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Apresentacao
Foreword

Secretaria Nacional de Habitacao

A falta de alternativas habitacionais no Brasil,
gerada pelo intenso processo de urbanizacao
e baixa regulacao e direcionamento estatal,
baixa renda das familias, apropriagdo especu-
lativa de terra urbanizada e inadequagao das
politicas de habitagdo, levou um contingente
significativo da populagao brasileira a viver em
assentamentos precarios e informais.

O Governo Brasileiro acredita que s sera pos-
sivel equacionar essa questao se a politica de in-
tegracdo urbana de assentamentos precarios for
colocada no centro da agenda federal, estadual
e municipal, com énfase na garantia de acesso
universal aos servicos de saneamento basico, a
regularizacao fundidria e & moradia digna.

Nesse sentido, a Politica Nacional de Habitacao,
aprovada em 2004 pelo Governo Federal, define
como prioritario a integracdo de assentamentos
precarios, o que foi reforcado com a aprovagao da
Lei Federal 11.124/ 2005, que instituiu o Sistema
e o Fundo Nacional de Habitagao de Interesse So-
cial - SNHIS/FNHIS e seu Conselho Gestor.

A grande oportunidade para implementar essa po-
litica veio com o Programa de Aceleragao do Cres-
cimento — PAC, plano de investimentos langado
pelo Governo Federal em 2007 que prevé investi-
mentos de R$ 106,3 bilhdes na area habitacional
entre 2007 e 2010, sendo desse total R$ 17 bilhoes
ndo onerosos destinados a agdes integradas de ur-
banizag¢ao, melhorias habitacionais e saneamento
ambiental em assentamentos precarios.

O presente livro retne os principais textos e
reflexdes sobre o tema, originalmente editados
como apostilas do “Curso a Distancia: A¢des
Integradas de Urbanizag¢do de Assentamentos
Precérios”, promovido pela Secretaria Nacio-
nal de Habitacdo do Ministério das Cidades
em parceria com a Alian¢a de Cidades. A ini-
ciativa, que contou com o apoio da Univer-
sidade de Sao Paulo e do Instituto do Banco
Mundial (WBI), teve como objetivo capacitar
0s técnicos municipais para o desenvolvimento
e qualificacdo de projetos de investimentos em
assentamentos precarios previstos no PAC.

Esperamos que os textos aqui reunidos contribu-
am para o necessario debate sobre os marcos con-
ceituais e respectivos instrumentos disponiveis
para a formulacdo de uma politica publica que
integre os assentamentos precarios, garantindo o
acesso a moradia digna de forma universalizada.

Inés Magalhaes
Secretaria Nacional de Habitacao

National Housing Secretariat

The acute shortage of housing in Brazil as the result
of unprecedented urban growth, lack of governmen-
tal direction and regulation, low family incomes, land
speculation and deficient housing policies has con-
demned a substantial segment of Brazil’s population
to live in irregular, precarious settlements.

The Brazilian Government is convinced that the only
way to solve this problem is to ensure that the policy for
integrating irregular settlements into the urban fabric
proper occupies the very centre of a Federal, State and
Municipal agenda focused on guaranteeing universal
access to basic sanitation, tenure regularisation and
decent living conditions.

The National Housing Policy approved by the Federal
Government in 2004 prioritises the integration of irreg-
ular settlements. This was reinforced with the approval
of Federal Law 11.124/2005 which led to the establish-
ment of the National Social Housing Fund and System
(SNHIS/FNHIS) and its Management Council.

The great opportunity for implementing the policy
arose with the Growth Acceleration Programme
(PAC), a major investment plan launched by the Fed-
eral Government in 2007 which foreshadows allocat-
ing R$106.3 billion to the housing area between 2007
and 2010. Of this total, an unencumbered sum of
R$17 billion has been earmarked for integrated slum
upgrading initiatives, housing improvements and en-
vironmental sanitation in irregular settlements.

This book assembles the key texts and ideas on this
subject drawn from a set of modules first published
as the Distance Learning Course on Integrated
Slum Upgrading Actions at the behest of the Na-
tional Housing Secretariat of the Ministry of Cit-
ies, in partnership with the Cities Alliance. The aim
of this initiative, which received the support of the
University of Sdao Paulo and the World Bank Insti-
tute (WBI), is to train municipal technical staff to
develop and qualify investment projects for irregular
settlements as set forth in the PAC.

We sincerely hope that these texts will contribute to the
long-overdue debate on the various conceptual frame-
works and draw readers’ attention to the respective
instruments available for formulating a public policy
dedicated to integrating irregular settlements and
guaranteeing universal access to decent housing.

Inés Magalhaes
Natiomal Housing Secretary
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Alianca das Cidades

O Brasil tem desempenhado um papel cada
vez mais importante no contexto internacional
na luta contra a pobreza urbana. E o primeiro
pais em desenvolvimento a aderir, em 2003, a
Alianga de Cidades como membro pleno. A
Alianga tem acompanhado com grande inte-
resse Os investimentos, sem precedentes, em
urbanizag¢ao de favelas; investimentos esses
disponibilizados no ambito do Programa de
Aceleragdao do Crescimento (PAC).

Muitas vezes, a busca por uma solugao rapi-
da e padronizada ofusca a necessidade de se
tomar decisdes estruturantes e qualificadas
como, por exemplo, a oferta de terra urbani-
zada com a garantia da provisdao de servigos
publicos ou a focalizagdo das prioridades que
incluem previsao or¢gamentaria corresponden-
te ao longo do tempo.

Estratégias bem-sucedidas de urbanizag¢ao de
favela, feitas de forma sustentada e em uma
escala que abranja toda a cidade, exigem mui-
tos esfor¢os. Porém nao ha magica. Uma vi-
sdo clara, politicas publicas comprometidas
de longo prazo e a participagdo efetiva das
comunidades envolvidas sdo alguns dos prin-
cipais elementos.

A Alianga tem como objetivo reforcar a luta
dos paises em desenvolvimento para enfrentar
os desafios impostos pelo crescimento das fa-
velas e garantir a sustentabilidade das cidades
no longo prazo.

Nesse sentido, apreciamos a oportunidade de
colaborar com o Ministério das Cidades na
elaboragao e implementag¢do do Curso a Dis-
tancia de Urbanizacdo de Assentamentos Pre-
carios, bem como apoiar a disseminagao dos
resultados obtidos para fortalecer iniciativas
como a cooperagao entre o Brasil, a India e a
Africa do Sul (IBAS).

Esperamos que este material contribua para
ampliar o conhecimento acumulado nesta
area e estimule a¢des de maior escala para
melhorar as condigdes de vida da populagao
residente em assentamentos precarios.

William Cobbett
Diretor-Geral
Alianga de Cidades

Cities Alliance

Brazil has played an increasingly important role inter-
nationally in the struggle against urban poverty. Bra-
zil was the first developing country to join the Cities
Alliance, in 2003, as a full member. The Alliance has
followed with keen interest the unprecedented invest-
ments directed to slum upgrading under the aegis of
the Growth Acceleration Programme (PAC).

The search for a quick, ‘standard’ solution frequently
obscures the need to take qualified and structuring
decisions regarding issues such as the need to supply
urbanized land with a guaranteed provision of public
services or the requirement to target priorities such as,
inter alia, long-term budgetary forecasts.

Successful slum upgrading strategies, undertaken in a
sustainable manner and on a city-wide scale, call for a
great deal of effort. We acknowledge that there is no
magic solution. What is needed, among other things,
is a clear foresight, public policies committed to the
longer-term view and the effective participation of the
communities involved.

The basic mission of the Alliance is to help strengthen
developing countries in their struggle to confront the
challenges arising from the growth of slums and to en-
sure the long-term sustainability of cities.

In this respect, we welcome the opportunity to col-
laborate with the Ministry of Cities in preparing
and implementing the Distance Learning Course on
Integrated Slum Upgrading Actions, as well as to as-
sist with wider dissemination of the content of the
course with a view to strengthening initiatives such
as cooperation between Brazil, India and South Af-
rica (IBSA), and general south-south cooperations.

We hope that this material will contribute to broaden-
ing the knowledge that has been accumulated in this
area. We also hope that it will help to encourage larger
scale actions focused on improving the living condi-
tions of the urban poor.

William Cobbett
Manager
Cities Alliance
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Introducao
Introduction

No Brasil, até meados do século passado, que
foi marcado por um intenso processo de urba-
nizag¢do, as a¢des do poder publico relaciona-
das com os assentamentos precarios variaram
das tentativas de erradica¢ao as melhorias pon-
tuais e paliativas. Na pratica, a atitude que pre-
dominou foi a complacéncia: os assentamen-
tos precarios foram tolerados, especialmente
quando localizados nas periferias, e acabaram
constituindo a principal solugao para a questao
da moradia popular.

No final da década de 70, num contexto de
ampliacao das mobilizagdes sociais e de reor-
ganizacao das lutas por moradia, a politica ha-
bitacional foi reorinetada no sentido de maior
adequacgdo as demandas populares. Em todo o
Brasil comegaram a surgir iniciativas de gover-
nos estaduais e municipais dirigidas a progra-
mas de urbaniza¢do de assentamentos preca-
rios, com o apoio do governo federal e recursos
proprios. Na década de 90, com a crise fiscal da
maioria dos estados e com as mudangas institu-
cionais introduzidas pela Constituicao de 1988,
0S municipios passaram a assumir mais respon-
sabilidades pelos programas habitacionais. Os
programas de urbanizagao de favelas se difundi-
ram nas principais cidades e regides metropoli-
tanas do pais, inclusive por meio de programas
mais abrangentes que contaram com financia-
mentos e apoio de organiza¢des multilaterais
como o Banco Mundial e o Banco Interameri-
cano de Desenvolvimento (BID).

Dentre os principais desafios encontrados na
implementacdo desses programas, se desta-
cavam: a mobilizacdo de recursos em escala
compativel com a demanda; a continuidade
dos programas, cujos cronogramas geralmen-
te extrapolavam os mandatos dos gestores
iniciais; a influéncia de grupos de pressao e
interesses politicos na alocagdo dos recursos;
a articulagdo entre diversos 6rgaos e ambitos
governamentais em intervengdes complexas;
a dificuldade de relacionamento com as con-
cessionarias dos servicos luz, agua e esgotos,
que se pautam por padroes rigidos de projetos
e intervengoes; a necessidade de formagao de

In Brazil, by the middle of last century, the response
of the public authorities a rapid process of urbanisa-
tion up to around 1950to the widespread appearance
of informal substandard or precarious settlements,
commonly known as favelas (slums), varied from at-
tempts at slum clearance to seeking to improve the
settlements with palliative and piecemeal methods. In
practice, complacency was the order of the day: the
favelas were tolerated, especially when located on the
outer fringes of the cities, and became the main solu-
tions to the country’s social housing problems.

Towards the end of the 1970s, in response to bur-
geoning social movements and the emergence of a
widespread popular struggle for better housing, Bra-
zil’s housing policy began to be reoriented in an ef-
fort to better respond to growing demand. State and
municipal governments throughout Brazil initiated
slum upgrading programmes with financial support
provided by the Federal Government and also by fre-
quently using their own resources. In the 1990s, with
the onset of the fiscal crisis affecting the majority of
the states and as a result of the institutional changes
introduced by the 1988 Constitution, the municipali-
ties were obliged to assume greater responsibility for
housing programmes in their areas. Slum upgrading
programmes began to take root in Brazil’s metropoli-
tan regions and large cities following the introduction
of more wide-ranging programmes and projects enjoy-
ing financial and other support provided by multilat-
eral organisations such as the World Bank and the
Inter-American Development Bank (IADB).

Implementing these programmes involved many chal-
lenges: the need to mobilise resources on a scale com-
patible with the overwhelming demand; the problems
involved in ensuring the continuity of programmes
whose implementation schedules generally extended
beyond the mandates of the authorities originally re-
sponsible for initiating them, the influence of pressure
groups and political interests on resource allocations;
the problematic liaison between different governmen-
tal bodies and institutions faced by complex on-the-
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ground interventions; the difficulties encountered
with the public utility providers of light, water and
sewage facilities locked into rigid project design and
intervention straitjackets; the need to train profession-
als, especially in urbanism and project design, and to
better equip them to deal with the unorthodox spaces
occupied by slums; maintenance of the improvements
already made; the need to retain the original occupiers
in the settlements which benefited from the improve-
ment programmes; and, finally, the pressing need for
land and property tenure regularisation in the newly
upgraded areas.

Brazil’s new government under President Lula, from
2003 onwards, took upon itself the task of confronting
these set of challenges, acknowledging the fact that the
favelas and similar informal and precarious settlements
constitute a part of the solution for the country’s hous-
ing problems. From the outset, the new government rea-
lised that it was vital to construct a new institutional
framework for the urban and housing sector. This ap-
proach led to the establishment of the Ministry of Cit-
ies and the Cities Council, as well as to approval of the
National Housing Policy, the National Social Housing
System and the National Social Housing Fund.

With this new institutional base the scene was set for
embracing the question of urban integration of infor-
mal settlements and slums as official state policy and
for providing the means to give concrete expression to
this. From 2003 onwards the funds earmarked for pro-
grammes involving slum upgrading were substantially
increased year-on-year: R$336,512 million in 2003;
R$704,159 million in 2004, R$682,409 million in
2005; R$1,040,014 million in 2006 and R$1,643,039
million in 2007.

As from 2007, with the introduction of the PAC-Slum
Upgrading Programme, more funds were made avail-
able for generating structural changes targeted at con-
fronting and providing a solution for the social, urban
and environmental problems raised by the existence
of slums in Brazil. Estimates were that 3.2 million
households were living in favelas, tenements (cortigos)
and other precarious and irregular settlements.

The Federal Government employs three basic guide-
lines in its approach to the urban integration of irreg-

profissionais, especialmente nas areas de urba-
nismo e projeto, capacitados para atuar nos es-
pagos heterodoxos das favelas; a manutengao
das melhorias implantadas; a permanéncia dos
moradores originais nos nucleos beneficiados;
e a efetivacdo da regularizagdo fundiaria das
areas urbanizadas.

Ao assumir a Presidéncia em 2003, o Gover-
no Lula decidiu enfrentar de forma integrada
esse conjunto de desafios, associados ao reco-
nhecimento de que as favelas e assentamentos
assemelhados faziam parte da solu¢ao da ques-
tao habitacional do pais. Para tanto, foi funda-
mental a construgdo de um novo quadro ins-
titucional para o setor habitacional e urbano,
com a criacdo do Ministério das Cidades e do
Conselho das Cidades, bem como aprovagao
da Politica Nacional de Habitac¢do, do Siste-
ma Nacional de Habitagdo de Interesse Social
e do Fundo Nacional de Habitacdao de Interes-
se Social.

Com a criacdao dessa base institucional esta-
vam definidas as condigdes para a aborda-
gem da integracdo urbana de assentamentos
precarios como politica de Estado. A partir
de 2003 as verbas destinadas a programas
de urbanizacao integrada de assentamentos
precarios foram ampliadas de forma sig-
nificativa, correspondendo aos valores de:
R$ 386,512 milhdes em 2003; R$ 704,159
milhdes em 2004; R$ 682,409 milhdes em
2005; R$ 1.004,014 milhoes em 2006; e R$
1.643,039 milhdes em 2007.

A partir de 2007, com o PAC-Urbanizagao de
Favelas, essas destinagdes ganharam a escala
necessaria para gerar efeitos estruturais, na
perspectiva de enfrentar, e reverter, os proble-
mas sociais, urbanos e ambientais relacionados
com o quadro dos assentamentos precarios no
Brasil, estimado em 3,2 milhdes de domicilios,
entre favelas, cortigos e loteamentos irregulares
em situagao de precariedade.

Algumas diretrizes orientam as ag¢des apoia-
das pelo governo federal para o enfrentamento
desse quadro, dentre elas o atendimento aos
seguintes dimensdes basicas da integra¢ao ur-
bana de assentamentos precarios:

1. Intervengdes fisicas, incluindo obras de
urbanizagao, recuperagao ambiental e, quando
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necessario, construcdo de novas unidades ha-
bitacionais e/ou equipamentos sociais.

2. Regularizagao fundiaria.

3. Trabalho social, dirigido a garantia de
participac¢ao e apoio a inclusdo social dos mo-
radores.

As apostilas aqui reunidas procuram dar uma
visdo operacional das a¢Oes de integracao ur-
bana de assemtamentos precarios, com base
nessas diretrizes. Foram selecionadas, dentre
o conteudo das 12 apostilas que compunham
o 1° Curso a Distancia de Ag¢des Integradas
de Urbanizagdo de Assentamento Precarios,
aqueles textos que se ocupam principalmen-
te dos passos metodologicos consolidados ao
longo das quase 4 décadas de experiéncias mu-
nicipais, estaduais e federais na urbanizagao de
favelas, agora incorporados pelo PAC.

A primeira apostila trata do Plano de Ac¢ao In-
tegrada em Assentamentos Precarios, e aborda
os elementos necessarios para o planejamento
das intervengdes em assentamentos precarios
como parte integrante da politica habitacional
do municipio. Para tanto, descreve os passos
para o diagnostico global dos assentamentos,
sua classificagdo e priorizagdo para intervegao,
e as agOes necessarias para levar a cabo a urba-
nizagao integrada.

A segunda apostila informa os instrumentos
e procedimentos de regularizagdo fundiaria a
serem adotados como parte das agdes de urba-
nizagdo de assentamentos precarios.

A terceira apostila aponta os procedimentos
para o diagnostico preliminar com vistas a
elaboracao dos projetos de intervengdao, bem
como diretrizes para se optar por diferentes al-
ternativas de projeto.

A apostila sobre o trabalho social e a partici-
pagdo apresenta elementos conceituais e meto-
dologicos para o desenho das a¢des que visam
o envolvimento da comunidade nas decisdes
sobre 0 assentamento.

A apostila cinco apresenta normas especificas
e solucOes de desenho que podem ser adotadas
para a elaboragdo de projetos executaveis, ga-
rantindo melhorias habitacionais, integracao
urbanistica e recurperagao ambiental.

ular settlements: (i) to undertake physical interventions,
including public works involving urbanisation, environ-
mental recovery and, wherever necessary, the construc-
tion of new housing units and/or the provision of social
equipments and amenities; (1i) to boost tenure regularisa-
tion; and (ii3) to _focus on social work in order to ensure
slum dwellers participation in the programmes by slum
dwellers and to foster their social inclusion.

The aim of this booklet is to provide an operational
overview of the actions involved in integrating slums
into Brazil’s urban fabric, based upon the above guide-
lines. A number of texts were selected and summarised
from the 12 chapters which comprise the First Distance
Learning Course on Integrated Slum Upgrading Ac-
tions. Only those texts were chosen which deal predomi-
nantly with the methodological steps that have proved
invaluable over almost 40 years of federal, state and
municipal experience with slum upgrading, and which
have now been incorporated into the PAC.

The first chapter describes the Integrated Action Plan

for Informal Settlements. It addresses the elements
needed for planning interventions in irregular settle-
ments to form an integral part of the municipality’s
housing policy. It describes the steps that need to be
taken to arrive at a global assessment of the settle-
ments, to classify and prioritise the areas requiring
interventions and to outline the actions needed to un-
dertake an integrated slum upgrading programme.

The second chapter contains the instruments and pro-
cedures governing tenure regularisation as part and
parcel of the upgrading activities.

The third chapter explains the procedures required for
making a preliminary assessment prior to designing
intervention projects. It also recommends guidelines
for different project design alternatives.

The fourth chapter concentrates on social work and

popular participation, presenting a number of concepts
and methodologies that can be used for designing ac-
tions aimed at involving slum communities in decision-
making regarding the future of their own settlements.

The fifth chapter outlines specific norms and design
solutions that could be adopted for elaborating execut-
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able projects, guaranteeing housing improvements, ur-
ban integration and environmental recovery.

The sixth and final chapter on programme monitoring
and evaluation seeks to ensure that M&E is included
as an essential component in the management of all
integrated slum upgrading actions.

Para encerrar, a apostila sobre monitoramen-
to e avaliagdo de programas busca inserir essa
dimensao como uma componente essencial
na gestao das ac¢Oes integradas em assenta-
mentos precarios.

National Housing Secretariat ® Ministry of Cities  Federative Republic of Brazil





