends to secure profit from development so that it can recover the cost of 

improvement.  Limited funding support for any urban development programme is 

always a crucial issue for the KDA.  However, it is exceedingly difficult to get funding 

for large-scale urban projects from the government.  Again, foreign donors are also less 

interested in spatial development as most of the funding are for rural areas.  

Consequently, the KDA has to think about recovering the cost of any urban project to 

avoid a funding crisis.  In cases where development is possible, the KDA gives priority 

to development that could earn some profit for the organisation.  These funds are to be 

used for the maintenance of the KDA and other development projects.  The urges for 

management of individual fund affect the social commitments of the Railway Area 

redevelopment project.  The organisation wants a profit of US$1.9 million.  Besides, the 

KDA lacks the power to engage with different agencies as part of the planning process.  

The BR is a government department and they are not obliged to coordinate with the 

KDA and have the authority to bank their land for future development.  The KDA could 

not engage the BR through any statutory power unless the BR is willing.  The KCC 

follows Local Government (City Corporation) Ordinance 2008, which gives the KCC, 

like the KDA, an equal right and power to adopt a plan for a city.  Again, the local 

retailers association has strong political support.  While these organisations focus too 

much on profit, the KDA has neither the statutory power nor political influence to force 

them to perform a pro-poor role.  The BR and local political elites are in control of this 

area.  Though the KDA has the power to control development in Khulna, this is not 

practised because of the limited power of execution of the KDA.  Thus, the KDA is 

unable to implement any of the development control rules for this area.  The poor 

depend on the acceptance of political elites rather than planning regulations for residing 

in this area.  Housing and access to land and the establishment of a business depend on 

a positive gesture from the retailers association since the KCC is unable to charge any 
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of the existing residents or businesspersons in this area because the land belongs to the 

BR.  Thereafter, existing institutes are keen on profit maximisation rather than ensuring 

social progress. 

 

Policy-wise lack of coherence with the strategic and structure plans and too much focus 

on the economic growth agenda are the two main challenges.  Urban strategies consider 

poverty as a major concern, but in the local-level planning for the Railway Area, this 

strategic direction is not followed.  The structure plan emphasises the rehabilitation of 

the urban poor, but this policy is ignored in the redevelopment plan.  Even after the 

multilayer planning system, lack of coherence among these layers makes the pro-poor 

polices ineffective.  Moreover, the policies still emphasise economic growth and 

therefore, concentrate on commercial improvement while failing to tackle the needs of 

the poor.  The majority of the cost for the redevelopment is allocated for commercial 

improvement and this ignores any improvement measures in favour of the poor. 

8.6 Conclusion 

A large number of the poor live in this area, but planning proposals do not include their 

interest when proposing future changes.  All demands of the poor and their issues 

remain unaddressed in the redevelopment plan.  The poor do not have the power to 

make their voices heard in the plan-making process since the plan is dependent on 

expert decisions.  Planners did not consult the poor about their needs or issues while 

conceptualising the issues in the Railway Area.  Moreover, the planning authority does 

not focus on coordinated and joined-up action against several poverty issues in this area.  

The poor lack economic capabilities to afford a minimum living standard, the human 

capability to access jobs in the retailing sector and the social capability to be engage in 

community-led activities.  However, planning proposals do not pay any attention to 

enhancing the capabilities of the poor.  In fact, planning proposals exclude the poor 

from the plan and do not make any proposals to safeguard informal housing or the 

informal activities of the poor.  On the contrary, the focus of the plan is on commercial 

development and the establishment of recreation areas.  The planning approach is 

design-based and expert-led.  Therefore, the spatial transformation of the area achieved 

a higher priority than the social improvement of the poor.  Overall, the plan does not 

include any pro-poor strategies. 
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The overall city level plan follows a strategic approach to planning, but many of the 

strategies outlined in the strategic and urban structure plan levels are not reflected in the 

detailed area plan, which concentrates on the spatial rearrangement of the existing 

commercial activities in the Railway Area through a new design.  All three versions of 

the plan modify the land-use proposals but do not modify or add any non-spatial 

strategies.  In fact, the policy approach to planning does not follow the directions in the 

structure plan, which advocates a rational-comprehensive process.  In reality, the 

redevelopment plan for the railway land is a conventional blue print master plan that 

intends to modernise the city core area to uplift the image.  In addition, the profit 

maximisation agenda gets priority over the social agenda, as the experts remain focused 

on the creation of new commercial spaces.  In such an expert-led policy-making 

process, it is always difficult just to promote development since the experts have limited 

contacts with the poor communities.  The plan is dependent on infrastructure and 

landuse development by the KDA and rejects any form of communication with the 

poor.  There are proposals on the engagement of public bodies for urban service 

delivery at the structure planning level, for the Railway Area, yet such bodies have no 

role.  On the contrary, the KDA intends to play a dominant role in the development 

process through acquiring the land from the BR.  Overall, this plan applies a traditional 

design-based approach that is contradictory to the approach outlined in the urban 

strategy or the structure planning.  regardless of the overall comprehensive planning 

approach at the city level, the detailed planning practice is deign-led in the case of the 

railway land redevelopment and rejects the notion of participation.  
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CHAPTER 9: CONCLUSION 

9.1 Introduction 

Urban poverty is a major challenge for the governments in many countries in the global-

South including Bangladesh.  Formal planning approaches derived from urban 

experiences in western countries have failed to address the problems of slums and 

shantytowns in the rapidly-urbanising regions.  This study offers a fresh account of 

urban planning policies and practice in a major city in Bangladesh.  It increases the 

proficiency of the planning system in tackling urban poverty, using Khulna city as a 

case study.  The first part of the thesis reviews the international literature on urban 

poverty and pro-poor planning practice, and establishes a conceptual framework for the 

analysis of the case study.  The following parts report the primary research on the 

current poverty situation in the country and the city and planning policies, processes and 

institutional arrangements.  This chapter brings the main findings together to highlight 

the gaps in planning policies and practice.  It puts forward some recommendations for 

the improvement of the planning system in the country.  In addition, the chapter 

provides answers to the initial research questions identified in Chapter 1.  Before we 

progress any further, it is worthwhile to refresh the research questions here: 

 

1. What are the key aspects of spatial poverty in the urban areas?  

2. What position should the planning system adopt to tackle current poverty issues? 

3. What are the main characteristics of urban poverty in major cities of 

Bangladesh? 

4. Is the current planning system pro-poor in Bangladesh? 

5. What are the main problems with the current planning practice in Bangladesh in 

relation to poverty reduction? 

6. What are the key recommendations for the promotion of a pro-poor planning 

system in Bangladesh?  

 

Obviously, not all these questions could be dealt by yes or no answers.  Some 

complicated assessment and judgements have to be made based on discussions and 

analysis in the previous chapters.  First part of this chapter focuses on the theoretical 

findings regarding poverty and pro-poor planning (questions 1 and 2).  The second part 

highlights the case study and summarises the different aspects of poverty as well as of
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the planning system and answers questions 3 and 4.  The third part is about the 

problems associated with implementation of a pro-poor planning system (question 5).  

Based on these findings, the fourth part develops some recommendations for pro-poor 

planning.  Towards the end, the chapter clarifies the generality of the findings in relation 

to Bangladesh and the contribution to the wider knowledge construction. 

9.2 Key Aspects of Spatial Poverty  

The current literature on urban poverty highlights different poverty issues but fails to 

provide a comprehensive framework for spatial poverty.  As this research focuses on 

outlining aspects of spatial policy, an analysis of spatial poverty situation plays a vital 

role in illuminating the policy requirements for a pro-poor planning system.  

Identification of the pro-poorness of the current policies would be impossible without a 

description of the current poverty situation, especially the spatial aspects.  In connection 

with this query, the study has explored the answer to the question: conceptually, what 

are the key aspects of spatial poverty in the urban areas? 

 

Current realities such as rapid urbanisation, neo-liberal changes and macro-economic 

development approaches shape the urban dimensions of poverty and make them a blend 

of complex phenomena.  The high rate of urban population growth has put additional 

pressure on the available urban opportunities and increased poverty.  The economic 

growth in the global South is unable to handle poverty because it has failed to deal with 

the non-income aspects of poverty.  The conventional economic-growth-focused 

development concept helps remarkably little in dealing with non-income dimensions of 

poverty.  In addition, the neo-liberal developments such as private development and 

capital-intensive industrialisation focus on economic growth and combine to exclude 

low-income populations from the benefits of economic growth.  Neo-liberal institutional 

reforms also influence the idea of poverty and its reduction by emphasising the role of 

individuals and moving away from the role of the public bodies. 

 

Within the contemporary urbanisation, economic growth and neo-liberal context, four 

main poverty aspects can be identified: spatial deprivation, spatial exclusion, exclusion 

in decision-making and capability deprivation.  Spatial deprivation includes deprivation 

of different spatial opportunities including income and employment, housing and urban 

services.  Deprivation in the urban areas is partly due to intense competition for urban 
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opportunities and partly about their insufficiency.  People face spatial exclusion in the 

cities when they are marginalised in areas where formal opportunities such as income, 

employment, housing and urban services are limited or unavailable.  The poor are 

spatially marginalised in informal settlements, or they are engaged in the informal 

economic sectors.  Spatial exclusion intensifies when the formal opportunities reach the 

non-poor but not the poor.  Exclusion in decision-making is also a crucial aspect of 

spatial poverty and occurs when the poor are excluded in the spatial policy-making.  

Furthermore, capability deprivation is about the lack of ability to access urban 

opportunities and includes financial, social and human capabilities. 

9.3 Planning and Poverty Reduction  

Current planning theories include master planning, rational-comprehensive, 

communicative, collaborative, the just city and other paradigms (Fisherman, 1977; 

Jenkins et al., 2007; Taylor, 1998; Healey, 1997; Fainstein, 2000).  Some of these 

theories shed light on procedural issues whereas others focus on policy aspects (Such as 

simple development).  Existing theories are north-focused and they fail to provide a 

global-south perspective.  Therefore, the study includes the question: theoretically, what 

position should the planning system take to tackle current poverty issues?  This research 

has investigated current theories in planning and compares them with the current 

poverty context.  The analysis has included both procedural and substantive theories in 

planning.  The reviews have recognised that conventional non-participatory paradigms 

are ineffective in dealing with the current aspects of poverty.  Participatory planning 

theories can respond to the current context of poverty if they are slightly modified. 

 

Procedurally, the participation process in planning is highly effective in tackling 

exclusion in the decision-making and urban spatial poverty reduction.  The study 

identifies that a rational communication process is needed to ensure the participation of 

the poor in the plan-making process.  A rational communication process is different 

from the conventional communication process since this approach rationalises the needs 

of the poor and communicates with them by following a rational choice.  If the opinions 

of the poor are included in a participatory way, this can reflect their problems and 

expectations in the plan-making process.  The study rejects the idea that expert-led 

master planning or comprehensive planning can address poverty.  It argues that the 

conventional processes of planning are unable to identify the actual needs of the poor as 
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there are limited opportunities for actual communication with the poor.  Institutionally, 

in the context of current neo-liberal marketization and institutionalism, an effective 

institutional framework plays a pivotal role.  As neo-liberal policies intend to decrease 

the role of the public bodies and distribute the role among different actors, the study 

agrees that a collaborative ideology is needed to increase joint decision-making.  

Collaborative planning cannot be successful without a coordinated system.  Neo-liberal 

freedom and the current dominance of commercial interests may jeopardise the targets 

for poverty reduction if a public body does not regulate the process.  Thus, this study 

adds that joint action needs to be effectively regulated by a public body. 

 

Planning policies would not substantially benefit the poor unless they reflect their 

needs.  The review of current poverty aspects shows that urban spatial poverty has three 

main aspects: deprivation, exclusion and capability.  Comprehensive and pro-poor 

policy-making must be attentive to different features within these three broad aspects of 

urban poverty in the global South.  The study identifies that a just development 

approach is efficient in maximising the interests of the poor.  However,  justice would 

not be able to improve the conditions of the poor if it fails to rationalise  justice in 

favour of the poor rather than targeting to provide justice to all citizens.  The drive for 

overall justice may end up in accommodating different interest groups and specially the 

interest groups which have better influence over the decision-making process.  A policy 

system that includes the needs of all economic and social classes would not necessarily 

benefit the poor.  If other economic and social classes get privileges because of all-

inclusive policies, this may actually lead to further poverty.  To guarantee just planning 

from a poverty-reduction perspective, planning policies should attend to the existing 

aspects of poverty including: 

 Planning for income-generating space, 

 Recognition of informal settlements, 

 Decent housing for the poor, 

 Supply of land for housing, 

 Increased access to urban services, 

 Safeguarding the interests of the poor while planning for non-poor citizens, 

 Planning that shows respect for the existing capabilities of the poor, 

 Creating policies that enhance the capabilities of the poor.  
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9.4 Characteristics of Urban Poverty in Bangladesh 

The study has used the conceptual framework of urban spatial poverty to investigate the 

current poverty situation in Bangladesh.  It attempts to answer the question “what are 

the main characteristics of urban poverty in main cities of Bangladesh?”  National-level 

and city-level data show that absolute numbers of the poor are increasing in the cities of 

Bangladesh.  National statistics reveal that the growth of poverty is partly due to natural 

population growth and partly because of the rural-urban migration.  A large number of 

the poor migrate from the rural areas to the urban areas because of an absence of jobs in 

the rural areas.  Both the national and city-level economies fail to ensure new economic 

opportunities for the urban poor because of limited economic progress.  The current 

urban transformation process highlights that the cities are expanding spatially in spite of 

limited economic growth.  City-level information from Khulna city further finds that 

rapid population growth instigates unprecedented urban spatial expansion.  Urban 

population and spatial growth are not simply because of economic growth since this has 

been relatively slow in Khulna city.  Rather, increased demands of the growing 

population increase the spatial expansion in the cities.  Furthermore, the urbanisation 

process at the city level includes improvement of infrastructures and services.  

However, these improvements could not cope with the high growth of both the poor and 

non-poor populations.  Increased pressure on available urban opportunities results in a 

lack of opportunities for additional people and further poverty.  As urbanisation in 

Bangladesh is not only driven by economic growth, poverty is unlikely to reduce 

automatically through the urbanisation process. 

 

An analysis of the poverty situation in Khulna city, and particularly the Railway area, 

provides a general picture of different aspects of poverty in Bangladesh.  The study 

observes three forms of spatial deprivation: income and employment, housing and urban 

services.  The poor have extremely low incomes and are often forced to engage in low-

income jobs.  Most of the employment is in the informal sector since there are limited 

long-term and formal income opportunities open to the poor.  Furthermore, there are 

severe shortages of decent living spaces for the poor.  National statistics show that the 

supply of housing is small in comparison with the demand from the poor.  Some have 

the opportunity to rent temporary structures in the informal settlements, but some set up 

temporary shacks in unused public or private land to avoid rents.  National-, city- and 

local-level information shows that congested living space, high rents, temporary 
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construction materials and poor housing conditions characterise the current housing 

situation.  Most of the housing for the poor come from the urban informal sector, which 

fails to provide a decent standard.  Again, the poor do not have any access to the urban 

lands because of the high price of land within the urban areas.  People are unable to 

choose to live on low-cost land on the urban periphery since these areas are not well 

connected through transport networks.  Even those living in informal settlements face a 

continuous threat for eviction because there is no law that safeguards the rights of the 

urban poor.  Acute shortages of land and housing force the poor to live at an unusually 

high density in the informal settlements.  Moreover, even after living in urban areas, the 

poor do not have access to decent formal urban services including drinking water, 

sanitation, drainage, public open spaces, transport facilities and the solid-waste disposal 

system.  Most of the poor have no access to the tap water provided by the city 

authorities.  National-level and city-level information highlights that a large number of 

people have access to basic urban services, but local-level information shows that the 

quality of urban services is extremely poor because most of the services are shared by a 

large number of people. 

 

Urban exclusion in the built environment in Bangladeshi cities includes marginalisation 

of the poor into the informal settlements because they are unable to get access to the 

serviced areas within the city.  Living conditions in the informal settlements are 

extremely poor in relation to the areas where the non-poor live.  The poor also face 

exclusion in terms of employment and income, as they do not have access to formal 

jobs and therefore are dependent on informal activities, which are officially 

unrecognised.  In fact, because of the lack of recognition, the informal sector does not 

follow any regulatory mechanism to assure sustainable income and employment within 

this sector.  The neoliberal drive for market-led development gives priority to private 

development.  This financial-profit-focus improvement regularly causes gentrification 

and often displaces the poor into the urban fringes.  Planned urban development 

initiatives show that plans for residential development are targeted at non-poor citizens.  

There are few relocation plans for the urban poor, but this eventually forces the poor 

people out of the city and into the peri-urban areas.  Again, spontaneous commercial 

development does not safeguard the interests of the poor or their activities because the 

developers aim at making monetary profits. 
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The poor have extremely limited access to the decision-making process in Bangladeshi 

cities.  Experts or political elites have control over the decision-making process in 

which the poor have extremely limited scope for expressing their views.  There is scarce 

information regarding the inclusion of the poor in the national-level strategies, but the 

analysis of current city and local planning processes verifies that the opinions of the 

poor are not included in the decision-making process.  The poor manage to uphold their 

voice in the decision-making process indirectly through the help of the local political 

leaders and business elites.  However, the case of the Railway area clearly shows that 

business interests are seldom compromised to favour the poor.  Political leaders mostly 

belong to the business elites and are unwilling to sacrifice their business interests to 

favour the poor.  Consequently, the needs of the poor are rarely reflected in the 

decision-making process.  The study could not identify any national or city-wide data 

on the level of participation of the poor, but information on the Railway area clearly 

demonstrates that there is limited coherence between the needs of the poor and spatial 

decisions. 

 

The capabilities of the poor seriously obstruct their ability to access urban opportunities.  

Lack of human capital deprives the poor of the formal income opportunities, whereas a 

lack of finance prohibits them from accessing the urban services and housing.  The poor 

live in informal settlements since they are unable to afford urban rents to reside in 

formal residential areas.  The poor face financial challenges when they attempt to 

improve their housing or service situation as they live outside the planned residential 

area and even outside existing built-up residential areas to save urban living costs.  

Again, information from the Railway informal settlements shows that most of the poor 

do not have any skill training regarding any formal income generating activities.  Their 

lack of skills and education obstructs them from job opportunities such as a cashier in 

shops, clerical jobs in an office and the skilled industrial labour force.  Consequently, 

the poor in this area work in the informal sector and face income and unemployment 

uncertainties.   

 

In addition, the poor fail to influence decisions because they have neither a strong social 

network nor any group cohesion.  Thus, their power to influence the development 

process is extremely weak.  Local elites and political leaders take advantage of the 

poor’s limited capabilities, divide them into political groups and increase their social 
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capability.  Actually, the poor depend on informal arrangements, which are imposed on 

them by local political elites. 

9.5 Pro-poorness of the Planning System  

The study has evaluated current planning practice through answering the research 

question: Is the planning system pro-poor in Bangladesh?  This study has compared the 

conceptual framework of the pro-poor planning system and the current practice in 

Bangladesh.  During the procedural analysis, the thesis has identified whether the 

current planning system has been following a rational-communicative process and a 

collaborative approach.  On the other hand, the policy analysis has investigated the 

incidence of just development in favour of the poor.  During the investigation of the 

notion of ‘justice’, the study has traced whether current policies are responding to the 

different dimensions of poverty. 

 

Current planning processes indicate that the participation of the urban poor in the plan-

making process is inadequate.  City-level planning documents highlight different 

aspects of participation, but in reality, the poor cannot express their opinions in the 

decision-making process.  During the planning phase, most of the decisions are taken 

based on projections of quantitative information rather than on an analysis of 

quantitative and qualitative data.  Only a few consultation meetings are held to get 

opinions from the representatives of other public bodies in the city.  Local-level practice 

shows that the situation is worse than the city-level consultation process.  While 

preparing a local-level plan, experts mainly adopt a conventional modernisation 

approach and do not consult with either the poor or the non-poor citizens.  The present 

process is far from a communicative approach and is heavily dependent on a non-

participatory mechanism, which is characterised by expert-led decision-making.  

Actually, planning follows a conventional method at city-level.  The local-level 

planning practice shows strong dominance of a design-based modernisation approach 

where there are limited opportunities for any participation.  Even though planning 

documents show strategies for a communicative process, in reality, they are not applied. 

In spite of the engagement of a large number of urban actors in the development 

process, a lack of coordination and an effective management system results in 

institutional mechanisms that neglect poverty reduction.  Planning authorities fail to 

narrow down the differences, as they do not collaborate with other actors.  Local NGOs 
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and the city corporation (KCC) are engaged in different poverty reduction programmes.  

Despite such involvement, the planning authorities do not include these institutions in 

the plan-making process.  The unitary planning authority (KDA) does not have firm 

control over the planning or plan-implementation processes.  Local-level practice 

suggests that because of the lack of control, local political elites control the 

transformation mechanism.  The local planning authority has the power to control the 

development, but in reality they fail to do so because of their statutory power.  The 

current institutional framework is entirely non-collaborative and dependent on a non-

political system where decisions are made only by the planning authority.  Then the 

decisions are shared with other institutions for minor modification.  Local-level 

practices show that often there are visionary differences among different actors engaged 

in the planning and development process.  Therefore, at the local-level the plans remain 

unimplemented because of the lack of support from other actors.  In fact, the prevailing 

planning system follows a top-down approach where the unitary development 

authorities prepare a plan without any significant coordination with other actors.  There 

is a clear absence of a collaborative approach in the current planning practice. 

 

Planning policies at city-level intend to stimulate the economy and improve overall 

housing and service conditions in the city, but the policies lack specialised solutions 

regarding urban poverty aspects.  These continuations of the national-level economic 

growth focus on strategies that are less attentive to urban poverty aspects.  Informal 

activities and settlements play a pivotal role in maintaining the livelihood of the poor, 

but current policies fail to protect this informality.  The poor are deprived of decent 

access to employment, housing and urban services.  However, current policies do not 

propose even limited measures that are particularly targeted at the poor.  There are 

proposals for new economic activities, but they do not match the existing human 

capabilities of the poor.  Likewise, proposals for housing and urban services are mainly 

designed based on the overall requirements for the city.  These proposals include 

infrastructure development in the formal sector that will require high service costs or 

rents.  Current policies fail to accommodate proposals that can reach the urban poor and 

the informal settlements.  It is assumed that all the poor will be relocated on the urban 

outskirts and would not require any access to urban services and housing.  Policies are 

interested in creating new economic opportunities for creating sustainable employment, 

but the proposals do not consider the human capabilities of the poor in relation to the 
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created opportunities.  Furthermore, current modernisation policies recommend new 

infrastructure and housing improvements on the lands occupied by the poor.  However, 

local-level practices show that there are almost no measures for the rehabilitation of the 

poor in other areas.  City-level policies clearly indicate that current policies are not 

capability-sensitive.  Proposals for formal housing and service improvement are subject 

to recovery and service charges.  Nonetheless, there is no consideration in the city-level 

or local-level plans regarding the poor’s ability to pay these new costs.  The theoretical 

construct of the planning practice in Bangladesh is inspired by the notion of rational 

comprehensive planning and positivism.  Adoption of the strategic plan, structure plan, 

master plan and detailed area plan suggest that urban planning in Khulna follows a 

comprehensive planning approach instead of a participatory process.  These plans are 

based on expert-led and  rational decision-making.  The focus of the existing approach 

is on the analysis of quantitative data and projection-based inferences.  Therefore, there 

are limited opportunities for the poor to express their opinions.  This non-participatory 

process fails to provide justice to the poor as the experts prepare plans based on what 

they think right.  Overall, planning policies do not follow a 'just' approach because there 

is little empathy with the burning issues that the poor face. 

9.6 Problems in Planning Practice  

The study has identified that procedural, institutional and substantive efficiency are 

necessary for implementing a pro-poor planning system.  This section summarises the 

problems associated with each of these aspects.  Participation of the poor in the 

planning process is limited for different reasons such as the communication gap 

between the planning authority and the poor, the poor’s lack of education and awareness 

and the authority’s dependence on expert-led decisions.  The planning authority does 

not interact regularly with the poor.  This autonomous agency is detached from the 

political system at city-level.  The poor are regularly in contact with the ward 

commissioners who are elected by ballot.  The city corporations have elected members 

and local ward commissioners, but the City Corporation plays a limited role in the 

planning process.  In the current system, people are free to provide their opinions, but 

there are limited actions to promote awareness of the urban poor regarding the proposals 

of the plan.  There is no formal mechanism for mainstreaming the opinions of the poor 

people in the decision-making process.  Promotion of public participation is not 

mandatory for city- or local-level planning, as there is no legal obligation for a 
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participatory planning system.  The planning authority, known as the ‘development 

authority’, is not the product of an electoral system, and there are no elected 

representatives for representing the opinions of the people.  In such a context, 

participatory planning becomes impossible without the willingness of the planning 

authority.  Even if urban planning followed a participatory mechanism, it would be 

difficult to obtain effective opinions of the poor because of the low level of education 

and awareness among them.  National statistics show that the literacy rates among the 

poor are extremely low.  Consequently, they do not have access to reading materials, 

newspapers or written circulars regarding urban planning.  Local-level information 

suggests that such low levels of awareness would obstruct the poor’s ability to identify 

issues and solutions.  In fact, low human capital in the form of education and awareness 

obstructs the poor in Khulna city.  They are only able to identify the problems they face, 

but it is difficult for them to give future directions without some level of awareness.  

Furthermore, the current decision-making process depends heavily on expert opinions 

with a common belief among the policy makers that ordinary people are unable to 

propose any policy solution since they do not have technical knowledge.  This tendency 

hinders the process of participation.  

 

Planning institutions face various institutional challenges including the existence of 

several multi-level agencies, the limited implementation capacity of the planning 

agency, the lack of statutory power of the planning authority etc.  Involvement of the 

multi-level and multiple institutes make coordinated development a difficult task for 

Khulna city.  National-level agencies work in relation to national strategies, while local 

organisations follow local urban strategies.  In parallel, local and national NGOs 

implement international poverty reduction goals.  As national-level departments act 

independently, planning authorities fail to coordinate with them.  Again, planning 

agencies are extremely weak in implementing social, economic and spatial objectives of 

poverty reduction because of shortages of both labour and funding.  Only a handful of 

planners engage in both policy preparation and plan delivery.  Thus, planning policies 

depend on short-term constants that the planning authorities can link to the available 

funding.  The preparation of holistic policies is difficult for the local planning authority 

because of weak institutional arrangements.  At the same time, these organisations have 

remarkably little connection with the political system of the city and other urban actors.  

Other public bodies have structured frameworks and are administered by a national-
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level department and a ministry.  Each of the public bodies has local, city-level, regional 

and administrative structures, but the planning authorities have no such organogram.  

Compared to other agencies, the planning authorities are weak even though they have 

the power to show plans at the city-level.  In addition, the city corporations have the 

power to influence other actors in the city and the local communities.  As the city 

corporations are managed by politically elected people, the ruling political party mostly 

holds these posts.  Even though, the city corporations act only within the city, the 

mayors have political influence over the other public bodies and the ministries.  The 

ministers from the ruling party head the ministries and they listen to the local political 

leaders who can assure them of votes in future elections.  Furthermore, the city 

corporations have  firm hold on the local management system because they have elected 

local administrators in each of the communities.  Planning authorities do not have 

statutory powers to act as the coordinator of urban strategies.  Though planning 

authorities are in charge of plan preparation, they do not have full authority to 

implement the plan or to monitor the plan implementation process. 

 

There are no national-level strategies for reducing urban spatial poverty.  Most of the 

strategies focus on income poverty reduction if not macro-economic growth.  However, 

complex spatial aspects are rarely covered in the national strategies.  Even though there 

are a number of poverty reduction programmes, they are implemented within the 

housing and service improvement of the slums.  National-level programmes do not 

tackle citywide issues including urban exclusion.  Again, national policies in 

Bangladesh are rural-biased and focus on rural poverty reduction rather than urban 

poverty reduction and fail to recognise complex urban dimensions of poverty.  Existing 

urban poverty-reduction programmes mainly include safety-net programmes and micro-

credit programmes that were originally designed for rural poverty reduction.  They have 

limited implications in relation to the current aspects of urban poverty.  Because of their 

macro-economic and rural focus, current strategies fail to tackle the spatial aspects of 

urban poverty.   

 

Local-level analysis of the informal activities and informal settlements is illegal under 

the present statutory system.  The case of the railway area shows that the poor do not 

have any legal right to be in that area.  City-level and national-level information shows 

that informal settlements and activities do not have any legal basis.  There are no legal 
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requirements within the current system for the rehabilitation of the evicted residential or 

commercial users.  These cases also show that if the planning authorities keep the urban 

poor in this area, it will face an enormous financial loss because they would inhibit 

commercial use.  Thus, public and private actors try to benefit financially from the weak 

legal framework.  Informal sectors that do not exist from a legal point of view often 

evade taxes.  Specially, informal settlers do not pay any taxes to the city corporation for 

the services they use.  Thus, encouragement of these sectors may damage the revenue 

collection for city development.  Moreover, the poor living in the informal settlements 

often occupy high-price land within the city.  If further settlements or informal 

businesses were encouraged, the availability of lands within the city would be reduced.  

If the informal and illegal sectors get privileges from the city management authorities, 

the formal taxpayers and law-abiding citizens may feel discriminated.  Therefore, 

planners are unable to encourage informality in spite of its attachment to the lives of the 

poor.  Planning policies at the city-level are biased toward city-level macro-economic 

growth.   

 

Moreover, within the existing planning framework, there are contradictions between 

different planning tiers.  Broad strategic directions gradually diminish in the local-level 

planning.  This negative progression is observed from city-level to detailed area level as 

far as pro-poor policies are concerned.  The detailed planning proposals have a limited 

focus on poverty.  There is a clear lack of coherence among the current planning policy 

tiers.  There are clear policy directions in the ‘urban strategy’ that poverty is a major 

policy concern.  Both the ‘structure plan’ and the ‘master plan’ provide some policy 

directions for safeguarding the interests of the poor.  However, the analysis of the local-

level plan shows that these policy directions are largely ignored.  

 

Because of tenure insecurity and job insecurity, the poor are dependent on the political 

elites.  At the same time, weak social networking of the poor obstructs them from 

forming community groups.  Consequently, the poor depend on the political elites and 

businessmen and discuss their issues for further perusal.  Local-level practices show that 

the elites always manage to protect their business interests through obstructing the 

implementation of plans or negotiation.  However, local elites are often reluctant to 

compromise their business interests for the social interests of the poor.  They only help 

the poor when they find some political interests or business benefits.  Such benefits 
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include the chances of winning the local election, or the steady supply of labour for their 

businesses from the informal settlements.  The poor find little chance to express their 

opinions because political elites and businesspersons dominate the decision-making 

process.  Political elites represent the opinions of the poor and in reality the opinions of 

the poor are often compromised because of their business interests.  Thus, there is a 

serious need to promote the actual representation of the poor in the decision-making 

process.   

 

Lack of planning researches and practices resulted in limited innovations in the arena of 

urban planning in Bangladesh.  First, academic undergraduate education in urban 

planning had not started before 1990.  Khulna University first started to award a four-

year planning degree and after seven years, Bangladesh University of Engineering and 

Technology started a similar programme.  Thus, planning education in Bangladesh has a 

short history.  Since there are limited government-commissioned researchers, 

advancement of planning research is limited in these two organisations.  The LGED 

recently introduced some participatory approaches for planning at municipality-level, 

but these approaches were applied without any prior empirical research.  The ideas are 

taken from the successes of other countries and then applied in Bangladesh.  Overall, 

the lack of planning research has hampered the evolution of a pro-poor planning 

approach in Bangladesh. 

9.7 Recommendations  

The results from the case study city show current gaps and problems regarding a pro-

poor planning system.  This section puts forward recommendations to minimise current 

gaps and problems drawing on findings from international literature.  The 

recommendations are: 

 

I. In the current context, planning authorities need to be pro-active in up-grading 

their planning process and move away from the current rational comprehensive 

ideology.  Planners will not be able to understand the problems of the poor 

unless they communicate with them.  Current survey-based problem 

identification seriously limits such communication.  A combination of different 

approaches including group discussions, consultation meetings with local 

communities and other techniques that encourage participation is necessary to 
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assure a true integration of the poor in the plan-making.  However, adopting 

such a proactive role depends on the willingness of the planning authority.  The 

planning authorities are often reluctant to create a participatory environment 

because there are no strict legal obligations for them to do so.  The planning 

authority does not have any links with the day-to-day activities of the poor or the 

local politics, and therefore, it does not have the fear of losing political support 

from the public.  If there are no legal pressures or compulsion to take a 

participatory approach, it is always difficult to push the planning authorities to 

adopt an expensive participatory mechanism.  Creation of an act or an ordinance 

on participatory decision-making would be effective in forcing the planning 

authorities to provide such a mechanism.  Thus, a new statutory law needs to 

be enacted to ensure that it becomes obligatory for the local authorities to 

create opportunities for the  participation of the  poor (Table 9.1) but such 

law should not ignore the rights of the general public who are not poor.  The law 

should be shaped in a way so that it can promote participation of both the poor 

and the non-poor citizens.  Furthermore, the new law for pro-poor planning 

should go beyond income dimensions of poverty while selecting the urban poor.  

It should be able to include poor people who face urban spatial poverty.  In this 

respect, the law can give priority to the areas of special status such as slums and 

squatters because these areas experience multi-dimensional aspects of urban 

spatial poverty. 

 

II. This study identifies that the city corporation is engaged in the city management 

process and has a direct interaction with the poor people.  Elected people hold 

the administrative posts in the city corporation.  Thus, the city corporation is a 

strong political and public body that can ensure the active involvement of the 

poor.  Ward commissioners are in regular discussions and meetings with the 

poor people and they can easily present their opinions.  This city corporation’s 

strong communication abilities (with the poor citizen) should be recognised 

and they should be engaged in the plan-making process (Table 9.1). 
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Table 9.1: Procedural gaps, problems and recommendations regarding a pro-poor 

planning system in Khulna city, Bangladesh 

Current gaps Problems Recommendations 

The poor are not 

included in the 

decision-making 

process. 

 

Policies are 

prepared based on 

quantitative 

analysis.  

 

Expert-led policy-

making process. 

Planning authority does not have any 

direct interaction with the poor. 

 

 

The city corporation has regular 

interaction, but it is not actively 

included in the plan- making. 

 

A plan depends on the opinions of the 

experts and follows a conventional 

and rational-comprehensive approach. 

 

Lack of awareness of the poor 

because of low educational levels and 

illiteracy and the lack of a pro-active 

role for the planners. 

 

Non-existence of statutory laws to 

compel the planning agencies to 

ensure the active participation of the 

poor. 

Enacting new statutory 

laws to ensure 

participation of the 

poor is made an 

obligatory requirement. 

 

The strength of the city 

corporation’s ability to 

communicate with the 

poor should be 

recognised and the city 

corporations should be 

engaged in the plan-

making process. 

  

Planners should play 

pro-active roles to 

promote awareness 

among the poor so that 

the poor can be  

effective in providing 

their opinions. 

 

Source: Author, 2012 

 

III. Low levels of education and awareness among the poor prevent them from 

participating in the current planning process.  In this context, planners need to 

engage more with the poor to build awareness about aspects of planning.  The 

urban poor have limited skills, education and awareness and these limitations 

impede their ability to participate in the planning debates.  Planning agencies 

should run awareness programmes to enrich the knowledge of the poor.  These 

programmes can also include the basic skills required for a participatory 

decision-making process, such as the skills required when attending a 

consultation meeting.  At the same time, planners can get involved in decision 

making with the poor people and work as advocates to advise them about the 

possible good options.  In addition, exchange of knowledge can be an effective 

tool for ensuring the involvement of the urban poor.  Actually, the planners 

should play the role of advocates and educators to ensure that the poor are 

capable enough to participate in the plan making (Table 9.1). 
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Table 9.2: Institutional gaps, problems and recommendations regarding a pro-

poor planning system in Khulna city, Bangladesh 

Current gaps Problems Recommendations 

Different public bodies act 

independently without any 

coordination. 

 

Planning authority fails to 

include other urban actors 

in the plan-making process. 

 

Local elites control the 

urban transformation 

process but planning 

authority cannot reduce 

these influences. 

 

Even though the local city 

corporation is involved in 

different poverty reduction 

programmes, the planning 

authority does not include 

these institutions in the 

plan-making process. 

Planning authority fails to 

enact the plan because of 

its lack of strength and 

statutory power. 

 

Planning authority is 

reluctant to coordinate with 

other public bodies. 

 

 

The power of the planning 

authority should be 

strengthened through 

statutory laws so that it can 

make sure that all urban 

actors act in a coordinated 

manner under direct 

supervision of the planning 

authority in reducing urban 

poverty 

 

The city corporation and 

the planning authority 

should be merged or they 

should work under a 

coordinating committee to 

avoid confusion and 

overlapping roles regarding 

poverty reduction.   

Source: Author, 2012 

 

IV. A coordinated action by multiple agencies can bring success in poverty 

reduction and planning.  Urban development and planning authorities can 

connect NGOs and other government agencies to achieve the goals of poverty 

reduction.  Since prevailing urban management agencies have limited influence 

over existing multi-dimensional issues, collective action can provide a better 

solution.  Each of the government agencies that are active within the city can 

have their own policy agendas regarding urban poverty reduction, but that can 

be guided by the urban poverty reduction strategy prepared by the planning 

authority.  Nonetheless, the planning authority (known as a development 

authority) has limited power to act as a coordinator of the planning and 

development process.  Many of the current poverty reduction programmes are 

implemented by national level public bodies with limited coordination with the 

local level urban management organisations.  Even though, at times the KCC is 

involved as a partner in the development process, the KDA or the KCC have 
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limited power as far as coordination role in concerned.  Therefore, the legal 

framework requires an alteration to strengthen the urban planning authority so 

that it can steer the poverty reduction process.  Laws can emphasise enhancing 

the ability of the planning and development agencies at city-level and increasing 

the power of local-level planning and development agencies.  The power of the 

planning authority should be strengthened through statutory laws so that it 

can ensure that all urban actors act in a coordinated manner under the 

direct supervision of the planning authority (Table 9.2) to reduce urban 

poverty 

 

V. In the main cities of Bangladesh, two management authorities are active in 

parallel with the city corporations and the planning authorities.  Both the 

organisations have their own legal right to prepare plans and for development 

control.  In practice, planning authorities prepare plans and control development 

while the city corporations make improvements and manage the city.  Their 

roles are crucial for poverty reduction as the development authorities prepare 

plans to address the current poverty situation while the city corporations is 

engaged in different poverty reduction programmes.  The presence of two 

authorities for city development and management was originally designed to 

ease the task of the city corporations by leaving the planning issues to unitary 

planning authorities.  However, this leads to confusion and mismanagement.  

For example, the case of slum rehabilitation often shows the city corporation 

conducting many programmes within the cities that are not in the plans whereas 

planning authorities often prepare plans that are never implemented.  Since 

categorically, both the authorities hold similar powers, one authority often 

questions the necessity for following the plan or programme suggested by the 

other.  Consequently, in some cases the city corporation ignores the plan of the 

planning authority while in other cases development authorities do not consult 

the city corporations before any policy-making.  To remove such confusion, 

coordination between these two agencies is essential.  This can be achieved 

either through merging the two bodies under the same administrative roof or 

through creating a coordinating committee to ensure proper coordination 

between these two agencies (Table 9.2).  Coordinated actions would be useful in 

utilising the roles of both the organisation in the reduction of poverty.  
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Duplication of programmes including slum up-grading, slum rehabilitation and 

service provisioning could be avoided. 

 

VI. Current national strategies focus on rural areas.  These policies seldom recognise 

the current aspects of spatial poverty in the urban areas.  There should be 

focused policies in the national strategies regarding urban poverty 

reduction (Table 9.3).  

 

Table 9.3: Policy gaps, problems and recommendations regarding a pro-poor 

planning system in Khulna city, Bangladesh 

Current gap Problems Recommendations 

Policies focus on 

economic growth.  

 

Modernist approach to 

urban development fails to 

address the existing 

aspects of poverty.  

 

Market-biased policies that 

favour political and 

business elites. 

 

 

Policies favour the non-

poor citizens. 

 

 

Lack of urban poverty 

reduction strategies in the 

national strategies. 

Absence of a national-

level planning policy. 

 

Lack of coherence among 

different tiers of urban 

planning at the city-level. 

 

Local business and 

political elites control the 

urban transformation 

process.  

 

Lack of urban planning 

research that focuses on 

poverty aspects. 

 

Emphasising the focus on 

urban poverty aspects in 

the national strategies. 

 

Adopting a national-level 

urban planning policy to 

guide poverty reduction. 

 

Bringing coherence 

between different policy 

tiers. 

 

Rejecting current growth 

focus and market-biased 

policies in order to benefit 

the urban poor. 

 

 There should be laws for 

safeguarding the informal 

settlements, informal 

activities and the interests 

of the poor. 

 

Source: Author, 2012 

 

VII. Currently, the country depends on city-level planning policies and strategies and 

there are no planning policies at the national-level.  National-level planning 

guidelines are crucial to emphasise the urban spatial aspects of poverty.  Since 

current policies only focus on city-level issues, they fail to reflect the national-

urban scale in the planning policies.  Without a firm national strategic 

framework it is always difficult to adopt a spatial policy at local level. If national 
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strategy does not include a particular strategic vision such as capability 

enablement, local level policy maker will not be able to propose spatial policies 

in this regard.  For example, income and employment related policies at local 

level cannot be restructured and shifted away from their current focus on 

economic growth unless economic policies are re formulated at the national 

level.  National-level planning policies can provide comprehensive 

guidelines for the city- and local-level plans and at the same time safeguard 

national policy agendas (Table 9.3). 

 

VIII. Analysis of the planning system in Khulna city shows that the focus on poverty 

reduction gradually diminished in the local-level plans but there are clear 

policies in the urban strategies.  Such lack of coherence needs to be addressed 

and each planning tier needs to reflect the policies outlined in the previous 

planning tiers (Table 9.3). 

 

IX. Current policies are unable to recognise informality because of statutory 

restrictions.  Informality might be illegal but this sector plays an important role 

in providing housing and employment to the poor.  Since the formal spatial 

development process and the formal sector in the city fail to meet the demand of 

the poor, the role of the informal sector needs to be acknowledged.  Though 

recognition of informality may reinforce the spatial marginality of the poor, it is 

a necessary first step to improve their living conditions and income situation.  

There should be laws for safeguarding the informal settlements, informal 

activities, and the interests of the poor (Table 9.3). 

 

X. The planning system needs a balance between economic growth agendas and 

poverty reduction agendas.  Creation of new economic opportunities can bring 

little benefit for the urban poor if they are forced out of the city because of new 

economic activities.  This would eventually shift poverty out of the city, but 

bring little positive changes to the lives of the poor.  Thus, there should be 

policies against urban gentrification of the poor or urban displacement.  

Development strategies should also address social agendas while improving the 

living environment of the city.  New open spaces, recreation areas etc. and a 

face-lift of the overall environment are crucial for cities.  Hitherto, for cities in 
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Bangladesh, planning must acknowledge that poor people are also part of the 

city and further development should not compromise poverty issues.  Thus, 

policies should reject the current focus on growth and market-biased 

policies to benefit the urban poor (Table 9.3). 

 

XI. Simple adaptation of the North-focused planning policies is not effective in the 

context of the current poverty situation in Bangladesh.  A holistic planning 

approach is necessary to address the emerging poverty concerns.  More 

research regarding urban spatial strategies should be done by the planning 

agencies before providing planning policy guidelines (Table 9.3). 

9.8 Generality of the Findings in the Context of Bangladesh 

The inferences here are based on the findings from Khulna city, but these findings are 

generally applicable to urban Bangladesh.  Section 3.5 in Chapter 3 partly highlights 

how the case of Khulna can represent the planning system in Bangladesh.  This section 

further elaborates this point and brings additional arguments to justify the generalisation 

of the findings to the whole of Bangladesh.   

 

Urbanisation patterns in Bangladesh highlight the high concentration of the population 

in the urban areas.  Chapter 4 identifies that Bangladesh has a high rate and level of 

urbanisation.  Natural population growth in the urban areas influences the growth of 

poverty in Bangladesh.  At the same time, because of the high concentration of 

population, the poor are deprived of urban services and housing.  Khulna city ranks 

third among the six most highly populated cities in Bangladesh (Figure 9.1).  Moreover, 

the annual growth rate of the population is as high as 5.1% (BBS 2003a), which is 

higher than the national average urbanisation rate (3.5%).  Figure 9.1 show that 

excluding Dhaka city, most of the top rank cities in Bangladesh have similar 

populations.  Thus, the findings from Khulna city can be generalised in relation to the 

urban transformation process in Bangladeshi cities. 
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Figure 9.1:  Percentage of the population living in the six main cities of Bangladesh 

and relative position of Khulna city  

Source: Author, 2012 after BBS 2003a 

 

The economic transformation pattern in urban Bangladesh is characterised by slow 

progress in the industrial and agricultural sectors.  Both industrial and agricultural 

development approaches failed in Bangladesh and currently a large number of people in 

the urban areas are dependent on the urban informal sector.  A similar economic 

transformation pattern and economic conditions are visible for the case of Khulna city.  

The city adopted an industrial development approach, but could not secure economic 

development; on the contrary, the city has become highly dependent on the informal 

and service sectors.  Furthermore, both Khulna city and urban Bangladesh show that 

spatial expansion and population increase continue in spite of slow economic progress.  

Because of economic shifts in the urban transformation pattern of Khulna city, the city’s 

situation can be generalised to the whole of Bangladesh. 

 

Around 35% of the population in the main urban areas in Bangladesh are poor.  The 

urban poverty situation  ( around 28% of the people are poor) is acute in Khulna city 

and it experiences an urban poverty crisis like any other metropolitan city in 

Bangladesh.  The percentage of the population living in different slums in Khulna city is 

similar to the other main cities of Bangladesh (Figure 9.2).  Moreover, analysis of 

different aspects of poverty shows that the extent and the magnitude of different poverty 

aspects are similar to the issues experienced on the national urban scale.  Issues around 

all major aspects and dimensions of poverty in Khulna city have similarities with the 
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issues highlighted in the national-urban context.  For example, the lack of access to 

basic urban services, shortage of public sector housing, or marginalisation of the poor in 

the informal settlements are distinctive aspects of poverty in Khulna.  These aspects are 

also evident in other urban areas in Bangladesh and uphold similar issues.  Thus, 

Khulna city provides a general idea about the urban poverty situation and its dimension 

in Bangladesh. 

 

 

 

Figure 9.2: Percentage of the population living in the informal settlements in four 

major cities in Bangladesh  

Source: CUS2006, KDA 2002a 

 

Some of the municipalities have started to prepare their own plans, but these remain to 

be finalised.  Thus, current metropolitan planning systems are the main form of city-

level planning in Bangladesh.  Planning practice in Khulna city follows a four-tier 

planning document, as in other metropolitan cities.  All the cities follow a similar 

planning process where experts and consultants engage and make a decision based on 

quantitative surveys.  Again, unitary planning authorities known as development 

authorities prepare a plan and they apply this plan with the help of other public and 

private organisations in the cities.  KDA is the planning authority and prepares plans for 

Khulna before implementing these with the help of the Khulna City Corporation (KCC) 

and other urban actors.  Thus, the planning system of Khulna represents the overall 

planning system that prevails at the city-level in Bangladesh. 
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To analyse aspects of local-level poverty and planning, the study uses the informal 

settlement clusters situated on the Railway land area in the city core.  This case study 

site on the one hand replicates the situation and conditions of the poor living in the city 

core areas, while on the other, it focuses on the conditions of the poor living in the 

private lands (leased from the Railway) and public lands.  The poor generally live 

within the city core areas in most of the cities in Bangladesh rather than on the urban 

periphery to gain access to the urban income opportunities.  An informal settlement in 

Dhaka shows a high concentration of settlements both inside and on the periphery, but 

there are a significant number of informal settlements within the city.  Most of the poor 

rent or occupy private or public lands with only a small portion having accesses to the 

formal public housing sector.  Again, this study identifies a complex interrelation 

among the agencies or actors involved in the informal settlements in the Railway area.  

Such conditions are common in the informal settlements around the country.  For 

example, on 13 May 2012, the police evicted around 150 poor urban households and 42 

retail businesses from the Narayanganj Railway area where the poor resided by 

maintaining an informal arrangement similar to Khulna Railway slum area 

(www.prothom-alo.com, accessed on 14 May, 2012).  The eviction campaign faced a 

high level of resistance and violent protest while reclaiming the land for future 

development.  Just like the case in Khulna, until recently, political elites and the 

retailers association in Narayanganj accepted a strong responsibility to safeguard the 

interests of the poor  and when the eviction took place, local people resisted with help 

from local political elites.  The issue regarding tenure insecurities, housing conditions, 

or tension related to the power of different actors, is common in the informal 

settlements.  Thus, the case of the Railway land redevelopment represents the generality 

of current occupancy patterns within the informal settlements in Bangladesh. 

 

The current economic context and the urban transformation pattern of Khulna represent 

the wider urban issues in Bangladesh because the urbanisation process in Bangladesh is 

characterised by rapid urban population growth, slow economic progress, rapid urban 

spatial expansion, and slow infrastructure improvements.  Moreover, the urban poverty 

situation in the city has similarities with the issues experienced at the national-level.  

Again, the city follows a planning system that is typical for all metropolitan cities in 

Bangladesh.  Therefore, the findings from Khulna city can be generalised to gain an 

understanding about current procedural and policy gaps regarding a pro-poor planning 
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system.  The next three sections analyse the findings from national-, city- and local-

level to provide a wider picture about urban spatial poverty, planning gaps and 

challenges in Bangladesh. 

 

 

Figure 9.3: Mass protest against the eviction drive in the occupied railway land in 

Narayanganj 

Source: www.newagebd.com accessed on 13 March 2012 

9.9 Broad Contribution  

The wider contribution of this research has two geographical strands.  Firstly, this 

research adds to the wider literature regarding the global South by identifying a 

conceptual framework for poverty and pro-poor planning.  This study contributes to 

current poverty research by drawing a space-focused concept of urban poverty.  Recent 

concepts do not take a three dimensional concept that includes deprivation, exclusion 

and capability issues.  The concept in this study fills in this gap in the existing literature, 

by extracting three-dimensional poverty concepts.  The current literature on planning 

and poverty reduction does not give comprehensive and global-South-focused concepts.  

The study compares established planning theories and current aspects of poverty to 

connect the theories with the prevailing poverty context in the developing countries.  By 

doing this, it provides a theoretical framework that has the capacity to respond to the 

current poverty aspects in the global South.  Planning researches can utilise this 

http://www.newagebd.com/
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framework to gain an understanding about how a planning system should act to respond 

to complex poverty situations.  This theoretical discussion benefits the current research 

by shedding light on the interrelationships between poverty, urbanisation and planning. 

 

This study contributes in the current poverty reduction literature, by offering a space-

focused policy solution.  On one hand, it emphasises the critical aspects of urban spatial 

poverty while on the other it delineates the status of policy practice regarding different 

aspects of poverty.  The analysis of poverty situations offers a detailed understanding 

about different poverty dimensions including income, employment, housing, urban 

services and exclusion and lack of capability.  The critical evaluation of the spatial 

policies in Bangladesh helps identify key policy concerns experienced in relation to 

different poverty aspects.  Scholars involved in poverty reduction research can follow 

the findings in this research to respond from a spatial perspective to combat different 

dimensions of urban poverty. 

 

This thesis identifies the measures necessary for promoting a pro-poor system in 

Bangladesh.  The study performs an in-depth analysis regarding the spatial aspects of 

poverty.  It emphasises different features of poverty that go beyond the conventional 

income-focused poverty analysis found in the current research in Bangladesh.  Again, it 

identifies the national-level strategic requirements for a pro-poor planning system in 

Bangladesh.  At the same time, the findings from the case study are compared with the 

conceptual framework for pro-poor planning to draw inferences regarding the gap in the 

planning system in Bangladesh.  The literature on urban poverty could not show 

directions for macro-economic strategies.  It outlines policies and procedural 

interventions for a pro-poor planning system in Bangladesh.  The findings in this thesis 

cover procedural aspects of contemporary urban planning and determine the 

implications of the planning theories for the reduction of urban poverty.  Overall, this 

thesis opens up new directions and offers a fresh understanding of an essential pro-poor 

planning system in Bangladesh.  The findings here inform current planning literature 

regarding the deficiencies and strengths in dealing with poverty aspects.  Policy makers 

and scholars can use the future directions and apply them in dealing with poverty 

situations in the developing countries which encounter deprivation, exclusion, and 

incapability.  Planning theorist can use this study to gain an understanding about how 



Chapter 9: Conclusion 

 

228 

 

north-focused planning needs to be remoulded to make it applicable in the context of 

the global-South.  

9.10 Areas for Further Research 

Both planning and poverty reduction are vast fields for research.  This research 

concentrates on the aspect that combines both arenas.  The findings in this research 

primarily contribute to the literature regarding pro-poor planning in Bangladesh, but the 

findings and analysis of this research open up the scope for further research.  The study 

looks into the existing planning system and recommends measures for a pro-poor 

planning system, but does not address whether a pragmatic application of pro-poor 

planning is possible in the context of Bangladesh.  A pro-poor planning system requires 

a specific focus on the strategies for addressing the needs of the urban poor but such 

poverty bias policy may affect the non-poor groups because they may have to 

compromise their benefits.  Again, the pro-poor strategies need to compromise with the 

economic growth and market-led agendas.  Even though the recommendations include 

various procedural and policy measures, this thesis could not establish whether these 

compromises would bring long-term benefit to the overall development of Bangladesh.  

Overall, further research can be conducted on the justification of the trade-offs 

necessary to establish pro-poor planning.  Evaluation of the planning system does not 

show the pro-poorness of the overall city-level urban development process.  These 

research takes a spatial perspective and provide guidelines regarding the spatial 

development process.  Investigation of the pro-poorness of the urban development 

process shed light on the existing challenges and potential for pro-poor development in 

Bangladesh.  Such studies can follow an almost similar analytical framework, but take a 

non-spatial perspective while exploring the poverty dimensions.  This research follows 

a systematic analytical process that is qualitative in nature and beyond conventional 

planning evaluation research.  The planning evaluation method for analysing pro-

poorness is still unexplored in the academic research arena.  The evaluation strategy 

adopted to perform this research can be drawn on as a platform for further research into 

the evaluation of the pro-poorness of policies or activities.  The research remains 

focused on qualitative appraisal and does not consider any quantitative indicators for the 

evaluation.  The development of indicators for conducting an evaluation of the planning 

system could provide new insights into pro-poorness evaluation.  
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9.11 Concluding Remarks 

This thesis has aimed to investigate aspects of urban poverty and identify the shortfalls 

in urban planning policies, and practice in relation to poverty reduction in Bangladesh 

and has attempted to establish the key system attributes for a pro-poor planning system 

in urban areas of the country.  Findings regarding poverty features show that 

Bangladesh faces dire poverty in its main cities despite a continuing high rate of 

urbanisation and national poverty-reduction programmes.  There are different poverty 

aspects in Bangladesh such as the lack of a decent income, lack of formal and 

sustainable employment, lack of urban housing and services, the lack of access to 

decent urban housing and services, lack of human capabilities, marginalisation in the 

informal settlements and the informal sector and a lack of access to the decision-making 

process.  The thesis explores current urban policies and finds that the inadequacy of 

current national policies contextualises the need for a pro-poor planning system at the 

city-level.  Current urban-policy-making frameworks give the local-level planning 

authority the power and the opportunity to produce spatial plans for the main cities.  

Effective exercise of this power can bring radical changes through spatial interventions 

in favour of the poor.  The planning system in Bangladesh is yet to recognise the 

strength of current planning policies in relation to poverty reduction.  The findings show 

that the planning process is too weak to ensure the active involvement of the poor in the 

planning process.  At the same time, the lack of a pro-poor process instigates policies 

that fail to benefit if not disfavour the poor.  The study identifies that to ensure a pro-

poor system the country must strengthen planning authorities so that they can play a 

valuable role.  Planning should consider the active participation of the poor as a legal 

requirement and replace the current expert-led approach.  This is impossible without a 

strong legal framework and a strong awareness of planning matters among the poor.  

Once the planning process is pro-poor, the planners can then concentrate on producing 

policies that will be inclusive and do justice to the poor.  In the current context of 

poverty and the current policy background, such policies cannot be ensured unless the 

government shifts away from its modernist development approach.  It is high time that 

Bangladesh re-explores its planning system and utilises the city-level planning system 

to address the poverty challenges. 
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