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Fragility Assessment of an Informal 
Urban Settlement in Papua New Guinea

Engagement in Fragile and Confl ict-Affected Situations

The pilot fragility assessment in Port Moresby, 
Papua New Guinea, is part of the regional technical 
assistance project, Supporting ADB’s Engagement 
in Fragile Situations (RETA 7269). ADB consultants 
Vincent Pyati and George Wrondimi conducted the 
fragility assessment, under the guidance of ADB 
social development specialist Sakiko Tanaka and 
ADB focal point for fragile situations Patrick Safran. 
This publication was prepared with technical inputs 
from Aaron Batten, Ninebeth Carandang, Jacques 
Jeugmans, Marcelo Minc, and Emma Veve; design and 
editorial inputs from consultant Cyrel San Gabriel; and 
support from the Government of Papua New Guinea. 
For more information regarding ADB’s engagement in 
fragile and conflict-affected situations, visit www.adb
.org/fragile-situations

The Asian Development Bank (ADB) has piloted 
fragility assessments in selected urban settlements in the 
Pacifi c using a community-based approach and focusing 
on the impact of fragility on the delivery of basic services. 
Th e fragility assessment in Port Moresby, Papua New 
Guinea (PNG) examined the patterns of fragility related 
to urban development including delivery of services, land 
use and management, and social relationships. Joyce Bay, 
an urban settlement in Port Moresby, was chosen as a 
case study for the assessment. 

Th e fragility assessment aims to determine how the 
vulnerable communities can be assisted and empowered 
to improve their quality of life. Th e assessment fi ndings 
should assist the Government of PNG’s Office of 
Urbanization in mapping out the urban settlement 
situation and in developing measures to address 
urbanization issues. 
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The fragility assessment aims to determine how the vulnerable 
communities can be assisted and empowered to improve their 
quality of life.
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Key Drivers of Fragility
LIVELIHOOD

 According to the 2011 census, the total population 
of PNG is 7.1 million. About 89% (6.3 million) 
lives in rural area and about 11% (770,600) lives 
in urban areas. 

 Th e rural population depends mostly on land for 
basic survival needs such as food, clothing, water, 
and shelter. Most people are engaged in subsistence 
agriculture for their livelihood and often sell surplus 
to earn cash. Th ere are some commercial farms 
owned and operated by foreigners in some parts 
of the country. 

 Most of the urban population lives in informal 
settlements, consisting of former rural dwellers 
that left their villages due to poor services and 
tribal confl icts. In city capital Port Moresby, the 
total population is estimated to be around 320,000 
based on the 2011 census. It is home to about 41% 
of the urban population in PNG. According to 
the 2010 Port Moresby Urban Profi le, the informal 
settlement population in Port Moresby is estimated 
to be more than 50% of the city’s total population. 
Most of these settlement dwellers are engaged in 
the informal sector. Th ey are mostly vendors in the 
public markets, streets, public motor vehicle stops, 
and other public areas. 

 Unlike in rural areas, urban settlers are particularly 
vulnerable to economic shocks and food price hikes. 
Th ese circumstances further increase the likelihood 
of social unrest.

SERVICE DELIVERY 

 Delivery of basic services is challenged by a lack of 
fi nancial and human resources, as well as logistical 

Livelihood in the Streets

The market vendors, mostly women, sell fresh food brought in by producers from the outskirts of Port Moresby. 
They buy food bags in wholesale and sell them at retail price. The street vendors, including children, sell betel nut, 
cigarettes, and other inexpensive products from private shops. They either follow the customers or sell goods along 
the streets, public motor vehicle stops, and other public places. 

The Joyce Bay urban settlement, formerly known as Horse Camp settlement, is located in the Port Moresby 
South Electorate of the National Capital District and is one of the oldest settlement communities in the city. The 
community comprises 12 ethnic groups from throughout Papua New Guinea with a total estimated population 
of more than 10,000. The rapid increase in the population (from about 7,000 in the year 2000) is caused by both 
natural growth and an influx of migrants from rural to urban areas seeking employment opportunities, access to 
improved health and education services, and entertainment and other social activities.

Among Joyce Bay dwellers, the most common jobs are security guards for males and shop assistants for 
females, especially for young girls. There are a handful of skilled people such as carpenters, plumbers, and painters 
who are engaged in ad hoc contracts. The wages are normally minimal. There is no system to enforce minimum 
wage to those casual or part-time workers. These workers also have limited access to credit, including loans, for 
housing construction.

Source: ADB.
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Most of the urban population lives in informal settlements, 
consisting of former rural dwellers that left their villages due to poor 
services and tribal conflicts.
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The Challenges of Access to Basic Services in Joyce Bay

Sanitation. There is no sewerage system built in Joyce Bay urban 
settlement. The residents use pit toilets, which smell during dry 
seasons when the sun heats up the excreta in the shallow pits. 
During rainy seasons, sediments and other substances carried 
by floods fill up the pit toilets and expose excreta to the surface. 
Due to these unhygienic conditions, many residents are affected 
by waterborne and airborne diseases. The city authority does not 
collect solid waste regularly and most of it is thrown into the 
drains, which causes drain blockages every rainy season. 

Electricity. PNG Power is the main supplier of electricity in the 
country. Main power lines are available and connection is pro-
vided upon individual request for those who can afford it. PNG 
Power has also a policy of making electricity connections only to 
houses that have been approved by the National Capital District 
Commission (NCDC) Building Board. Since most houses in Joyce 
Bay are built without NCDC Building Board approval, power con-
nection becomes difficult for those residents.

Health. Joyce Bay has a church-run health clinic serving a population of more than 30,000 including three traditional 
villages. It is within walking distance and all the residents have access to it. The clinic charges affordable fees to the 
residents. Serious cases are referred to the Port Moresby General Hospital, which is a few kilometers away. A shortage 
of health workers in the clinic limits the efficient delivery of health services to the village. People die of HIV/AIDS and 
tuberculosis due to lack of medical attention stemming from the victims’ fear of stigma and discrimination.

Education. A secondary school and a primary school are located within Joyce Bay. The secondary school is situated 
in the eastern tip of the settlement and it serves the whole suburb of Sabama. The primary school is situated in the 
northern tip, which is within walking distance for all residents. It serves the school-age children of the settlement 
and a neighboring traditional village. There are other elementary schools located within the settlement but they 
are not properly organized due to space limitations. There is a need for early childhood learning program facilities. 

Transport. Traveling within the settlement is mainly by road. There is a road network connecting all the zones 
but it is of low quality. The public motor vehicle (PMV) route is toward the northeast part of the settlement. The 
existing PMVs serving this route are inadequate to meet public demand. At times, people compete for the limited 
seats available in the PMVs by jumping in through the windows. The PMVs charge a reasonable fee of 1 kina per 
trip. Transporting of store goods and private goods are done by private arrangements. There are no sidewalks 
built along the streets but there are pathways to the central locations within short distances. Roads are not well 
maintained in the settlement areas. 

Sports, Leisure, and Recreation. The community has two oval 
fields for recreational activities, mostly for games. The community 
organizes sports and cultural activities. However, both fields are 
close to septic tanks that produce a foul smell. The field courts are 
also in bad condition and need urgent upgrading and maintenance.

Water. Eda Ranu, a state-owned enterprise, supplies water to Port 
Moresby and to some parts of Joyce Bay. According to Eda Ranu, 
there are main pipes in Joyce Bay but since it is not an economic 
zone, the water pressure is controlled. Though the water supply is of 
high quality, it is available only from 6 p.m. to 9 p.m. and does not 
cover the whole village. Hence, while residents of zones 1, 2, and 
5 enjoy free water supply, residents of some parts of zones 3 and 
4 have no water supply. Zone 4 has access from main water pipes 
built by the water company but the pressure is low and residents 
cannot access water from their houses.

Source: ADB.

Due to unhygienic conditions, many residents are 
affected by waterborne and airborne diseases.

According to Eda Ranu, there are main pipes in 
Joyce Bay but since it is not an economic zone, the 
water pressure is controlled.
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problems due to diffi  cult geographical conditions in 
PNG. Th e service delivery system has deteriorated 
in rural areas and has not been fully established in 
informal urban settlements. 

 In Port Moresby, like in the rest of the country,  
the public and private sectors, churches, and 
nongovernment organizations provide services to 
the general public. A state-owned enterprise, called 
Eda Ranu, supplies water to all the planned parts 
of the city. Some settlements have common taps 
while others do not have any. Almost all planned 
settlements have access to water, but informal 
settlements don’t have access simply because they 
are not planned and integrated into the overall 
city development plan. Water PNG, a statutory 
authority, provides water to other towns and cities 
in the country.

 Electricity is provided by PNG Power, a statutory 
authority in the entire country that is solely 
performing the tasks of power generation, 
distribution, and regulation. It has several power 
generation stations in the country, which supply 
power to their respective regions. 

 Education and health services are provided by the 
government, churches, and the private sector. Th e 
churches provide health and education services in 
the remote parts of the country. 

 Services within Port Moresby are accessible but the 
existing workforce, especially in the health sector, is 
insuffi  cient to meet the public demands. 

URBAN LAND USE AND MANAGEMENT

 About 97% of land in PNG is customary owned 
and 3% is alienated. 

 Land compensation is common in the country. 
Landowners claim compensation on landslides 
due to road construction. People value land as their 
lifeline because it provides all their basic needs. 

 In Port Moresby, most land is owned by the state, 
though some pockets of customary land are within 
the city boundaries. An urban development plan by 
the National Capital District Commission provides 
14 local development plans. Th ose plans guide land 
use in the city. 

 Customary land is governed by customary laws, and 
the Land Act of 1996 applies only to alienated state 
land. Alienated lands in the country are leased out 
to the general public. Th e Department of Lands and 
Physical Planning, the state agency responsible for 

Landowners claim compensation on landslides due to road 
construction. People value land as their lifeline because it provides 
all their basic needs

land matters, maintains a central land title registry 
system. 

 In a recent land reform program by the national 
government, a new division was created under the 
Lands and Physical Planning Department headed 
by a deputy secretary of the department. Two 
pieces of legislation were enacted: the Incorporated 
Land Group Act 2009 and the Customary Land 
Registration Act 2009. Both acts are currently 
operational and customary land registration is in 
progress. Pockets of customary land within the 
urban areas, including Port Moresby, are expected 
to be registered under these acts. 

 Th e rapidly increasing urban population in Port 
Moresby is putting pressure on the limited housing 
and available land.

 Informal settlement generally brings instability 
from fear of eviction and pushes households 
below poverty. 

SOCIETAL RELATIONSHIPS

 PNG is composed of diff erent ethnic groups. More 
than 800 languages were spoken and each ethnic 
group has its own cultural identity. Among these 
diff erent cultural groups, especially in the highlands 
region, tribal confl icts are common. Long ago, their 
ancestors used bows and arrows to fi ght each other; 
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Vulnerabilities of Living in Joyce Bay

The impacts of climate change are a threat to the 
Joyce Bay settlement because of its vulnerable loca-
tion on a low-lying valley just next to the coastline. 
It has already had experiences of flooding, and is 
usually on flood alert during rainy seasons. Erosion 
from development uphill increases the amount of 
sediment, which fills up pit toilets and blocks drains. 

The total number of houses in Joyce Bay was 
542 in 2004 and it has increased to more than 700 
in 2012. Most houses seem temporary as no proper 
materials are used. Many people interviewed revealed 
that they do not have money to buy housing ma-
terials to build proper houses. A household has an 
average size of nine people. However, in most cases, 
more than 15 people are living in a single house of 
average of 60 square meters.

Individuals who have the financial capacity build extra houses or make extensions to their existing houses and 
rent them out. An estimated 10% of the population lives in rented houses. Most of the settlers do not have land 
title, but individuals are gradually getting titles and they hope that titles will be issued for all planned allotments in 
the near future. Less than 5% of the population lives on customary land without a secured title. They are vulnerable 
to eviction by the customary land owners if there are any projects of economic importance in the area.

Source: ADB.

A house in the settlement that looks temporary but is used as a 
permanent home.
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now, warring clans and tribes use high-powered 
guns such as M16s and self-loading rifl es, wherein 
lives and properties worth millions are lost in a 
matter of an hour. Such tribal confl icts are rare in 
the coastal regions. 

 As a Melanesian country, family, clan, and tribe 
relations are intact between diff erent societies. In 
times of need, people trace their kinship ties to seek 
assistance. Societal relationships are highly valued 
in PNG, both in rural and urban areas. 

 Women in most parts of the country are yet to 
be on equal footing with men. Th e perception of 
women playing a supportive role in the family, clan, 
or tribe that existed in the traditional society is 
still prevalent today. However, in the 2012 national 
election, three women were elected into the male-
dominated Parliament. 

 Joyce Bay was the fi rst planned settlement established 
in Port Moresby in the 1950s. After World War II, 
people were brought in from neighboring Gulf and 
Western provinces to work in Port Moresby. Since 
central Port Moresby was occupied with colonizers, 
this settlement, some 5 kilometers away from the 
city center, was established for the native laborers 
to live in. It was then known as the Horse Camp. 
Th is generation is third of the Gulf people who 
accounts for a signifi cant portion of the population. 
Over the years, people from other provinces have 
gradually moved in, and now there is a mixture of 
diff erent ethnic groups from diff erent provinces 
living in the settlement. At times, there used to 
be confl icts between diff erent ethnic groups but 
resolution mechanisms, such as mediation, were 
used to resolve them. 
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The Role of Mediation in 

Confl ict Resolution

In Port Moresby and other cities and towns in Papua 
New Guinea, ethnic clashes happen often. The kinship 
bond that exists in the village is prevalent in the cities 
and towns. They gain support from their clan, tribe, 
or settlement areas, and fight with others. In such 
clashes, lives, properties, and social relationships can 
be lost or affected. 

Joyce Bay has a settlement court that deals with 
all cases including violence. Serious cases are referred 
to the district and national courts. Mediators have 
weekly sessions to address the cases. The cost for 
mediation is affordable; however, the enforcement 
of law and order is a challenge to address the level 
of violence.

Source: ADB. 

 Violence mostly originates from alcohol and 
drug abuse. Family violence is becoming more 
common in the community, particularly spousal 
abuse. Keeping peace and order remains a 
challenge; policing needs to be more timely 
and responsive.

 Th e ethnic groups do not practice their cultures in 
the settlement regularly. Th ey only practice their 
cultures once a year during Independence Day. 
Most people in urban settlements have lost their 
cultural identities over time. 

 Th e settlement does not have a meeting facility, 
which could encourage regular gatherings and 
promote a sense of community. Often meetings 
and gatherings are held in private homes.

Most people in urban settlements have lost their cultural identities over time.
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Mitigating Fragility
 Joyce Bay is not isolated from the general trend 

of deteriorating living conditions in informal 
settlement areas, especially in terms of inadequate 
basic services, social exclusion, economic barriers, 
and increasing inequality throughout the country.

 Th e assessment revealed the need for immediate 
interventions to uplift the community’s living 
conditions. These include improvement in the 
drainage system to mitigate fl ooding; provision of 
water supply facilities accessible by the community; 
implementation of programs and services to 
empower the community in curbing violence and 
ethnic clashes; and facilitating growth of local 
business activities to help increase employment 
opportunities.

 In addition to addressing urban fragility in the 
short term, the government should have a long-
term goal to transform the community from the 
state of fragility to stability. Investments in policing, 
provision of land tenure, and inclusive urban 
governance with due consideration to informal 
settlers will set the foundation for a more stable 
community. 

Populations in informal settlement areas will be more vulnerable without government intervention 
for social protection, as their situation is different from the ordinary clan culture in rural areas.
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 As informal settlers are more vulnerable to economic 
and social risks, synergy among social service 
providers, such as in health and education, can be 
explored for a more comprehensive intervention.

 Th e Department of Health’s programs on health 
promotion and awareness-raising activities on 
primary health, HIV/AIDS, gender, and sanitation 
should be further extended to the informal 
settlement.

 Many of the settlers in Joyce Bay are the third 
and fourth generation, who are gradually losing 
their ethnic identity and have no form of social 
protection through the traditional social safety nets. 
Consequently, populations in informal settlement 
areas will be more vulnerable without government 
intervention for social protection, as their situation 
is diff erent from the ordinal clan culture in rural 
areas. Th e National Taskforce on Social Protection 
has submitted its report on a model of formal social 
protection which is likely to be in place in the next 
few years as one of government’s priority agendas. 

 Th e participation of civil society can be explored 
to promote and initiate dialogue on the needs of the 
informal settlers. 
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Fragility Assessment 
Methodology

APPROACHES USED IN THE STUDY

 Focus group discussions. Five focus groups were 
consulted: the women’s group, the youth group, 
the church group, Joyce Bay court offi  cials, and 
the settlement committee members. Th ese are the 
main impact groups in Joyce Bay and are made up 
of community members; therefore, the community 
respects their role and authority and abides by their 
decisions.

 In-depth interviews with key informants. 
Individual interviews were conducted with persons 
representing the fi ve focus groups: the youth leader, 
the settlement leader, the village/settlement court 
magistrate, the church leader, and women leaders.

 Site visits and observation. Topics on livelihood, 
service delivery, urban land use and management, 
and societal relationships guided the site visits and 
observation. With these topics in perspective, life 
in the settlement was closely examined, including 

the daily activities of individuals in the settlement. 
Informal talks with the residents were done as 
needed. Brief interviews were held with groups of 
women and children who fetch water from a run-
down community water facility that is 200 meters 
away from their houses. Th e informal talks and brief 
interviews with the residents were used to validate 
the information gathered from focus groups and 
in-depth interviews. 

 Desk review. Related literature and reports were 
reviewed prior to the conduct of the fragility 
assessment, including the 2005 Japan International  
Cooperation Agency summary report on a rapid 
social survey done in Savaka, Gorobe, and Joyce Bay, 
and ADB’s Peacebuilding Tool for a Confl ict-Sensitive 
Approach to Development: A Pilot Initiative in Nepal. 
Th e peacebuilding tool matrix was modifi ed to fi t 
the fragility context of the urban settlement (see 
page 9). 

 Par ticipator y community mapping. A 
participatory community mapping was done to 
defi ne the project areas and the diff erent zones 
of each area. Th e youth leader and other residents 
helped in identifying the boundaries of the zones 
and the location of diff erent services. 

The fragility assessment tool should be used to assess the settlement’s living conditions, which can make or break peace in the community.
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FRAGILITY ASSESSMENT TOOL FOR INFORMAL URBAN SETTLEMENT

Physical Characteristics 1. Is the settlement prone to any natural disasters such as typhoon, 
earthquakes, and tsunamis?

2. Are there any location risks such as floods, landslides, coastal surge, 
and erosion? 

3. Are there any environmental risks such as landfill, high water table, 
and water pollution (both ground and surface)?

4. Is there any arterial road network within or near the settlement?
5. Is there air pollution in the settlement?
6. What are the income-generating opportunities available in the 

settlement?
7. What special skills can the settlers use to generate income?
8. How many people within the settlement are employed and how 

many are not?
Economic Characteristics 1. What are the income-generating opportunities that need support 

from the urban local government?
2. What are the predominant jobs in the settlement?
3. How many people from the settlement are engaged in business?
4. How far are the job/economic centers from the settlement?
5. Is there any loan scheme available to the settlers?
6. How easy is it to trade goods at the local market?
7. Is there any noncash economy?

continued on next page

LESSONS FROM THE METHODOLOGY

 Th e peacebuilding tool was found to be irrelevant 
for the Joyce Bay settlement community as 
there was no war or postwar confl ict among the 
settlers. However, a modifi ed version of it became 
useful in conducting a thorough analysis of 
fragility in the community. In the context of 
PNG, the peacebuilding tool should be applied in 
the rural areas where there are tribal fi ghts. On the 
other hand, the fragility assessment tool (see table 
below) should be used to assess the settlement’s 
living conditions, which can make or break peace 
in the community.

 Wide consultation and gathering views from various 
interest groups build a sense of ownership in the 
community, which in turn willingly participated in 
the fragility assessment. Creating opportunities for 
the people to talk about their problems and suggest 
ways to address them leads to gaining cooperation.

 Leaders and community members are very 
cooperative and they fully participated in this 
study. However, they doubt the tangible benefi ts 
that this fragility assessment could bring into the 
community due to their past experience with a 
similar study, which brought no tangible results 
after they participated in the study to raise their 
issues and needs.

 The community members who willingly 
participated in the study expressed their desire to be 
involved in any future development interventions, 
such as improvement of the drainage system 
and water supply, initiatives to curb violence 
and ethnic clashes, and creation of business and 
job opportunities. 
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Social Characteristics: Demography 1. What is the total population of the settlement? 
2. What is the population growth rate?
3. What is the population composition (old/young, male/female)? 
4. What is the average household size?

Social Characteristics: Housing 1. What is the housing density (housing cubic meters per person)?
2. How is the quality and type of construction? 
3. What are some of the rental arrangements in place?
4. Who owns the land?
5. Do the settlers have secured title?
6. Are the houses conducive for human survival?

Social Characteristics:
Access to Services—Water

1. Are water supply and sanitation available in the settlement?
2. Who provides water and sanitation services (public, private, informal)?
3. If it is provided outside of the settlement, how far is it (distance)?
4. What can you say about its quality?
5. What time of the day is water supply available and how many hours?
6. What is the price as a percentage of monthly household income?

Social Characteristics:
Access to Services—Sanitation

1. Distance
2. Availability
3. Quality
4. Price as percentage of monthly household income

Social Characteristics: 
Access to Services—Electricity

1. Price as percentage of monthly household income
2. Type of provider (public, private, informal)
3. Availability
4. What is the main source of cooking?

Social Characteristics:
Access to Services—Health

1. Type of provider (public, private, informal)
2. Quality
3. Distance
4. Price as percentage of monthly household income
5. Accessibility (language, culture, and norms)

Social Characteristics:
Access to Services—Education

1. Type of provider (public, private, informal)
2. Quality
3. Distance
4. Price as percentage of monthly household income
5. Accessibility (language, culture, and norms)

continued on next page

Fragility Assessment Tool... continued
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Social Characteristics:
Access to Services—Transport

1. Type of provider (public, private, informal)
2. Type of transport
3. Distance (to public transport node)
4. Price as percentage of monthly household income
5. Frequency of service
6. Access to roads (proximity and quality)
7. Street (quality)
8. Sidewalks or pathways

Social Characteristics:
Access to Services—Recreational and 
Public Services

1. Quality
2. Distance
3. Type
4. Accessibility (language, culture, and norms)

Social Characteristics:
Access to Services—Institutional 
Services

1. Distance
2. Accessibility (language, culture, and norms)
3. Cost/Fees
4. Access to information
5. Are there any social institutions in or near the settlement?
6. Churches
7. Women groups
8. Nongovernment organizations (NGOs)
9. Sports associations
10. Youth groups
11. Previous experience with government/donor/NGO projects

Culture and History 1. Geographical background of household
2. Cultural background of household
3. Age of the settlement
4. Ownership of overall settlement land
5. Population density of the settlement
6. Languages spoken by households in the settlement
7. Ethnic groups in the settlement
8. Traditions observed in the settlement
9. Means of conflict resolution
10. Source of social tensions
11. Past and recent conflicts affecting ethnic groups of households
12. Crime rates/unreported violence
13. Type of crime/violence
14. Sources of violence
15. Most frequent type of violence

continued on next page

Fragility Assessment Tool... continued
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Urban Governance 1. Political representation of settlement and ethnic groups 
in formal institutions

 – Local
 – Provincial
 – National
 – Business associations
 – Church
 – Professional institutions

2. Presence of formal institutions in the settlements
 – Administration
 – Judicial
 – Electoral
 – Business associations

3. Level of participation by the settlement dwellers in decision making
 – High
 – Moderate
 – Low

Other Interventions 1. Government
2. NGOs
3. Churches
4. Development partners
5. Private sector
6. Community initiatives

Source: ADB

Fragility Assessment Tool... continued


