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EXECUTIVE SUMMARY

- "Urban and Regional Analysis (URA) in Central America" was the subject
of a seminar in San Jose, Costa Rica on February 16-17, 1978. The
participants discussed experience in Costa Rica, Nicaragua, and

Panama using Guidelines prepared by Richard E. Rhoda of AID's Office
of Urban Development.

The first day participants discussed the depth and scope of analysis
appropriate for URAs. The conclusion was the three experiences were
S0 different that generalization was not very helpful. However, there
was clearly a gap between the URA and well-designed projects to improve
the welfare of the poor.

The second day was much more Tively than the first. Workshops discussed
how each URA could have been improved and the discussion was much more
concrete about problems and ideas for improvement.

Section III presents three papers prepared after the seminaf on how
to improve URAs.

Appendix B includes three thoughtful papers about URAs prepared before
-the seminar to stimulate thinking about the experiences in Costa Rica,
Nicaragua, and Panama. '

The participants evaluated the seminar favorably as follows usihg
scales from "plus two" for strongly positive to "minus two" for
strongly negative:

"The issues I considered important were treated'(i.OO)."

2. "The seminar took sufficient advantage of my ideas and
experience (.43)."

3. "I learned something valuable in the seminar (1.24)."
4, "My general evaluation of the seminar (1.06)."

Complete results from the evaluation appear in Appendix D.
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SECTION 1
INTRODUCTION & ORGANIZATION OF THE REPORT

On February 16-17, 1978, 28 people met in San Jose, Costa Rica to
discuss the Urban and Regional Analyses (URA) conducted in Costa
Rica, Nicaragua and Panama during 1976 and 1977. They included

" eight USAID Mission representatives, eight analysts from these
countries, four foreign project advisors and eight other participants;
i.e., observers from Colombia (2), Nicaragua (1), Washington (4)

and the AID Regjonal Office for Housing in Tegucigalpa (1). The
participant 1ist and agenda appear in Appendix A.

The purpose of the conference was to improve the methods for
conducting Urban and Regional Analysis, based on the experience of
the previous two years, using the Guidelines for Urban and Regional
Analysis, referred to hereafter as Guidelines.*

The seminar was intended to:

- Review and evaluate experiences from the URA's in Costa
Rica, Nicaragua, and Panama.

- Identify and discuss the relationships between URA analysts
and the users responsible for policy formulation, strategy
development, programming and funding.

The background of the seminar including pre-seminar preparétion is
summarized in Appendix A. Section II describes the deliberations at

the seminar, including the participants' evaluation of the seminar and
conclusions and recommendations formulated during the seminar. Section III
o presents some additional thinkfng triggered by the seminar about the next
steps for improvement of URA.

* Rhoda, Richard E., Guidelines for Urban and Regional Analysis: Types
of Analyses Applicable to AID Activities. Office of Urban Development,
Bureau for Technical Assistance, Agency for International Development,
U.S. Dept. of State. (Washington, D.C., October 1976).
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SECTION II
THE SEMINAR

FIRST DAY: IMPROVING THE TECHNICAL ANALYSIS

‘The seminar was opened by OFIPLAN (Office of Planning of Costa
Rica) and Dr. Lawrence D. Posner of Practical Concepts Incorporated
with words of welcome, introductions, announcements, and a review
- of the conference objectives. Each URA was described briefly
focusing on the current status and plans to provide a common set
of facts for discussion in workshops. Mr. Joslyn Fearon spoke for
Panama; Drs. Roger Montiel and Guillermo Perez spoke for
Nicaragua; Drs. Vinicio Gonzalez and Jose Antonio Calvo spoke for
Costa Rica. Summaries of the Costa Rica presentation appear in
Appendix D.* The group divided into workshops and subsequently
repokted to the plenary the results summarized below.

Group A: Improving the Technical Analysis: Depth and Scope
of Analysis of the Target Group

Group A submitted fhat the characteristics of the poor identified

by the URA provided valuable information for policy planning,
particularly by identifying the location of the poor. The Guidelines
contributed little, however, for 1dentifying specific projects or
filling the gap between national policy planners and project managers.
The URAs tended to be descriptive and cast 1ittle 1light on cause and
effect re]at1onsh1ps about poverty.

* There was no summary from Panama. The Nicaraguan summary was an

excellent, 85 page, Spanish language document which is available at -
cost from RCI to participants in the seminar. Circulation is limited
at the request of the Government of Nicaragua.
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During subsequent discussion in plenary, many agreed with the

| opinion expressed by Dr. Herrick that the URA and the Guidelines
were not intended to be a tool for identifying projects. It was
argued that project identification was the responsibility of a
different set of people with their own methodologies who needed
the URA as an input. ‘

Dr. Perez and others felt the Guide]ines.focuséd too much on the
poor and did not take sufficient account of "non-poor" factors
which also affect poverty.

Dr. Gonzalez argued for establishing clearer hypotheses about the
cause and effect relationships affecting the poor and the desirability -
of the Guidelines meeting that need if and when they are revised.
Only then could a rational basis be formed for identifying projects
designed to redress poverty. We lack methodologies, information s
and analysis in general for knowing the causes of poverty. The
consensus was that Guidelines did make a significant contribution
but it was not enough. o

Dr. Hernan Gutierrez disagreed, supported by Dr. Hudson and others
‘arguing that additional studies, Tike many past studies, were Tikely

to contribute 1ittle towards helping the poor. The main beneficiaries
of the new studies would be those who conduct them rather than the
target group. They argued that there exists at present a sufficient
basis upon which to move ahead. Mr. Fearon added that URA should

be thought of as part of an on-going process rather than a prerequisite
which needed to be "completed" before a project could begin. Several
people concurred including Dr. Gonzalez; they pointed out‘that Panama
had bgen working since 1272 on URBE and related studies; Costa Rica

too had done several studies before the URA.
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Group B: Improving the Technical Analysis: Depth anq Scope of

Analysis of Factors Influencing the well-being of the Poor.
Group B reported it had addressed-many of the same issues raised by
Group A including whether there was a need for a URA-type ane]ysis
before "action programs" can begin.

‘Most people agreed that there was a gap between the URA and identifying
interventions but three distinct points of view emerged:

1. Additional analysis is gg;_necessafy as a prerequisite for
"action programs" (Boyce and Benjamin), and perhaps it is
even undesirable (Hudson and Gutierrez).

2. Additional analysis i$ necessary before "action programs" to
avoid costly mistakes. As a minimum, countries should be viewed
as systems with the linkages identified (Velasco). When there
is a disgreement of the experts in planning "action programs",
they should be deferred until there has been additional analysis.

3. Analysis and "action programs" are parallel and complementary
processes; there is a need for analysis and also for "action
programs". More "Action Programs" are needed and also more
URA but "Action Programs" must not be delayed for additional
URA. (Fearon)

Dr. Perez noted that national planning and budgeting was a cyclical
process (five year plans, yearly appropriations, quarterly reviews,
etc), but that URA's should not be linked to the cycles. Furthermore,
the cycles vary from one country to another so the Guidelines should
not try to fit any particular national planning and budgeting

| ‘system. '

Group‘C: The Scope and Depth of Analysis for Project Identification
in URA.

Group C took the gap between analysis and projects and other types of
intervention as a given, and proposed a systems model for problem
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solving as a way of bridging the gap. According to this model,
on-going research and analysis (of which the URA is an important
part) would be a continuous process, while further in-depth
studies would be undertaken on a project by project basis.

Subsequent discussion of this presentation focused on Dr. Gonzalez's

earlier question about the extent to which the URA should cast Tight

on cause and effect relationships affecting the poor and should such

- cause and effect analysis be a prerequisite to project identification
even at the prefeasibility stage.

Dr. Herrick was skeptical about finding ultimate causes since

"one person's ‘causes' are likely to be another person's

effects'? and the failure to recognize this would lead to superficial
agreement initially but confusion and ambiguity later.

At the final session of the first day's deliberations it was
~conluded that more value could be anticipated from the conference
if the discussions became more specific instead of the high level
of generality that had characterized the first day. It was
decided that the topic for the second day should be changed from
"Improving Coordination between Analysts and Users" to "What
could have been done better in each URA?"

SECOND DAY: WHAT COULD HAVE BEEN DONE BETTER IN EACH URA?

Three workshop groups were formed the second day to d1scuss the
Costa Rican, Nicaraguan and Panamanian URA's.

Most of the morning was spent in workshops and the remainder of
the day devoted to presentations in plenary session.

Costa Rica: Presentation and Discussion

The Costa Rica group presented ten points discussed in the workshop.
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The 1ist neither exhausted all of the lessons learned, nor was
there necessarily agreement among all of the memebers of the
workshop on each of the ten points.

1. The URA in Costa Rica should have been more focused on
intervention strategies and policies to benefit the poor.

2. In order to focus more closely on policy formulation, the

" team of analysts should have included policy decision makers
in addition to "technicians". .

3. Attempts at objectivity should have been tempered earlier
by real political (and therefore policy) constraints.

4, The Guidelines do not adequate]y provide for political/
policy considerations.

5. A]though flexible in principle, in practice with the Guidelines
were taken to be'rigid for complying with AID funding.

6. Clarification is needed about the issue of whether the URA is
an AID requirement and part of a Washington "new directions"
(with emphasis on the rural poor, etc.) or whether it is
intended to contribute to on-going strategies and efforts
within Costa Rica. It appeared to the Costa Rican Team

~ to have been part of AID's new directions.

7. More communication between QOFIPLAN and AID would have revealed
this earlier and the scope of work could have been modified
accordingly. o | _

8. The URA in Costa Rica should have built on the experience of
some of the existing projects or already developed proposed
projects to provide a necessary and useful focus.

9. Other studies that were already available could have been
 ‘better used. ' | '

10. Given the timing of the completion of the report about.thréé
months before the installation of the new government, more care
should have been given to leaving options open for the new
‘government.
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‘Subsequence discussion emphasized the need for clarity in defining.
the objectives for which a URA would be conducted (Fearon). Most
important is the URA an AID funding requirement that must be
compiled with (thus 1imiting the flexibility of the Guidelines and
the URA itself)? Or, is it intended, as the name Guidelines
implies, to supplement similar or related efforts taking place

in a country? ‘

in Costa Rica and Panama the Guidelines were generally perceived
to be an AID funding requirement, but 1n»Nicaragua they were
perceived to be an offer af help to be used or not used as needed.

If AID intends the Guidelines to be a procedure for getting AID
funds then the'Gdide]ines must be more specific about the information
AID wants. If the Guidelines are intended to be an aid to the
borrower countries, they can be more general, thus lending themselves
more readily to adaptation and application in a variety of

settings and for a variety of needs. The sense of the group was

that AID should help URA's and not Tock in a specific set of
procedures for everyone.

Recommendations for improvement in the Guidelines included: more
‘about linkages (Fearon), greater emphasis on analysis as opposed
to conducting the URA (Velasco), integration of the disjointed
sections, methods for disaggregate analysis, and clear Tinkages
between URA analysis and the impact expected from projects
designed to benefit the poor, etc.

Gutierrez argued the preceding types of analysis would creéte _
more analysis work without helping the poor. He suggests more
attention to participation of "the poor" in any future analysis
of their problems.

Panama: Presentation and Discussion

Macroeconomic studies began in Panama in the 1950's but it
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.wasn't until about 1972 that a policy of regional development
was adopted by the government.- Since that time, numerous
studies have been conducted. In 1976, AID asked for a better
study of the characteristics of the poor and those who
would be the beneficiaries of regional development efforts.

It was within this context that the AID assisted URA was

“conducted using the Guidelines. '

The time constraints imposed by AID funding requirements forced
much of the URA effort into meeting deadlines at the expense

- of generating new information that was missing from earlier
studies. The problem in the URA in Panama was not inadequacy

of the Guidelines but inadequate time to generate data and
analyze it. o

The Panama group recommended reducing the number of sections
in the Guidelines and integrating related sections.

Subsequent discussion dealt with bureaucratically imposed time
constraints and those imposed by the nature of the problem itself;
i.e., there is always more that can be known regardiess of the
tfme available. Even arbitrary, bureaucratically imposed time
1imits can help assure that periodically some closure is made

on the subject. Hudson suggests a "half-way" report; others
suggest development and use of short-cut methods for conducting
studies in, say, a week (Boyce).

This was followed by a brief discussion on the need to identify
the factors that interfere with the natural tendency of the

poor "not to be poor". (Boyce)

Nicaragua: Presentation and Discussion

The URA conducted in Nicaragua provided the information they wefe
seeking. The Guidelines proved both flexible and helpful. (As
noted earlier, the URA was not perceived in Nicaragua to be

- Practical Concepts Incorporated
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a requirement for AID funding). The primary difficulties were
encountered in the coordination of agencies that were to have
provided manpower for the URA. Some did not come through with
the people they had promised. This pointed to the need for 
including all interested parties in the early stages of planning
for the URA (Benjamin). However, there was nothing unique about
" this problem whiéh is encountered in many projects that require
1ﬁter—agency coordination. The Guidelines and the URA did not
solve it but they did not create it either.

Recommendations spécifica]]y related to the Guidelines in addition

to others reported earlier in this report included the desirability

of methods for integrating the results of the different'types of
analysis presented separately in the Guidelines. In planning a

URA, it was recommended that provisions be made for sharing the
results with other governmental institutions not directly involved

in the URA itself. Since the completion of the URA in Nicaragua,

many other government institutions expressed interest in using the URA
as a direct input into their own decision making processes.

SURVEY RESULTS ON THE GUIDELINES

On the basis of the survey that was conducted at the seminar,
it appears that the respondents found the Guidelines to be a
valuable aid to conducting urban and regional analysis. The
results of that survey are summarized in Exhibit 2-1.

 The concensus of thos expressing opinions was as follows:

The techniques were not too complicated;

2. A clearer explanation is needed on the relationship
among the different types of analysis;

‘3. Necessary data can be obtained;
Too much attention is being paid to AID rules;
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5. There was no concensus on whether the techniques are
responsive to the problems of poverty; :

6. There was a slightly positive response to the adequacy
of Guidelines for Urban and Regional Analyses.

Dr. Perez of Nicaragua recommended that another seminar be held
in one year to fo]]ow-up on the progress of the three URA's and
their implementation. There was concensus that the URA was not
the end product, the implementation was the important thing.

- The problems of implementation would presumably be the topic fbr
“the follow-up seminar in 1979.

" Practical Concepts Incorporated
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Urban Analysis versus Project ldentification:

Bridging the Gap

Barclay Hudson
for v
Practical Concepts, Inc.
February 21, 1978

Conclusions from the ''Seminario Sobre Analysis
Urbano y Regional (AUR) en America Central
Hotel Torremolinos
San Jose, Costa Rica
16-17 Febrero 1978



| Barclay Hudson
21 February 1978

Background

This report is a postscript to the '‘Torremolinos Conference' on Urban
and Regional Analysis, convened to compare the experiences of Costa Rica,
Nicaragua and Panama in applying the AID Guidelines for Urban and Regional
Analysis.*

On the second day .of the conference, an attempt was made to get beyond
generalizations and look more deeply into the special character of each
country's own conclusions about the usefulness of the Guidelines. Conference
participants divided into country-by-country workshops, each involving host
government users of the analysis, foreign consultants, and representatives
of the analysis team itself.**

In Costa Rica, the Guidelines had been applied to the design of an Urban
Sector Assessment on San Jose, which had been carried out in 1977.%%% During
the two-hour workshop on Costa Rica, considerable attention was given to the
question of how much the Urban Sector Assessment had actually contributed to
the identification of practical projects and programs for poverty intervention.
The sense of the group was: Not much. Project identification had not been
helped much by the analysis, or by any subsequent reading of the Final Report.
Of course, it may have been too early to tell at the conference, but five
months had passed since delivery of the report, and the general feeling was
that practical suggestions for taking action had not risen to the surface,

" either in the Final Report itself, or in the minds of others who may have
been stimulated by reading it.

This in itself was not astonishing: analysis and planning docu-
ments are often filed and forgotten. But Costa Rica was supposed to have been
different, and so were the Guidelines. The Urban Sector Assessment was pro-
moted by AlID/Washington to serve the very practical purposes of its own
resource allocation and programming, as well as that of host country counter-
parts. The Guidelines themselves were an attempt to take a vast literature on
urban and regional planning from academic sources and convert it to the langu-
age, problem solving tasks, and working context of people engaged in the every-
day operations of technical assistance and foreign aid. Those in the
Torremolinos workshop, however, felt that analysis had not led to policy, due to

*”Guidelines for Urban and Regional Analysis: Types of Analysis Applicable to
A.1.D. Activities.'" Richard E. Rhoda, author. Office of Urban Development,
Bureau for Technical Assistance, Agency for International Development, U.S.
Department of State. Washington, D.C. 20523.. October 1976.

*k
The Costa Rica contingent at the seminar included Edward Butler, Jose Antonio
Calvo, Mario Delgado, Daniel Driver, Vinicio Gonzalez, Hernan Gutierrez,
Bruce Herrick, Barclay Hudson, Carlos Montero, Emilia Rodriguez, and David
Straley. Most but not all of these participated in the special two-hour work-
shop on Costa Rica.

Kk
""Urban Assessment of San Jose, Costa Rica: Focus on Poverty.' San Jose,
September 21, 1977.



either the Guidelines, or the way they were applied in Costa Rica, or the
way the analysis itself was carried out, or the way it elicited response.
Participants in the workshop sought the reasons, and reasons soon became

apparent. They are listed below--ten of them.

Three things have to be made clear about this summary. First, the pro-
blems below were perceived problems, and not necessarily the real ones or the
most important ones. Some of them involved misperceptions of other people's
intentions. Some were the result of special circumstances surrounding the
Sector Assessment in San Jose, while others reflected the classic and unavoid-
able dilemmas of technical assistance. Nevertheless, some of the perceived
problems listed are undoubtedly real, and capable of being corrected in future
efforts to carry out policy analysis aimed at poverty intervention.

Second, the problems listed here do not necessarily represent perceptions
by the group as a whole, but in some cases represent minority opinions, or
the perception of one person. | have tried to render accurately the variety
of views expressed by workshop members. MNevertheless | have gone considerably
beyond mere reporting, in order to present views and interpretations of my
own, based on my 1977 experience in Costa Rica as foreign consultant working
on the Urban Sector Assessment, and evaluator of the Guidelines' adaptability
to the Costa Rican context.

Finally, the ''ten points'' need to be read keeping in mind the basic issues:
Why did the Urban Assessment fall short in specifying policy interventions for
Costa Rica; and why they were vague, especially when it came to defining the
distinctive needs of the poor. This is a double issue, really: the practicality

of the analysis regarding project identification; and the adequacy of the
analysis in focusing on poor people as beneficiaries of any project, programs,
or policies proposed. '



The Ten Points: Gaps Between Analysis and Project Design to Serve the Poor.

1. The problem of superimposition. (The academic bias; the problems of
integrating diverse frames of reference.)

The Guidelines were an heroic effort to convert a somewhat sterile and
unconvincing literature on regional development into a vital statement of
cause-effect linkages that decision-makers need to consider in programming
resources. The Guidelines continue the best traditions of PPBS, MBO, and
logical framework applications, in attempting to relate means and ends, to
make narrow resource allocation decisions sensitive to a larger vision of
consequences, and to help create a greater sense of shared context for indi-
vidual actions. The Guidelines, like these other approaches, ask simple,
important questions. - ‘

But like PPBS, they ask ''organization men" to think in terms of a
larger, different (and in some ways threatening) frame of reference for
decisions. They are being asked to adopt a viewpoint originating outside
their own agency, and having policy implications operating at cross-purposes
with their own. (If the Guidelines did not have this effect in changing
people's sense of mission, they would not be fulfilling their basic purpose.)
Nevertheless, the superimposition of any new viewpoint is often met with
- mistrust, resistance, and attempts (often unconscious) to insulate decisions
" from the implications of new directives. This is a common, almost universal
pattern, that is well documented in reviews of experience with implementing
PPBS in federal, state and local agencies in the U.S.; and it is fully pre-
dictable from theories of organizational development.

To summarize: the Guidelines have attempted to bridge the gap from:
academic models, methods, and language, to more traditional organizational
frames of reference for decision-making. As might have been expected, the
new ideas were difficult to integrate with the more established ones.
Although there was no overt resistance, attempts to integrate different
perspectives were half-hearted. As usually happens with externally-imposed

planning requirements, the analysis tends to remain somewhat of a facade, or
“‘mask.® '

As footnote to this discussion, there exists a useful body of literature
on the problems of forcing or assisting an organization to become more sensi-
tive to its larger environment. A central thesis of this literature is as
follows: that in a ''dynamic' environment (comprising new demands for respon-
siveness, new technological opportunities for response, new scientific methods
for treating problems), organizations facing such conditions must actively
promote highly differentiated viewpoints within their own staff. Consequently
however, they must also make extreme efforts to re-integrate these different
problem perspectives when it comes to formulating policy.** In the Urban
Sector Assessment of San Jose, no such ''extreme effort' was attempted. On
the contrary, as work pressures grew with the impending deadline for delivery

. _
See Faber and Seers, The Crisis ‘In Planning, 1972.

*% '
This theory, often identified with the work of Paul Lawrence and Jay Lorsch

(1967) has been summarized and applied to technical assistance problems in
Hudson, Davis et al, 1976, Chap. 3.



of the final report, the analysis team became increasingly fragmented, as
divisions of labor were worked out in order to get the product completed.

Another footnote is deserved, regarding ''superimposition' of Guidelines.

The academic tradition which provided the analytic framework for the Guide-
lines was characterized above as ''sterile' and ''unconvincing.'' Not all would
‘agree with that judgment but the following points should be noted: (a) Much
of the existing theory of urban and regional development is too abstract to
have recognizable fit to any particular setting, and is therefore unreliable
for generatlng pollcy implications; (b) theories derived from one setting
often prove ''wrong'' when applied elsewhere. They have limited transferability;
(c) the literature cited in the Guidelines makes little reference to Latin
American conditions, or theories developed in Latin America, even though there
is a long and strong Latin tradition of urban and regional planning (beginning
several hundred years before textbooks began appearing on the subject in the
U.S.); and (d) there is a growing feeling among U.S. analysts and planners
that the traditional models are seriously flawed by a bias toward preserving-
political-economic structures that are themselves the cause of urban regional
problems, at least as they affect the poor and powerless. (See pp. 30-33 in
the Final Report on the San Jose Urban Sector Assessment.)

2. Analysts as technicians rather than policy-makers.

Although the Urban Sector Assessment in Costa Rica was housed in the
National Planning Office (OFIPLAN), the Assessment team itself had little
perspective on national policy. Most saw themselves in technical roles
without policy formulation or project identification responsibilities. Most
felt that policy-making would come at a stage subsequent to the analysis
itself, and would be left up to others. Policy implications were added to
chapters at a late stage of drafting the Final Report, but without systematic
consultation with Costa Rican policy-makers. (AID officers, however, did take
a hand in this, being more aware of the need for links between analysis and
program design in areas of foreign aid for which they were themselves responsible.)

In fact, tentative policy directions had already been specified in advance,
emphasizing housing and employment generation projects. The Urban Sector
Assessment could have been used to systematically explore, critique, modify
and/or reaffirm the design of these earlier policy formulations. This was
not done and in my own view, it was a badly missed opportunity from
the standpoint that broad analysis of the type suggested by the Guidelines
is only useful when it can be sufficiently focused, for example by examining
the pros and cons of a definite but malleable plan of action set out at the
beginning, in accordance with local polltlcal realltles, and. reinforcing
efforts already underway. :

3. Foreign technical assistance: a ''tender trap."

Project identification was not a central mandate either of the Guidelines
or the Urban Sector Assessment in Costa Rica. |In each case, the broad scope
of analysis considered "minimum'' more than exhausted the time and energy
available, and this ruled out serious attention to more ''peripheral' concerns,
including project identification.

In theory, the Guidelines and Sector Assessment both provided sufficient .
flexibility for analysts to seize initiative and make them more pragmatically
oriented toward action lmpllcatlons. In practice, however, this was not a
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real option: (a) time pressures reduced scope of work to the minimum
absolutely required. (b) The definition of '"minimum'' was itself negotiable

in theory, but in practice analysts were aware that the scope of analysis had
been originally defined by AID (in the Guidelines) and had already been
re-negotiated (in the Urban Sector Assessment “Project'Agreement”g. (c) There
was a strong reluctance to press.AlD/Washington or AlD/Costa Rica for further
changes, given that this might jeopardize either the timing or amount of funds
poised for release on projects already identified. (d) There was no overt
threat of this kind, so far as is known. The danger was simply a perceived
one, reflecting a normal (and otherwise productive) attempt to ''look between
the lines' of stated intentions. It was felt, perhaps, that doing anything
different than the 'minimum'' - which meant doing less .than the 'minimum'' as
previously negotiated - would be seen as '"irresponsible'" in Washington. The
fact that more than the minimum would have also been carried would not offset
the Washington's disappointment. After all, it was AlD's study - designed by’
them, supervised by them, and analytically cast toward sectors which Washington
was interested in funding (housing and employment). The flexibility that was
there in principle was ruled out by the context of implicit expectations.

4, Political flux.

The Urban Sector Assessment was completed in Costa Rica five months before
the national presidential elections, and at a time when leadership was changing
within OFIPLAN itself. Uncertainties about the political context also
inclined the analysis team to remain unspecific about the kinds ot projects
implicated by the Sector Assessment. The less said, the more free hand was
- left for the emerging new leadership.

The same might be said about the political context in Washington. HNone
of the analysts was completely sure about the degree of consensus or scope of
divergent opinion in Washington regarding key determinants of project identi-
fication: how to define ''the poor;' how closely projects had to serve U.S.
economic interests; how much tolerance there was for politically risky programs,
such as community organization for self-help development. Uncertainty of this
kind reflects in part the newness of -the Carter Administration; but also the
normal (and healthy) divergence of thinking within AlD/Washington.

5. The bias toward ''objectivity"

There is a pervasive belief that analysis can be more ''objective' if it
avoids a preconceived idea of policy conclusions that might result from it.
Some observers (including this writer) would disagree, pointing out that:

(a) it was already too late to ignore ''preconceived' solutions in Costa Rica,
where housing and employment had already been identified as focal sectors for
AID intervention; (b) implicit biases always exist toward some projects any-
way, and these can only be overcome by making the biases explicit and sub-
Jecting them to systematic critical analysis. (This can be approached through
the "assumptions'' column of the logical framework; or by a fortiori analysis, -
in connection with other types of sensitivity analysis; or by dialectical
scanning.)

On the other hand, the analysis team in Costa Rica attempted to avoid
biasing the analysis of urban problems toward preconceived solutions. For



example, an attempt was made to conceptualize poverty in a variety of ways,
some of which were clearly not likely to support the choice of projects in
housing and.employment generation. |In striving for this breadth of view-
point, the analysts sought to avoid pre-mature closure on the '"‘poverty
problem.' The Final Report of the Sector Assessment did not undermine the
logic of housing and employment projects as appropriate projects; but it

did suggest in important ways that poverty was not going to be solved by
these programs alone. It also suggested that the policies needed to comple-
ment housing and employment generation would require both (a) political
support of a type not yet articulated in Costa Rica, and (b) a different
vision of '"economic and social development'' than the traditional view incor-
porated into the Urban and Regional Analysis Guidelines (see Final Report,
pp. 30-33). In this context, the analysts were not able to go very far in
identifying projects other than those already contemplated in the housing
and employment sectors.

6. Avoiding duplicative efforts.

The Urban Sector Assessment put little emphasis on project identification
in part because there was a parallel study already in progress (also AlD-
sponsored) which was designed to do just that. The Urban Environment Analysis,
focussing on housing and employment strategies, was being carried out with
participation of some of the same AlID-provided staff who had a hand in the
Sector Assessment, and definition of prOJects in both studies must have seemed
redundant.

The sense of ''going over the same ground'' may have been felt even more
acutely by those familiar with earlier studies (both AID- and Costa Rican-
financed), dealing with the overall problems of poverty, regional development,
and urban strategy coordination. Those earlier studied were alluded to in
terms of their existence, but scarcely in terms of their substance, at least
for their bearing on policy. Had the Guidelines' intentions been realized in
providing a genuinely innovative approach to policy analysis, and transcended
the traditional, sector-by-sector framework of policy analysis, the sense of
deja vu might have been overcome. Housing and employment policies might have
been approached with a fresh appreciation of inter-sectoral linkages, indirect
effects, and unrealized opportunities: how to get the poor_ employed in
delivering solutions to their own problems? How to ensure that the poor benefit
as suppliers of the biggest single item in 'poverty budgets' - food? Based on
findings from previous analyses of agriculture and nutrition in Costa Rica,

. what would it take to develop urban-based agriculture in San Jose, along the

lines of large-scale experiments elsewhere? The Final Report was explicit in
acknowledging that such issues are not likely to be treated wnthln the analy-
tical framework proposed by the Guidelines. -

7. Not by projects alone.

Yét another reason why the Urban Sector Analysis ''failed" to specify projects
was a feeling that this may not have been as important as specification of
policies. For example, a policy might consist of working through community
organizations, or strengthening the stabilized territorial identity of upwardly
mobile groups, or developing appropriate salary guidelines to attract marginal
workers into the labor force, or incentives to encourage appropriate technology.
These could have a strong and pervasive impact going beyond the scope of any
partlcular project or set of investments. They would be especially relevant to.



ensuring that subsequent projects, however chosen, would be selectively bene-
ficial to the poor; and this might be more important than the selection among
projects themselves.

8. "Selective Outreach' to the Poor: Projects without clear distributional

impacts.

Here the question shifts from neglect of project identification to neglect
of their distributional impacts. One reason why the analysis fell short in
addressing the distinctive needs of the poor reflects the apriori choice of
focus on 'urban infrastructure.' Can a street be said to serve the poor? Can a
new factory serve the poor, if the most qualified applicants are well above the
poverty line? .

It turns out that this problem of concentrating benefits on the truly poor
is especially challenging in Costa Rica. As the Urban Sector Assessment itself
revealed, poverty is not very spatially concentrated in San Jose. Three quarters.
of the "“poor' (defined by subsistence-level income poverty lines) live outside
slum areas. The slums themselves show a remarkable intermixing of rich and poor.
Consequently, the focusing of anti-poverty programs on slum areas is not likely
to be very selective in reaching the poor, unless accompanied by the other
measures to reach people truly in need. Costa Rica has taken major strides in
developing selective out-reach to the poor, through its family assistance pro-
gram (asignaciones familiares). The Urban Sector Assessment perhaps gave too
little attention to the unique opportunities to build on Costa Rican experience
in selective outreach programs of this type, as part of any project design or
policy formulation effort designed to reach the poor. ‘

This discussion is especially important from a Washington perspective,
given the general disillusionment with models of development that assume ''trickle
down'' of benefits from rich -to-poor; and given the increasing congressional con-
cern with poverty groups as '‘targets'' of international aid; given also the
increased world-wide concern with ''basic needs'' (rather than aggregate GNP) as
the object of development strategies; and given the tendency for Costa Rica to
be viewed as a relatively ''well-off' country without need for foreign aid--an
‘illusion perpetrated by the failure to pull out the threads of poverty from the
heterogeneous fabric of statistical averages applying to this country.

9. Problems in defining poverty, and derived problems of appropriate policy.

Another gap between analysis and project identification also bears on
"'selective outreach to the poor.' Success .will depend greatly on how one con-

ceives of ''poverty.'"" According to one view, poverty might derive from lack of
capital and income, teflected in local economic conditions and physically deteri-
orated real estate. |If '"poverty' is conceived in these terms, solutions logically

follow in housing and employment-generation programs. Another theory, however,
conceives of poverty as a state of mind; one version is summed up as a ''culture
of poverty;' another as the ''culture of wealth! inflicted by the pernicious
addictions of mass consumption. Other concepts of poverty allude to multi-
national monopolies over the means of production, and the dominance of inappro-
priate technologies; or ''dependency theory' regarding core-periphery relation-
ships within national boundaries.



Each theory depicts its own spatial field of poverty processes and conse-
quent ''action-space'' for poverty intervention; each theory sees the substance of
poverty differently; each theory uses different analytical methods to describe
poverty and weigh its significance; each theory uses a different epistemology
to understand the phenomenon of poverty--some grounded in empiricism, others
in experiential contact with the poor, others in ideology (for example,
consciousness-raising about the interdependence of poverty and moral responsi-
bilities of the analyst). Substance, action-space, methodology, epistemology
are closely linked, and perhaps inseparable.

" The Final Report of the San Jose Urban Sector Analysis listed seven differ-
~ent .concepts of poverty, and acknowledged that only a couple of them fit within
the scope of analysis.laid out by the Guidelines. The resulting analysis was
therefore quite modest in scope. The very idea of defining 'project identifica-
tion'' as the ultimate outcome of the analysis could be interpreted as a highly
restrictive mandate, insofar as some theories of poverty implicate the need

for political-economic reforms of structures going far beyond mere ''projects."

.10. No new projects needed, but reinforcement of ongoing efforts.

The lack of projects identified by the analysis has a final explanation:

. the attempt may have been seen as counterproductive. There are already many
imaginative and far reaching projects underway, some well-proven, others experi-
mental. Among these, some clearly meritious programs are starving for support.
Foreign aid selectively allocated among these existing programs could help
assure that funds will be well spent, through administrative channels already
mounted, and yielding benefits whose results (and relative focus on poor groups}
can already be evaluated from past experience.

This assumes that (a) the most critical variables affecting success are
not to be found in imported theories, but local conditions which dictate how
successfully good ideas can be adapted to specific absorptive capacities for
outside aid; (b). fresh new ideas are not the missing ingredient, but reinforce-
ment of older, well-established efforts that have proven effective; (c) imple-
mentation efforts are tough enough without the additional problems of satisfying
“new analytical requirements to qualify for foreign assistance; (d) analysts
rarely have enough field experience in poor communities to feel confident in
evaluating the merits of existing programs; consequently their analysis is almost
never oriented toward building on the best of ongoing efforts? instead, there is
a pervasive bias toward '"fresh.starts." To people who have been struggling first-
hand with problems of poverty in Costa Rica over the years, 'fresh starts' may
well appear ineffective and even threatening, insofar as new programs will end
up competing for resources and political support. !'Fresh starts' are likely to
be derived from urban and regional analysis guidelines not just because these
guidelines provide a '"broader perspective' on poverty problems, but also because
the "expert' is relatively ignorant of local conditions, local successes, and
local support for programs already underway.

To the extent this is true, and to the extent analysts recognized their
ignorance in this respect, they may well have been wise in hesitating to draw
policy implications from their own work.



Tactics for Project ldentification: Uses of Short-Cut Analysis

There-are no simple solutions for the range of problems cited above.
In light of the previous discussion, however, two general suggestions are
offered:

1. Identification of concrete projects should come at the beginning and
mid-point of analysis, and not just at the end. (a) The projectsinitially
proposed should be treated as a ''null hypothesis' to be critically examined,
modified, accepted, or rejected in favor of other options as the analysis
procedes., (b) Halfway through the analysis a mid-point report should be
submitted and this should include recommendations on the need for revision
of the initial "null project,'" based on analytical findings to date. (c)
The final stage of analysis should further confirm or revise the 'mid-point
_project'.but in this later stage, the methods, scope and style of analysis
should shift from the framework used earlier, in order to incorporate new
viewpoints, acknowledge deficiencies in earlier assumptions, and correct some
of the biases of a purely scientific, objective knowledge base in weighing
the merits of policy options.

2. Alternative styles of analysis, beyond the tradition of urban and
regional studies cited in the Guidelines, should be systematically catalogued
and made available to all those concerned with designing and evaluating pro-
jects jointly sponsored by AID and host governménts. Emphasis here should be
on short-cut methods. :

The first suggestion--identification of 'null projects' and "mid-point
projects''--has the following points in favor:

1. It helps orient new policies toward the much-neglected possibilities of
building on the best of programs already operating locally.

2. It helps avoid re-inventing the wheel: potentially useful projects are

~obvious, especially if programs are intended to serve the poor and focus
on basic needs. Employment and housing are natural candidates--and were
indeed major policy targets in Costa Rica. But one could ask, why was
food production not identified, especially as a potential employment
sector for the urban poor, given the very high proportion of income that
goes to food purchases among the poor, and given the high proportion of
this cost that goes to middlemen? (There may have been good reasons why
urban agriculture for and by the poor might have been rejected as a policy
alternative; but was it ever seriously consndered?)

3. ldentification of projects in the beginning helps to make explicit the
political considerations that dictate focus on some options and rule out
others. This prior step avoids subsequent wasted effort on the part of
analysts in considering politically meaningless options. (For example,
in Costa Rica, how politically feasible would it have been to consider
projects that tended to make the economy independent of U.S. or Central
American economic interests?)

See Final Report recommendations of Barclay Hudson for Practical Concepts,
Inc., December 1977.
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L, Early identification of projects allows analysts to explore options in
greater depth, and to do so with more critical insight, because the
analysis can focus on specifics. For example, in close inspection of
housing projects, one can ask: What is the history of success and
failure of such projects in the country, and in other countries? What
facts are problematic and need special analytical attention? What value
premises are problematic? What cause-effect assumptions are problematic?
What secondary impacts, both negative and positive, are involved, and
what is their general magnitude, as a context for evaluating direct and
intended effects? What other documents, reports, analyses, or expert.
opinions should be integrated into the weighing of pros and cons?

5. The Guidelines are explicit about the kinds of general analytical models
and procedures available, but they can say little about studies and
research previously done in any specific country on any specific problem.
Nor can the Guidelines say anything about incorporation of specific
evaluative studies of interventions reflecting a particular country's
experience. This was a major shortcoming in the Costa Rica Urban Sector
Assessment. These resources of experience and local knowledge and
experience can never be incorporated into any analysis unless one starts
by investigation the pros and cons of specific policy options.

6. Another advantage of beginning with concrete options is that it allows
the analysts to go directly into the communities destined for assistance,
and test the recipients' own reactions to the proposed projects. (0f
course, one could simply ask people, ''What do you want?'' but such a
broad question can be disorienting and may be greeted with suspicion,
perhaps well-founded.) '

7. The use of a "null-project' and 'mid-point project' helps guide the

- analysts in their choice of their methods and data. The definiton of a
mid-point project can also help insure delivery of a mid-point report,
which is useful in itself. The mid-point report can constitute a
demarkation line, albeit arbitrary, between the ''core' tradition of
urban analysis as contained in the Guidelines, and alternative styles
which also deserve attention, as outlined below.

This leads to the second suggestion: provision for a "more appropriate
technology' of project -analysis, not to replace the Guidelines, but to com-
plement them. Emphasis here is on short-cut methods, consistent with the
general finding at Torremolinos that there was not enough time to undertake
the range and depth of analysis sought by more traditional methods. Emphasis
is also on methods that drew on intuition, acquired expertise, experience
with the host country setting, or experience with proposed solutions in other
settings. Less importance is given to strictly scientific criteria for pre-
senting findings. The goal is more to sensitize policy makers to the overall
shape of a problem, in terms of qualities that may.be elusive to objective
measurement, but subjectively shared and socially powerful in determining
the significance of one proposal against another.

The following list is merely illustrative of alternative styles for
evaluating urban projects. Most would be designed, carried out, or super-
vised by a team of experts, much as the Guidelines are presently interpreted
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and implemented. The composition of expertise within the team would likely
be shifted, however, to include an anthropologist and a spokesperson for the
recipient community, represented either by a service delivery agent or
neighborhood council official from a representative area. Under most cir-
cumstances, it would .also be desirable to include specialists in the parti-
cular types of interventions proposed (labor economists, housing experts,
cooperative agents, urban administration, community development professionals
--depending on the nature of key constraints to project implementation). The
economic and geographical perspectives stressed in the Guidelines would also
need to be represented, but in lesser proportion on this team of say, five
to seven persons.

‘Short-cut Qualitative Analysis: Some |llustrations

1. Delphi analysis applied to the "assumptions' column of the logical
framework. These are fairly standard techniques, the logframe drawing on
planning and programming skills,and Delphi drawing on substantlve expertlse
relating to ad hoc problem solving.

2, Systems analysis: schematic diagramming of strong links between policy
interventions, goals, and indirect effects, mediated by environmental factors-
and strategy design variables. As a short-cut, qualitative methodology, sys-
tems analysis constitutes a heuristic technique rather than algorithm: 1links
are specified by theory and judgment, not just empirical data (as distinct
from operations research); multiple outcomes are considered simultaneously

(as distinct from most optimization procedures); uncertainties are made explicit,
including disagreements about facts, values, and cause-effect relationships
.(non-convergent opinions can be treated through sensitivity analysis in an
"if...then'" format); strategy elements are taken to include redesign of the
system, or conSIderatlon of environmental factors as potentially malleable
variables.

3. Field interviews with intended beneficiaries. These may be structured
-(participant observation, PADCO formats, links with existing outreach programs,
special forums through neighborhood councils), or relatively informal (lnves—

tigative journalism, photo-journalism, interviews with service agents, pro-
Jective interpretation of photos by residents). Distinct findings are likely
to emerge from structured vs. unstructured techniques, verbal information vs.
visual images, outside observes vs. inside knowledge, individual views vs.
opinions derived from groups. This does not mean the techniques are invalid,
but it does mean that a mix of approaches is probably desirable, and the
biases of each should be taken into account when selecting methods and inter-
preting results. (The same is true for supposedly ''objective"analysis, whose
biases are usually unrecognized unless juxtaposed with other methods.) ‘

Note: involvement of beneficiary communities in project selection helps
keep pressure on politicians to follow through with implementation. Another -
point to consider: -the poor are among the foremost experts on poverty. They
were not consulted, however, in the Urban Sector Assessment in Costa Rica, and
the Guidelines give little attention to this option.
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4. Tapping local knowledge networks. Examples: local neighborhood councils;
~ DINADECO field agents; local newssheets; local banks that may be promoting
Mseed credits'' (very small-scale loans in poor areas to identify good risks
subsequently eligible for larger scale credit); voluntary agenc&es, family
allowance administrators. The nature of ''local knowledge networks' will vary
greatly from one country to another. It is precisely this diversity=--which
makes them hard to generalize about--that also makes them sensitive to special
local conditions affecting appropriate project design.

5. Selective injection of theory. One criticism of the Guidelines voiced
at Torremolinos was that they were ''too theoretical, not practical.' But
theory is practical, when it is relevant to understanding the effects of pro-
posed interventions. It is a short-cut alternative to learning old lessons
over again through trial and error. It is an alternative to lengthy ad hoc

*. analysis in the sense that it makes hypothetical statements that can be

verified or criticized by knowledgable people drawing on accumulated experience
(local or otherwise).

In Costa Rica, selective expertise could have been used on key questions
of the Urban Sector Assessment, that would have greatly contributed to the
evaluation of proposed projécts in housing and employment: an expert on
alternative theories of poverty; an expert on tipologies of communities, with
respect to their differing absorptive capacity for assistance (PADCO has begun
to develop schemata for this in connection with housing programs); experts on
urban economics (as opposed to laymen attempting to applying Guidelines derived
from unfamiliar academic theories); experts on national politics, or the history
of particular communities (not all experts are professionals); experts in the
theory and practice of investigative journalism (the Peace Corps has used this
approach in self-evaluation of field projects).

Two important points regarding selective injection of theory into project
analysis and design: first, much depends on the confidence one can place in
the individual expert, as to his/her personal qualities of sensitivity to
decision-making as a mixture of technical and political considerations.
Second, selective short-term use of ''visiting experts'' (whether from abroad
or from the beneficiary community) requires the expert to learn quickly about
the specific decision-making context at hand; and this is best accomplished
by starting with "null projects' and tracing out their ramifications and
uncertainties, rather than starting with an unfocussed overall assessment of
""the situation,"

All this would require basic changes in the way the Guidelines are applied:
it calls for tentative project identification Erecednng analysis; greater mix
of analytical techniques; greater commitment to sustaining current programs
rather than superimposing untried new schemes; more face-to-face contact with
the beneficiary communities; more emphasis on learning from local experience.
With these provisions, both the Guidelines and ad hoc use of ''visiting experts'
can be better trusted, because the context for Judglng their validity becomes
a moré explicit and concretely defined frame of reference for judging the
applicability of newcomers' ideas. :



6. PASQ and EMERALD. These are short-cut procedures for project selection
and design, starting with a ''null project' and focussing on points of uncer-
tainty in evaluating costs and effects. PASO.is a procedure for systematically
scanning the pros and cons of tentative proposals, using a concise graphic dis-
play of arguments on each side. The setting can be a public hearing, a work-
shop of experts, a design team, or policy forum. Points of contention based

on differences of factual understanding are pursued by one type of research
agenda (project re-design, or intensive short-term investigation); debatable
cause-effect assumptions are treated through other means, such as advocacy
hearings among experts, reference to earlier program evaluations on similar
projects, incorporation of experimental monitoring procedures and contingency
‘plans as part of project design, Delphi analysis, or other systematic convoca-
tion of informed judgment. Some points of contention may also revolve around
differing value premises, which PASO procedures can help clarify, avoiding

the pitfalls of confusion between political and technical dimensions of policy
~analysis. ‘ ‘

Basically, PASO seeks to keep crucial program elements and outcomes in
view, keeping an explicit record of views expressed, forcing attention to
concrete actions and outcomes, compressing the time of analysis, focussing
subsequent research on the critical unknowns that most affect policy choices,
while drawing on the richness of common sense, informed opinion and past
-experience. '

EMERALD is an optional follow-up procedure, providing a bridge between
PASO and more conventional analysis. |t incorporates a variety of ''short-cut"
methods, such as those listed earlier.
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Dear Larry:

Following our meeting in San Jose, I'd like to share what seem to be the most
important reactions to urban analysis voiced at the conference, as well as some
reflections stimulated by -the proceedings themselves.

I. Reporting Conferees' Reactions

A number of interesting similarities and differences among the three countries
(Nicaragua, Costa Rica, and Panama) emerged that affect their urban and regional
analysis efforts. Among the more noteworthy are:

° Scope of urban and regional analysis. The scope differed in each country. In
Panama, responding to an explicit policy favoring decentralization, the analysis
dealt exclusively with areas outside the capital, In Nicaragua, following
extensive physical damage of the 1972 earthquake, the analysis emphasized areas
near the capital but outside its. immediate metropolitan boundaries. Finally, the
Costa Rican analysis centered in the capital's metropolitan area and did not
consider other urban districts.

] Regional planning. In all three countries, regional planning efforts have been
made formal. One manifestation of the institutionalization of regional planning
1s the officilal division of each country into planning zones. In Nicaragua, eight
zones have been distinguished; in Costa Rica, six; and in Panama, four.,

] Continuing analysis. In each country, the urban analysis is a continuing process.
The time necessary for completion in Panama was estimated, at the time of the
conference to be six more weeks; for Costa Rica, four weeks.. Past performance
might lead us to some skepticism about these estimates. In Panama, the process has
gone on for five years; in Costa Rica, '"one more month" has been the estimated time
necessary for completion since August 1977.

® Governmental change. All policy activities, and urban policies in particular,
depend on the government in power. Uncertainties exist at present in at least
two of the three countries. 1In Costa Rica, the February 1978 elections defeated
the party that had been incumbent since 1970, Because the elected president is
the leader of a loose coalition of political groups rather than heading a formal
and long-lived party, it is difficult to anticipate the directions that policies
might take. At the same time, in Nicaragua, mounting instability of the Somoza

- government leads to policy inaction until that situation is more clearly resolved.
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° Primate city. Each of the three countries is, on a world scale, small, Each
-1s governed from a primate city, i.e., from a city more than ten times as large
as any other urban agglomeration in the country.

e  Project background for analysis. Each of the urban analyses was the result of
interest in a particular project, rather than being spontaneously generated by
more general interest. In Nicaragua, earthquake reconstruction stimulated the
analysis; in Costa Rica, housing; and in Panama, secondary cities. At least one
study-team leader said that the urban analysis would not occur without outside
funding. If so, this underscores the nature of the analysis as an activity
imposed from outside, rather than one that is likely to gain its own momentum and
on-going domestic finance. '

® Fléxibility of guidelines. The Rhoda guidelines were seen by all three countries
as flexible rather than fixed. Some topics suggested in the guidelines were
discarded in some cases; in others (Nicaragua), nmew topics were inserted.

] Office space. Problems of obtaining physical office space were reported by at
least two of the study teams. This can be interpreted as another manifestation of
the lack of enthusiasm for the analysis of the "cooperating' national planning
organization.

Besides these similarities and differences in the process of urban analysis noted
among the three countries, other analytical aspects deserve reporting here.

Cottage Industry. At least one study team commented very favorably on the attractions
of what can be called, using language from the eighteenth and nineteenth century
English industrial revolution, cottage industries, Their low requirement for urban
infrastructural investment was emphasized. If workers work and live at the same site,
needs for public transport, electricity, gas, water, sewerage, industrial park sites,
etc. are diminished. Cottage industry is likely as well to be labor intensive, although
paradoxically, it may use more capital per unit of output than more "modern," capital-
intensive activities.

Plan coordination. The conference made abundantly clear the necessity for coordination,
at some appropriately high level, of the plans and projects of the various ministries
and autonomous agencles, Urban and regional planning, in particular, is likely to
involve the activities of a wide variety of a country's public service agencies as well
as private companies. This variety, in turn, led to the desire for overall coordinatiomn.

Foreign advisers. The discussion concluded that the best technical assistance to an
urban and regional analysis from foreign advisers, was methodoldégical, emphasizing
research design and interpretation, and bringing news of state-of-the-art methods.
Short-term advisers should leave behind sets of instructions, Language capabilities

also play a large role in their effectiveness. If no terms of reference exist for a
consultant, the discussants noted the variability in the effectiveness of his partici-
pation. Contracts, they suggested, ought to be drawn by the Ministry involved, and a
national counterpart established. A try-out visit of, say, one week by the proposed
adviser would act as an insurance policy. It would serve as an audition for the v151ting
expert, who could in principle be rejected after this short try-out,
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Bottom—up planning. Bottom~up planning would recognize explicitly the notion of a
culture of poverty and, in the words of one participant, would seek to "respect the
poor as human beings and stop worrying about whether they'll become Communists."
However, the same speaker who stressed respecting the poor also emphasized the possible
role of adult education among them. That education, however, rather than underscoring
the survival values built into their own culture, would transmit a set of largely
middle-class values whose contribution might be more de-stabilizing than helpful in

the lives of the poor, And the education -- or, more accurately, psychological condit-
ioning -- that many of them have already received lead them to conceive of solutions to
poverty as being handed down from above (from government, the grace of God, blind luck
or fate, etc.). Involving people previously conditioned in this fashion in their -
planning process ("bottom—up planning") is difficult at best. We're not talking only
of the poor here. A conditioned fatalism can be present as well among the municipal
officials into whose hands project execution may fall.

II. Reflections

In addition to reporting some of the most noteworthy results of the discussion, I
should like to record the following reflections that were stimulated by the conference,
At least some of these reflections are the outcome of post—conference discussions with

" PCI personnel and other consultants, . »

Inter-institutional cooperation. The AID and government agency personnel present
emphasized the necessity of cooperation among institutions, largely because many, if

not most, of their working hours are spent in trying to ensure just that, The Nicaraguans
had one concrete suggestion in this regard. They suggested that part-time "help" from
other agencies was likely to prove unsatisfactory as an administrative arrangement. They
concluded either that full-time persons should be used in the analysis, lent by other
agencies if desirable and available, or that contributions from other agencies should be
forgone.

Use of statistical indicators. All countries based their analyses on the statistical
indicators available. The methodological implication was clear: what can be measured.
can be considered; what can't be measured may be neglected or ignored. If our measure=-
ments were perfect, both in concept and execution, this approach would be appealing.
But we know in fact that we can't measure everything and that urban measurements we
make are sometimes flawed. As a result, a great deal of room ought to be left for
impressionistic judgments, despite their absence of scientific purity.

Use of maps. Maps were used by all countries, in part as guides to the urban and regional
analysis. Maps are visual devices, but they don't (can't) explain some of the changes
associated with social development, i.e., with social processes. Social processes of
interest in urban analysis are frequently micro-economic in scale and cannot therefore

be spatially differentiated using maps as an analytical tool.

The filin0 cabinet of previous studies. Every country has a pile of old studies, e.g.,
rural developuent studies, educational analyses, etc., that bear on urban and regional
analysis, Vhy do study teams generate wholly new studies, rather than simply using older

studies and extending them where necessary?  The answers are many, some substantive, others
procedural or organizational:
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1. Costliness of information retrieval from previous documents. It may take

: more time to read and digest data previously generated for other purposes
than to make a new study. Technically speaking, this is a question of the
costs of systems of data storage and retrieval,

2, New studies automatically achieve a more precise focus on the problem in
question than research done for other purposes, Each agency may have its
own system of planning. The studies of each may therefore not be compatible
with the others, requiring a new study for the urban and regional analysis.

3. New studies are more up-to-data than older ones.

4, A researcher may receive more professional recognition for leading a new
study than for pulling together some strands from a variety of older works.,

. Time requirements. An infinite amount of time could be used in the urban analyses. It's
therefore difficult to know how to interpret complaints about there being too little time,-
At least in part, the question of the optimal period of time desirable for performing such
studies is associated with the amount of professional experience of the members of a study
team, If they are not used to working under time pressures and if they lack the experience
of bringing studies to closure, then they are likely to feel unusually pressed for time,
-and to whimper (or squeal) accordingly. Yet if no deadlines were imposed, the process of
urban and regional analysis could easily drag on for years without yielding any usable
concrete results,

Revision of guidelines. The most easily remediable flaw in the guidelines as they stand
is the lack of articulation among the different sections. Less easily subject to easy
revision are the guidelines' emphases on: ‘

] education and supply of services, rather than project execution

e  development indicators rather than theories of the origin and maintenance
of poverty

) fairly conventional economic geography, rather than the politics of power,

an element that probably affects strongly the ultimate distribution of
income and wealth '

° analysis rather than planning, project management, or inter-institutional
-.cooperation ‘

One need not (and I do not) conclude that the guidelines' emphéses "ought" to be converted

in the ways indicated above. At the same time, it is useful to understand what the guide-
lines do and what they do not do.

Urban migration influences urban poverty, but the directions of that influence are far
from clear. Migrants demand public services, but they also generate output and pay taxes,
If one were to try to discourage migration, the "problem" resulting from their demands
would not be avoided. Its site would merely be changed.
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Migrants and economic policy. While it is true that migrant-nonmigrant comparisons fail
to indicate completely the impact of migration on urban enviromments, the comparisons
are nevertheless valuable., They allow us to avoid incorrect policy recommendations that
would, without foundation, orient some policies directly toward migrants, presumed to be
particularly needy or indigent. The comparisons show migrants not to be selectively
needy as a group, and permit a focus on poor people rather than on migrants as somehow
exemplifying a group of the poor. :

Multiplicity of users. It bears repeating that the urban analysis has many users, not
all of whose performance criteria are congruent. Such multiplicity creates problems for
analysts and outside consultants. Among the clients for urban and regional analysis are
‘the following users:

° AID/Washington

[ AID missions in the field

] Government planning ministries and autonomous agencies

e The public in low-income countries, as distinct from the official agencies
K AID contractors such as Practical ConceptsVInc,

e  Other iInternational agencies concerned with technical assistance énd

.economic development, such as the World Bank
e The international community of social scientists and planners

At any given moment, it's easy to focus on one or two of these users and to neglect the

others, but in the longer run this will lead to an unde51rable narrowing of the fielid
of inquiry.

Concentration on projects. When AID managers concentrate on projects, development
policies that don't require project approaches may be neglected. Such policies may,
however, be as important for development as are projects. For example macroeconomic
recommendations about wage policy may be as important as project identification of, say,
a credit subsidy program for small scale industry. Concentration on progects is under-
standable in terms of career evaluations: advancement is based; in part, on "moving the
money," something that's possible only with projects.

Problems with generalizations. Countries, even in Central America, differ widely in
size, income, level of development, and future prospects. In addition to knowledge of
a general theoretical background, successful analysts must, it appears, be conversant
with a great deal of country-specific detail. Generalizations, even for the three
countries represented at the conference, are difficult for persons whose knowledge
includes (or is cluttered by’) this degree of detail.




Dr. Lawrence Posner
March 3, 1978
Page Six

‘Causes and symptoms, Admonitions that analysts ought to treat causes of poverty,
rather than dealing only with symptoms, may be empty. Given the difficulty, and
indeed, the impracticality of finding ultimate causes, a more realistic framework
would recognize that one person's list of "causes'" would likely be another's list
of mere "symptoms." Failure to recognize this possibility leads to superficial
agreement on the importance of localizing 'causes,' which masks the deeper method-
ological (epistomological) confusion and ambiguity about the differences between
them,

To resolve the matter, one must specify the level of generality at which the
analysis will be conducted. This avoids discussions in which one discussant takes
an overall view and another treats micro-level phenomena. Income generation, some
of it comnected with employment, is an example of one level., Focus on individual .

government agencies and their potential responses to specific client needs is
another, ‘ % * % x % '

Sincerely yours,

‘E;ﬂ&xrf,t

Bruce Herrick, Ph.D,

BH:b1l



PRACTICAL CONCEPTS FOR

IMPROVING URBAN AND REGIONAL ANALYSIS

By

Dr. Lawrence D. Posner,
Practical Concepts Incorporated

A.  INTRODUCTION

. o *
The question that kept surfacing throughout the San Jose Seminar

was: What type of analysis is necessary to derive a useful strategy
for urban and regional development that AID will assist? There was
concensus that AID-assisted projects and other interventions should
be "grounded" or "anchored" in a strategy that reflected a broad
perspective on the nature of urban poverty, its causes, and alterna-
tive approaches to improving the situation. The participants con-
cerned about the high cost of analysis and the potentia] delays in
project approval that could result from making large scale Urban

and Regional Analysis (URA) a prerequisite for AID funding. They
requested clarification whether the Guidelines and the URAs were
intended to be aids to the host country for its analysis or alterna-
~ tively if they were the requirements to get AID funding. If the
Guidelines were an optional aid, the participants welcomed more
materials. On the other hand, if the Guidelines were destined to

"Sem1nar on Urban and Regional Analysis in Central Amer1ca,“
.San Jose, Costa Rica; February 16-17, 1978.
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become AID requirements, the preference was to 1ntegra£e the
pieces, sharpen the focus on a core of essential items, and
minimize the bureaucratic requirements that might not fit the
diverse situations where URAs were potentially apb]icab]e.

B.  SOME CONCEPTUAL PROBLEMS

The participants were frustrated by a gap between URA and
development of interventions to help the poor. The planned
interventions were not readily derivable from the URA. In Panama
and Costa Rica, the interventions were identified before the URA
and the de facto function of the URA was to demonstrate that the
chosen interventions meet AID requirements regardihg the needi-
ness of the target groups and the degree of documentation of that
need. In Nicaragua the URA was done first and interventions

have yet to be developed from it; in the meantime there has been
~ heavy investment in the reconstruction of Managua. The gap in
Costa Rica and Panama appeared to be bureaucratic. In Nicaragua
the risk was that insulation of the technocratic planners from
the political and bureaucratic decision-makers might result in
the plans never influencing important decisions.

Spatial analysis shares the strength and weakness of traditional
economic analysis for designing poverty programs. The concepts

and techniques of analysis are oriented to description, explana-

tion and perhaps optimization for society as a whole. It is

assumed that political processes and transfer payments can com-
pensate any losers out of the gross benefits to the wfnners.
Consequently, a spatial analysis can focus on where industry

should be located and how land should be used to achieved efficiéncy.
Unfortunately, benefits tend to go to the groups with property,
capital, and skills who are prepared to take advantage of the
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opportunities that come with change; the transfer mechanisms
often don't work for the poor. The economic analysis usually
does not treat the transfer process and the political and
bureaucratic determinants of the distribution process are
never analyzed systematically. There are easy cases where
interventions yield important benefits for the poor as well
.as the non-poor, e.g., an industrial park in a poor area
providing unskilled jobs and training. However, often there
are hard cases where the unequal competition for benefits

may yield nothing to the poor, .e.g., agriculural wholesale
markets in Northeast Brazil may have improved profits for
wholesalers and retail grocery chains while leaving food
producers no better off and poor urban consumers worse off

to the extent they buy through traditional retail outlets.

In a chain of intermediaries, the best-organized group may
capture all the benefits instead of benefits disseminating to
all parties. This line of reasoning suggests that analysis
of global efficiency is inadequate where the objective is to
improve the welfare of the people.

An alternative approach is greater attention to ané]ysis of
poverty, its determinants, and alternative interventions to
improve the situation. More attention would go to distri-
bution of income and wealth, economic and social power,
transfer processes, evolutionary strategies where the interest
of the poor conflict with the non-poor, (e.g. minimum wages;
labor rights, subsidized social benefits). The analysis of
"hard" situations will involved sensitive subjects where the
interests of the intended beneficiaries may conflict with the
perceived interests of the analysts, the users of the URA, the
"establishment" of the host government and the perceived
~ interest of the USA, e.g., nationalization or confiscatory
taxation of foreign investments, tariff protection, etc.
These problems are immediately apparent.
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1. The analysis 1is less familiar to social
scientists who do URA-type work. The results
are likely to be more polemical and less
scientific, at least in the short run
until the techniques for objective analysis
of conflict situations are refined. (I may
be overly pessemistic on this point.)

2. Marxist and radical spokepersons have pre-
empted this field in analyzing the causes
of poverty through exploitation, dependency,
and unequal exchange. As a result, non-
Marxists and analysts who strive to be
politically neutral are relfuctant to become
labeled as communist ideologues, and
reluctant to break ranks with their
colleagues (and superiors) who want to
do value-free work and may not 1like the
implications of the work even when the
methodology is acceptable. Implementing
the poverty-oriented programs may also
create some strange bedfelliows in many
developing countries (and in the USA).

3. There is a risk that the poor people in the
target group may end up worse off as a result
of explicit analysis and clear statements ,
of the results from managed interventions.
The logic of this position is that the
"estabTishment" of non-poor only tolerates
poverty programs because of the vagueness
about the real redistribution impacts that
will emerge; fuzziness is a kind of lubricant
for reconciling conflicting interests in
getting approval from voters, politicians,
bureaucrats, and analysts. If vagueness
leads to poorly managed programs that
only deliver a quarter of the loaf promised
to the poor, explicitness may deliver
nothing at all! .

This argument is attributed to Lindbloom.
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C.. THE PRACTICAL CONCEPTS FOR IMPROVING URBAN AND REGIONAL ANALYSIS

There are practical approaches to breaking down the insulation
around URA planners. The objective is more realism about planned
interventions that will be (1) realistic with respect to political
and bureducratic constraints on change, (2) appreciated by the poor,
and (3) feasible with respect to the participation of the poor.

1. Analysis of the "Dynamics of Change"--What is Politically
and Bureaucratically Viab]e?

Political and bureaucratic realities could be introduced into URAs
using the "dynamics of change" approach. PCI managed a national
health sector assessment in the Dominican Republic with a section
~ on "dynamics of change" in the health sector. Analysis was led
by a'socio1ogist and focused on the historical péttern of impor-
tant changes. What were the sources of new initiatives? What
groups supported change? What groups opposed change? What was
the style of interactions? (e.g., lobbying, negotiation, subtle
subversions, intimidation, confrontation, physical conflict,
coug'd'etat, etc.?) What were the roles of key institutions?
| (e.g., the legislature, universities, the medical establishment,
industry, agriculture, military, foreign governments, etc.)

"Dynamics of change" analysis provides insight into the political
and bureaucratic viability of managed interventions. It should

be possible to document what happened fairly objectively,. leaving
room for more subjective interpretations about causal relationships.
The planners should see more clearly the perspectives of the real
world actors who must be influenced for "managed interventions" to
succeed. As a minimum, planners should be able to separate "easy
cases" from some "hard cases" where extraordinary efforts will be
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necessary for success. A question that arises immediately is what.
to do with the analysis that is too "hot" to publish. The response
is not to publish it but at least force planners to think about
po]itica1'and bureaucratic viability and be realistic about their
plans, their strategy and tactics for getting approval, and

their resources allocations and time estimates for implementations

"Dynamics of Change" analysis for URAs in Central America would
pkobab]y focus more attention on the relationship between the

central government and decentralized municipalities or regional
governments. There has been a marked trend toward national agencies
to operate "functions (at least dutside the primate cities) that
could be operated in a decentralized fashion--education, health,
police, water, electric lighting, 'sewers, roads, telephones, etc.

The revenue from some services and the power involved in their
opération are controlled from the national level. Talented people
grativate toward the institutions with money and power. The
extent-of the trend toward national agencieé can be documented
objectively for specific situations and the advantages or dis-

~ advantages economically are calculable. The political and bureau=
cratic significanée of the trends will require careful interpretation
in designing projects that will succeed.* ' '

2. Analysis of Values and Attitudes: What will be Appreciated
by the Poor and the Non-Poor?

Emilia Rodriguez gave an eloquent anecdote about the need to |
analyze values and attitudes. In the San Jose neighborhood of
Villa Esperanza, she observed the women were stable and the men

*

Julio Cordoba Collinet called my attention to the trend in Central
America and its significance for political viability of organizations,
Tike INFOM in Guatemala and IFAM in Costa Rica to strenthen municipalities.

Practical Concepts Incorporated



-7-

were transitory. Her interpretatiqn was that programs dependent on
the men investing in the neighborhood would fail. However, there
was a good chance for success for programs oriented to women in the
areé, providing employment or services in the area and compatible
with child-raising. |

Emilia Rodriguez argues the methods of the anthropologist and sociclo-
gist are the key to understahding attitude and values. She does .

not demand a year-long ethnography and a comprehensive academic
analysis; she pleads for one day to sit in the central square of

a community to observe and listen. I suspect that.more time would

be useful, too. Her point is that values and attitudes can and

should be analyzed IN]é non-academic basis to produce useful

insight.

3. - Analysis and Participation by the Poor

Shifting analysis to the community level changeé the planners/
managers problem. Poor people instinctively understand their own
“felt needs," aspirations, and constraints (although this does

not deny the usefulness of surveys to provide a broader perspec-
tive for setting priorties). The poor typically lack valid informa-
~ tion about alternative interventions to make the situation better,
and the implications for thier communities. They may naively
underestimate the amount of work and money,and'energy to get

tasks accomplished. They may naively overestimate the obstacles
to change. The community may have no experience to judge the
pitfalls and the payoffs from project ideas that have never been
tried there before. |

One approach is to identify local successes and build on them. The

implied strategy is to capitalize on a selection process that has
already taken place in this community. The success of the
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first activity is taken to be the best foundation for generating
further success. Community organizers using this approach emphasize
the importance of morale, generating success models that are quickly
visible, and creating a process that will be cumulative.

Appropriate planning and management systems can be developed to
support management by the poor or by decentra1ized communities.

PCI has helped develop a health information and planning system
(HIPS) that appears effective in small Nicaraguan communities

near Esteli. The system provides a simple process for communities

to diagnose their problems, articulate strategies, judge resource
adequacy, make realistic plans, monitor progress and plan as
~appropriate. In two. years, the communities have undertaken different
projects and their systems have evolved somewhat differently.
However, they have displayed maturity in their choice of activities
and impressive results in improved health practices. Une approach

to assistance is identifying and cataloging some successul experiences
(and unsuccessful ones), dissecting them, and disseminating ideas
about what works and pitfalls encountered elsewhere. This can become
“the basis for a central information system oriented to serving
decentralized users, reversing the normal procedure of c011éct1ng
information at the periphery for use in decisions by a central

government office.  The challenge is for planners and government
ministries to provide information to decentralized planners
without usurping responsibilities or being manipulative. The
management system should be helpful for getting resources needed
for decentralized projects but even more important, to help with
implementation and replanning after projects are launched.
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APPENDIX A
BACKGROUND AND PRE-SEMINAR PREPARATION

AID's Office of Urban Development sponsored the development of the

Guidelines for Urban and Regional Analysis and published it in October
of 1976. | | |

The Guidelines were circulated to facilitate good ana]ysis of urban
programs to be assisted by AID. Guidelines summarizes ten types of
analysis germane to urban and regional ané]ysis. It identifies. each
technique, its relevance to AID activities, typical questions for

that kind of analysis, data sources, data analysis examples and a brief
bibliography of the relevant literature.

Guidelines were translated into Spanish and tested in Costa Rica,
Nicaragua and Panama. The Office of Urban Development provided
foreign-advisers to participate in these URA's and to provide the
Office of Urban Development thoughtful feedback about the utility of
Guidelines including suggestions on how to improve Guidelines for

a broader audience. The Costa Rican analysis was focused on the San
Jose agglomeration, i.e., the primate city of San Jose and the

nearby urbanized drea. The Panamanian analysis focused on the URBE
Project, north and west of the City of Panama, a conscious effort to
stimulate the region and to decentralize activity in Panama. In
Nicaragua, the analysis was national, considering the linkages of .
Managua to the rest of the country. The three analyses were still in
process at the time of the seminar but the advisers had finished

their part and had submitted their critiques of Guidelines to the
Office of Urban Development. The Costa Rica critique was the basis of
a meeting in Washin-ton, D.C. on December 1, 1977 to discuss Guidelines
with people from AID/Washington, the World Bank, and other consultants
invoived in URA work.

The San Jose "Seminar on Urban and Regional Analysis (URA) in Central

America" was conceived, funded, and supported through the Office of
Urban Development of AID. The concept of the seminar was to bring
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together the parties who had been involved in the three tests of
Guidelines so they could share experiences in Spanish, including
lessons learned for future URA's.

Richard Rhoda traveled to Nicaragua, Costa Rica and Panama.and found
substantial interest in a seminar. PCI was contracted to manage{the
seminar, made arrangements to use Hotel Torremolinos in San Jose,
Costa Rica and arranged for logistic support, secretarial assistance,
etc. '

The seminar was organized to achieve explicit objectives that could be
evaluated at the end of the seminar. The intention was that all
participants should leave the seminar with specific activities

planned that they considered to be substantiaiiy 1mproved as a result
of the seminar.

1. The participants who were ana]ysts should be better
able to complete their URA or to plan complementary work.

~ 2. The participants who were "users" of URA's for the
national government or AID should leave with specific
actions that they would take to improve the usefulness of
the URA.

3. Participants who would have responsibility for future URA's
either as analysts or users, were expected to Teave with

specific actions to improve future analyses and/or execution
of urban plans.

The seminar materials sent to each of the participants included
background material, a preliminary agenda and questionnaires to

" elicit from the participants what they wanted to discuss. Forms for

evaluating the Guidelines were included.

Two key topics were chosen around which to organize the seminar:

1. Improving the technical analysis.

2. Improving coordination between analysts and users.

These were further divided into sub-topics for discussion in workshop
groups.
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DISCUSSION TOPICS

Day One: Improving the Technical Analysis

a. Depth and scope of analysis of target group.

Depth and scope of analysis of the factors 1nf1uenc1ng
the well-being of the target group.

c. Depth and scope of analysis of alternative inter-
ventions.

d. Depth and scope of analysis of indirect effects.*

Day Two: Improving Coordination between Analyses and Users

a. Communications needed from users to analysts.
b. Communications needed from analysts to users.

For each topic, "workshop starters" were developed to provoke and
facilitate fruitful discussion of substance.

The workshop starters (Appendix B) were'prepared by Drs. Barclay
Hudson and Bruce Herrick, Dr. Julian Yelasco, and Dr. Thomas Eighmy,
based on their participation in the URA's in Costa Rica, Nicaragua and
Panama respectively.

The basic format for each day was to begin with short plenary sessions
for reporting progress-to-date on each of the three URA's {Day 1), and
the results of the instrumented questionnaires and evaluations that were
administered (Day 2). Most of the day was reserved for groups, and
plenaries for presenting and discussing the work done in the workshops.

Each day ended with a synthesis of the deliberations of the day
focusing on the lessons that had been learned.

* Workshop D was dropped for lack of interest.
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Twenty-eight people participated in the conference including analysts
and users from Costa Rica, Nicaragua and Panama, foreign advisors,
USAID representatives, AID/Washington, PCI staff, and observers

from Colombia, Nicaragua and the AID Regional Housing Officer for
Central America (based in Honduras). The Tlist follows in App.end"ix A.

The Agenda is enclosed in Appendix A.
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URBAN. AND REGIONAL ASSESSMENT SEMINAR
SAN JOSE, COSTA RICA
Agenda

Wednesday, February 15, 1978

Arrival of Participants

Registration at Hotel Torremolinos

Hospitality Suite Open -- Reception 5:30 -8:00 pm
10:00-12.00

Dinner -- 8:00 - 10:00 pm

Practical Concepts Incorporated



- 8:00 - 8:15

URBAN AND REGIONAL ASSESSMENT SEMINAR -
SAN JOSE, COSTA RICA
Agenda

Thursday, February 16, 1978

THEME OF THE DAY: Improving the Technical Analysis
Breakfast

-Welcome

Presentations

Collection of Questionnaires

Objective of Seminar
Schedule
Possible Site Visits

9:00 - 10:30 Highlights of Experience in Nicaragua,
Costa Rica, ‘Panama: Verbal Presentations

Discussion and Questions
110:30 - 10:45 Coffee Break

10:45 - 12:30 Workshops on Topicsvfor Improving
Technical Analysis.

A. Depth and Scope of Analysis of
- Target Group ‘

-B. Depth and Scope of Analysis of the
Environment focusing on causes of
poverty and influences on inter-
ventions to aid the poor.

C. Depth and Scope of Analysis of
alternative Intervention

D. Depth and Scope of Analysis of
Indirect, Secondary Consequences,
Implications of Interventions.

12:30 - 2:30 Lunéh

Practical Concepts Incorporated



Thursday, February 16, 1978 Continued

2:30 - 4:30 - Presentation by Workgroups and
Plenary Discussions

4:30 - 5:00 Coffee Break

5:00 - 6:00 Rapporteur Summary of Results of the
Day and Program for Friday

6:00 - 8:00 Free for Participants - Hospitality
Suite open
8:00 - 11:00 Dinner-Chalet Suizo

Practical Concepts Incorporated



URBAN AND REGIONAL ASSESSMENT SEMINAR
SAN JOSE, COSTA RICA

Agenda
Friday, February 17, 1978
Breakfast
9:00 - 9:45 Workshops
Nicaragua -- Suite 305
Panama -- Room 2
Costa Rica-- Room 1
9:45 - 10:15 | qufee Break
10:15 - 11:45 Costa Rica - Plenary
1:45 - 1:30 Lunch
1:30 - 3:00 Nicaragua - P]enary.
3:00 - 3:30 ' | Coffee Break
3:30 - 5:00 - Panama - Plenary
5:00 - 6:30 .Closing
8:00 - Dinner

Saturday, February 18, 1978

Breakfast

Site Visit to two communities in San Jose.

Participants depart
Practical Concepts Incorporated






COMMENTS FOR SEMINAR ON URBAN AND REGIONAL
ANALYSIS IN CENTRAL AMERICA *

Thomas H. Eighmy
Checchi and Company
1730 Rhode Island Ave., N.W.
Washington, D.C. 20036, U.S.A.
Januaxy, 1978

JI.  REVIEW AND EVALUATION O EXPERIENCES GAINED FROM THE URBAN
AND REGIONAL ANALYSIS IN COSTA RICA, NICARAGUA, AND PANAMA #*x

" A. What Knowledge Was Gained from the Analyses?

It is probably too much to expect an origiﬁal contri-
bution to "knowledge" as it is generally defined in academic
circles, to emerge from applied énalyses in support of‘governé
ment planning operations and AID sector or pfoject papers. If
any such advance can be claimed for the Panama analysis, it is

in the extension of the "poverty line" concept. The extension

has taken three forms:

(1) For analysis purposes, poverty is treated as a

continuously distributed variable such that degrees
,0of poverty can be noted and analytical tgchniqueé
based upon a continuous distribution can be used.
At the end of the analysis for purposces of program-—
ming, a poverty line may be superimposed to bregk'
up the continuous distribution into peoplé aboﬁe oxr
below the line, but the artificial tag of "pdér andr

non-poor" does not precede and constrain the analysis.

These comments are based upon Seminar Objectives Central

America Urban and Regional Analysis Seminar DS/UD, December,
1977. '

* % Sce Thomas H. Eighmy and Agqustin Garcia, Mapping the Poverty

Line in Western Panama, December 1977, 123 pp.




(2)

(3)

Poverty is defined in terms of observable and

verifiable indicators which can serve as a project

baseline or for later project evalﬁation purposes.
A sécond advantageAis that poverty is defined in
terms which can be the subject of specific sectoral
projects'(housing, education, farm-to-market, roads).
At the conclusion of analysis, these verifiable
observable indicators are related back to monetary
values in a manner which utilizes both census data
coveripg theﬁentire population of the country and

expenditure survey data covering a small sample of

thislpopulation. The method involves census and
survey data aggregated at diffe?ent levels of spatial
detail, several principal components analyses and
curvilinear regression estimates. The approach helps
to avoid problems of poor quality income data and the

cost of large surveys.

A degree of spatial detail is developed in contrast

with national of metropolitan area‘aggrega;és. This
is possible because of the use of census as opposed
to survey data which does not have a large enough
sample to develop small area estimates. In the

Panama case, where the project population is spread



over a large area including both urban and rural
‘designations with a strong semi-subsistence component,
this spatial detail is a necessary and distinguishing

characteristic of regional analysis.

If "knowledge" is defined more simply to mean new insights
and more systematic and quanitifiable ways of looking at urban
and regional problems, we would expéct that all the analyses

would make such a contribution.

B. What Additions, Changes, or Improvements Should
" Be Made to the DS/UD "Guidelines for Urban and

" Regional Analysis" in Light of the Experiences
Gained in Costa Rica, Nicaragua, and Panama? *

Each of the analyses resulted in a critique and
énalysis bf ﬁGuidelines.“ It is certainly a primary function
of this seminar to draw these conclusions together. Based
upon the Panama experience, parallel experience ih other
- countries, and such prior contact with the analyses in Costa
Rica and Nicaragua as were available, I would Suggest that
the following responses would be fairly typical for all threé

analyses:. ' .

(1) The problem of the audience. Inevitably, much of

"Guidelines" is outside of the experience of many

of the intended "target group" of readers within

* This section draws upon "A Critique and Test of 'Guidelines
for Urban and Regional Analysis' " prepared earlier.



(2)

(3)

the countries involved, the AID MiSsions and AID/

Washington. At the same time, for many others,
"Guidelines" represents a review of known materials
and concepts.A'"Guidelines" of necessity seeks a

middle ground.

The problem of time and exhaustiveness. A full

analysis is simply too exhaustive to be carried out
in any reésonable time frame and level of effort
consistent with most single prbject preparations.
This prbblem is handled by division into sub-types
of analysis. I would further suggest that the

DAP may be an appropriate place for urban and regional

analysis. The analyses could then present a common

data base and framework for analysis which specific

_projects could draw upon,

The problem of adaptation. The requirements needed

to adapt "Guidelines" to individual country
conditions and individual project'designs are stringent.
What emerges.may-bearAlittle resemblance to the

outline presented in "Guidelines." I think a rigid

. check list approach in each country is neither

desirable nor possible. v | | .



Aé noted, I think the above three problems would fépre—
sent a minimal common grouping of experiences in three
countriés. I would add, these problems are inevitable and are
not intended as a criticism of "Guidelines" or of the author
who, after all, put them together in a rather constrained time
period as a preliminary doéument. Ih terms of providing a
‘common basis of discussion between officials of the governments
involved and Mission persénnel, I think "Guidelines" have made
a very'good contribution. Principles of social science ana-
lysis are now being applied to whatyﬁere previously largely
administrative documents with a very generalized level of
verbal descriptive analysis. Thé sections‘on relevant questions

were especially useful.

“Guidélinés“'cannot"be expected to act és a course in
urban and regional analysis. Any revision of "Guidelines"
would benefit by an inclusion of representative maps, data
'coding maﬁrices and diagrams illustfating, for example, central
place functions and linkages analysis. If a concern for space
and spatial analysis is to be one of the guiding principles,
then the prospective reader must be presented with an opportu-
nity to think spatially through the'incorporation of such maps
and diagrams. . Secondly, parallel elements need to be combined
to show the degrees to which different. types of analyses are -

inter-linked and draw upon a common data base. The suggestion



made by Julian Velasco in this respect seemsvtovbe a worth-
while step toward simplification, reduction, and conceptuali-
zation of the different types of analyses. Finally, as part
of any type of revision, I suggest that basié materials.in
Spanish be included in the libraries of the AID Missions andl
of the implementing authorities. 1In fhis respect, perhaps

the "Pan American Review of Geography and History" might be
one useful Vehicle. Reduced parts of the'three analyses could
be published along with a review article and tranSlations of
key documents as part of a special issue. The AID Development

Studies Program could be another vehicle.

c. What Important Elements Were Overlooked in the
Analyses? What Elements Were Included Which
" Might Better Have Been Reduced or Eliminated? If
" The Analyses Were to be Done over Again, What
- Would/Should Be Done Differently?

In the case of Panama, Section II-A, "National
Policy of Urban and Regional Developﬁent" was already quite
well-advanced within the Ministry of Planning. It basically
did not have to be covered in the regional analysis. Items B -
(the distribution in characteristics of the poor) and C - (the
distribution of development and underdevelopment) were essen-
tially combined in the Panama regional analysis as I think
they could be in other analyses 6f this type both at the
regional and urban scales. Item D, (the system of central
place service centers), had also been rather well-estabiished

in the existing Ministry of Planning documentation. Conceptually,



it is extremely important to the development of the URBE

- Project, but, the hierarchal system had already been described
and the service centers already selected. Thus, from a data
analysis point of view, Section D did not need to be the

object of considerable data analysis. The development of

a composite hinterlands for each of the selected urban growth
and service centers however was a part of the regional analysis.
Section E, (Migration Analysis), was included in a descriptive
sense since reduction of metropolitan migration is a goal of
the URBE Program even if not included in’the URBE-AID pfoject}
Migration is one response to a spatially differentiated system,
and couldrperhaps be subsﬁmed under Section D, (The S&stem of
Centfal‘Place Service Centers), or Section f, (Analysis of

Key Urban Rural Linkages). The latter was gi&en a good deal of
attention in the Panamanian analysis as it would be in any
regional, as opposed tq urban analysis. The necessity of
finding surrogates for flow data and the description of related
problems in the Panamanian analysis I suspect are fairly common.
It should be regarded as the exception rather than the rule,
that fine-grained origin and destination data for goods; pas-
sengers, messages, or funds will be availablé in the country.
When they are, the are seldom available at the same level of
analysis as other data sets. Quantitative analysis of flow
data involving network structure and capacity and the cﬁaracter—

istics of the generating and receiving places requires a level



of sophisticated technique which may not be appropriate for

AID project paper preparation. Sections G, H, I, and J
essentially Qealt with urban analysis as opposed to integrated
hrban-rural spatial analysis over a large territory. Social
analysis of the poor including studies of aspirations, for

examplé, are going to be sensitive issues more often than

not in most countries. This was going to be handled by University
‘of Panama social researchers.

D. What Are Appropriate Organizational Arrangements:
" 'for Conducting such Analyses?

It is doubtlessly useful if the analyses have an
institutional home. But, urban and regional analyses are
by their nature cross-disciplinary, and must have links with
the Ministry of Plannning, the relevant Central Statistical
Officé, line ministries, and, to the degree ﬁhat such. urban
and regionél analyses are parts of AID Mission sector or project
papers, some foot in the AID Mission as well. This multi-
disciplinary--multiinstutional stance can stretch the res-
ponsible people quite thinly. This is especially true if
there are different understandings of the project within and
between the AID Mission and the host-country institutions, and
if the project team members frequently shift. I am not certain
that there is any set answer to the question ofvthe appropriate
organizational arrangement. This clearly depends upon which

organizations are active in the project development, what



institutions are capable and interested in supporting the
analysis, and what line ministries are aot to be most closelv
involved in the analysis. 1In this sense, the appropriate

arrangements for the Panamanian regional analysis tied to a

specific project loan paper, and an urban sector analysis as

conducted in Costa Rica, and apparently Nicaragua, will not
necessarily be the same.
E. What Has Been the Reaction to the Analyses by

" Ministries of the National Governments? By AID
" Missions? By AID of Washington?

Here I would have to defer to the people involved.
It might be said of the Panamanian analyses, however, that a
great deal of descriptive and prescriptive work on individual
urban sites had already been carried out by the Ministry of
Planning. The development of the URBE Project had stretched
over several years and thus there waé a tendency to regard
the regional analysis as "just another paper hoop for the
host—-country government to jump through." I fhink this situa- .
tion was somewhat unique to URBE and Panama coming as it did
after a good deal of previous analysis and in the uncertainty

of the lengthy treaty negotiation process.

F. What Is the Appropriate Depth,of Analysis? How Much
) Data Is Needed? Can Previously Collected Data Be
Used? When Is the Survey Justified?

Again, there is no simple answer to these questions.

- ‘Hlowever, experiences in the Panama case have a broader applicability.



A completed household survey involves among other things,
Interview‘Schedule Design,'Pretest, Revision and Printing;
Sample Selection (usually in stages with some type of
stratification and/or clustering) and Cartographic Work in
conformity with the Sample Design; Design of Dummy Tables;
Specification and Testing of Data frocessing Procedures and
their total coordination with Schedule Design; preparation
and printing of Training,_Field Supervisor, and Interview
Manuals; hiring and training of Supervisors and Interviewers;
Field Intervieﬁing and Quality Control Interviewing and
Follow-Up; office coding, data entry and machine editing;
data processing including, at least, tabulations and cross-
tabulation for each variable at the desired lévél of spaﬁial
aggregation (e.g., Nation, Province, or Dist:ict) and finally,

study, analyses and incorporation of results in reports;

Thefe is often a tendency to underestimate the time and
cost of such operations, and to overestimate the quality and
benefits of results. A correlative danger involves drawing
attention away from existing alternate data sources while
diverting time, money and effort to issues which are important
but not crucial to préjéct preparation. The situation where
surveys are completed too late to be useful in project develf,

opment and operation is so common that it is more a rule than

an exception. The further people are away from the realitieé

10



of survey operation and the existing data sources, the greater
is the temptation to suggest a survey. There is also a common
tendency to make the survey. instruments lengthy,andlcompiex.
This is a natural response since surveys are often intended

to be multi-purpose. Once the fixed costs in terms of time,
‘money and effért are made to go ahéad with a survey, thé
temptation is to try to get as much poséible out of the effoft(
and to increase the length of the survey instruments. However,
in my experience, the relationship between questionnaire length.
and additional effort is an exponential rate of increase in
the latter rather than a linear inérease. As questionnaire
length goes up, the required training and data processing
operations increase greatly in complexity, interviewer and
respondent fatigue increase, and the quality of information
declines. 1If surveyé are part of pre-project analysis,'there
is a tendency during the life of the project to disregard

ifhe results as part of an easily forgotten bit of pre-project
documentation. At the same time, project preparation, already
a lengthy operation under current AID programming requirements,
becomes even longer. One alternative is to make surveys part
of ongoing project operatioﬁs and so enlist the aétive pattici-
pation of project stafftduring the iife of the'pfbject. This
serves to transfer some ofrthe massive pre-project analysis
effoft to the project itself. However, some AID personnel

have noted a corresponding disadvantage which is a tendency

11



for pressure to buiid up for loan disbursement in advance of
careful analyses of needs and priorities which to some extent
are dependent upon survey results. Whatever course is taken,
#omeone can and usually does say "You should have asked about..."
Others will observe that "A survey only quantifies the.obvious

at great cost." And yet others will note that "Alternatives

such as key respondent interviewing and small-scale but lengthier
unstructured observations and interviewing is essentially a
different approach from a properly conducted sample survey,
relying heavily on the personalities involved and providing

little basis for generalizing results."

Is there a way out of these dilemmas? Fortunately, there
usually is. Field trips are useful to both the Mission per-
sonnel or consultants and to the counterparts since they tend
to free each from preconqeived notions.k Field trips should
be taken fairly early in project preparatibn, but after agree-
ment has been reached on important project design issues.

They should ideally include discussioné with both knowledgeable
officials in the public and private sectors and with the
prospective participants and beneficiaries of the project,
the.rural—urban poor. Secéndly, there needs to be a careful
and thorough review and analysis of existing data. One key
here is not to give up on the first attempt. In every country

I have ever worked in, more exists than first meets the eyes.

12



Initial meetings with personnel of census-survey organizatioﬁs
~ are usually of a courtesy and familiarization nature. These
officials will not usually understand the needs or depths of
commitment to utilization of existing results at the first
meeting. Subsequent meetings with operating as opposed to
administrative staffs are required, but these, of course, must
be cleared at higher levels. In my experience, most census
and survey organization people have spent a great deal of time
in preparing the information, but feel, often correctly, that
their work is unappreciated and unupilized. They are usually
delighted when someone actually takes the time and effort

to understand and nse their results. A second point is that
only a variable proportion of material actually collected is
usually published, and then only at high levels of aggregation
(e.g., the nation or province). Unpublished data and tabula-
tions at smaller levels of aggregatibn are usually available
‘either in manual or computerized form. Correct use of census
and survey data also requires an understanding of definitions
used and a detailed examination of the interview schedules,
the interviewer and supervisor training manuals, the coding
books, the cartographic base for census and surveys, and the

- sample selection procedure in the case of surVéys. It is
often useful to review these documents before spot interviewing
on field trips such that the AID pers<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>