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Abstract 
 

Although public-private partnerships continue to gain popularity in infrastructure provision, the application of the strategy in housing 

delivery is bedevilled with many challenges particularly in the context of developing countries like Nigeria. This article aims to offer 

solutions to the challenges of PPP for housing delivery in Nigeria. Using a case study approach, the article investigated the challenges of 

PPP housing project in the federal capital territory [FCT] Abuja, Nigeria. The study found that “lack of transparency in the procurement 

process”, “inappropriate risk allocation”, “poor administrative machinery”, “corruption”, and incompetent private sector” are the major 

challenges that militate against successful housing delivery through public-private partnership in Nigeria. In conclusion, the paper out-

lined solutions for coping with the challenges of PPP for housing delivery in Nigeria.  
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1. Introduction 

Rapid urban growth throughout the developing world is seriously 

outstripping the capacity of most state authorities to provide ade-

quate public works and services for their citizens. Consequently, 

many states are increasingly promoting interdependence with the 

private sector in the provision of housing, infrastructure, transpor-

tation, power and telecommunication, education, and health sec-

tors [1].  

Over the last three and a half decades, Public-private partnership 

has gained popularity as an alternative option for remedying the 

observed inefficiency in traditional service delivery approach [2]. 

In worldwide practices, however, there are mixed results [3] as 

contradictory stories indicating both successes and failures have 

been reported [4].  

An extensive literature has contributed to the debate and under-

standing of the application of PPP model. Various research studies 

have focused on the contribution [5, 6] and the challenges [7–9] of 

PPP delivery strategy. However, there is dearth of literature focus-

ing on solutions for coping with the challenges of PPP delivery 

particularly in the context of housing delivery. For instance, alt-

hough [9] attempted to identify the challenges posed by the intro-

duction of the PPP policy in the federal capital territory [FCT] 

Abuja in infrastructure provision in general, the author failed to 

advance sustainable solutions that will guarantee the successful 

and sustainable application of the PPP model in housing delivery 

in Nigeria.  

This article investigated the PPP housing project in FCT Abuja, 

Nigeria with a view to proffering solutions for coping with its 

challenges. The article is organized into five sections. Succeeding 

the introduction in section one, section two reviews literature to 

identify the determinants of successful PPP. Section three outlines 

methodology and explain the study area. Section four assesses the 

PPP housing project in the FCT Abuja, identified challenges and 

offered recommendations for coping with the challenges. The 

paper concludes with a discussion and future research direction in 

section five. 

2. Literature Review 

2.1. Determinants of Successful Public-private Partner-

ship  

The problems encountered in the application of PPP have prompt-

ed many studies to focus on investigating the explanatory factors 

for successful public-private partnership projects. For instance, 

[10] investigated the determinants of PPP in infrastructure based 

on empirical analysis of the cross-country and cross-industry pub-

lic-private partnership arrangements. The authors identified mac-

roeconomic stability, institutional quality, PPP experience, ex-

pected marketability, and technology as the major determinants of 

PPP. Using a case of Ugandan  energy sector, [11] observed that 

the successful implementation of a PPP depends largely on capaci-

ty development, sound legal procedures, agreements, and clearly 

defined contracts. 

Similarly, many researchers employed the concept of critical suc-

cess factors [12] to explain the factors that influence the success of 

PPP projects. CSFs are those factors whose existence significantly 

contribute to the success of a project [13] and which, if not taken 

seriously, might lead to the failure of a project [14]. The CSF ap-

proach is, therefore, an attempt to isolate vital areas that are essen-

tial for management or projects to achieve success [15]. The iden-

tification of critical success factors is crucial to realizing project 

success [16]. 

Several researchers have developed different lists of CSFs for 

different PPP projects. For instance, [17] identified seven factors 
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influencing the performance of BOT infrastructure development in 

Asia. Akintoye et al. [18] identified success factors that contribute 

to the achievement of the best value in PFI projects in the UK. On 

the other hand, [19] identified eight independent CSFs for Build-

Own-Transfer [BOT] projects in China. [20] identified CSFs from 

the reflection of an Australian sports stadium project; [21] identi-

fied CSFs for PPP implementation in the telecommunications 

sector of Lebanon.  

Given the complementarity among the lists of factors, many au-

thors categorized CSFs into broad categories of principal success 

factors each with a list of success sub-factors to show the relation-

ship between inter-related variables [22]. For instance, using fac-

tor analysis method, [23] grouped key success factors for public-

private partnerships in the UK into five groups. Borrowing from 

the earlier work of  [23–26], this study adopt a framework of PPP 

project success comprising of five broad categories of CSFs [Fig 

1]. The five categories of CSFs have received recognition due to 

the frequency of citation they received by numerous authors [27]. 

The five categories of the CSFs each with a list of success sub-

factors [SSFs] is given in Table 1.  

 
Fig. 1: Framework of PPP Project Success  

Table 1: CSFs with a list of SSFs 

Critical 

Success Factors 

Success Sub-factors 

Effective 

Procurement 
process 

 

Transparent procurement process  

Competitive procurement process  
Good governance  

Well-organized and committed public agency  

Trust and openness between parties  

Appropriate risk 
allocation  

 

Equitable  risk allocation in contractual agreement  
Equitable  risk allocation in operational agreement  

Equitable  risk allocation in loan agreement  

Equitable  risk allocation in design/build  
contract agreement  

Favourable 

investment 
environment 

 

Stable political system  

Favourable economic system 
Fair and efficient legal framework 

Availability of financial market  

Supportive and understanding community  

Judicious 
Government 

control  
  

Government  guarantee  
Efficient approval process  

Consistent monitoring  
Action against errant developers  

Competent 

Private 

Consortium 
 

Technical competence 

Financial capability  

Vast experience  in partnering  

3. Methodology and Study Area 

3.1. Methodology 

This article is based on a desktop study where secondary data 

were collected from journal articles, official reports, and websites 

of government agencies. Literature review identified the determi-

nants of successful PPP projects in general. Based on the review 

of literature, the authors adopted a framework of PPP project suc-

cess to assess the design and implementation of PPP housing pro-

ject in the federal capital territory, Abuja Nigeria. Similarly, rele-

vant documents with regards to the application of the PPP model 

for housing delivery in the FCT were compiled via online search 

and visits to the department of mass housing, federal capital terri-

tory administration in Abuja from May to October 2016. Google 

Scholar database was used for searching relevant academic docu-

ments, using keywords related to the title of the paper. Data were 

analyzed using qualitative content analysis where themes related 

to the objectives of the paper were generated. The design and im-

plementation of the PPP housing project in FCT was then ap-

praised in relation to the determinants of successful PPP delivery 

derived from the literature.  

3.2. The Study Area  

The Federal Capital Territory [FCT] Abuja became the new ad-

ministrative capital of Nigeria when it was discovered that Lagos, 

the Nigeria’s capital since 1914, could no longer serve the dual 

role of both the state and federal capital. The problems experi-

enced with Lagos include acute housing shortage, traffic conges-

tion and overstressed infrastructure [28]. When the federal gov-

ernment relocated the Federal Capital from Lagos to Abuja, the 

idea was to develop the FCT with 100 percent funding by the gov-

ernment [7]. From the onset up to the mid-2000, the Federal gov-

ernment was involved in the provision of houses, infrastructure, 

and services. However, since the late 1990s, funds allocated to the 

FCTA by the federal government have continued to dwindle. This 

shortage of funds makes the FCTA unable to develop the city with 

the abnormal rate of population influx into the territory. 

3.3. Design and Implementation of the PPP Housing 

Program in FCT 

In order to meet the growing housing need in Abuja, the FCTA 

introduced the Mass Housing Scheme in the year 2000 under its 

Public-Private Partnership program. The scheme aims to enhance 

private sector participation, bridge the gap between supply and 

demand of the housing stock, and take off the burden of providing 

infrastructure from the government. 

Under the scheme, government is to provide primary infrastruc-

ture and allocate land to private developers who will, in turn, pro-

vide secondary and tertiary infrastructure as well as develop and 

sell completed houses to members of the general public [29]. Land 

allocations were made to 356 private developers in three phases 

between 2000-2003, 2004-2007 and 2008-2011 with a total land 

area of 12,691.7 hectares [30]. In addition, the private developers 

are issued with a “Letter of Intent” to allow them to source for 

fund from any financial institution to enable them carry out their 

obligations in the partnership. The FCTA also deferred collection 

of land charges till after the development on site must have been 

completed to enable the private developers to commit every avail-

able funds in the development process. The implementation of the 

housing scheme was initially managed by an ad hoc committee, 

referred to as PPP-Unit. However, in 2005 a substantive depart-

ment ─ the Mass Housing Department was established to effec-

tively co-ordinate the implementation of the scheme. The Depart-

ment of Mass Housing issued out guidelines to provide a standard 

procedure for access to land and housing development in the fed-

eral capital territory, Abuja [31].  

4. Assessment of the PPP Housing Pro-

gram in Abuja 

Although the PPP housing program in the FCT has been designed 

to enhance private sector participation, both the planning and im-

plementation of the scheme in FCT is identified with a number of 

challenges. A closer examination of the scheme reveal some gaps 

particularly in view of the compliance of the scheme with the 

determinants of successful PPP established in the reviewed litera-

ture as follows:  

(i)  Effectiveness of the procurement process 

 A vital principle of partnership is that the PPP procurement pro-

cess must be open, fair, and diligent [32]. However, contrary to 
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the best international practice, the tendering process in the FCT 

PPP housing project was characterised by lack of transparency and 

competitiveness in the procurement process. For instance, evi-

dences suggest that land allocation under the program was incon-

gruent with the program’s guidelines, which stipulates that the 

maximum land allocation is 10 hectares for the city and 5 hectares 

for satellite towns. As quoted by [29], one interviewee stated that 

‘anyone who comes in with a paper from a big man can get as 

much land as they want’, despite the guidelines stipulation.  

Political influence and favouritism have played important role in 

deciding which firms get the largest allocations. For instance, 

CGC Nigeria Ltd and Larix Company Ltd got the largest alloca-

tions of land under the program [29]. While CGC Nigeria Ltd is a 

financial giant Chinese company involved in numerous projects in 

Nigeria, Larix Company Ltd was reported to be financed by mon-

ey embezzled from Afribank Plc [The Nation, February 2011]. 

Furthermore, [29] also observed that some highly placed officials 

the FCDA or the Minister himself, through proxies, illegally sell 

allocation letters at exorbitant high prices.  

While “commitment” is also one of the fundamental principles for 

the successful PPP project [33], both the partners do not show 

commitment to the success of PPP housing project in the FCT. 

While the FCTA did not uphold its commitment to provide prima-

ry infrastructure, the private developers were busy building houses 

without providing the secondary and tertiary infrastructure as 

agreed. The tune of the language ‘the FCTA shall, subject to 

availability of funds, provide primary infrastructure’ evidently 

proves the lackadaisical commitment by the FCT government [8]. 

It was observed that most developers were not interested in 

providing ancillary infrastructure facilities in the proposed estates.  

Given their contractual complexity, the management of public-

private partnerships requires a high level of capacity on the part of 

the public sector to successfully procure PPP projects [34]. How-

ever, the PPP housing scheme in the FCT indicates lack of public 

sector capability to steer the program to success. The provisions of 

the partnership agreement stipulates that the FCTA will provide 

the required primary infrastructure in the earmarked districts. 

However, contrary to the agreement, the FCTA failed to provide 

such infrastructure as stipulated [35]. As observed by [36], many 

of the mass housing districts were not provided with infrastructure 

for more than ten years. 

(ii) Appropriate risk allocation 

An equitable risk allocation mechanism is crucial to the suc-

cessful implementation of PPP projects. In any PPP arrangement, 

risks should be allocated to the party best able to manage them 

cost-effectively [32]. Contrary to the caution by [32] the FCTA 

shifted the macro-level risks including political, legal and social 

risks to the private developers in the PPP housing project. The 

shifting of the macro-level risks over-burdened the private devel-

opers, which in turn, limited the success of the project.  

(iii) Favourable investment environment 

Housing delivery through PPP in Nigeria has been constrained 

by the nature of the prevailing environment in the country. The 

unstable macroeconomic condition, inadequate legal framework 

and endemic corruption in Nigeria has reduced the proportion of 

risks private sector would be willing to accept, which in turn, 

make PPP projects difficult [37]. Limited access to finance [38] 

and high-interest rates [39] are some of the drawbacks that mili-

tates against the success of PPP housing projects in Nigeria. The 

non-completion of housing construction and provision of infra-

structure are attributed to stringent interest rates [30] which is over 

20% [40] Because the private developers were issued with a Letter 

of Intent instead of a formal Right of Occupancy, which is the 

standard practice, they could not use it to access reasonable loans 

from commercial banks [30]. 

(iv) Judicious Government control  

PPPs do not imply ‘less government’ but a different govern-

mental role [41]. The government needs to maintain its involve-

ment and control, either as a partner or a regulator. Government 

need to exercise control particularly where accountability is re-

quired, timeframe is long, or where societal norms need to be 

protected. The absence of effective administrative machinery, on 

the part of FCTA, for coordinating and controlling the actions of 

private sector participants has limited the success of the PPP mass 

housing scheme in the FCT. Ibrahim and Kwamkur [8] attributed 

the operational constraints of the scheme to the ad hoc nature of 

the PPP unit which hastily made decisions were as events unfold. 

For instance, because the private developers moved to site without 

securing the necessary approval, many houses were constructed on 

green areas and road reservations.  

(v) Strong private sector 

Appropriate selection of a private partner is one of the most criti-

cal elements for the long-term success of the partnership [42]. 

Accordingly, the public sector entity should ensure that the private 

sector consortium is technically competent, financially capable, 

and has the prerequisite experience for executing the projects. 

While only a few allocations were made to competent companies, 

the bulk of the allocations were given to well place companies 

with little financial capacity [8]. Because many developers had 

more land than they could develop; they resorted to land subdivi-

sion into single plots and made dubious profit under the PPP pro-

gram [36]. Table 2 shows the level of implementation of the PPP 

housing project in the FCT.  

Table 2: Level of implementation of the PPP housing project in 

the FCT CSFs with a list of SSFs 
Design Provisions Level of implemen-

tation 

Remarks 

Provision of land to 

developers by the 

FCT 

Implemented 

 

356 land allocations were 

made by the FCT 

Provision of re-
quired primary 

infrastructure  

Partially Imple-
mented 

FCT failed to provide pri-
mary infrastructure due to 

lack of funds. 

Development of 

houses and second-
ary infrastructure in 

the sites. 

 

Partially Imple-

mented 

Because FCT failed to 

provide primary infrastruc-
ture, most private develop-

ers focused on housing 

provision without second-
ary infrastructure. 

Promotion of pri-

vate sector partici-
pation in housing 

delivery. 

PPP strategy 

adopted since the 
year 2000 

 

- 

Issuance of title 
documents to bene-

ficiaries. 

Not implemented 
 

The FCT is yet to com-
mence issuance of tittle 

documents to beneficiaries. 

To build and sell 

completed houses 
to individuals 

 

Partially Imple-

mented 

Selling pieces of land rather 

than houses turned the 
housing program to land 

subdivision program  

4.1 Sustainable solutions for Coping with the Challenges 

of PPP housing Delivery  

Although, the PPP housing initiative in the FCT was established to 

ease housing shortages, the program could not achieve its objec-

tives due to its non-conformity with the established determinants 

and tenets of a successful partnership. In line with world best prac-

tices, the current policy thrust of PPP housing delivery in Nigeria 

must be structured in line with the principle of partnership as fol-

lows: 

(i) Transparent and competitive procurement process 

Lack of transparency and unethical behaviour has adversely af-

fected procurement processes in Nigeria [Transparency-
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International 2005]. Because the tendency for government offi-

cials in Nigeria to be corrupt is very high, due to weak governance 

institutions [43], the authors recommend, in line with [24] that an 

effective procurement process must be transparent and competi-

tive throughout the process. Similarly, because government de-

partments and their agency are fundamental institutional structures 

for successful PPP implementation [44], the public sectors in Ni-

geria should establish  procurement team that have the necessary 

management skills and technical ability to achieve effective pro-

curement. 

(ii) Appropriate risk sharing 

Public-Private Partnerships should allocate roles and responsi-

bilities to the party best able to manage them cost-effectively [32]. 

Accordingly, this study recommends that risk allocation in PPP 

projects in Nigeria, the public sector should retain macro-level 

[political, legal and social] risks, while the micro-level [construc-

tion, design, operation, finance, and revenue] risks should be allo-

cated to the private sector. 

(iii)  Providing a favourable environment for private sector 

participation 

The willingness of private investors to participate in PPP pro-

jects depends significantly on the nature of the environment in 

which the projects are cited. The success of PPP housing projects 

depends on the economic strength, prevalent political environment 

and housing tradition of a particular state [45]. For this reason, the 

government should, as suggested by [46] create stable political, 

economic, social, legal, and financial investment conditions for 

PPP projects to thrive well. To improve access to finance, it is 

suggested that a low-interest long-term fund be put in place that 

could easily be accessed by middle and high-income groups and 

the private sector developers. 

(iv)  Government control 

Although, public-private partnership is premised on the princi-

ples of limiting the role of the public sector, the role of govern-

ment changes rather than disappear in a partnership. For this rea-

son, the public sector needs to intensify its involvement in terms 

of regulations, supervision, and control.  

(v) Competent private sector 

Public-Private Partnerships are contractual relationship where a 

private party takes responsibility for all or part of government’s 

functions. The private sector partner plays an important role in the 

successful implementation of PPP projects by undertaking far 

more commitment and assuming much broader risks than a mere 

contractor [25]. Therefore, the existence of a strong private con-

sortium is essential towards achieving project success. In contract-

ing out PPP projects, the government should ensure that the pri-

vate sector partners are technically competent and financially ca-

pable of delivering the projects.  

5 Conclusion  

This article examined the challenges militating against sustainable 

housing delivery with particular reference to PPP strategy. Contra-

ry to a key principle that a PPP project needs to be carefully 

planned and implemented,  the procurement process of the project 

was not accorded an adequate consideration it deserve. The FCTA 

adopted the PPP approach without greater articulation of the de-

terminants of PPP model regarding the provision of a favourable 

investment environment that will guarantee efficient procurement 

process for private sector participation.  

Consequently, the application of public-private partnership model, 

as also observed by [47] did not make any significant contribution 

towards boosting the supply of urban housing in Nigeria. In view 

of the findings of the study, the paper outlined sustainable solu-

tions for coping with the challenges of PPP housing delivery in 

Nigeria. Given the dynamic and constant changes in the socioeco-

nomic and political systems in Nigeria, the potentials in PPP hous-

ing research endeavours regarding recurrent challenges and asso-

ciated solutions is inexhaustible.  
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