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Summary

This document has been prepared primarily on the basis of contributions by the
participants in ‘the consultations among experts in methodology of human settlements
planning at the municipal level, which were held at Cali, Colombia, under the-
auspices of the Economic Commission for Latln Amerlca and the Munlclpallty of that
city, from 1 to 4 ‘August 1983.

" What- mlght be regarded as positive effects of the current world crisis include
the growing consensus that the crisis is based on a number of structural factors
which have had a chronic and negative impact on the development ‘of all the countrles,

'dbelng to a- large extent’ respon51ble for their environmental and human settlements
problems and Iimiting the range of pOSSlble solutlons to them.

This means that the action taken to bring about the changes needed to modify
the current crisis’ 81tuat10n, ‘and, in partlcular, to solve these habitat and human
settlement’ prdblems should be“ based ‘on an- 1nnovat1ve attitude so that it will’ ‘be

'p0851ble to leave Behind those approaches and concepts which have shown ‘thémselves

to Be 1neff1c1ent ‘and to ‘transcend the search for more financial resources (whlch

* 'will always be" 1nadequate) and the use of remedles whlch are generally burdensome

and have not proved very sudcessful._ o

The crisis has also made it clear that the development models adopted durlng
past decades were not particularly applicable to the actual situation in Latin-
America. In order to produce real and sustained development in the reglon it will
be necessary to adopt different values from those on which these models are based

fand to bring about a dynamlc change 1n ‘the structures of production and consumptlon,
adapting them to the potentlal and resources' of each country. Whdt is needed

therefore is to prov1de incentive for a process of conceptual reconvers1on, in which
concern for the quallty of life of the entlre populatlon is relatéd:to the hou51ng
conditions, basic ‘sanitation system, provision of basic socidl and infrastructure
services, community equipment and security, etc., which are in thé-last analysis
essential components of the constructed environmment. Understanding that living
conditions are related to the constructed environment or habitat and arwanecessarlly
dependent on the degree of ‘overall development, on the social organization and on
cultural patterns in constant Flux may Dbe the most 1mportant thing to be galned from
the’ teachlng of this crltlcal decade.“

The ways ‘in which the cities in the majorlty of the Latln American and

“Caribbean countries are managed and administered at present are based on concepts,

experiences and institutions which emerge from a situation in which centralism could
be justified by the need to concentrate power in the State and in a functlonally
indispensable elite; the urban populatlon grew slowly prov1d1ng the mlgrants with
opportunities for cultural adjustment and the needs for urban serv1ces could be
satisfied with relatively modest fa0111t1es.

The situation in the Latin American cities, and in the big metropollses in
particular, results from singular and even exceptional conditions which must be
reflected in theories and practices of special planning geared to them and different
from those which have so far been applied, which have for the most part been
transferred, virtually unmodified, from the countries of Europe and North America
in spite of having been designed to meet the needs of different situations, The

maintenance of traditional views and practices may in this case be a cause of delay
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con31der1ng the need to rationalize the organization, equipment and utilization
of the space in the light of the needs associated with economic growth and the
soc1al development of the populatlon.

Reference to such broad issues as to this crisis and decentralization may
seem unnecessary in considering the urban planning methods which are used in '
Latin America. However, it must be borne in mind that any methodological review
in this connection loses its meaning without an analysis of the role assigned to
the municipal bodies in the development process in general and not just in the
limited confines of the monitoring of urban growth. Actually, most of the functional
defects in current planning practices are due to the roles a331gned to the mun1c1pal
authorities and the resources available to them.

The references made to the effectiveness of the local authorlty and to the
institutional limitations so frequently encountered in critical thlnklng concernlng
the approaches to planning which prevail in the region show that “there is- virtually
a consensus as to the need to find a new way of dlstrlbutlng respon31b111ty between
the central government and the local authorities, which of course makes it necessary
to consider such important problems as the representatlveness of the munlclpal
authorities and communlty part1c1patlon -regarded by all the experts as being a
requisite of planning- in various activities, including the election of those
authorltles.

The most serious obstacle which local governments can run up against and one
of the main restrictions laid on municipal planning is inadequate financial resources.
In present conditions, the municipal authorities elected dlrectly by the population
are not autonomous enough to be sufficiently effective, and, in some cases, their
flnan01al dependence on the centre puts serious restrictions on the freedom they
enjoy in the decision-making process and is used as an instrument of pressure to
beneflt interests out31de the orbit of the local community.

The nature and field of action of and circumstances surrounding mun1c1pal
planning must therefore be redefined within the global context of socio-economic
development, In the first place, the relevance of municipal intervention in any
‘field of activity within its territorial jurisdiction must be recognized. In this
space it must be understood that the action taken by the municipal authorities
is directed towards a general improvement in the quality of life and not only
towards the objectives of physical planning or the structuring of public works plans.

The mobilization of collective participation in the taking of decisions
relating to the satisfaction of social needs and the selection of appropriate’
technologies must be a part of planning at this level, and with this end in view,
some successful experiments have been made and information concerning them might
well be gathered and examined in a broader context, ' '

/These experiments
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These experiments show that whatever concrete participation techniques are
used (which in the last analysis will depend on the conditiens in each individual
country), part1c1patlon will be greatly facilitated by the recognition that the
community forms a fourth branch in the structuring of political de0151on-tak1ng.
Actually, after the central government the reglonal organizations and the municipal
authorities, the communlty should constitute a legltlmate forum of political
organlzatlon w1th its own fleld of competence: in‘ the takding of decisions which’
affect its immedlate c1rcumstances and its own capacity to organlze action within
the territorial area it occupies. Decentrallzatlon does not in fact end with the
municipality but must be extended to lesser unlts 1n ‘which there is a certain
amount of homogenelty of 1nterest. ‘ ’

s
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Introduction .

This document has been prepared primarily on the ba81s of the contrlbutlons made
by the participants in the Consultative Meeting of Experts in Methodology for the
Planning of Human Settlements at the Mun1C1pal Level, held at Cali, Colombia,
from 1 to 4 August 1983, under the auspices of the Economic Commission for Latin
America and the Mun1c1pallty of that city and has been divided into four chapters,
In the first entitled "Crisis and professional paradlgms", some p01nts are made
which. seem necessary for putting the debates held in the meeting in their context
and interpreting them. In chapter II a summary is given of the. situation with
regard to urban planning, based on the contributions by the experts invited and on
some studies prepared by ECLA. In chapter III some thoughts are presented which
were formulated in the course of the debates on the best kinds of municipal
planning systems for the future. Similar observations are presented in greater
detail in chapter IV, which contains some ideas on participative planning.

The document examines planning more from a political than from a technical
angle and places it within the context of local government, Responsibility for
it rests entirely with ECLA although it could not have been drafted without the
invaluable co-operation of the mayors, central and municipal government officials,
private advisers and international officials who participated in the meeting at
Cali .

I. CRISIS AND PROFESSIONAL PARADIGMS

Among what could be classified as positive effects of the current world crisis,
attention should be drawn to the growing consensus that responsibility for the
crisis is ultimately due to a number of structural factors which have had a chronic
and negative impact on the development of all the countries, being largely
‘responsible for such problems as those related to the environment and human
settlements and narrowing the range of possible solutions to them.

Recognition of this fact means that action taken to produce the changes needed
to modify the prevailing crisis situation and, in particular, to solve the habitat
and human settlements problems mentioned above should be founded on an innovative
attitude so as to set away from schemes and ideas which have proved ineffective
and to do more than merely seeking more financial resources, of which there will
never be enough, and applying remedies which are usually expansive and have not
been very successful.

Against this background, consideration should be given to the question of
municipal planning, which, by the same token, cannot be regarded as an end in
itself, but must be treated as an instrument related to a higher category of
political objectives including fields traditionally known as housing, urban and
rural develorment, urban services and equipment and community development.

/The energy



The energy crisis and the crisis in the world economic system have made it
dramatically evident that the development models adopted during the past 10 years
were by no means applicable to the reality of Latin American life. In order to
generate real development of an equitable and sustained nature in the region,
values other than ‘those on which these models were based must be adopted, and the
structures of productlon and consumptlon must be thoroughly overhauled to adapt
them to each country's potentlal and resources, What is needed then is to set in
motion a process of conceptual reconversion, in which concern for the quality of
life of the whole population is brought to bear on, among other things, housing
conditions, basic sanitation, the supply of basic social services and infrastructurc
community equipment, security, etc., which are, in the last analysis, basic
components of the constructed environment or habitat, The most important lesson
to be learned in this critical decade may well be that living conditions relate
to the constructed enviromment and are necessarily dependent on the overall level
of development, social organlzatlon and constantly shlftlng cultural patterns.

The recognition that these limitations affect society'as a whole and not-
only those sectors with less purchasing power may be another practical result of
the crisis, The idea that a social sector will renounce certain privileges
voluntarily to benefit a marginated majority usually living in makeshift housing
on the periphery of cities and in the countryside begins to seem less plausible
when brought face'to face with just one social group living in conditions of-
critical poverty, which not only will not change but will grow worse unless a new
economic order and full social justice based on participation and solidarity are
established. This way of looking at things is the opposite of the traditional
view that society (or rather the government) should concern itself, almost as a
favour, with improving makeshift settlements and districts inhabited”by the poorest
groups. The idea of gradual 1mprovement belongs to an age in which this approach
could still be used to redress or attenuate social disparities ‘and is based on the
assumption that the formal sector is able to absorb and change the so-called
informal sector of the soc13ty. Actually these ideas have also come into crisis
in a world divided by growing social and economic cleavages but at the same tlme
imbued with a firm feeling for participation and justice.

The ways in which cities are usually run in the majority of the Latin America
and Caribbean countries, are based on ideas, experience and institutions borm out
of a situation in which centralism was justifiable because of a need to concentrate
power in the hands of the State and the elite needed to operate itj the urban .
population grew slowly, providing opportunitles for migrants to adjust to the
culture, and the needs for social services could be met with relatively: modest
resources., In the 1940s, the urban population of the region began to grow -
explosively, and demands were created which far outweighed the resources available
for bringing the urban infrastructure up to date and improving it. In the past
three decades, not only has urban development proceeded at a diffepent rate which
at times has been many times higher than the rate of national population growth,
but at the same time there has been an exceedingly rapid cultural change and a
technical revolutlon, especzally in the communications and transport media, whlch
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has been imported from the exterior without being .adapted. to local characteristics,
Although the ideas and institutions dating back to before the periocd referred to
appear not to work 1n the current 31tuatlon, in many cases they are stlll applled.

The prevalllng 51tuatlon din the Latln Amerlcan cltles and in partlcular in.
the big metropolises is the result of conditions which are peculiar and in some.cases
exceptional and must be dealt with in appropriate spatial planning theories and
practices different from those which -have so far been applied and have usually been
transferred, virtually unchanged, from.Europe and North America although there
they apply to different situations...:In this situation, the malntenance of -
conventional K ideas and practices wmay . turn out to be a delaying factor in. view of the
need to. brlng the organlzatlon, equipping and use of space into closer harmonv
with the populatlon s needs for economic growth and soc1al development.

A good example 1n thls connectlon is that of makeshlft settlements which in-
general constitute a dlstlngulshlng feature of third world cities; in Latin America
they have -become the usual mode of settlement for a large part of the. population.
However, no consideration is as yet glven to the problem in plannlng the urban
policies of many countrles of the reglon. . :

The capac1ty to produce hou51ng and related services shown by the populatlon
living in makeshift settlements (60% of the total production of urban housing)
should have given rise to radical changes in many traditional policies; however,
such has not been the case. Sufficient light has not yet been thrown on the
reasons why the public sector -has resisted incorporating the- resource represented -
by this capacity and introducing the innovations. allowing for its utilization as
2 positive factor and a dynamic element in the mobilization and participation of .
the population, In this connection, the decentralization not only of the
municipalities from the central government but also of the. communities from the
municipality should be regarded as being of major interest in the quest for new
topics for planning, Actually, an attempt is being made to promote a new way of
looklng at human. settlements in which human and material resources are used to
build a just and united society. : :

.With this approach, the purpose and quality of human settlements ceases to
be a merely technical question and becomes a matter of public interest which
engages the body politic as well as the government. However, in traditional
political ideologies these factors are not regarded as an essential component of~
all social projects aimed- at bringing about -collective well-being, . The participation
of the community in questions relating to daily;life existence constitutes a new
political space which has begun to appear in people's movements in urban areas and
neighbourhood associations, in which the tradltlonal polltlcal parties do not find
it easy to move, : : » :

It should be noted that although.one of the basic elements of local planning
should be a long-term object-image,. in. the large majority of urban development
plans there are no proposals with regard.to such an image or to. the corresponding -
spatial context., In this connection, it is significant that the documents in
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which such urban plans are supported is usually made up of lists of sectoral
problems or of projected needs, which are commonly drawn up on the basisof technical
criteria implicitly related to arbitrary models or patterns. Actually, these plans
are in many cases confined to repalrlng the. negative effects produced by social
changes not foreseen in the economic and social development strategies, thereby
reducing the role of urban planning to that of proposing corrective action. It
seems, however, that the absence of an object—lmage which can serve as a long-term
guide to urban development can be blamed not only on the planners but also on the -
limitations placed on the municipal authority. - :

Reference to such sweeping 1ssues as the contempo"ary crisis and decentral-
ization may seem unnecessary for examining the urban planning methods which are
applied in Latin America. However, it must be borne in mind that a review of the
methodology applied in this field makes no sense without an analysis of the role
to be assigned to the municipal authorities in the development process in general
and not just in the restricted area related to the monitoring of urban growth.
Actually the majority of the functional defects in current planning practices are
related to the duties and resources assigned to those authorities.

Prior to analysing the methodologies of urban planning applied in the region,
it seems necessary to inquire into the professional paradigms of planners, town
planners, architects, engineers and social scientists working in either the private
or the public sector in jobs directly related to the formation and enhancement of
the human habitat,

All professional activity is institutionally oriented on the basis of sets
of ideas, ethical codes, customs and ways of transmitting knowledge which people
who subscribe to the same social practice agree, usually implicitly, to share.
These paradigms 1/ tend to be maintained indefinitely in spite of the fact that
the social and polltlcal contexts in which. they occur are in constant flux due to
the historical change to which any society is subject.

The contradictions between the dynamic of social change and the static nature
of professional paradigms result in periodic crises, especially in societies which
are rapidly evolving., Sometimes, the contradictions referred to appear in the
form of maladjustments between the educational system and the legal and institutional
facilities which lay down the conditions within which the professional activities
must operate. This seems to have been the case of planning in Latln America as a
whole and in the 1nd1v1dual countries,

In the case of human settlemeénts, the paradigms crisis makes it immediately
necessary to undertake a thorough review of the training programmes now underway
and not just to introduce some partial improvements.2/
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II. THE MUNICIPAL PLANNING SITUATION

1. Mﬁnicipalvplanhing'in_Curfehf pracfice

In general it may be sa1d that urban plannlng as practlced in. Latln Amerlca was
initiated as.a kind Qf response to the need for a way of "putting order into the
growth of the cities", which had begun to accelerate automatically in the 1940s,

At that time, the urban development process of most of the countries of Latin Americ:c
accelerated violently as shown by the sharp inflexion in the urban population
growth curve from 1940 on,3/ :

This idea of ordered growth was implicit in the application of corrective
measures or of measures to '"regulate" physical or material growth, primarily by
extending the urban boundaries delimiting the city's legal-administrative
jurisdiction, where basic services are supplied and official building codes are
enforced, The regulatory plans therefore focus primarily on.the use of the land,
the density of its occupation, the road system and the location of public buildings
and areas for public use. The pre~eminently physical or spatial nature of these
regulating plans meant that the local authorities were not competent to put them _
into effect and precluded the possibility of participation by the population. It
seemed that on technical grounds alone the planners felt justified in demanding
that the plans should be made legally binding, which was the planners! main concern
for years.

More recently, however, the way in which plannlng is v1ewed has been changed
appreciably; this change really began to be noted some 15 years ago, when it began
to be obvious that the planning methods used to "put order into urban growth" were
insufficient. This change has bas1cally made itself felt first in scepticism
regarding the general eff1c1ency of planning within the 1nst1tutlonal,JurlsdlctlonaL
financial and technical context within which the municipalities now perform and
second in demands that the nature and contents of municipal plannlng and the
theories on which it is based should be rethought.,

There is also a broad consensus that the efficiency of plannlng lies ba81cally
in the ability of the local authorltles to represent the community; the necessary
decentralization of the power to take decisions on matters directly related to
the human habitat, and the inclusion of community planning in locally managed plans
and projects, Participation should be regarded as the organized and collective
intervention of the population with a view to seeing that social needs- already
deflned by it are satisfied. -

Decentralization and participation are the two concepts most insistently
referred to by the exponents of a current of thought which has really taken hold
and increasingly finds support in by changes in legislation and by the emergence
of new approaches to popular organization in many countries.
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Question has arisen concerning the nature of municipal planningdlso because its
focus is strictly technical and material. In other words, it is argued that

municipal action is confined to redressing the adverse material and environmental

consequences of a development model based on concentration and dealing with the
symptoms rather than the causes of technical and social maladies. In addition,
in present conditions, planning is part of government programmes in which the role
of the local bodies is that of serving as channels for the application of national

policies which are not always consistent with the needs of the population. When

the central government monopolizes the generation and application of urban
development policies, problems are bound to be diagnosed in such a generalized
fashion that municipal development plans are rendered unoperational, especially
with regard to the technologies and the design applied to the production of

habitat goods and services. In present circumstances, technology and de51gn have
become factors which contribute to cultural alienation and to the wastage of .

natural resources and human abllltles and have a negatlve effect on the organlzatlon
of local economies,

- When plans and'programmes are only a necessary means for gaining the assistance
of national government agencies, they acquire a centralist and bureaucratic
character in which more importance is attached to rules than to the use of criteria
which respond to local conditions, depriving the municipal authorities of the
opportunity to be creative and discouraging community participation.

Within this pattern, not only do central governments establish investment’
priorities but frequently their agencies prepare local development plans themselves.
In other cases, local plans are the responsibility of decentralized local bodies
which actually act as agents of national service entities or of regional corporations
which administer national technical and financial assistance policies.

Local authorities for their part, frequently work on plans relatlng _ ,
exclusively to physical rather than social processes; they are engaged in materlal
tasks rather than with improving the quality of life and the habitat of all the
communities under the jurisdiction of the municipality -a target on which national
policies usually impose arbitrary criteria which do not take local interests into
account, These criteria, which are more often than not of a sectoral nature, are
usually not even .co-ordinated by a national body which applies a single pollcy
with regard to human settlements,

Sometimes discrepancies are noted both between the pblltlcal cbjectives of
the municipal authorities and those -of the central government and between central
government policies and the technical ciriteria of the local bodies responsible for
extending and administering public services. The first of these discrepancies is
due to the lack of machinery for reaching a consensus concerning local and national
objectives when they deviate, The second is a serious lack of articulation between
the technical criteria and the policies and a difference between transitory
objectives, some of which are a matter of political préstige while other longer-term
objectives focus on unsatlsfled neeos of the population.
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~Participation offers an opportunity, which has yet to be used to its full
advantage, to overcome this situation; to do so, it is, however, necessary to
recognize that the community must be in a position of decentralization with a high
degree of autonomy, which is outside the orbit of regional and municipal bodies, .
If this is not the case, the participation of the population is limited as
frequently happens,; to public consultations and hearings which might.be held in.
connection with specific projects when important decisions must be reached on
investment and location and public intervention, from which the lower-income strata
‘are generally excluded, is-a practical way of solving differences of opinion.

In any case, local 1n1t1at1ve alone is not enough to bring about better ,
co~ordination .of the functions of the central government and those of the municipal
authorities; there is also a need for explicit national policies in connection
with development and management and administration of human. settlements and the
enviromment . Unfortunately ‘there are very few Latin American countrles which.
apply such policies in the fields of activity referred to. . :

, . Moreover; when such policies do exist, areas of.discord can be observed
between them and the development strategies, which usually respond to the applicatior
of concentration-exportation economic models. Although in some countries there
are policies which seek the decentralization of the population and of economic
activities and are aimed at improving living conditions in the medium~sized and.
small cities, in practice the application of development models based on the
dynamization of sectors such as industry and export agrlculture ‘have resulted in

.greater concentratlon. : ' :

2. leltatlons of mun1c1pal management

In practice the expenlence of a 1ocal government is hlghly limited usually owing
to restrictions on its administrative competence and -on the availability of
financial. resources and qualified personnel., -In such condltlons, ‘planning cannot
be used as an effective tool for formulating and executlng mun1c1pal community
development pollc1es, programmes - and projects, .

Mun1c1pal plannlng objegtlves are notahly llmlted in the great majority
of cases they are physical in nature an@,are_a;med,at’the definition and control
of the use of the soil, the supply of public services and urban equipment and the
construction of the infrastructure, In the first of these fields there are legal
limitations and limited facilities:for taking action concerning land speculation,
which make the muniecipal authorlty less effective and are responsible for.the .
fact that the regulations. governing soil.use have, to a large extent,. been phased
out, With respect to the latter two functions, munlclpal administrations.. very
frequently act only-as intermediaries for:central bodies or decentralized.agencies
of the central govermment,.from which most of the necessary resources are derived,
In these cases, the kind of goods and services which must be produced and the
models, procedures and controls are pyovided for .in the terms of the flnanclng
or are determined by pressure from the financing body so that the municipal
government's planning role is reduced to the minimum. Thus the municipalities
end up acting more.as agencies for executing national policies than as independent
government agencies., Thus, it often happens that the goods and services produced
are not compatible with the economic, social and cultural characteristics of the
population and often not with the characteristics of specific environments.
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" In a survey of nine medium~-sized e¢ities carried out by ECLA in co-opération
with the Government of Brazil,4/ it was found that the main problems experienced
by.the municipalities were administrative discontinuity, defects _in the local:
administrative apparatus, failure'to view planning as a process, land speculation,
difficulties in absorbing skilled labour, unavailability of mon-recuperable
financing and high cost of financial resources from public institutions.  These
conclusions, which are in general appllcable to most of the other Latln Amerlcan
countries also mean that: .’ : v

a) there is a widespread shortage of installed technical capacity for
planning, execution, maintenance and administration at local level due in

-particular to the reduced volume of available manpower,

b) those publlc serv1ces which-are avallable do not always match the needs
of the population., In view of the defects in the tools for perceiving. these needs,

" there is some doubt as to whethér -the community.and the munlclpallty are of one

mind in respect of urban service needs;

¢) the possibility of a discrepancy between the thinking of the community and
of the municipality is largely due to external factors which in and of themselves
limit the v1ntage peint from which the needs of the populatlon are seenj

"d) some mun1c1pa11tles are, in certain cases and on account of thelr own.
technical deficiencies, -in fact unable to consider financial commitments for
either now or the future. The budgetary surplus which results in such cases gives
afalse plcture of the financial health of the munlclpallty,

e) tne limited capac1ty of the populatlon to pay -for- urban ‘services is the

‘main obstacle in meeting the needs of the population., In some of the cities

surveyed, between 50% and 65% of the population are unable to pay water and
sanitation rates; e

£) the incomes structure, together with the unsteady economic base of the
majority of the cities surveyed, puts severe limits on the municipal tax system, -
which in turn makes it difficult to tap financial resources from the exterior.
It is frequently observed that if new urban services were actually to be made
available, municipal financial crises would result, and- :

g) federal financial assistance is based on technological models which are -
not very flexible as to their manning requirements and for whose application local
operational capacity is.not always available, If-these requirements were. in fact
met, a significant fraction of the population would be excluded owing to the
aforementioned limitation in the payments capacity.5/ ' :

)As a ‘
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As a general rule, only the municipalities of the larger cities have technical
departments or agencies able to handle all activities, including those relating to
planning, management and participation as opposed to planning alone which in and
of itself is insufficient. It is likely that this lack of capacity may be largely
responsible for the failures so frequently noted in connection with the management
of the local government, In this respect, there is a consensus that the -
municipalities must be immediately prov1ded with technlcal—admlnlstratlve unlts
able to manage these three variables in an integrated fashion, -

The condition laid down by some central governments that the municipalities
must have development plans if they are to obtain financial assistance, has -
resulted in the proliferation of plans in which planning is limited to the setting
of rules to ensure compliance with the terms stipulated by central government
agencies with regard to the financing of projects whose nature and characteristics
are often determined by those very same agencies, Sometimes such agencies are
themselves responsible for preparing the municipal development plans or they
finance the hiring of private consultants for that purpose.

: Thus, when a municipality does not have permanent installed capacity, the
requirement that there must be a plan if assistance is to be received from the
central government has resulted not in the creation of that capacity but in the
temporary replacement of municipal planning bodies by private consultants,
basically because they have mastered the intricate technological and financial
requirements for the transfer of resources from the central govermment or the
‘banking system, In practice, the assistance machinery is in general highly complex
and may inhibit rather than promote local initiative., At the same time, while it
should be noted that the intervention of external consultants for a specific task
often inhibits the development of local technical capacity to administer and
execute the plans, it must be admitted that such intervention may be very useful in
the medium and long term if it contributes to the creation or strengthening of
permanent municipal technical bodies,

. In the municipal governments of the largest cities in some countries of the
region, planning bodies and decentralized sectoral agencies have been established
and provided with sufficient resources to enable them to operate with a considerable
degree of technical and administrative efficiency and to be relatively independent
from the central govermment. These experiments, many of which were successful,
might provide a base for the organlzatlon of planning systems in other cities in
similar 51tuatlons.

In a number of countries there is a tendency to create reglonal development
corporations which frequently include departments whose job it is to support
municipal entities. In others, the central government itself has formulated and
implemented municipal support policies aimed at 31mpllfy1ng the mechanisms and
methods of staff assistance and training with a view to preparing the local
governments for solving problems relating to municipal planning and management
using their own resources,

/This increase
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This increase in the operational capacity of the municipality 1sau11ndlepensable
requirement for decentralization and a fundamental element of any strategy aimed .
at raising the degree of local autonomy. When there is no increase in executive
" ‘ability, loecal management tends to.depend on the will of ‘bodiés and officials of
the c¢entral power, which perpetuates centralism and dependence.

The most serious obstacle whlch local - governments must encounter and one of
the main restrictions on municipal planning is insufficient financial resources.
In present conditions.the relative autonomy enjoyed by nunlclpal authorltles _
directly elected by the population is not sufficiently realized, and in some cases,
the financial dependence. on the centre seriously curtails their freedom to adopt
decisions and is used to apply pressure on the behalf of interests outside the
_local communlty. . .

To correct thls 51tuatlon, in a number of countries of the reglon, bodies and
mechanisms hdve been created for the transfer of extra-budgetary resources to the
municipalities, However, with a few exceptlons, central government resources which
can be . transferred in this way by no.means match the needs. Moreover, the
effectlveness of this measure- 1isg also limited by the fact that the municipalities
have little scope for 1ndebtedness.: :

As noted above, 1n some countrmes there are municipal bodies which are
respon31ble for spec1f1c services and, as a general rule constitute decentralized
public enterprises with their own endowment and considerable independence in their
operation, This model, used in conjunction with legislative instruments on the
basis of which it is pOSS1ble to.recover some of thé increased value of private
property due to publlc works, has resulted in urban settlements: whlch are better.
equipped than in cities without this type of agency. Although an independent
agency has the advantage of being generally efficient, it usually becomes a law
into itself and ends up being rigid in its attitudes and maintaining purely economic
criteria with regard to municipal planning. Often the extension of the services
of these paramunicipal entities is substituted for plannlng and 1s partlally
responsible for limiting its scope.

III. TOWARDS NEW PLANNING SYSTEMS

The ‘experience accumulated as policies.aimed at the provision of housing, basic
services, equipment and other capital goods in the social sector have been applled
for a period of 30 .years seems to point to.the need to promote radical changes both
in the concepts and the instruments applied: and in the systems and theories on
which national. and’ loeal planning is based. In both cases, decentralization and
participation appear to be key. elements 1n the proposed alternatives to’ the present
81tuatlon. o S .

/The effort .



- 14 -

The effort to improve the concept and practice of municipal planning would
be of little use unless systems of local government were changed in an innovative
manner., Actually, as indicated above, many of the differences observed in planning
in this area are virtually inevitable consequences of the limited legal- attributes
of the municipal authorities and of the restrictions: on the financial and -
organizational resources available to them. The planning methodology and the
reorganlzatlon of the 1nst1tutlons concerned are two 81des of the same coin,:’

Thus, for example, it is 1mportant to bear in mind that the very obv1ous
limitations, especially in the economic sector, which affect the municipal level
need not necessarily result in a horizontal separation between the spheres of
competence of the central and the municipal governments. In distributing functions
between these two categories of government, it should be recognized that intermediate
levels of government (states, departments, provinces) exist and that they can
perform functions relating to co-ordination and arbltratlon and can also play a
more active role as regional development agents. : -

In addltlon, local planning should be less technocratic and more participative
and should reorient its traditionally physical or spatial character towards the
broader sphere of socio-economic development scaled to the territorial communities
located within the political jurisdiction of the municipalities, Broadly based
municipal planning is planning which manages to attain general development targets
on a local scale rather than concerning itself merely with the physical control of
local manifestations of -ecoriomic growth. :

It is clear that if decentralization is the aim, it will probably be necessary
to think in terms of a division of functions. between the central government, which
would be responsible for designing and executing physical planning policies at
national level, and the local (regional and municipal) authorities, whose task it
would be to promote the economic and social development of the local communities
and to 1mprove the quallty of life,- ~

The nature, character, scope and field of action of municipal plannlng must
therefore be redefined within the overall context of economic and social development,
In the first place recognition must be given to the relevance of municipal
intervention in any field of activity within its territorial jurisdiction. Within
this space, the action taken by the municipal authorities must be understood to be
oriented towards the overall improvement of the quality of life and not only towards
phy31cal plannlng or the structurlng of publlc works plans.,

This being the case, it is necessary to bear in mlnd that in the great
majority of cases this territorial jurisdiction includes both urban and rural
communities; however, local or municipal planning is, in practice, oriented
exclusively towards urban cemmunities., Actually, the urban sector and the rural -
sector are two parts of a single inseparable reality, so that development plans
which view matters only from the urban point of view tend to fail because they do
not call for an integrative view of the space and of the rural and urban economies
in it,

/Municipal planning
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Municipal planning as a political instrument may be seen from three different
angles: a) as a means of making public policies more rational; b) as an
administrative resource for achieving a greater efficiency in the execution of
government projects and c) as an object~image for the long—term orientation of
mun1c1pal development strategles and plans.

Plannlng as a way of making political pollc1es more rational calls for a
real increase in munlclpal autonomy and depends in the first instance on
decentralization and people's participation as ways of mobilizing non-conventional
organizational resources, labour and even family savings. In this sense,
institutional reform is the surest way of rationalizing local policies and ensuring
their execution., A reform of this kind would, however, assume different
characteristics in each national context, so that it is not possible to make
specific recommendations.

Local planning as a means of maximizing the social and economic efficiency
of the action taken by the authority acquires the character of operational
Programming, an area in which the primary need is for simple methods of formulating
and evaluating projects managed by the municipality, Of course the technical
aspects of such projects vary greatly but they can be implemented by adopting
standard procedures for such processes as, for example, the identification of
initiatives and needs and the selection of alternative technologies, criteria ‘
relating to flnanclng and approaches to operations, execution and admlnlstratlon.
It should be noted that as projects managed Jocally include both prOJects fostered_
on municipal initiative and those originating with the people or in informal S
sectors, the technical and administrative branches of the municipality should be’
prepared to support the efforts made by communities, and people will depend on
their own efforts for meeting their housing and-.services'needs.

The construction of a long-term human habitat object-image is a collective
and continuous effort in which the municipal authorities undoubtedly play an
important co-ordinating role but for which the whole body politic bears the final
responsibility. This image may help in thé search for alternative development
styles, in the 1ntegratlon of national societies and in changing the patterns of
consumption which is so necessary if the social improvements expected from the
Latin American economies are to realize their real potential., .The idea of a human
habitat which is more satisfactory for the entire population may be one way of
stimilating local and national identity and self-affirmation and may even foster:
the belief that they are indispensable for integrated development,

-In theory, planning should be oriented towards action more than towards the
establishment of rules. There should be full awareness of the instrumental value
of legislation, but effective, practical action should not be replaced by action
which is merely regulatory, as frequently happens. There is one basic requibement
for the realization .of such planning: rules must be replaced by an active, self-
oriented principle which can be adapted to meet the needs of different communities
and geared to the changes brought about by the passage of time.

/Thus, planning,
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Thus, ‘planning; understood as a dynamic principle and not as a’ set of static
rules, is similar to management and has’ great operatlonal potentlal. 'On the one
hand, it is compatible with the idea of locally managed projects and on the other,
it makes. it possible to establish conditions which are favourableikx*theformulatlon
of mun1c1pal development strategies aimed at the attaimment, within a period of
time in proportion with local possibilities, of a far-reaching object-image, such
as the one defined.above. This way of viewing planning at local level has the
virtue of offering viable alterhatives even for municipalities of smaller size,
which would be provided with simple methods geared to the technical limitations
of such municipalities. In such cases, this cbject-image could be supplied by
regional, provincial or departmental : 1ntermed1ar1es and co-ordinated within
national human settlements . and physical planning policies -a task in which the
municipal support agencies of the central governmment would certalnly play an
important role,

-'IV. PARTICIPATIVE PLANNING

Whatever concrete form the public sector may take when it intervenes in the soc1al,
economic and cultural processes at mun1c1pal level and whatever institutional
structures the . local ‘government may adopt, it is very possible that if the Latln
American societies continue to become increasingly democratic, the innovations =
made in munlc*pal ‘planning systems will be aimed successively at the follow1ng
goals: a) improving their methods of detecting communal needs, b)) 1dent1fy1ng
packages of alternative projects for meeting those needsjyc) deflnlng crlterla
for choosing socially more effactive alternatives which have & lower opportunlty
cost and are better suited to the enviromment; d) organizing the community so that
it can assume the role of active agent in the dec131on~mak1ng processes and in
implementing the decisions made and e) internally orgarnizing municipal management
so that it can put the resources it needs together out of those which are already
available to it, those which can be supplied by the community and those which
must be sought from the central government.

Within thls kind of prospective, community participation acquires two
different but complementary roles: a) it helps to defineé the "felt! needs of the
community and for selecting projects to satlsfy them and b) it helps to organlze
communal action for direct participation in the execution of these projects - _
mainly through the organization of labour, individual and collective contributions
and the approprlate use of publlc 1nfrastructures and fac1lltles.

Although it does not seem necessary to say much-about the reasons for which
the definition of -the needs of the community cannot be better expressed’ than by
the community itself; it should be noted that the problem remains of finding
the procedures by which a-consensus may be effectively established between persons
and groups of people’ who normally'represent dlfferent and frequently antagonlstlc
interests. !

/In the
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In the project formulation process, the choice of the technology which must
be used in the production of habitat goods and services becomes exceptionally
important as a means not only of ensuring that the real needs of the users are
satisfied but alsoc of keeping the production processes from .having an adverse
effect on the local economy, running counter to the cultural patterns of the
population and causing the environment to deteriorate, As everybody knows, the .
production of goods and services can have a very different effect on the society
and the habitat depending on the ‘kind of resources and inputs employed, the degree
of -capital intensity and the quality of the design and the other technical factors
which enter into the production process. There is ample evidence that for example,
technologies which are based on large-scale production and are capital-intensive
usually favour large centralized enterprises over medium-sized .and small firms to
the detpiment of medium-sized communities whose economic structure depends in most
cases on the use of smaller enterprlses. '

The mobilization of collective participation in the making of decisions
relating to the satisfaction of social needs and to the choice of appropriate
technologies is part and parcel of participative planning (a special kind of
planning on which some experiments have successfully been carried out with results
which can be collected and examined in a wider context).6/ -

Whatever the concrete techniques of participation may be (and they will in
the last analysis depend on conditions in specific countries), they will be greatly
facilitated by the recognition that the community constitutes a fourth level (after
the central govermment, the. regional governments, and the local governments) in
the political decision-making structure. Actually, the community must establish
a legally recognized body for political organization, with its own field of
competence in the decisions which affect that community in its immediate circumstances
and with the authority specifically to organize action within the territorial sphere
it occupies. Decentralizing action does not end with themunicipalitybut should. be
extended to smaller units in which at least some homogeneity of interest is present.
And there is certainly no area in which similarity of interests is more clearly
shown than the physical neighbourhood; the street, the block, the gquarter, i.e.,
the territory recognized by a community as being 1ts own, have already been accepted
as concrete expression of thlS communlty of 1nterests. :

It must be noted that the basic communal element deflned above is the kernel
of a new political space for which .no organizational structures have been established
and no theories have been sufficiently worked out. Political parties in general
have not developed positions in line with their respective points of view on
national problems, which has meant that the political debate at municipal level
is merely an extension of what is being advocated in formulations of national
character; this is reflected in a new kind of centralism in that local demands as
projected in daily l1life are ignored.

‘The local political space is inevitably tied to the question of the quality
of life and therefore to the construction and uszs of the habitat. Actually, daily
experience is the point of interest which mobilizes political participation in

/its most
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its 'most immediate form., Even when there are no imstitutional channels, experience
shows that participation will occur in the form of neighbourhood organizations
usually c¢redted to speak out against infringement of interests or to satisfy
community needs directly when this cannot be done through regular institutional
channels., In many of these cases, the spécific nature of the objectives and the
practical and usually emergency nature of the action results in piecemeal
organization which is out of harmony with the objectives sought. In addition, the
experience of participation has often been distorted by certain populist practices
designed to manipulate grass~rgot organizations,’ For this reason, participation
must be regarded as a continuous process which cdannot be limited to the free:
expression of views or to occasional intervention in matters of community interest.
Participation is an ongoing activity with profoundly didactic implications whose
exercise can givé municipal management a politicdal‘content of great importance in
bolstering the power of the local authorities$, and' the non-traditional resources:
it provides may extend the municipality's capacity for action,.

With regard to recommendations concerning methodologles for municipal planning,
it seems that before more concrete innovations can be proposed, it will be necessary
to come up with a more exact definition concerning the action to be taken in
respect of the human habitat, and this in turn calls for a substantive review of
the division of responsibilities between the central government and the municipal

uthorltles and a real 1ncrease in the resources made avallable1x>themun1c1pallt1es.

It is dlfflcult to come up with practlcal recommendations for institutional
reform because this is an area which depends exclusively on national conditions,
which are related to political circumstances, on which opinions and comments would
be out of place and which vary notably from case to case, In general, all that can
be said in this connection is that 'a tendency towards decentralization has been
noted in a number of Latin American countries, some of which have already introduced
basic legal changes in this connection, In the future these tendencies might
result in the creation of new institutional structures characterized by greater

municipal autonomy whiéh would, moreover, be recognlzed and protected in all the
national constltutlons of the countries of the reglon.

If this happens, we may look forward to a'future in which municipal governments
will actualiy have greater power not only to control the use and expansion of the
constructed space more efficiently but also to ifcrease their: capacity for initiative,
dec131on-mak1ng and execution of programmes which call for more decisive forms of
action in connection with problems relating to occupation,” organlzatlon, equlpment
and use of the terrltory under munlclpal Jurlsdlctlon.

/Notes



$H

- 18 -

Notes

1/ See T. S. Kuhn, Structure of scientific revolutions, University of Chicago
Press, 1970,

2/ See "“Training in the field of human settlements: Analysis of the present
situation and proposals for a regional programme of action" (E/CEPAL/SES.20/G.11).

3/ Except in Argentina, Chile, Cuba and Uruguay, where intense urban
development had already begun,

4/ ECLA/Brazil, "Sistema financeiro nacional para investimentos urbanos:
A demanda e oferta de servigos urbanos nas cidades de porte medio no Brasil",
Rio de Janeiro, 1976 (mimeographed version),

5/ Ibid.

8/ An example in this connection is the methodology applied experimentally by
URICEF teams in Ecuador and Colombia in 1981 and 1982,







