
PLANNIN G AND 

DEVELOPM E NT 

COLLABORATIVE 

INTERNATIONAL 

EVALUATION REPORT 

Land-Use Programming and Control for 
Intermediate-Sized Cities in the Developing Areas: 
An Experimental Project in Leon, Nicaragua 

PAD CO 

AN INTE RN AT I ONA L COLLABORATIVE FORMED T O 
PROVIDE GOVERNME NT S AND PRIVA T E CL I EN T S IN 
AFR I CA , ASIA , LA T IN AMERICA AND THE NEAR EAST 
WI TH I N TE G RA T ED RESEARCH , PLANNING AND MANAG EM ENT 
S E R V I C E S F 0 R U R B A N A N D R U R A L D E V E L 0 P M EN T 





EVALUATION REPORT 

Land-Use Programming and Control for 
Intermediate-Sized Cities in the Developing Areas: 

An Experimental Proiect in Leon, Nicaragua 

Prepared for: 

Office of Urban Development 
Bureau for Technical Assistance 

Agency for International Development 
Washington, D.C. 

Prepared by: 

PADCO, Inc. 
1834 Jefferson Place, N.W. 

Washington, D.C. 

OCTOBER 1977 





PLANNING AND DEVELOPMENT COLLABORATIVE INTERNATIONAL 
1834 JEFFERSON PLACE, N. W. • WASHINGTON, D. C. 20036 

Messrs. William Miner 
and Eric Chetwynd 

Off ice of Urban Development 
Bureau for Technical Assistance 
Department of State 
Washington, D.C. 20523 

Dear Messrs. Miner and Chetwynd: 

• (202) 296·0004 

October 1977 

PADCO is pleased to submit its report on the results of 
PADCO's evaluation of Land-Use Programming and Control for 
Intermediate Sized Cities in the Developing Areas: An Experi
mental Project in Leon, Nicaragua in compliance with AID 
Project No. 931-4-899-058-73. The project in Leon represented 
the first of three project sites throughout the developing 
world, the others being in Africa (Tamale, Ghana) and Asia 
(Chonburi, Thailand). 

As you are aware, while actual field activities in 
Nicaragua took place during the period between January S, 1976 
and September 24, 1977 and included a preliminary reconnaissance 
visit to Nicaragua by the PADCO team (January 5 to 17, 1976) 
and 19 months of actual field work in Leon, Nicaragua between 
February 22, 1976 and September 24, 1977, the USAID Mission 
to Nicaragua, with offices in Managua, served as a liaison 
between TA/UD and the GON implementing entities and PADCO's 
field staff. 

Milestone reports prepared by PADCO, which form the 
basis for this final evaluation report, include the field 
reconnaissance report, quarterly progress reports submitted 
throughout the project period, and a preliminary project 
review memorandum submitted to USAID on March 11 1 1977. 

Apart from the continuous review-evaluation carried out 
by PADCO, the Alcaldia de Leon, and the Vice Ministry of 
Urban Planning in Managua (VIMPU), two formal project reviews 
were carried out in conjunction with the completion of major 
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Messrs. Miner and Chetwynd -- 2 October 1977 

stages in the development programming process. The first, 
an internal PADCO review, took place between November 19, 1976 
and February 1, 1977. The second, a field evaluation by 
the USAID TA/UD team undertaken during the period March 13 
to 17, 1977, was planned to correspond roughly with the 
conclusion of the first year of project activity in Leon. 

Additional project documents which provide substantial 
insight into the methodology, approaches, and results of 
the Leon experiment include the three volumes of the Urban 
Development Framework ·for Leon, 1977-1984. This was devel-
oped by the PADCO team as a guide to urban actions and 
decision making over the next seven years. (One copy of 
this document in Spanish is submitted as Appendix A.) 

we in PADCO very much appreciate the opportunity to 
have collaborated with USAID on this challenging and 
exciting demonstration. We believe that a siqnificant 
amount of knowledge and insight have been gained about 
both the techniques and processes of urban development pro
gramming which are relevant to intermediate-sized cities 
in the developing countries. We hope that we may continue 
to apply this experience in future assignments with AID 
and continue our interest and concern about the development 
process in such cities. 

PAD CO 

1t~g;~~ 
Jos~h E. Arington 
Senior Architect Planner 
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INTRODUCTION 

GENERAL BACKGROUND AND PURPOSES 

Over recent years, international assistance agencies 
and national governments as well as scholars and practitioners 
in the development professions have become increasingly 
aware of the extensive and significant relationships between 
urbanization and the development process. Massive worldwide 
rural/urban migration as well as rapid physical growth and 
change in cities have demanded a significant refocusing of 
attention and capacities. In response to these ever increas
ing urban needs, almost all international assistance agencies 
have conducted specific global reviews of urban development, 
not only from the context of world population growth but 
also with respect to the problems of growing unemployment 
and underemployment, traffic and transportation problems, 
the deterioration of existing urban infrastructure and services, 
and the steadily increasing gap between the need for housing 
and the effective demand of the urban poor. 

Between 1970 and 1972, AID's Office of Urban Development 
(TA/UD) conducted an international survey of urban develop
ment in all of its complexities, in order to help define an 
appropriate role for AID in the urban development field. One 
of the major conclusions of that study was that there is 
great need for creative approaches that do not require highly 
sophisticated techniques, data, and skills to carry out urban 
development plans and programs. It was concluded that the 
need for such approaches was greatest in rapidly developing 
intermediate-sized cities, because most of the skills and 
institutions for dealing with the problems of rapid urban 
growth and development are concentrated in the largest cities. 

In the context of the intermediate-sized city as the 
focus of attention with its broad range of resource alloca-
tion, social, economic, and administrative issues, land-use 
programming was seen as one of the most fundamental of approaches 
in urban growth and development which might be appropriate 
for AID intervention. 
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In 1973 the firm Rivkin/Carson Inc. was contracted by 
TA/UD to study practical approaches for land-use programming 
and control adaptable for the intermediate-sized city in 
developing countries. The study represented a first attempt 
at examining the issues involved and the potential role for 
AID and other international assistance agencies in improving 
LDC capacity to manage land-use problems in intermediate
sized cities. With respect to the cities studied 1/ it was 
suggested that: -

Each represents a phenomenon ~hich is a "two-edged sword" 
for the nation involved. On the one hand a tangible means 
for fostering economic integration of hinterland regions 
and for deflecting rural/urban migration away from the main 
primate centers; on the other handJ a serious chaZZenge to 
the nation's capacity for allocating resources and for effec
tive public administration. This phenomenon can be termed 
"emergence of the contemporary intermediate-sized city." 

The intermediate cities may range in population 2/ from 
100JOOO to 500JOOO; althoughJ depending on the particular 
country, some may be found below and above these levels. 
The complexity of their economic and social relationships 
is more significant than the number of people. While they 
may function as regional maPkets OP as pPoVincial capitals, 
they have passed beyond these relativeZy simpZistic functions 
to become producers of goods and services for their regions 
and for export to other regions and abroad. Some of the 
intermediate cities are the "growth poles" or prospective 
"growth centers" whose encouragement was fostered in the 
national development plans and the planning literature of 
the 1960s -- those promising locations away from the metro
politan regions where productive investment could aid in 
diversifying a national economy. No longer are many of 
these places "prospective" gPowth centerJ however. The ones 
cited, and dozens of others throughout the developing world, 
aPe today generators of population growth and economic 
development. These communities are proof that contemporary 
economic diversification, improved income distribution, and 

.!/.Antalya, Turkey; Gorona, Brasil; Penang, Malaysia; 
and Merida, Venezuela. 

Y Rivk~n/Carson, Inc. Pr·actic:al' ·Approache·s for Land
u~.e ·P·r·o:?.rainTi.n:g; :a.n:a. C_<:>:n'.t:r~l: '.~a:a;;;:ta:ble: :for:, :the: Tnte:rm:e'dta·te
S i zed City ·in DeveToping Countri:es.· Washington, D.c. / 
October 1974. 
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uPban attPactions foP PUPal emigPants can exist outside 
the tPaditional main metPopolitan centePs. FPom an admin
istPative and land-use contPol standpoint, they aPe still 
small and self-contained enough to be a good deal moPe 
manageable than the majop metPopolises whose expansion has 
been the pPincipal focus of attention fop both LDCs and 
intePnational agencies alike. At the same time theiP Papid 
gPowth lays claims fop suppoPt with infPaStPuctuPe~ housing~ 

---. and serit'roes; claims which put the intePmediate cities in 
diPect competition with the majoP metPopolises foP limited 
public funds and skilled administPative manpoweP. It is 
this situation that stPains the capacity of national PesouPce 
management and PequiPes adaptation among politicians~ plannePs~ 
and govePnmental agencies at the national~ Pegional~ and 
local levels. Land-use contPol has emePged as a necessity 
within many intePmediate cities and appeaPs to be one of 
the pPoblems foP which solutions aPe dangePously slow in 
coming. 1/ 

Significantly, the Rivkin/Carson study recognized tech
niques as "but the tip of an iceberg," suggesting that the 
usefulness of any "technique" depends on its identification 
and application within the context and understanding of 
a much broader institutional framework. 

It emphasized that -- while techniques exist for informa
tion gathering, approaches for establishing a planning 
framework and specific control measures to implement planning 
and control objectives -- they do not represent a single, 
sequential system, or enven a set of measures which might 
work in representative circumstances: 

RatheP~ thePe is an aPPay of possibilities fPom which 
picking and choosing becomes essential within each specific 
countPy ciPcumstance ••• pPacticality and adap~ability -
whetheP in infoPmation gathePingJ planningJ OP contPol -
aPe pePfoPce dePiVative fPom conditions within each given 
countPy context. It is unlikely that any scholaP OP inteP
national assistance agency could aPPiVe at a uniVePsalistic 
foPmulation. 4/ 

3/ Ibid. 
_!/ Ibid. 

PAD C 0 -3-



Based on an investigation of the internal development 
context of the three countries, the Rivkin/Carson report 
concluded that the techniques of land-use programming and 
control per se do not represent an appropriate focus for 
international assistance. Rather, to be productive all such 
techniques must be integrated with attention to more fundamental 
issues dealing with the land control process. In indicating 
that land-use planning and control issues in intermediate-
sized cities are, or will become, matters of serious concern 
in developing countries, the report suggested that the princi
pal criteria for identifying such cities was increasing devel
opment complexity, rapidity of growth, and non-primate 
character. 

Four prerequisites were identified as evidence that a 
nation's institutional structure was at least prepared to 
deal with the problems of intermediate-sized cities. These 
were: 

1. Institutional mechanisms expressly geared to 
dealing with the land-use and infrastructure 
problems of cities outside the main metropolitan 
regions. 

2. Some measures of national government priority 
to provide a flow of planning and infrastructure 
funds to rapidly expanding communities outside 
the main metropolitan regions. 

3. Technical capacity (e.g. manpower) to plan 
and administer for these communities, located 
physically in the communities themselves. 

4. Local political receptivity to growth manage
ment and control. 

The presence of such preconditions within a specific 
country was considered sufficient evidence that international 
assistance could be productively applied to: 1) assist in 
establishing planning and control projects for specific 
intermediate-sized cities utilizing innovative approaches; 
2) finance research to establish empirical measures of effec
tiveness for land-use planning and control techniques; 3) 
train professionals and administrators who will themselves be 
in positions to evolve and apply techniques; and 4) dissem
inate research, information, and data to local agencies and 
to institutions of higher learning. 

On the basis of this research, TA/UD decided to establish 
a demonstration application of land-use programming in selected 
intermediate-sized cities in Asia, Africa, and Central and 
South America. 
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LAND-USE PROGRAMMING IN LEON, NICARAGUA 

In February and March of 1975 1 a field survey was con
ducted in Central and South America to select a demonstration 
site and to develop the terms of reference for the field 
activities to be involved in establishing at the local level 
a framework and process for land-use programming. The term 
"land-use programming" was defined as incorporating the 
several functions of urban development necessary to guide 
and stimulate the growth process -- namely_, __ .. g_oal ____ s~_t:ting 1... 

analysis / planning / p~95.~c~t-.packagin_g;:j;ii;g_g~~~-coordinat-ionJ 
an~'Vamafio.n •... :::JGi-· important objective identif iecr··for l.and.
use-programming was the strengthening of links to public 
sector implementing agencies and the identification of 
mechanisms to further mobilize private resources for imple
menting urban development projects. A strong orientation 
to project and program implementation was also emphasized 
as essential to the process of land-use programming. 

The Municipality of Leon, Nicaragua, was selected as 
the project site. Leon, with an urban population of 75 1 000 1 

is the second largest city in Nicaragua and an important 
center in the country's richest and potentially most active 
agricultural region. The purpose of this project was, in 
cooperation with the central government in Managua, to assist 
the Leon municipality in establishing a land-use programming 
and development process and operation capable of carrying 
out locally the land-use and development programming needs 
of the city in a manner which takes account of and deals 
equitably with the needs of the urban poor. (See Chapter I 
for further background on Leon, Nicaragua.) 

PADCO was contracted by TA/UD to implement the project. 
The terms of reference. which formed the basis for PADCO's 
technical proposal and subsequent field activities articulated 
the policy, programmatic, organizational, and logistical 
setting for the project. These are briefly outlined in 
Chapter I. 

PURPOSE AND ORGANIZATION 
OF EVALUATION REPORT 

The purpose of this evaluation report is to provide 
information and insight into the methodologies and tech
niques as well as the general processes and realities involved 
in the Leon project in such a way as to identify the feasibil
ity of its replication elsewhere, contributing at the same 
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time to the improvement of planning and development activities 
in other intermediate-sized cities in developing countries. 

Given this purpose and the inherent difficulty of evalua
ting both "process" and "product" simultaneously, this report 
has been organized into an introduction, three parts and 
appendices. First, the international framework for land-use 
programming in intermediate-sized cities is broadly set out 
in the Introduction. Part One traces the actual context of 
the project throuqh a brief review of the characteristics 
of the City of Leon, the terms of reference prepared by AID 
(TA/UD), and the PADCO work program. Part Two describes the 
actual field work carried out in each major programming area, 
its specific objectives, and related issues. Part Three 
presents some considerations of possible lessons for future 
land-use programming activities in other intermediate-sized 
cities in the developing countries. 
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Chapter I 

THE PROJECT DETERMINANTS 

THE TERMS OF REFERENCE 

The terms of reference, which formed the basis for 
PADCO's technical proposal and subsequent field activities, 
clearly reflected many of the reconunendations which grew 
out of the research efforts of Rivkin/Carson. 

Major emphasis was placed on the development and applica
tion of land-use progranuning techniques within a strong 
institutional context. This was identified within the RFP 
not only with respect to the overall national and local urban 
development policy setting but also with respect to organiza~ 
tion and staffing and the basic objectives for the Leon 
project. 

In summary, the terms of reference provided the follow
ing guidelines: 

National Urban Development 
· P'oTicy setting 

Estabtishment of this project requires a wittingness on 
the part of nationat government to decentratize some of its 
urban devetopment activities. Such a predisposition is now 
apparent in Nicaragua~ reftecting a fundamentat change in 
outtook that stems from the 19?2 earthquake disaster which 
destroyed Managua's entire urban core and forced serious 
consideration of urban decentratization. 

The national development plan for the period 1974 to 
1979 clearly articulated the concept of deconcentration 
of Managua and decentralization of urban and regional develop
ment. Furthermore, specific urban policy directions concerning 
decentralization were already incorporated in the working 
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mandates of the relevant operating governmental entities, 
such as the Vice Ministry of Urban Planning (VIMPU) and 
the cadastral unit of the Ministry of Economy, Industry and 
Commerce. 

This was the national policy framework in which the 
Leon project was implemented. The project was one of the 
first steps in the direction of urban development decentraliza
tion beyond the national district. 

The Organizational Setting: 
Project 'Pers·onn·e-i: ·a·nd' Lo·gistics 

The terms of reference specified that: The pPoject will 
be located in Leon as an adjunct to the MayoP's staff with 
the puPpose of creating in Leon an institutional capacity 
and a viable pPocess for carrying dut the land-use pPogram
ming needs of the city. It will be technically a field 
unit of VIMPU, backstopped in Managua by theiP resouPces. 
It could become a pPototype foP fuPtheP decentPalization. 

VIMPU has proposed field advisoPy gPoups consisting 
of th~ee pPofessionals plus technical and seaPeta~ial suppoPt 
to service the four satellite cities of Managua. This model 
would appear to be sufficient foP Leon also. Of this coPe 
group, the U.S. contPactoP will be able to recPuit locally 
economists and architects as well as secPetaPial and tech
nical assistance as needed. The key expatriate professional 
will be a broad-gauged urban and Pegional planner capable 
of orchestrating and training a team of local pPofessionals 
and woPking "shouldeP to shouldeP" with them. MoPeoVeP, 
this individual should be expePienced in developing countPies, 
pPefePably in Latin AmePica, and have a good woPking knowledge 
of Spanish. At the completion of the pPoject at least one 
of the local pPofessionals should have been tPained suffic
iently, eitheP on the 'job OP thPough pPofessional couPses, 
to take oveP the expatPiate planner's role on the team. 
The estimated term of contract will be for an 18-month pePiod. 

VIMPU will pPovide appPoximately five (5) man-months 
of pPofessional staff time to assist contPactoP pePsonnel 
and to cooPdinate pPoject activities with those of otheP 
govePnment agencies, as necessaPy and appPopPiate. 

The Municipality of Leon will make available appPoximately 
thiPty-eight (38) man-months of pPofessional pePsonnel to 
woPk with contract advisoPs and will pPovide necessaPy sec
PetaPial and otheP clePical sePvices (approximately twenty-four 
(24) man-months). In addition, the Municipality will pPovide 
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necessary office space, equipment and supplies, local trans
portation, telephone and communications, and drafting supplies. 

The PADCO field team in Leon consisted of three profes
sionals plus technical and secretarial support supplied by 
the Municipality of Leon. Of this core group, PADCO provided 
Joseph E. Arington, the key expatriate professional, and 
recruited locally a social worker and an architect as well as 
the secretarial and technical personnel necessary. The project 
was located in Leon as an adjunct to the Mayor's staff and 
the newly created Office of Urbanismo and was technically a 
field unit of VIMPU. 

The three major objectives to be addressed by the con
tractor in carrying out the project as specified in the 
terms of reference are as follows: 

1. Assist the City of Leon in dealing with day-to-day 
development issues ·which wi ii dffe·c·t· ·t·he ·idn·g·-·t·e·r·m ·character 
of urb~n growth and change. This objective will be met 
thPough the demonstration and application of urban develop
ment and land-use techniques and approaches directed to 
the process of: 

a. Goal setting 

b. Data assembly and analysis 

c. Guide planning 

d. Land-use control 

e. Project packaging 

f. Continuous planning 

2. Establish a system of urbati dev~·iopmen~ institutions 
within Deo·n· ·tha·t ·a·P·e· ·t·i·e'd ·i·n· tu·n'<:ft'i'o'n' 'a'n'd ·o·p·e·Pdt'i'o'n' "t'o' ·e·~fist

ing· ·i·n·s·t·i·tu·t·idn·s· ·a·t· ·t·he· ·r·egi·o·n·a·,z· dn"d 'n"a"t'i'o'n"a"l. ·i·e"tfe·is. This 
objective will be met through training and research and 
through the stPengthening of institutional linkages created 
duPing the course of the work outlined in objective number 
one above. Specific activities are: 

a. Developing professional skills 

b. Creating an urban development oPganization 
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a. Creating a working relations~ip with 
the Vice Ministry of Urban Planning 
and with all implementing agenaies of 
government at the regional and national 
levels. 

3. Establish a meahan·ism to·r 'bU'i'l'ding in ·ao·ntinuous 
evaluation ol ·t'he· ·l·a·n·d-·u·se· ·p·r·o·trr·a·m·m·i·n·(t 'dp·p·r·o'da'he·s· 'dnd ·m·e·thods 
developed and/ or ·a·ao·p·t·e·a 'bH ·t·h'i·s· ·p·r·oj'e·at. In order to 
carry out the purpose and objectives of the project in a 
collaborative style, PADCO made a reconnaissance visit to 
Nicaragua before starting actual field activities. This visit 
was the basis for firming up with the Nicaraguan government 
the proposed scope of work, organizational setting, staffing, 
and logistics. It covered two weeks in Nicaragua for general 
orientation and a review of the project in detail with the 
Mayor and. his staff in Leon, VIMPU, and other relevant Nic
araguan institutions. 

Based on the field reconnaissance visit, a detailed work 
plan and project schedule.to be used to guide execution of 
the TA/UD land-use programming project was prepared. It 
included a description of the basic approach to be employed 
by PADCO in· carrying out the objectives of the project. An 
outline was made of logistical arrangements, staff require
ments, and a proposal for staff training. 

THE PROJECT SETTING 

Leon, the second largest city in Nicaragua, has a popula
tion of approximately 75,000, while the total urban and rural 
population of the municipality is about 100 1 000. The city 
is situated in the Department of Leon which is located on 
the Pacific Coast of Nicaragua between the Department of 
Managua (to the east) and the Department of Chinandega (to 
the west). Both of these departments have an extremely active 
economic and social growth which has tended to have a negative 
effect on the Department of Leon's growth. 

The City of Leon itself serves as a commercial and ser
vices center for an important agricultural region where cotton 
is the principal crop. It is the site of the seat of the 
National Autonomous University of Nicaragua, the capital of 
its department, and is a city of considerable historic impor
tance which was moved to its present site in 1610. The 
original city, Leon Viejo, was founded by the Spaniards in 
1524 on the shores of what is now Lake Managua. 
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Demoqraphic Growth 

It is significant that despite these factors both the 
City and Department of Leon over the last 24 years (1950-1974) 
have been losing relative importance to the Department and 
City of Chinandega. (The two departments comprise the North 
Pacific Region of Nicaragua. This is the richest agricultrual 
region of the country and contains the Port of Corinto, a 
major deep water port of international significance.) Within 
the North Pacific Region, the population has experienced the 
changes indicated in Table 1. The projections of population 
for 1985 and 2000 are based on past tendencies. 

The table shows both the existing -population and projected 
variations. It clearly reflects that employment opportunities 
are being developed more rapidly in Chinandega and Managua 
than in Leon. Significantly, between 1963 and 1971 the con
tribution of the North Pacific Region (largely toward Managua) 
was of the order of 38 percent. 

With respect to a breakdown of the population of the 
City of Leon, approximately 40 percent of the population 
has incomes less than C$ 600 per month (US$ 65) while another 
37 percent have incomes between C$ 600 and 1 1 200 per month 
(US$ 35 to 170). Significantly, in Leon the relative per-
centage of ,the population at the upper-income levels is much 
greater than for Managua, while the middle-income popula-
tion is significantly lower. Leon does not have a significant 
middle-class population. Much of this separation of rich 
and poor is said to have occurred during the 1950s with the 
advent of cotton as economic "king" in the region. The 
changes in population within the North Pacific Region and 
their relation to employment opportunities are clearly indi
cated within the changing economic structure of the Depart
ment of Leon and Chinandega. Table 2 indicates the competi
tion between the two departments. 

A detailed analysis of Leon's employment characteristics 
clearly indicates its primary role as principal service cen
ter of the region, as a result of the greater diversity of 
its human resources working in the tertiary sector (particularly 
with respect to conununity and social services) while the 
City of Chinandega shows a distinct growth in industry. 

Based on these characteristics and with respect to dev
elopment of the North Pacific Region, the National Plan 
for Reconstruction and Development, 1975 to 1979 contemplates 
creation of a regional growth pole defined by the cities of 
Corinto, Chinandega, and Leon with Leon as the principal 

PAD C 0 -11-



-u 
> 
c 
n 
0 

I 
....... 
tv 
I 

North Pacific 
Region 

Department of 
Chinandega 

Municipality of 
Chinandega 

Department of 
Leon 

Municipality of 
Leon 

Table 1 

Population Growth and Projections for the 
North Pacific Region of Nicaragua, 1950 to 2000 

(in thousands of persons) 

1950 1974 1985 
NumEer Percent Number Percent Number Percent 

205.4 100 376.2 100 515 .·2 100 

81.8 40 180.l 48 262.9 51 

21.7 11 55.6 15 86.5 17 

123.6 60 196.l 52 252.3 50 

49.2 24 94.1 25 124.7 24 

2000 
Number Percent 

793.1 100 

440.5 56 

157.8 20 

352.6 44 

181.9 23 

SOURCE: Economic Feasibility Study: Expansion of the Port of Corinto. 
J.R. Leonard Associates, 1976, Tables 6 and 8. 
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Table 2 

Changes in Economically Active Population 
for the North Pacific Region of Nicaragua, 1965 to 1985 

(in thousands of people) 

Primar~ Sector Secondarx Sector Tertiar;x: Sector 

1965 1985 '1965 1985 1965 -· 
North Pacific Region 54.6 56.7 14.3 25.8 19.9 

Department of Leon 28.4 27.8 7.6 12.6 10.2 

Department of Chinandega 26.2 28.9 6.7 13.2 9.7 

SOURCE: Economic Feas·ibili ty Study: · Expansion of the Port 
of Corinto. J.R. Leonard Associates, 1976. 

1985 

48.4 

23.7' 

24.7 



center for reasons of its infrastructure and services. Chin
andega will develop as a support center for agriculture and 
cattle raising. 

Infrastructure and Public Services 

As of 1975, the coverage of some of the principal public 
services in Leon estimated by the Ministry of Economy and 
Industry was as follows: 

Population served by water lines 
Population served by sewerage lines 
Population served by electric power 
Paved streets 

49 percent 
23 percent 
93 percent 
40 percent 

As might be expected, these global service figures vary 
considerably with respect to income groups served within 
the population. (See Annex A, Marco Para el Desarrollo de 
Leon 1977-1984.) 

Local Government ·and Finance 

The city government of Leon during the project period 
consisted of a strong Mayor closely related to national 
leadership. In 1976 the city's annual budget was of the order 
of C$ 7 million (US$ 1 million) based on an increase of muni
cipal revenues of approximately 140 percent during the 
period 1972 to 1975 with the levying of a special tax on new 
construction in the city and more effective collection of a 
one percent sales tax. Other sources of income for the 
city include charges on cotton processed in the municipality, 
vehicle registration, a business tax, and other miscellaneous 
income from permits and fines. 

Specific Urban. Chara·cteristics 

As a site for the land-use progranuning pilot project, 
Leon reflected some unique characteristics, including: 

1. Leon is a colonial city of national importance. 
The preservation of its historical plant is of considerable 
importance to the conununity. Historic preservation and 
future urban development were not necessarily seen as com
patible activities by a majority of Leon's citizens. Roots 
and traditions were a key element in all developed activities 
and decisions. 

PAD CO -14-



2. The city was not growing as rapidly as other urban
ized areas in Nicaragua, despite a temporary rapid increase 
in population and importance after the Managua earthquake 
in 1972. A high-pressure "uncontrolled growth" situation 
simply did not exist in Leon. 

3. There are virtually no "squatter" settlements (with
out legitimate land tenure) in Leon. Rather, a key residential 
land-use problem as it relates to the land-use programming 
process was the existence of substantial illegal land sub
divisions, where land tenure of residents is legitimate but 
where appropriate services (water, sewerage, paved streets, 
etc.) were not provided by the subdivider. Approximately 
7,000 persons live in these illegal subdivisions. While 
they range from low-income areas to neighborhoods of relatively 
affluent people, the vast majority of such illegal land sub
divisions are inhabited by poor people (approximately 6 1 300 
persons). 

4. The Alcaldia of Leon clearly provide<l an institu
tional setting which was probably more capable than most 
city governments of its size in Central and Latin America 
of utilizing and maintaining professional services. This 
was a result of the administrative, financial, and public 
service improvements made in recent years by its strong 
Mayor (who has an effective and comfortable personal 
relationship with national leadership). 
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Chapter II 

BASIC APPROACH: THE PADCO WORK PROGRAM 

Within the context of the project's objectives, the 
Leon work was directed toward a collaborative effort on the 
part of local, regional, and national organizations. Specific 
aspects of planning and implementation that are of special 
importance included the development of procedures to increase 
timely program and project execution in response to urgent 
needs. Special care was taken to ensure that the procedures 
and methodologies developed were susceptible to maintenance 
by local personnel with minimal outside technical assistance. 
Furthermore, particular attention was given to the need 
to identify mechanisms for linking both private and public 
sector investment and action with the urban development 
planning and programming process. 

In order to accomplish this, the PADCO team focused its 
activities on the fol~owing processes: 1) inteqrated devel
opment programming~ 2) project preparation and support 
for project implementation; 3) institutional development 
and staff training; and 4) evaluation. 

INTEGRATED DEVELOPMENT PROGRAMMING 

The integrated development programming activities 
proposed as part of the work program .were intended to pro
vide a continually evolving framework for guiding the growth 
of the municipality. The proposed activities included: 

Formulation of a progranuning model to establish 
a conceptual framework for identifying issues, 
development objectives, determining resources, 
and comparing alternative courses of action. 

An identification of development issues in Leon 
within the regional and national context. 
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An identification of local development objectives -
linked with regional and national objectives --
and criteria for evaluating alternative courses of 
public action. 

An evaluation of resource allocations for Leon in 
recent years and an approximate identification of 
the levels of resources that could be expected to 
be available in the near future. 

An identification of the dimensions and composition 
of economic and demographic growth likely to occur 
in the next five to 10 years under explicit policy 
assumptions, together with an identification of a 
broader range of possibilities for longer-term 
development. 

An identification of the main areas in which govern
mental action is likely to be necessary to guide 
the growth of the municipality in the next 10 years. 

A description of alternative possible courses of 
action in each of these areas and an identification 
of the course of action preferred by government for 
the next 10 years. 

An identification of the specific programs and 
projects that should be undertaken to implement 
the preferred course of action, together with the 
budgeting, organizational, and legal instruments 
necessary for undertaking those programs and proj
ects in the near future (focusing on the next five 
years). 

A process for the collection, analysis, maintenance, 
and dissemination of statistical and other informa
tion for the management of municipal development. 

An identification and application of procedures 
for evaluation of the preferred development program 
and individual projects during and after their imple
mentation. 
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PROJECT PREPARATION AND SUPPORT 
FOR THE IMPLEMENTATION OF PROJECTS 

The work program contemplated the identification and 
preparation of projects appropriate to the achievement of 
the municipality's development objectives to include the 
design of projects, the specification of financing, organiza
tional arrangements, and, where appropriate, legislation 
for their implementation, in order to permit final decisions 
with respect to further development and implementation. The 
contemplated project preparation activities included devel
opment of alternatives in conformance with local, national, 
and international criteria and procedures for project appraisal 
to expedite action and support. 

Furthermore, it was anticipated that technical support 
would be given to specific projects to facilitate implementa
tion. This was to include assistance in negotiation with 
funding sources, construction supervision, and the evaluation 
of projects during and after their execution. 

As part of overall "development programming" it was 
proposed that specific project oriented activities be p2r
ticularly concerned with: 

The potential contribution of the project to the 
urgent problems. 

The potential contribution of the project to the 
institution-building objectives of the Leon work, 
development of local skills, permanent linkages 
with relevant organizations, and effective mobiliza
tion of the private sector. 

INSTITUTIONAL DEVELOPMENT 
AND STAFF TRAINING 

Creating an Urban Development Or<Jan·ization. A specific 
objective of the Leon project was to institutionalize a 
permanent technical staff in the Oficina de Urbanismo or 
other appropriate local agency or department. 

To achieve this the project team was to work closely 
with the Mayor of Leon, the Director of the Oficina de 
Urbanismo, and with other appropriate representatives from 
the public and private sectors. 
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Crea tin a wo:rking ReTa:tio:n:ship: .. :wi:tn V·IMPU :a:na with all 
Implement1:ng Ag·e:n:c:re:s: o:f: {k)Ve"r"nm-en:t: :a:t: :t: e: :Reg1o:n:a:1: :a:nd 
NationaT ·LeveTs.· As indicated in the terms of reference, 
the project team was to be located in Leon as an adjunct to 
the Mayor's staff while also operating technically as a 
field unit of VIMPU. As such, the project team proposed to 
work continuously to assure that the development programming 
process in Leon was: 

Oriented to the needs of the implementing agencies. 

Flexible enough to respond to changes in needs, 
policies, and programs. 

Designed to facilitate rapid decision making and 
action. 

Training. The training of Nicaraguan staff members 
employed by the Alcaldia and PADCO's Nicaraguan staff in 
the Of icina de Urbanisrno was considered a fundamental part 
of institutional development. The work program indicated 
that training was to be "process oriented" and linked directly 
with the ongoing work in Leon. 

The development of professional skills was treated as 
part of the concern with the establishment of a system of 
development institutions within Leon, linked effectively to 
existing institutions at the regional and national levels. 

In support of institutional development objectives the 
"process-oriented" training was to: 

Make maximum use of planning and administrative 
skills within Nicaragua. 

Be conducted within Nicaragua and ideally within 
Leon itself. 

Make only selective use of non-Nicaraguans. 

Include formal training for at least one team 
member outside Nicaragua (ideally within the Latin 
American community and the physical context of a 
relevant "intermediate city"). 

The subjects of focus were to include at least the 
following: 

Identification of local development objective~, 
linked with regional and national objectives. 
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Work programming and project management. 

Field surveys, data analysis, data management and 
the dissemination of planning and development infor
mation. 

Integrated development programming -- linking eco
nomic, social, and physical development with fiscal 
and institutional development recommendations. 

Project identification based on overall development 
programming. 

Project preparation, including training in the 
preparation of projects in forms suitable for 
national and international appraisal. 

Public communication of planning and development 
ideas and the mobilization of public participation 
in the local development process. 

Support for project implementation. 

Development monitoring and evaluation. 

Other subject areas for training were to be identified 
in the course of the work. 

STAFFING REQUIREMENTS 

PADCO Staffing. In accordance with the approved work 
program, PADCO was responsible for providing an executive 
manager, a deputy manager, and a field coordinator/project 
director. 

PADCO's Executive Manager and Deputy Manager were Dr. 
John D. Herbert and Ing. Marco Antonio Cuevas. Both of 
these professlcnals have a broad range of experience in urban 
and regional development in Latin America. They were to 
backstop the field coordinator technically. Their projected 
time involvements over the project period were two and 
three-fourths man-months. 

The Field Coordinator was Joseph E. Arington, an urban 
and regional planner with extensive experience in Latin 
America. He was to be involved in Leon for 18 man-months. 
His responsibilities included overall direction of both the 
administrative and technical work of the project. He was 
proposed as the primary "catalyst" in the establishment, 
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implementation, and evaluation of a unique collaborative 
effort on the part of local, regional, and national organiza
tions and the project team. 

It was anticipated that, in the process of carrying out 
his work in Leon, Mr. Arington might be absent from the 
project from time to time for periods of up to one month 
while fulfilling other short-term assignments for PADCO, when 
consistent with the progress of work in the Leon project. 
It was felt that such intermittent absences, particularly 
toward the later stages of the project period, would be 
advantageous in that they would enable the Field Coordinator 
to be available in Leon over a calendar period greater than 
the 18 months anticipated originally. They would also pro
vide a series of test periods to assit the capacity of the 
local project team in assuming responsibility for the work 
in the absence of the coordinator. 5/ 

PADCO was also responsible for employing two young 
Nicaraguan professionals as members of the project team. 
While VIMPU suggested that consideration be given to employ
ing an architect, an economist, and a sociologist, the budget 
limitations did not permit this. An architect and a sociol
ogist with experience in the economic aspects of project 
preparation were employed. It was believed that the level 
of work which might be required in the area of economic analysis 
could be handled by the Field Coordinator, the Executive 
Manager, or his Deputy. 

Staff Contribution of the City of Leon. As proposed, 
the proJect team was to be integrated w~th the Mayor's newly 
established Oficina de Urbanismo, staffed by a part-time 
senior engineer, two building inspectors, and a secretary. 

It was agreed that the Municipality of Leon should make 
available approximately 38 man-months of professional per
sonnel to work with the contractor and provide necessary 
secretarial and other clerical services to total approximately 
24 man-months. 

5/ It is worth noting he:e that the Field Co~rdinator 
was never actually absent during the 18 month period except 
for brief vacations. This was largely because of the work
load that was carried by the Field Coordinator over the 
full project period. (See Chapter VI.) 
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Specifically, it was anticipated that the city's contribu
tion to the project team would include: 

Coordination by Ing. Orlando Teran 

Technical Assistant with an 
engineering background 

Experienced Draftsman who was 
also to become responsible for 
data management 

Secretary 

Messenger 

2 man months 

18 man months 

18 man months 

18 man months 

6 man months 

Staff Contribution of VIMPU. Inasmuch as the project 
team was to be a field arm of the Vice Ministry of Urban 
Planning (VIMPU) in Managua, VIMPU was to backstop the project 
with approximately five man-months of professional staff 
time to assist the project team and to coordinate project 
activities with those of other government agencies when 
necessary. 
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Chapter III 

INTEGRATED DEVELOPMENT PROGRAMMING 

SUMMARY OF FIELD ACTIVITIES 

In actual performance, the work scheduled for integrated 
development programming lagged behind other aspects of the 
work program because of the heavy emphasis given over the first 
year to the Mayor's priorities for inunediate action and tech
nical assistance to resolve daily small- and large-scale 
problems. Despite the delays, however, a broader context 
for immediate actions slowly emerged. The first year's inte
grated development programming activities are summarized 
below: 

Spring 1976 

Organization 
Organization of project team 
Analytical model 
Collection of base data from secondary sources 
Design and preparation of land-use study 
Preliminary analysis of target groups 
Design of socioeconomic survey for repartos 
Preliminary traffic circulation study 
Interviews with community groups, press, etc. 
Development of base map for Leon 

Sununer 1976 

Collection and analysis of base data (urban sectors) 
Land-use study field work 
Socioeconomic survey field work 
Design of traffic circulation study field work 
Interviews with conununity groups 
Economic and demographic projection analysis 
Development of base map for Leon 
Historic conservation program development 
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Graphic portrayal of land-use data 
Processing and tabulation of traffic count data 
Evaluation of base data 
Preparation of preliminary diagnostic 
Historic conservation program development 
Tabulation of socioeconomic field work data 

Winte·r 1976 

Development of general development framework 
Continued work on urban development diagnostic 
Alternatives for traffic circulation 
Field work on historic preservation study 

Spring-Sununer 1977 

Revision of urban diagnostic 
Development of an urban development framework plan 

(See Annex A) consisting of three volumes: 
Volume I Urban Development Framework for Leon, 

1977-1984 
Volume II Immediate Action Projects 
Volume III Annexes 

With respect to the general planning effort, apart from 
collection and analysis of secondary source material the 
project team carried out a variety of original survey work 
and data collection. During the first six months, a land
use and housing condition survey was carried out in conjunc
tion with VIMPU and Catastro y Recurses Nacionales. Based 
on VIMPU's interests, data were collected in a form suitable 
for computer processing. However, the project team was 
forced to utilize crude but satisfactory graphic portrayal 
material for its subsequent analyses inasmuch as the final 
machine tabulations were not available until the final two 
months of the project. The second survey ~/ carried out 

6/ Based on VIMPU's interests, a rather sophisticated 
code was developed which required the use of computerized 
keypunch tabulations. This caused a variety of delays because 
of mistakes by technicians in codifying data as .well as a 
significant waiting period to utilize the only available com
puter. 
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by the project team was a traffic survey done in conjunction 
with the Transit Police and VIMPU in an effort to respond 
to the Mayor's concern about traffic flow in the downtown 
area. A third survey dealt with specific aspects of historic 
preservation and was carried out with the extensive participa
tion of over 30 Leon groups and organizations. 

The final and .perhaps most important survey focused 
on the identification of target groups by their social and 
economic characteristics. It was carried out in two stages: 
the first focased on the population of Leon's illegal land 
subdivisions, while the second focused on the population 
residents in the city's barrios. Both sample surveys were 
carried out based on the identification of specific housing 
typologies in Leon and were tabulated by hand.· 7 / The general 
identification and classification of target groups was based 
on: 1) current consumption levels, and 2) development 
potential factors (income, land tenure, and stability).~/ 
It was the basic element in the development of an urban 
framework plan to guide Leon's future development. 

THE CONSTRAINTS 

Work in the area of integrated development programming 
began immediately at project start-up. Apart from the 
delays in data gathering which resulted from the extensive 
time given to short-term immediate action to respond to the 
Mayor's needs, additional time was required because of a 
general lack' of: 1) consensus and understanding of the 
land-use programming concept and experience in its implementa
tion; and 2) effective participation of the Alcaldia and 
the local government in the overall programming process. 

7/ Photo interpretation was not possible due to the 
lack of recent photos. Housing data gathered and mapped 
during the land-use survey was used and supplemented by 
field visits and interviews with residents. 

8/ See Guidelines ·for Formul'ating Pr·oj·ects to Benefit 
the· Urban Po:or tn· the· DeV'eTo: 'i:n: · 'Co·U:ntr:ies·.· Office of 
Urban Development TA UD) USAID, April 1976. 
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Consensus.,.· .Unde·rsta:ndi:n:<1· .:and .. Exp:erie:n:ce 
Wl:th :the L'.a:nd-Use: Pro;g:r:ammht.sf 'Co"n:c·e:pt · 

Despite the attempt of project documents to describe 
the process and action orientation of the land-use program
ming concept and continuous discussions with VIMPU throughout 
the project period concerning differences with other concepts, 
there was an overwhelming sense that at least some of the 
participants at the national level were expecting a final 
"comprehensive plan" of the normative variety (numbers of 
hospital beds, areas of open space required, number of class
rooms, extensive zoning regulations and controls of land-use, 
etc.). 2f This lack of consensus was reflected at every 
phase of development programming activity. The identifica
tion of the amount of data required to develop a framework 
plan for the development of Leon, the time periods to be 
covered by such a "plan," the levels of development of 
individual urban sector data and strategies, etc. -- all 
represented implicit subtle conflicts throughout the initial 
work period in scheduling and evaluation. These were only 
resolved during the last four months of the project. 10/ 

This problem was complicated further by the local staff's 
limited experience with both traditional and action planning 
approaches as well as a lack of clear agreement between 
VIMPU, the Alcaldia, and the project team concerning the 
potential role and contribution of "immediate action" and 
ongoing technical assistance efforts to the identification 
of an urban framework plan. Despite the effort in project 
activities and documents to describe the approach in terms 
of its social, economic, and physical focuses and its process 
orientation, after one year of Leon project activity some 
of the participants were still anticipating the submission 
of a final "comprehensive plan." Their confusion was perhaps 
natural. If not a land-use plan, what would be presented? 

9/ In part this misunderstanding seemed to result from 
the very name -- land-use programming control -- which is 
a strongly "normative" and physical idea in the minds of 
many key people both in Leon and Managua. (See Chapter VII.) 

10/ Based on the recommendations of the AID interim 
evaluation report, the Mayor of Leon and VIMPU agreed that 
the urban development framework proposed by PADCO as a final 
product would be both relevant and useful to continued plan-
ning activities. 
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What framework or format could be provided to rationalize 
the planning and implementation of immediate action programs 
in a coherent and coordinated way? No conventional alter
native exists. 

During the first year of activity the project team, 
in providing assistance based on the Mayor's primary concerns 
and involving itself in many types of project-level services, 
identified three basic and essential elements which seemed 
necessary and appropriate to the planning and programming of 
urban development actions. These elements are: 1) action 
instruments7 2) guidelines for decision making; and 3) plan
ning activities. 

The most important of the three is the action instrument. 
The purpose of planning activities and guideline~ for decision 
making is to better the quality of urban action instruments. 
If effective action does not result from the former two, 
they have no validity. 

The Urban Development Framework for Leon, 1977-1984 
developed by the PADCO team in Leon {See Appendix A) repre
sents an initial attempt to provide a coherent format for 
orienting urban action and development activities in Leon 
to reflect the three basic elements and the extensive experi
ence gained with the short-range project-oriented style 
which proved particularly appropriate to Leon as a secondary
level city. The framework attempts to institutionalize an 
ongoing rational planning process where a problem is identified 
and goals, objectives, and criteria are specified for evalua
tion, alternative solutions are defined, and one is selected 
for implementation and evaluation over a given time period. 

In Leon the strategies and policies based on the identi
fication of objectives were developed to help the Alcaldia 
fulfill its responsibilities for deffning local development 
strategies as a context for urban actions. They represent 
an attempt to explicitly reflect development goals and 
objectives in daily decisions and actions, thereby reducing 
arbitrariness. 

to: 
The purposes of the Ucban Development Fcamework were 

Provide the basis for continual review, analysis, 
debate, and public decisions concerned with urban 
development. 

Provide inputs to national planning. 

Interpret the national plan at the local level. 
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Provide the basis for the identification of projects 
and the preparation of annual investment plans. 

Provide the basis required for the analysis and 
evaluation of proposals for specific projects, 
national as well as local. 

Provide an adequate format for the collection and 
maintenance of data on Leon and its region. 

Effective Participation. of the Alcaldia and the 
Local Community in the Overall Programming Process 

Most of the local interest and support which the project 
team was able to generate revolved about immediate action 
efforts. Significantly, limited amounts of the Mayor's time 
were available for extended discussions of development objec
tives, alternative development strategies, etc. This reality 
created a variety of delays during review of various phases 
of integrated development programming processes. 

During the initial phases of diagnostic activity, exten
sive contacts were made with community groups and organiza
tions. However, while many of these organizations participated 
actively in specific project development activities, their 
active formal participation in the integrated development 
programming process was limited because of the lack of con
sistent and basic policy decisions by the Alcaldia as a 
basis for significant community involvement. 

The particular limitations on continuous active community 
participation were given special attention in the Urban 
Development Framework Plan which was finally developed for 
Leon. That document contains a specific analysis of the 
existing situation and the principal problems with respect 
to community participation in Leon and specific recomm~ndations 
for short- and medium-range actions to more effectively mobil
ize: 1) the private sector; 2) community and basic organiza
tions; 3) local professionals and technicians; and 4) the 
financial community. 

RECOMMEtlDATIONS FOR SIMILAR TYPES OF 
ACTIVITIES IN OTHER INTERMEDIATE-SIZED CITIES 

Based on the Leon experience with integrated development, 
it is recommended that.special consideration be given to the 
following types of activities: 
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Joint Work P:r:o<;:rr:am. De:ve:l:a:p~:n_t_.· The provision of addi- · 
tional time at the start of the project or before is neces~ary 
to clarify and emphasize project goals and objectives as 
well as to identify specific tasks and job-related roles for 
participating agencies. If a reconnaissance visit is called 
for, it should be of sufficient duration to permit the 
joint development of an effective work program, based on 
real policy and objectives. 

Identification of Target Groups. A major consideration 
of land-use programming activities in Leon was the needs 
of the urban poor. The project team's experience with limited 
development resources suggests the critical importance of 
identifying "target groups" as the primary basis for devel
oping urban policies, programs, and projects likely to have 
the most beneficial impact on individual groups and to help 
anticipate the important types of benefits and disbenef its 
likely to result from particular types of action. 11/ 

Specialized Senior Short-Term Consultants should be pro
vided to assist the project staff in the early stages of 
problem analysis and during formulation of development and 
alternative strategies. 

11/ Extensive use was made of AID' s· ·GuideTines for For
mulating ·pr·oj·ects· to· :s:e:n·ef:it the· Urha:n: Poor ·in the· Developing 
co·untr·ies. These guidelines should be considered particularly 
relevant if not essential to future urban development program
ming efforts in other intermediate-sized cities. 
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Chapter IV 

PROJECT PREPARATION AND SUPPORT FOR 
THE IMPLEMENTATION OF PROJECTS 

SUMMARY OF FIELD ACTIVITIES 

During most of the first year, the project team devoted 
a maximum amount of time responding to the immediate needs 
of the Mayor of Leon and the city government with respect 
to specific ongoing or anticipated projects at the local 
level. An extensive amount of time was also given to support
ing the continuing activities and functions of the Oficina 
de Urbanismo which, with an extremely limited staff capability, 
was charged with administering the existing building code 
and urban development regulations. At the Mayor's request, 
approximately two to three man-days per week were given to 
support the Oficina de Urbanismo over the initial 12 to 14 
months of the project. Concurrently, specific projects 
were identified for technical assistance and support activ
ities. 

Initially, the identification of these projects flowed 
primarily from the Mayor's needs. No particular urban sec
tor was emphasized. ~ather, each project or technical assis
tance activity was visualized as a vehicle for: 1) bujlding 
linkages with the Mayor by giving him immediately usable 
advice and assistance; and 2) becoming knowledgeable about 
the community, its people, institutions, and problems. In 
short, initial project preparation and the support for ongoing 
projects was used primarily to give the team credibility, 
visibility and to begin the long-term process of local 
institutional development. 

During the last half of the project, this credibility and 
the institutional linkages developed were focused on specific 
high priority projects identified by the PADCO team. These 
included the low-income settlement upgrading program, the 
CEPAD low-income housing project and the historic preserva
tion prog.ram. (See complete list of projects in Appendix B.) 
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THE CONSTRAINTS 

As indicated previously, the project team spent an 
extensive amount of time over the initial project period 
responding to immediate action needs defined by the Mayor 
of Leon. The local government was that of a very strong 
Mayor with extensive close links to national leadership. 
The project was superimposed upon an increasingly active local 
government which was already considered very successful by 
the vast majority of its local citizens. 

An action planning approach -- a problem solving orienta
tion including project development and support -- to integrated 
development programming was considered by the project team 
to be both appropriate and necessary in Leon. Establishing 
credibility with the Mayor by providing "usable" products 
immediately and on a continuing basis was given top priority 
in order to build the basis for institutionalization of 
planning activities. This project focus implicitly provided 
the project team with a "working" context to begin to under
stand Leon and the groups and organizations relevant to its 
development. However, it should be noted that, whereas the 
Mayor of Leon was especially action oriented, the Vice-Ministry 
of Urban Planning tended to favor the prior development of 
a comprehensive plan as the basis for action and project prep
aration. This conflict between local and national interests 
exerted a continuous pressure (push and pull effect) on 
project activities. 

Some of the other factors which affected the level and 
intensity of project development and support activities were: 

Development objectives were largely implicit 
and not explicit in Leon. Furthermore, through
out the project period there seemed to be 
minimal effective interest on the part of the 
Alcaldia in identifying such objectives in any 
reasonably specific manner. 

Development activities were generally seen as 
being completely constrained by national 
programs and budgets. Project "brokering" 
was generally perceived as getting some of 
the national "product" and not necessarily 
as the mobilization of local and national 
resources based on locally developed projects. 
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Development finance was heavily based on "personal
ismo" and hidden and sometimes extremely "informal" 12/ 
mechanisms to develop necessary financial resources.~ 
The inability of outside "technical assistance" to 
penetrate the "informal" systems was a limiting 
factor with respect to program and project devel
opment. 

Priority projects developed by the Alcaldia in 
the absence of overall strategies and objectives, 
while contributing to Leon's development, were 
sometimes in conflict, frequently not oriented 
toward the most critical problems, and often made 
for valid political reasons. 

The level of staff experience in the area of 
project preparation and support, as well as in 
the politics of project development and resource 
mobilization, was initially quite limited. 
Training in this area was undertaken; however, 
the short time frame of 18 months did not permit 
full integration and "testing" of many newly 
acquired skills. 

The above considerations in combination with the exceed
ingly slow process of integrating technical knowledge and 
inputs with local political realities resulted in: 1) an 
expansion of the time required for each project related 
activity: and 2) a level of technical sophistication for 
project development which was generally lower than prevalent 
international and even national standards for project 
appraisal and financing. 

RECOMMENDATIONS FOR SIMILAR TYPES OF 
ACTIVITIES IN OTHER INTERMEDIATE-SIZED CITIES 

The specific inunediate action projects carried out in 
Leon by the city or national government represent tangible 
proof to the community that "things are happening," that 
progress is being made. As such, in secondary cities they 

12/ The basing of actions and decision making on the 
personalities involved and not the merits of the specific 
project or program. 
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can and should be used as a primary resource and focus for 
gaining credibility, generating interest, mobilizing resources, 
developing meaningful institutional linkages, and perhaps 
ultimately generating broader interest in the development 
programming process. In that context, many valuable local 
projects can be developed by the skill levels present in 
a project team, such as the one in Leon. 

Be that as it may, it is extremely important to recognize 
that the level of project support and development activity 
which is required to prepare specific projects for interna
tional financing generally will require the use of at least 
short-term inputs from senior specialists in areas of priority 
interest. If actual interest in the preparation of such 
projects exists at the international level, it should be 
reflected in staffing patterns as well as in the overall 
program's time framework or schedule. 
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Chapter V 

INSTITUTIONAL DEVELOPMENT AND STAFF TRAINING 

INSTITUTIONAL DEVELOPMENT 
ACTIVITIES AND CONSTRAINTS 

Of the three overall project objectives, the development 
of an institutional base to permit continuance of the land-use 
programming process in Leon after termination of AID support 
was clearly considered the most important to the long-term 
continued orderly growth of Leon. However, of all of the 
products which realistically could be anticipated and worked 
toward during the project period, this one is perhaps the 
most difficult to describe, identify, or "pin down." 

The achievement of the institutional development objec
tive required that primary emphasis be placed on "process" 
throughout the project period. Each "product" decision 
required both implicit and explicit decisions with respect 
to its potential for: 1) contributing to the development 
of local development institutions; 2) linking local activities 
and programs with national organizations and institutions; 
and 3) training local staff. 

The issue is not only one of the trade-offs between 
"product" and "process" but also between program and politics. 
There are clearly no rules other than the one which recog
nizes that the only "right" way is the one which works. 
As was suggested early in this report, the use of techniques 
for land-use programming depends on the context. With respect 
to "techniques" and the "institutional context," it is 
worth using and commenting on several observations made about 
the Leon "reality" in the Fourth Quarterly Report prepared 
by PADCO as a basis for subsequent recommendations concern
ing the institutionalization of the project in Leon. 

In accordance with the work programJ the project 
in all of its phases has been carried out in such 
a way as to maximize the involvement of individuals 
and institutions critical to the continuing develop
ment process in Leon and in Nicaragua. 
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It should be noted, however, that priority was given 
to assuring that the project respond to the expressed needs 
of the Mayor of Leon in order to assure that the project team 
had continued easy access to the M~yor as well as the visibil
ity necessary to function effectively in the Leon context. 
It was felt that a resolution of the Mayor's immediate needs 
was the basis for a subsequently broader dialogue and institu
tional development and change. 

While the project team worked with many conununity groups 
over the first year, its close association with the Mayor's 
office also made it more difficult to interact fully and to 
encourage participation by other segments of the community. 

However, the alternatives were extremely limited given 
the strong mayoral form of government. During the second 
year the successful attempts to broaden community involvement 
frequently required trade-offs which clearly weakened the 
project's primary relationship with the Mayor. These trade
offs were made in order to achieve specific and necessary 
project objectives such as moving the municipal government 
toward a more positive posture with respect to the positive 
and aggressive private sector participation in local govern
ment planning and programming. This, of course, was to 
increase the resource mobilization potential of the govern
ment which is appropriate and necessary for guiding future 
development. 

The ability of the project staff to operate well within 
this political framework is clearly a prerequisite to the 
institutionalization of planning activities in Leon. Con
tinued on-the-job training of local staff in the politics 
of planning and development is a prerequisite for the effec
tiveness of the institutionalization of the programming 
process. 

The Fourth Quarterly Report also noted: As was to be 
expeated, immediate aation needs often oonfliat with the 
methodiaal labor of the planning and programming proaess. 
In many aases, when the projeat team has had to deaide 
between today and tomorrow, it has opted for today, even in 
aases when the benefits of the speafia projeat or immediate 
aation aativity might have been questionable. The rationale 
for suah deaisions is twofold: teahniaians u>orking in loaal 
governments should be responsive to the politiaal proaess, 
immediate needs, Nhenever possible; and in the proaess of 
responding to suah needs teahniaians aan better integrate 
themselves and their projeat into the ongoing loaal politiaal 
proaess working over time to influenae politiaal deaision 
makers with respect to the validity and institutionalization 
of suah things as development objeatives and ariteria, alter
native development sahemes, eta. 
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This strategy requires much more time than the 18 months 
given. Despite this fact, it was pursued unflinchingly in 
order to understand and experience the real requirements of 
the institutional development objective. Significantly, the 
strong relationship with the Mayor tended to provide the 
project team with easy access and relationships with a wide 
variety of national government agencies in Leon and Managua. 
However, the simultaneous need to accorrunodate both national 
and local perspectives and interests represented a continuous 
underlying dilemma with respect to the interpretations and 
expectations of final products, especially with respect to 
VIMPU's interest in a "comprehensive" plan. As indicated 
in Chapter III, this dilemma was finally resolved in the 
last quarter, with the first agreement by VIMPU and the 
Alcaldia concerning preparation of an Urban Development Frame
work for Leon, 1977-1984 as a satisfactory final product to 
serve as the basis for subsequent urban development program
ming and a greater involvement of Leon's citizens in that 
process over the next seven years. As suggested in the 
Fourth Quarterly Report, institutional development and link
age requires significant amounts of time and patience: 

While the pPoject team has and ~ill continue to make 
maximum efforts to involve greater segments of the Leon 
community in the programming process, time, politiaai con
siderations, and personal styles of individuals and institu
tions often make such involvement extremely difficult, espec
ially in the problem identification and alternative program 
development stages. Without specific ans~ers to development 
problems, politiaal leadership is often reluctant to publicly 
identify the real problems. In Leon, this perspeative is 
frequently a valid political reality. Be that as it may, 
increased participation at all public and private levels 
must be aonsidered basic to the institutionalization of 
the Leon project. Eighteen months is insufficient time to 
set even the minimal basis for changes in this area. 

At the termination of the international support for 
the Leon experiment,· a permanent municipal planning function 
had been established, and the three young professionals who 
had worked as members of the project team were being con
tinued by the Alcaldia of Leon. The professionals have 
continued working in a coordinated manner with the Oficina 
de Urbanismo, although no formal decision had been taken 
on the PADCO team's recommendations for a progressive reorg
anizat~on of that Oficina in order to more fully integrate 
the planning, administration, and implementation of urban 
development activities within the Leon city government. 
(See Appendix A,. Marco Para el Desarrollo de Leon, Chapter 
VII, 13.1.) However, the Leon project experience with the 
institutional development clearly suggests the need for 
greater periods of time to establish a firm and broad institu
tional base for continuing efforts. 

PA 0 C 0 

-39-



STAFF TRAINING ACTIVITIES AND CONSTRAINTS 

Training activities were carried out continuously 
throughout the project period, in accordance with the pro
posed work program. They were based on three types of 
training activities: 1) in-service training; 2) seminars 
and workshops~ and 3) participation in projects/courses 
outside Nicaragua, each incorporating the principal components 
of the project -- namely, technical assistance to the Alcaldia 
and integrated development programming. 

In~Country Training 

The specific activities carried out within Leon are 
outlined on the attached chart. PADCO's field coordinator 
was primarily responsible for informal and formal on-the-job 
training carried out during the 18-month period and related 
to the specific work program. A series of seminars and 
workshops also was organized. 

Among the participants in individual formal training 
activities were VIMPU, local and national government officials, 
AID personnel, conununity leadership, and the PADCO executive 
manager and deputy manager for the Leon project. (See 
Quarterly Reports, Training.) 

Out-of-Country Training 

COPVIDU Housing Conference. Arq. Efrem Chevez and 
Lie. Luis Zuniga represented the project team at the annual 
COPVIDU Low-Income Housing Conference which took place in 
Tegucigalpa, Honduras, in September 1976. Their attendance 
was predicated on the need to provide them with a broad 
view of low-income housing problems and projects in Central 
America as a basis for related project activity in Leon's 
barrios and illegal land subdivisions. 

El Salvador Trainin~ Program. Between August 15, 1977 
and September 11, 1977 Lie. Luis Zuniga participated in 
a work-experience training program carried out under the 
auspices of PADCO, DUA (Department of Urbanism and Archi
tecture of the Public Works Ministry of El Salvador) and 
EDURES (Urban and Regional Development Study of El Salvador, 
Ministry of Planning). 
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Leon, Nicaragua Land-Use Programming Project 
Program for Development of Professional Skills 

Requirements 
First 

Quarter 

Identification of local development 
objectives 

Work programming and project 
management 

Field Surveys, Data Analysis, 
and Management 

Integrated Development Programming: 
Collection, analysis, maintenance 

of data 
Identification pf target groups 
Economic and demographic 

projections 
Identification of development 

objectives 
Identification of criteria 
Estimation of resource availability 
Identification of alternative actions 
Identification of preferred programs 
Project identification 
Monitoring procedures 

Project Identification 
Project Preparation 
Public Communication of ideas 
Support for Project Implementation 
Development monitoring 

F/I 

F/I 

F/I 

F/I 

F/I 

F 

I 
F 

NOTE: F = Formal seminar or presentation 
I = Informal on-the-job training 

Second 
Quarter 

F 

F 

F/I 

I 

F 

I 

I 

I 

I 
I 

F/I 
I 

Third 
Quarter 

F 

F/I 

I 

I 

F/I 

F 

I 
I 

Fourth 
Quarter 

F/I 

I 

I 

I 

I 

F 

F/I 

I 

I 

Fifth 
Quarter 

F 

I 

F/I 

I 

F 

I 

F 

Sixth 
Quarter 

I 

F/I 

F/I 

F/I 
F/I 

I 



The DUA training was designed to provide an overall 
view of that agency's plans, programs and activities in the 
area of urban development. (The responsibilities of DUA 
in El Salvador are roughly comparable to those of VIMPU 
in Managua. ) 

The EDURES training was oriented to the various aspects 
of the EDURES-PADCO-World Bank project implementation, includ
ing: 1) an extensive phase dedicated to identification of 
methodologies and techniques necessary for carrying out 
programs and projects to upgrade low-income settlements in 
urban areas; and 2) identification of the critical elements 
necessary for urban development programming in secondary 
cities. 

Dr. John Herbert and Ing. Marco Antonio Cuevas of PADCO, 
who were working in San Salvador with EDURES, were directly 
responsible for the organization and implementation of the 
out-of-country training experience. 

The Leon project team was extremely fortunate to have 
employed a bright and enthusiastic group of local profes
sionals. However, their youth and limited experience with 
the types of work which they were expected to carry out 
required extensive on-the-job training throughout the project 
period. Significantly, it was this type of "informal" 
training which proved most effective. Such training was 
low-keyed and dealt not only with the "hard" technical areas 
of urban development programming but also sought concurrently 
to identify the "soft" areas such as the "politics of such 
programming." 

The formal seminars and workshops carried out with 
national agency participation were also utilized throughout 
the project period. Although also effective, they were 
often difficult to relate to the Leon context and sometimes 
required subsequent "debriefing" sessions for local staff 
in order to interpret effectively the materials and ideas 
presented. 

RECOMMENDATIONS FOR SIMILAR TYPES OF 
ACTIVITIES IN OTHER INTERMEDIATE-SIZED CITIES 

In future projects, special consideration should be 
given to the following issues. 

1. Sustained project support should extend over longer 
periods of time through the combination of initial periods 
of residency by expatriate staff with short-term, follow-up 
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working visit after initial organization and implementation 
activities which could spread over longer periods of time. 

2. In developing the Leon project, extensive efforts 
were made by USAID's Office of Urban Development to clarify 
and reach agreement on the purposes and methodologies as 
well as on the general contributions of all participating 
parties (local, national and international). Undoubtedly, 
such extensive work is and should be considered necessary 
and appropriate to the development of the tenns of reference 
for all such projects. It is important to note, however, 
that despite these efforts in Nicaragua, there was a wide 
divergence of opinion and expectations about project pur
poses among each of the institutions which were signatories 
of the project agreement. In projects of this sort, this 
may be a result, in part, of "posturing" or '"hidden agendas," 
or perhaps to a basic misunderstanding by one or more 
of the participating parties. 

Phrased another way with respect to the.Leon project, 
there was much more agreement on paper than on the ground. 
This, of course, occurs in many internationally assisted 
projects. The Leon case is not unique. However, when basic 
program objectives include institutional development, the 
joint establishment of mechanisms for the continuous evalua
tion of approaches and methodologies developed by the project, 
the lack of "real" shared understanding and expectations 
among the participants will continually hinder if not pre
clude the realization of such objectives. 

It is therefore critical that much more time and effort 
be given to joint program development by the participating 
agencies, not only at the initial project design stages 
but also during field reconnaissance and thereafter in 
continuing implementation, review, and evaluation. 

3. Staff training obviously should be a key element 
in any future programs of this type. In order for such 
training to be most effective, it is extremely important 
for it to be planned and carried out in a consistent and 
orderly manner. The extensive use of outside agency 
personnel as trainers should be encouraged in order to 
permit cross-fertilization of ideas and methods. This 
would also relieve the field coordinator of some of the 
direct formal training burden during implementation. 
Despite efforts in the Leon project to do this, not 
enough time was available prior to project start-up to fully 
identify and integrate local and national training resources. 
Nor was there sufficient money budgeted and available to 
facilitate such participation. 
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In future projects, consideration should be given to 
providing more time during the reconnaissance stage to 
identify and program local and national training resources 
as well as to develop a training budget which reflects the 
level of effort necessary. 
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Chapter VI 

STAFF REQUIREMENTS 

SUMMARY OF ACTUAL ACTIVITIES 

The staffing pattern was generally implemented as pro
posed with some changes in projected man-month assignments 
in order to adjust to project demands. 

The executive manager and deputy manager provided sub
stantive inputs in the areas of training and project evalua
tion activities as well as contributing to the final economic 
analysis required for the urban development framework document. 

The project field coordinator was in Leon for a continuous 
19-month period (February 22 1 1976 to September 15, 1977) with 
no absences even for short-term assignments. This continuous 
residence was largely a result of the c-0ntinuously increasing 
demands placed on his time by the project. 

Lie. Luis Zuniga served a full 18 months as team sociol
ogist (March 15, 1976 to September 15, 1977). Arq. Efrem 
Chevez had served as an architect/planner for approximately 
16 man-months when he was killed in an auto accident in 
early July 1977. He was replaced by Ing. Orlando Barrios 
for the last two months of the project. 

The staff mentioned above were complemented by a young 
civil engineer, Orlando Jose Teran 13/ and supportive per
sonnel employed by the Alcaldia to work under the project 
coordinator's direction. 

13/ Eng. Teran resigned his post after one year and 
was replaced by Eng. Jorge Ivan Lopex Orozco. 
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The Vice-Ministry of Urban Planning (VIMPU) provided 
approximately five months of professional staff time to the 
project over the 18-month period, as anticipated. VIMPU's 
primary contributions were in overall coordination and admin
istration, land-use surveys, circulation studies, and training. 

Apart from the above staff, during almost the entire 
18-month period the project team was assisted on a full-time 
basis by architectural students assigned to the Leon project 
by the University of Tennessee's work experience program 
which has operated in Managua since the earthquake of 1972. 
A total of 10 students contributed to the work, each living 
in Leon for periods of three to six months. Their participa
tion allowed the team to undertake more short-term physical 
development studies and projects than would otherwise have 
been possible. 

It should be noted that similar work experience programs 
were tentatively developed by the project team to effectively 
utilize the skills of local architectural and law students 
of UNAN. In most cases, long-range programming of Nicaraguan 
students was not possible as a result of specific political 
problems with government and university roles and relationships. 

THE CONSTRAINTS 

The concept of an outside executive manager functioned 
quite well in Leon in providing objective outside review 
and evaluation of ongoing project activities as well as 
inputs into the areas of training and economic development. 
In a very limited way it filled the vacuum caused by the 
lack of a budget to cover specialized senior professionals 
to assist in the formulation of program and project recom
mendations. 

The field coordinator/project director clearly had the 
key role in making or breaking the Leon project. It should 
be noted, however, that the "process and product" mix --
the individual and institutional development objectives of 
land-use programming -- clearly placed an overwhelming time 
and energy drain on the 11 key expatriate" who was directly 
responsible for the technical, administrative, and political 
aspects of the project. In spite of their high level of 
interest and enthusiasm, the limited experience of local 
professional staff with the technical approaches reqired, 
as well as in handling the nuances involved in generating 
interest, "wheeling and dealing" the political implica
tions of specific projects and marshalling limited resources 
all contribute to the possibility that this role, if exactly 
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replicated in other projects, will not prove to be feasible 
politically or technically. 

The concept of hiring and training local professionals 
over the course of the wor.k proved to be a sound one. How
ever, it should be noted that it, in effect, requires trade
offs in terms of the technical level of production that 
might be expected out of the project over the initial one-
to two-year period as well as the time required to produce 
such products. The easy ability to respond to "process" 
and "product" with respect to staff training requires 
significant experience and patience on the part of the project 
coordinator. 

Apart from the civil engineer (technical assistant), the 
level of experience and competence of the municipal supportive 
staff was lower than originally projected by PADCO. As much 
as anything, this was the result of a conscious decision by 
the field coordinator to fill such posts at salary levels 
which reflected those of ongoing municipal personnel policies, 
avoiding staffing levels and patterns which might preclude 
their maintenance by the Alcaldia after the initial 18-month 
period. The project production level continually reflected 
this fact. 

With respect to VIMPU's staff support, its form and 
content tended to reflect the push-pull effect of the 
differing orientations and interests of the national and 
local governments. For that reason there were some cases 
when their help might have been solicited but was not. 

RECOMMENDATIONS FOR SIMILAR TYPES OF 
ACTIVITIES IN OTHER IN'!'ERMEDIATE-SIZED CITIES 

1. The field coordinator's primary responsibility for 
the technical, administrative, political, and training 
aspects of the project places too great a burden on one single 
individual. Consideration should be given to a more equitable 
distribution of the work load through all or some of the 
following changes: 1) the assignment of a permanent full-time 
local counterpart as project director; 2) the provision of 
short-term technical specialists to assist as necessary in 
specific program and project development and training; 3) the 
more extensive use of the outside executive manager for 
complementary program and training activities. Furthermore, 
consideration should be given to extending his involvement 
with the project for longer periods of time, perhaps an 
initial period of residence (12 to 19 months) to develop 
basic program and priority projects with local staff. This 
would allow for a trial and error process of institutionalization. 
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2. A local project director and counterpart, if assigned 
full-time to the project from the outset, could significantly 
reduce the expatriate's administrative and political respon
sibilities while concurrently developing his technical skills 
in the area of urban planning and programming. This would 
also tend to assure project continuance after any demonstra
tion period. 

3. Specialized short-term senior professionals should 
be budgeted to assist in the formulation of program and 
project reconunendations as necessary. This is particularly 
important if there are expectations that the project will 
produce projects suitable for financing by international 
organizations. 

4. The executive manager function could legitimately 
be expanded to provide additional outside technical input 
into program and project development as well as evaluation 
and training activities. 

5. Local university personnel and students when available 
should be integrated into the program. A specific plan for 
their effective utilization in program implementation should 
form a part of the work to be accomplished during the recon
naissance visit or initial periods of project field activity. 
As indicated earlier in this chapter, the contribution of 
the architecture students from the University of Tennessee 
to the Leon project was very important in that it extended 
the project team's response capacity. 
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Chapter VII 

AN OVERVIEW OF THE MAJOR ISSUES 

What is the potential role of land-use programming in 
intermediate-sized cities in this process? As stated in 
the Introduction, the purpose of this evaluation report is 
to provide information and insight into the methodology and 
techniques as well as the general processes and realities 
involved in the Leon project, to identify the feasibility 
of its replication elsewhere, and to contribute to the improve
ment of planning and development activities in other inter
mediate-sized cities in the developing countries. 

In the first two parts of this evaluation report the 
Leon experience was reviewed in terms of its national and 
local context, basic and policy program elements were reviewed, 
and recommendations were made to improve similar activities 
elsewhere in the future. An attempt will be made in this 
section to coalese these specific recommendations and con
straints into an overview of the major issues. 

GENERAL PROBLEM AREAS 
TO BE ADDRESSED 

Land-Use Programming 
What is :it?· : F'or· Whom ts· it? 

The processes of land-use programming and control have 
been variously defined. The Rivkin/Carson study preferred 
the formulation that relates the use and availability of 
urban land in space and over time. As a publicly administered 
process it is: 

a. 
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b. Able to assure the availability of sufficient 
land for necessary uses and the utilities to 
service these uses at the time and in the 
sequence required and at reasonable costs. 

c. Able to resoive equitable conflicts among 
uses. 

Most important, perhaps, the study noted that there are 
a great many strategies of intervention -- both flexible and 
highly complex and detailed. Also, the land-use control 
process is an imperfect exercise and highly responsive to 
economic, social, and political forces within a given city 
and country. The techniques which exist -- information gather
ing, establishment of a planning framework, and specific 
control measures to implement objectives -- do not represent 
a single "best" system or even a set of measures to apply 
to given circumstances. Rather, "picking and choosing 
becomes essential within each specific country circumstance." 
To be productive, methodologies and techniques should be 
integrated with attention to more fundamental issues dealing 
with the land control processes. 

In that sense, while the Leon experience clearly suggests 
the potential viability and appropriateness of many of the 
basic land-use programming concepts, it also indicates the 
need to put its physical aspects more clearly into focus 
with respect to social and economic objectives and the 
critical need to deal with short-term immediate realities 
as a basis for longer-range planning activities. 

The importance of the social and economic factors was 
implicitly recognized by the Office of Urban Development 
(TA/UD) of USAID in the terms of reference which say in part: 

The term, land-use programming, incorporates the several 
functions of urban development necessary to guide and stimu
late the growth process -- namely, goal setting, analysis, 
planning, project packaging, program coordination, and evalua
tion. An important objective of land-use programming is the 
strengthening of links to public sector implementing agencies 
and the identification of mechanisms to further mobilize 
private resources for implementing urban development projects. 
The strong orientation to project and program implementation 
must characterize the process of land-use programming. 

Despite this fact however, in Nicaragua, as elsewhere, 
urban planning is generally thought of in terms of a general 
development or iand-use plan which defines the characteristics 
of urban areas with respect to the location, intensity, and 
quantity of land available for various uses. As such, it 
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is frequently con·sidered as a synthesis of information for 
optimum land development. Inasmuch as such plans tend to 
reflect general long-range objectives, they have frequently 
been somewhat less than adequate in coping with the process 
of urbanization. In urban areas in developing countries 
such as Nicaragua, the characteristics of urban development 
limited resources, rapid growth, anp relatively continuous 
change in existing urban land uses -- mitigate against the 
effectiveness of the traditional land-use plan in its most 
normative context. 

Unfortunately, the "land-use programming" concept which 
was the basis for the Leon demonstration project seemed to 
lend itself to interpretation as a primarily "normative" 
physical approach to control of urban land development. 
Whether this is, perhaps, the result of the term "land-use 
programming" itself or the lingering effects of much of 
the previous "planning literature of the sixties" and the 
largely "normative" planning approaches of foreign experts 
of that period is difficult to say. But one thing is certain 
with respect to a strongly "normative" traditional urban 
planning approach: nothing could be less appropriate to the 
intermediate-sized city where the scale of the problem, if 
considered a good deal more manageable than for the primate 
cities, is still extremely complex both economically and 
socially. 

Their growth rates and their competition for national 
support with the traditional centers of power suggest that 
much more emphasis should be given to the social and economic 
basis for physical land-use decisions. In Leon as well 
as in Nicaragua there is a strong tendency of the planning 
function to express itself only in terms of norms and stan
dards for controlling physical development. These frequently 
have little resemblance to the real social and economic con
text on which they are supposedly based. 

The array of goals and standards with respect to uses, 
densities, locations, linkages, and land supply required 
for public and social purposes, as well as the resolution 
of conflicts among uses, frequently .seems askew with respect 
to the real immediate needs of the majority of the popula
tion to be served. It does little good to specify that the 
land-use programming process "takes account of and deals 
eqtiitably with the needs of the poor," if the term land-use 
programming is interpreted as the need for a series of norms 
and standards which look toward the future at the expense 
of the present, leaving unresolved the problems of the 
steadily mounting percentage of poor immigrants to the 
intermediate-sized cities and the strangulation caused by a 
lack of development resources. 
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From the Leon experience it is clear that, if the land
use programming concept is to be an effective tool for 
assisting intermediate-sized cities in developing areas, 
increased attention and emphasis must be given to: 1) the 
clear identification and classification of the target group 
population within such cities7 2) the identification of 
inunediate actions -- policies, programs, and projects to 
meet today's needs as a basis for longer-range planning; 
and 3) more effective mobilization and use of existing 
resources. 

In this context it is important to note that the USAID 
Guidelines for Formulating Projects to· Henefit the· Urban 
Poor in Developing Countries represents a potentially 
effective tool for achieving all of the above. The intention 
in recommending extensive use of the Guidelines is not to "sell" 
a particular solution which will be appropriate in all cases, 
but-.rather to insist that land-use progranuning and control 
in intermediate-sized cities will be of little value if it 
falls into what seems to be a contemporary institutional 
trap of applying global solutions or recommending physical 
·norms and standards which bear little resemblance to the 
socioeconomic needs and capacities of the vast majority of 
the urban population -- solutions, norms, and standards 
which are based on dreamlike conceptions of what development 
really is. 

The Nicaraguan experience suggests that the land-use 
progranuning concept, if not more ·effectively defined and 
more clearly understood, could become the basis for a thoroughly 
simplistic and naive "normative" approach to the problems 
of intermediate-sized cities in developing countries. The 
techniques, methodologies, and analyses outlined in the 
Guidelines provide an initial framework for a meaningful 
understanding of the differing levels of both infrastructure 
and service consumption and the development potential of 
specific target groups within the total urban population. 
In the context of Leon, such an analysis provided an effec
tive base for both evaluating real needs and the effectiveness 
of existing government programs, policies, and procedures 
as well as a base for identifying the development resources 
of the specific target groups themselves which might be 
applied to the problem solving process. This last point, 
of course, is of vital importance if the land-use programming 
process is to have any hope of mobilizing additional resources 
at the local level and making more effective use of existing 
national resources. 

In summary, the land-use programming process needs 
further and more explicit definition if it is to represent 
a positive potential for the development and economic 
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integration of intermediate-sized cities within developing 
countries. This should be based on a rapid, clear though 
simple, and systematic identification and understanding of 
the special social, economic, and physical characteristics 
of individual "target groups" within the population to be 
served -- their specific problems and potentials and the 
ways public and private resources can be oriented to have 
a much greater impact on such groups. Work carried out 
by the PADCO team in Leon was along these lines. However, 
it was not always clear that all of the participating indiv
iduals and institutions participating in the land-use program
ming process were focused in the same way. 

Criteria for Selecting· :pr·oje·ct 
Sites· ·in: Dev:e·lopt:ng: co:u:ntr·i:es 

The following were suggested as prerequisites to establish
ing project activities in the intermediate-sized cities of 
developing countries: institutional mechanisms ~o deal with 
urban problems outside major metropolitan areas, a measure 
of national government priority for such centers, technical 
capacity to plan and administer located in such communities, 
and local political receptivity to growth management and con
trol. The Leon demonstration project was based on those 
criteria and placed extensive importance on the institutional 
development context of programming at both the national and 
local levels. 

The Leon experience clearly ratifies the use of the 
"institutional" prerequsites suggested above as a basis for 
establishing a progranuning process in a given country. The 
institutional base or potential base is vital to a successful 
effort. However, in utilizing the above-mentioned prerequisites 
the Leon experience also indicates the importance of doing 
a much better job of identifying and differentiating between 
"stated" and "real" national and local policies. 

One of the major obstacles to be overcome in assessing 
potential project sites in developing areas is "posturing" 
on the part of governments. This all too often forms a part 
of grant or loan negotiations between international assistance 
agencies and national governments. This "posturing" is 
usually intended to create the illusion of complete compatibil
ity of national policies, goals, and objectives with the 
international project criteria. It poses perhaps the greatest 
challenge to the effectiveness of land-use programming in 
intermediate-sized cities. If the potential institutional 
base is illusory, there can be little hope that such projects 
will have the necessary impact. 
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Obviously, there is no sure way for separating out 
national and local "illusion" from national or local "reality." 
Furthermore, it should not be expected that all potentially 
appropriate sites will meet all of the international prerequis
ites or criteria. If this were the case, more national 
interest in intermediate-sized cities would already be result
ing in these types of actions and activities without outside 
assistance. Be that as it may, it is still extremely impor
tant to understand and anticipate the potential areas of 
institutional "slippage," so that field activities may be 
carried out from the outset.in such a way as to compensate 
for "institutional deficiencies." 

There are potentially many ways of reducing the ef fec-
ti veness of "posturing" by national governments. With respect 
to USAID, the extensive use of the intermediate-sized city 
project as an integral part of the country AID plan -- its 
development by Mission personnel -- should be helpful in 
making realistic assessments of national compatibility with 
international prerequisites. The project itself might be 
"piggy backed" when appropriate to complement existing national 
efforts in municipal development or in rural and regional 
development programs. The provision of extended initial 
periods of time for joint work program development with 
relevant national and local governments would, of course, 
help identify gaps between real and expressed policy. The 
identification of a larger time frame for program development, 
execution, and supportive follow-up -- perhaps carried out 
in stages -- would also be a potential means of reviewing 
mutual interests and goals and of fixing project continuance 
to subsequent stages of development on the results of such 
analysis. 

Institutional Development 
and Linkages 

Institutional development was a primary objective of 
the Leon project. As suggested by the Rivkin/Carson study, 
the institutional aspects of land-use programming are clearly 
of the highest priority and should continue to be specified 
in terms of administrative and programmatic relationships. 
Two major areas of concern to land-use programming are 
briefly outlined here, so that future program planners can 
become more conscious of the problems which can arise from 
seeking to achieve muti-level institutional development and 
linkage through the process of land-use programming, especially 
when carried out over short segments of time. These relate 
to national and local institutional development and linkage 
and the creation of local development insititutions. 
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National and Local Institutio:r1al 
Dev·e·lciprne·nt :a·nd :L:in'kage · 

It is obviously quite reasonable and appropriate to 
expect land-use programming activities to be carried out 
in ways that will generate increased institutional capacities 
at national and local levels with the strengthening of func
tional linkages between such levels. However, in carrying 
out joint programming efforts by local and national agencies, 
major differences with respect to program and policy orienta
tion and perceptions should be anticipated. For example, 
is the primary function of land-use progranuning activities 
to serve as the last link in the implementation chain of 
national "macro" planning, or is its purpose to provide 
greater capacity and autonomy to local governments and local 
institutions so that they might be able to more effectively 
harness national resources to local policy and program 
determinations? 

Obviously, it is neither one nor the other. Hopefully, 
it should encompass both purposes simultaneously. National 
policy and planning in the ultimate analysis should serve 
intermediate city populations in the most effective manner 
based on their real needs. And one goal of local govern
ments should be to serve as an effective link between local 
populations and their national governments, interpreting 
their needs to relevant national institutions and agencies 
so that their planning and programming might be more effec
tive -- in short, to provide inputs to national prograrnming 
and planning while concretely reflecting national develop
ment goals and objectives in local policies and programs. 
But how does it really work? 

For the person placed in the role of the "technical arm" 
of a national urban planning agency located as an adjunct 
to a local city government (the Leon model), the reality 
is frequently quite different. While much "posturing" 
goes on with respect to national and local relationships, 
there is clearly enough mutual distrust and suspicion to 
make the intermediary role somewhat uncomfortable at times. 

While the wearing of "two hats," (i.e., national and 
local) provides unique opportunities for "wheeling and 
dealing" within the land-use programming process, it should 
probably be considered an almost untenable role for anyone 
but a foreign "expert." When outside financial assistance 
is financing the key field position (as was the case in 
Leon), it might be anticipated that the "double binds" created 
during the implementation of theoretical organizational 
linkage schemes between the national and local levels will 
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ultimately be resolved by the "expert" on the scene. This, 
hopefully, will be based on an accurate analysis of what is 
appropriate and necessary at a given point in time within 
the national and local institutional context. This flexibil
ity, however, is probably limited to outside technical assist
ance personnel. 

Local hires will ultimately have to provide primary 
allegiance to the level of government which finances their 
jobs. Their flexibility will be much more limited to a 
personal political horizon and, as such, could measureably 
affect the development of real and effective linkages between 
national and local levels of government. 

The key element in beginning to resolve this implicit 
problem is perhaps the element of time and staff permanency. 
In this context the consultant's hiring of local staff out
side of the local institutional budget, with permanency 
predicted on the project's success, is not a very satisfactory 
solution. The inclusion of a local staff, a professional 
director/coordinator, etc., complemented by the international 
"expert" at the outset of international assistance activities 
would probably exert a more positive influence here. 

The Creation of Local 
Development Institutions 

At the local level, the creation and linkage of devel
opment institutions includes not only the public sector but 
the private sector as well. As such, there are many potential 
political problems. Its essential base is a shared set of 
"ground rules," a reasonably consistent set of development 
objectives which are the basis for public activity and its 
coordination with private sector interests and activities. 
These, of course, do not normally exist. Nor is. it a simple 
task to identify them. Furthermore, in the normal local 
institutional context, information is power. No one wants 
to share it. Public officials are usually "gun shy" with 
respect to any community participation. Local private 
development institutions (chambers of commerce and industry, 
clubs, etc.) are usually fighting their own internal battles 
to survive. 

In short, local institutional development and linkage 
is a long-, long-, long-range objective. The victories 
here obviously go to the "tortoise," (local leadership 
and technicians) and not to the "hare" (international insti
tutions and their assistance experts). 
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It is, of course, a critical element. However, the 
only way to start is· ·smaTl. With incremental inclusion and 
development of linkages based on common interests. With 
specific inunediate action projects and programs. This is 
usually the type of activity that is of little interest to 
the "hare" because the short-term payoff does not exist or 
is too small. How do you justify the time and expense 
involved in finally getting the Mayor together with.the 
Chamber of Cormnerce after 18 months? How long does it really 
take? What happens to the original work schedule? 

There obviously is no one answer except, perhaps, a 
process orientation to urban development. Long-term, low
level, sustained support is, of course, somewhat "sloppy" 
to administer and to evaluate. But it is also an area 
where intermediate-sized cities frequently need the most 
effective assistance. A response to its requirements would 
clearly require the "hare" to slow down somewhat and attempt 
to adjust his pace to that of the "tortoise." One wonders 
if international institutions are really ready to spend 
the time which seems required to win this race. Perhaps 
the biggest problem to be overcome here is the international 
assistance agencies' self-images. 

RECOMMENDATIONS FOR FUTURE PROGRAMS 

The evaluation report has attempted to provide some 
relevant insights into the land-use programming and control 
process based on the Leon, Nicaragua experience. Another 
pilot project is now underway in Thailand and one will soon 
be starting in Ghana. Ultimately, the three projects will 
provide a strong basis for the type of comparative evalua
tion necessary to identify possible intervention strategies 
for USAID in the area of urban development and planning 
in the intermediate-sized cities of developing areas. How
ever, even at this early point in time, we believe it is 
feasible to provide some realistic preliminary guidelines 
for possible replication of the land-use programming concept. 

A wide variety of general problem areas and constraints 
has been identified in this report. Significantly, very 
few of them require wholesale changes in basic strategies. 
Rather, we believe that with some basic adjustments, many 
elements of the Leon project should continue to be reflected 
in future strategies and perspectives of USAID and other 
international assistance agencies involved in the urban 
planning and development activities in the intermediate-sized 
city. 
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Four fundamental objectives for future projects can 
be stated based on the Leon experience. They are: 

1. Assist the local government, in conjunction 
with relevant national agencies, in planning 
and guiding urban growth, utilizing a range 
of urban development and land-use techniques 
and approaches, and emphasizing immediate
action programming. 

2. Establish and implement an organizational 
structure and a system for coordination and 
promotion of local level urban planning and 
development activities within a regional 
and national context. 

3. Identify and establish mechanisms for train
ing and planning professionals and other 
techniques for continuing responsibilities 
in carrying out the approaches and method
ologies adopted by the local government. 

4. Identify and establish mechanisms for evalua
ting the land-use programming and control 
process in all of its aspects. 

Considerations for Specific 
Elements: ·of: the· B'a·s:ic: :App·ro·a·ch 

In Part Two, chapters III through VI of this report, 
specific recommendations were made for carrying out similar 
types of activities in other intermediate-sized cities. In 
summary, the following elements should be considered in 
future efforts: 

The Time Framework 

A period of 18 months or two years is really insuffic
ient time to establish the institutional base required to 
guide the implementation of action programs and projects, 
particularly in that project formulation dominates the first 
year or so of the work. A concept of extended sustained 
support with return visits extended over a long period of 
time would allow the international team to continue to guide 
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and assist implementation of the action programs reconunended. 
We believe that future projects should provide a total project 
time of at least 24 to 36 months to permit this type of 
continued low-intensity support. Such periods could quite 
legitimately be extended in specific cases. 

This extended period of time should be broken down into 
three phases: the reconnaissance visit or work program 
preparation stage~ the long-term residence stage~ and 3) the 
extended sustained support stage. 

1. The reconnaissance visit or work program preearation 
stage should allow sufficient time for joint preparation 
of the work program with national and local governments. 
We believe the reconnaissance visit should allow a full 
review of the situation with the many national ministries 
and agencies to be involved directly or indirectly. It 
should also allow development of the work program in the 
country involved and permit local staff in the city and 
others to have a direct input. Needless to say, the AID 
missions would be an integral part of such "work programming" 
activities and would identify strategies for utilizing the 
sepcific urban activities and identify regional and national 
linkages to facilitate the overall country assistance plan. 

2. The long-term residence stage would involve the 
initial overall urban analysis work and the outlining of 
an urban structure plan to guide immediate actions and the 
preparation of priority projects as well as their initial 
stages of implementation. 

3. The extended sustained support stage is reconunended 
based on the experience gained in ~icaragua. The Leon 
experience suggests that, as long as the international expert 
is in place, the focus of the project naturally will revolve 
around his efforts. This will.naturally result in a failure 
to fulfill a basic project objective, to create a full sense 
of .self-reliance by the local staff. This in turn runs the 
risk that, upon completion of concentrated field work, the 
abilities of the local staff to continue successfully will 
be untested. To overcome this problem, an initial concen
trated period of full-time field work of the international 
expert should be reduced and complemented with a series of 
follow-up visits of between one and three months with 
appropriate gaps between, during which time the local staff 
can gain the experience of independent work. 
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The Work Proqr:am 

1. Work should continue to be focused on developing 
programs and projects which will improve living conditions 
as quickly as possible for the urban poor in intermediate
si zed cities for low-income groups (including migrants) 
through supportive public actions which encourage low-income 
households to take the initiative to help themselves. 

2. The land-use programming procedures and techniques 
to be developed should be designed to facilitate prompt 
responses to urgent issues within a sound long-range per
spective. That perspective will require that particular 
emphasis be given to the identification of "target groups" 
within the urban population as the basis for both short
and long-term urban programming activities. 

3. The preparation of supporting documentation on 
land-use programming in the intermediate-sized city should 
be recognized as necessary and undertaken early in the work. 
This documentation, or urban programming framework, should 
be action-oriented and should definitel~ not in any way 
attempt to be a comprehensive plan. It should include a 
systematic codification of the basic data collected, the 
land-use planning guidelines elaborated, and proposed priority 
immediate action projects. 

Institutional Development 
·and ·Tra·ining 

Special importance should continue to be attached to 
local institution building. 

1. The establishment of truly collaborative efforts by 
the national and local governments and international tech
nical assistance personnel is essential. Before project 
start-up, every effort should be made to facilitate the 
creation of the position of permanent local project director 
or coordinator. This person should be responsible for the 
overall planning and development effort while receiving the 
technical and administrative support necessary from inter
national assistance personnel. The inclusion of this 
position from the outset should provide for a more effective 
utilization of local and national agencies, a more realistic 
local perspective for project activities, and also greater 
continuity after termination of international assistance. 
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2. Explicit provision should be included for the train
ing of local professionals, through systematic on-the-job 
training and through effective utilization of local, regional, 
and national institutional training capacities, including 
training available to technicians beyond the immediate project. 
Support should be provided to national government institutions, 
so they might undertake "refresher" training courses for 
planning personnel at the local and national levels as 
well as orientation programs for political leadership. 

Staffing 

The joint local, national, and international support 
for required staffing should be continued in future projects. 
It establishes a potentially strong basis for the development 
of permanent institutional linkages between local and 
national governments. The following should be considered: 

1. The Leon experience suggests that it is most unwise 
to place the international "expert" in the lead role of 
such projects, both from an institutional development stand
point as well as from the administrative, policy, technical, 
and cultural requirements of that position. A permanent 
local professional should be assigned the leadership role 
from the beginning. He in turn should be backstopped by 
the international "expert" as necessary. 

2. A specific problem encountered in the Leon project 
which very likely will occur in similar projects is the 
lack of specialized short-term expertise. In many cases 
where national technical backstopping is provided, it 
frequently lacks the types of broad experience required. 
It is therefore recommended that short-term specialized 
technical consultants be specified as an integral part of 
project staffing. 

CONCLUSION 

At the time the Rivkin/Carson study of land-use 
programming in intermediate-sized cities was made in 1974, 
no international assistance agency whose activities were 
reviewed had program efforts especially directed toward such 
cities. For those activities that existed in such centers 
(such as training centers or universities), any involvement 
was strictly secondary. 
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Significantly, of the 70 countries where AID had some 
form of program activity in fiscal 1973/74, only 13 countries 
had no city with a population over 100 1 000 in 1970. Thirty 
countries had one or more centers over 500 1 000 in popula
tion and at the same time three or more smaller centers of 
over 100 1 000 population. Six of these countries were in 
Latin America, five were in Africa, and seven were in Asia. 

Despite the policy orientation toward rural development 
which has existed in AID over recent years, it has become 
increasingly obvious that urban issues cannot be ignored. 

More importantly, even as international and national 
urban strategies have emerged with respect to technical and 
financial assistance, until the present time they have tended 
to reinforce the concentration of urban land development 
activities and policies in the major metropolitan regions. 
While the importance of these areas warrants the priority 
setting by national and international agencies, the continued 
population migration to the primate centers and the abject 
conditions of survival there suggest the need to identify 
additional relevant urban strategies. In that sense perhaps, 
the intermediate-le~el cities represent a hope for the 
continued flow of rural/urban migrants which seems inevit
able -- despite the most intensive rural improvement efforts 
and the current level of concentrated urban effort in major 
metropolitan regions. In essence, a concerted effort to 
contribute to the ability of these cities (many of them 
service centers to rural hinterlands) to manage growth 
can make a significant contribution to the prospects for 
both urban and rural development within a framework of 
national economic integration. 

The Leon, Nicaragua experience clearly suggests the 
potential viability and appropriateness of many of the basic 
concepts of the land-use progranuning process in the context 
of the problems faced by intermediate-sized cities in 
developing areas. The establishment of a local level frame
work and process for urban development programming, the 
strengthening of links to public sector institutions, the 
identification and the effective mobilization of private 
and public resources for urban development projects within 
a strong action orientation seems ideally suited to the inter
mediate-sized city context. As such, it re?resents an area 
of significant potential for both national and international 
technical and financial assistance. 
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APPENDIX A 

Bound separately, Appendix A· consists of the three
volume Spanish text series titled Urban Develo·pme·nt Framework 
Work for Leon 1977-1'984. The main volume is supplemented 
by an immediate-action framework and an annex. The full 
titles are: 

MARCO PARA EL DESARROLLO DE LEON, NICARAGUA 1977-1984 
Preparado para la Alcaldia de Leon y el Vice

Ministerio de Planificaci6n Urbana, Managua 
bajo contrato con la Oficina de Desarrollo 
Urbano (TA/UD), agosto 1977. (texto principal). 

PROYECTOS DE ACCION INMEDIATA, agosto 1977 

ANEXOS, agosto 1977 

PAD C 0 -63-





Appendix B 

PROJECT PREPARATION AND SUPPORT: 
SPECIFIC FIELD ACTIVITIES OF THE PADCO TEAM IN LEON 

Spring 1'97 6 

Project Preparation 
Traffic Circulation -- conceptual development 
Central Plaza Renovation 
Hotel Metrotur parking and Plaza Concept I 
UNAN University pedestrian walkway and plaza 
Alternative locations for police stations, Leon 
Historic preservation project 

support for Implementation of Projects 
Evaluation of Tourist Hotel-Metrotur 
Leon Regional Transport Terminal 
Site Analysis: 

Technical assistance to sponsor in 
hiring architects and engineers; 
Contract review 

University Medical campus -- evaluation of 
access requirements 

Low-Income Housing -- preliminary project 
review 

Industrial Park Project -- preliminary project 
review 

Project Evaluation 
Technical assistance to Of icina de Urbanismo 
Red Cross clinic -- construction, supervision 

and evaluation 

Summer '197 6 

Project Preparation 
CEPAD Low-Income Housing Project -- site 

analysis 
Parque Central -- Alternatives 1 and 2 
Historic preservation (Conjuntos Monumentales) 
Prototype street vendors stand 
Hotel Metrotur Concept II 
Puente Vigil -- alternative solutions to access 

bridge for barrio c0mmunity 
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Support for Implementation of Projects 
Negotiations with funding sources 
CEPAD Low-Income Housing -- negotiations 

regarding housing sponsor and land donation 
Historic preservation program -- joint work 

with government of Spain experts 

Construction Supervision 
Land access bridge to low-income barrio 

~El Vigil) 

Project Evaluation 
Technical assistance 
Evaluation of street 
Poneloya (Corinto 

canal project) 

to Of icina de Urbanismo 
paving program 
evaluation of access 

Fall 1976 

Project Preparation 
Parque Ruben Dario 

Preliminary park design; 
Design alternatives for access road 

CEPAD Housing site analysis 
Historic preservation technical assistance 

to Spanish technicians 

Project Evaluation 
Technical assistance to Of icina de Urbanismo 
Cine Roman -- evaluation and setback designs 
Downtown Shopping Plaza -- evaluation and 

alternative parking and site use studies 

Negotiation --
with private consultant finn -
development of tourism and drainage 

system designs 

Winter 1976 

Project Preparation 
Escuela de Sutiava -- design of two classroom 

units for an urban barrio 
CEPAD Housing 

Negotiations 
Historic preservation -- negotiations to secure 

the financial and technical participation of 
the Organization of American States 
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Construction Supervision 
Municipal Theater -- second stage 
Parque Fatima 

Project Evaluation 
Technical assistance to Of icina de Urbanismo 
Terminal de Transporte 

Spr ing-Sununer T97 7 

Project Preparation 
Development of low-income settlement upgrading 

program and project for illegal land subdivisions 
CEPAD Low-Income Project -- development of 

alternative site plans, superstructure alternatives, 
cost estimation and financing alternatives 

Calle Real -- urban restoration and street 
closing project 

Historic Preservation P~ogram 

Project Evaluation 
Technical assistance to the Oficina de Urbanismo 
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