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FOREWORD 

The purpose of the IDEAS AND METHODS EXCHANGE Series is to present ideas or 

useful experiences that will help Agency for International Development urban develop

ment and housing advisors in assisting government officials, and their professional 

staffs, in tackling the many problems faced in developing countries. 

The most difficult and yet challenging of these are linked to the burgeoning metro

politan areas and the planning for orderly growth in the context of national development 

goals. 

This publication, initiated by the Department of Housing and Urban Development 

and prepared by Professor Lloyd Rodwin, deals with the problem of urban planning 

through a case study of the planning of Ciudad Guayana, in Venezuela. Even though it 

was a rather unique experience, it involved many of the elements which must be taken 

into account by planners and government officials in other countries, not only in the 

planning of new communities, but in planning for the growth of existing cities. 

The author is uniquely qualified for the task. He is Chairman of the Faculty 

Committee of the Joint Center for Urban Studies of the Massachusetts Institute of 

Technology and Harvard University, a Professor in the Department of City and 

Regional Planning, M. I. T., and has served as an advisor on problems of urban 

and regional development to the U. N., O. E. C. D., A.I. D., and a number of countries 

in different parts of the world. He has had principal responsibility for the direction 

of the Guayana Project since its inception. The ideas expressed represent the views 

of the author. They do not necessarily express the official position of the Depart

ment of Housing and Urban Development or the Agency for International Development. 
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PREFA£E 

Natural population increases coupled with heavy in-migration from rural areas 
are outstripping the provision of urban facilities in most developing countries. The 
changes pose grave problems for the future. There is an urgent need for efforts to 
plan the orderly development of the major centers of population, and at the same time 
in the words of the author, " ••• to close the gap between the growing points and the lag
ging regions. ·11 

The Agency for International Development attaches importance to urban planning 
in national development programs. For this reason, A. I. D. contracted with Profeesor 
Lloyd Rodwin to prepare tliis publication in the hope that it would serve as a stimulus 
and guide to urban planners and to officials who have the responsibility for guiding· 
urban development in their countries. 

vi (BLANK) 



TABLE OF CONTENTS 
Eage 

Part I: URBAN PLANNING AND DEVELOPING COUNTRUES • • • • • . • • • • • • . . . 1 

Part II: THE CASE STUDY: CIUDAD GUAY At.IA • • • • • • • • . . . . • • • • • • • . • 5 

FIRST 11\'IPRESSIONS . • • • • • • • • • • • • • • • • • • • • • • • • • • • • • • 5 

INITIAL EFFORTS . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 7 

THE ECONOMIC AND SOCIAL DIAGNOSES . • • • • • • • • • • • • • • • 10 

THE GOA LS OF THE LAND USE PLANS 13 

THE PREPARATION OF THE LAND USE PLANS • • • • • • • • • • • 14 

The Transportation System . . . • . . • • • • . . • • • • • . • • • • • • • 15 
The Industrial Centers . . . . . • . • • . . . • . • . • • • • • • . • • • • • 17 
The Commercial Center . . . . . . . . . . . . . . . . . . . . . . . . . . . 19 
T11e Ci vie Center . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 19 
The Existing Settlements . • . • • • • • • . • . • • . • . • • • • . • . • • 21 
A venida Guayana . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 21 

THE NEXT STAGE: IMPLEMENTING THE PLANS • • • • • • • • • • 27 

Priorities and Stag·ing. . . . . . . . . . . . . . . . . . . . . . . . . . . . . 27 
Detailing Plans and Projects ••••••.••.•• , . • • • . • • . • • • 29 
Capita.I Budgets . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 30 
Inter-Ministerial Relations . . • . • • • • . • . • • • • . • . • • • • . • 31 
The Housing Strategy . . . • . • . • • • • • • • • • . • • • . . • . • • • • • 32 
Education . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 34 
Local Government . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . 35 
Land Policy and Controls • • • . . . . . • • . • . • • • • • • • • • • • • • 3 6 
Pron1otional Activities . • . . . • . . . • . • . • • . . . . • • • . • • • • 38 
Cultural Problems of Implementation . • • • . • • • • • • • • • • • • • 40 

CIUDAD GUA YANA IN PERSPECTIVE . . . . . . . . . . . . . . . . . . . 42 

PART Ill: THE REQUIREMENTS FOR EFFECTIVE 1.IRBAN PLANNING IN 
DEVELOPING COUNTRIES .•....• , . . • • . • . • • • . • . • • • • • • • • . 45 

URBAN PROBLEMS IN DEVELOPING COUNTRIES • . • • • • • • • • • 45 

POLICY ALTERNATIVES FOR URBAN DEVELOPMENT • • • • • • • 46 

CRITERIA FOR THE CHOICE OF REGIONS FOR DEVELOPMENT 48 

PROBLEMS OF IMPLEMENTATION • • • • • • • • • • • • • • • • • • • • • 50 

ACKNOWLEDGMENTS .............. , . . . . . . . . . . . . . . . . . . . . . . . 53 . 
REFERENCES . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . • • . . . . . . . . . . 55 

vii 



Parf I 

URBAN PLANNING AND DEVELOl•ING COUNTRIES 

This brochure describes the job of the city pla1mer in developing countries. It 

does this by examining r:.. single case, the plalll1ing of Ciudad Guayana, a city being 

built in Venezuela, and it looks at this city planning endeavour from two points of view. 

It examines this still on-going enterprise from the standpoint of urban planning tech

nique - hO\v does the urban planner in such a setting do his work'? - and in addition, 

it tries to suggest something of the functions which such an urban planning enterprise 

may have in a developing count~·y. For while certain features of the case described 

are characteristic only of Venezuela, or of the problems of new cities, many of the 

problems confronted and techniques used are relevant to urban, regfonal and national 

programs throughout the world. A review of \\'hat ,,·:1s doae in Venezuela can give the 

reader some perspective on the way the guals, the methods, the constraints and the 

opportunities shu.pcd the programs and decisions for developing Ciudad Guayana, and 

how similar goals, methods, constraints and opportunities might come to shape the 

planning of cities in other parts oi the ,,·odd. In addition, the way in which the 

decisions and programs for Ciudad Guayana evolved in the context of national develop

ment goals may suggest how urban planning may be part of the national development 

strategy. 

Until recently city planning has not been part of any such strateh'Y of development. 

Its role was looked upon as a sort of C'ivic sculpture, and lavish essays in civic 

sculpture a.re expendable, if not inexcusable, in poor cotmtries. This was, however, 

hardly an excuse to neglect the function of cities in the nllocation of resources. 

Development planners often had to learn the hard way that the activities they sought 

to promote will not occur \\'here, when or the way they should simply by concentrating 

on national plans or programs for national sectors of the economy. Enough experi

ence now exists to make it clear that regional and urban studies and plans are essen

tial for a variety of reasons: to achieve growth targets, to close the gap between 

growing points and lagging regions, to increase the efficiency of infra-structure 

investments, to maximize the beneficial effects of urbanization, and to produce more 

adequate and less expensive enviromnents in which to work and live. 

The following pages begin with a case history of the pla1ming· of Ciudacl Guayana 

in Venezuela, focused on problems confronted and teclmiques used which arc likely to 

be relevant to urban pla1ming in 0ther developing countries. Following this review, we 

will consider more generally the requirements for effective urban pla1ming in develop

ing coW1tries, and how such urban pla!ming may itself contribute to development. 

Before we proceed, however, a word or two may be appropriate about the role of the 

city planner. 
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I. LATIN AMiRICA AND VENEZUELA 
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Nothing may seem more presumptuous than the idea that a man or a profession 
can plan a city or region. No individual or profession actually does, any more than an 
individual or a profession can plan an industry, a foreign policy, or a country. Indhid
uals and sometimes professions may play leading roles; but activities that cut ar'i:oss 
an entire society require and command a variety of skills. The skill of the city pla1mer 
lies in his knowledge of land use organization and development in cities a!'ld regions. If 
his education and experience amount to anything·, he has had to ponder the purposes and 
conflicts which might be::: involved in these efforts. He has also learned to analyze or to 
work with others who can analyze the kinds of people and activities now in the city or 
likely to come there, their tasks and needs, and the kinds of systems and services they 
require. Finally, he has acquired some ability to translate these analyses and ideas 
into policies, plans and feasible action. 

Since the profession is young, there is much that is unknown or done badly. As 
in other professions more is expected of city planners than they can deliver. Errors 
are inescapable. Moreover, the reader ought to be warned that a description of plan
ning processes is. likely to create an image that is less confusing than is actually the 
case. Studies and plans are not made by machines but by human beings, thinking, 
discussing, arguing, testing their ideas. The jobs to be done are always clearer in 
retrospect. Decisions made bring results and the results help shape further decisions. 
Moreover, the situatio11 produces pressures for immediate action, and an orbranization 
would be unlikely to survive - and perhaps unworthy to survive - if it proved incapable 
of responding to such pressures. Some staff, possibly a special unit, can serve as 
"troubleshooters". Their actions, based on provisional judgments, will help shape 
the course of future policy. The planners are always learning as they go, and the more 
is this true when they are working in a foreign country, within an institutional frame
work novel to them. Thus, no strict series of steps can be insisted upon since so 
much depends on the nature of the work to be done, tr.-3 number and quality of the staff 
and the kinds of contingencies that develop. What we have chosen to do instead is to 
report the sequences of some of the more important studies and actions which occurred 
in an actual enterprise, the planning of Ciudad Guayana. 
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II. RESOURCES OF THE EASTERN REG ION OF VENEZUELA 
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Part II 

THE CAS~ STUDY: CIUDAD GUAYANA 

FIRST Il\1PRESSIONS 

At first blush the lower Orinoco valley would hardly appear to be an inviting 
place to plan a metropolis. Isolated (500 kilometers from the capital), tropical in 
climate, and \\'ith generally inferior agricultural potential, the reg'ion stood still while 
other regions developed first their agriculture and - since the 1920's - their oil 
deposits and thei'r industries. Yet the Guayana more than made up for what it lacked, 
in fact, by \\'hat it always was believed to have, in potential. Vast (one-third of the 
country's total area), it is dominated by expanses of tropical forest broken only by 
treacherous rivers and low mountain ranges. Sporadic discoveries of diamonds com
bined \\'ith memories of the nineteenth century \\'ealth at the El Callao g·old mines 
created a myth of fabulous riches awaiting the adventurous which still means ''Guayana" 
to most of Venezuela. Perhaps as a result of the myth the region is unmistakeably a 
frontier for those \\'ithin it as well as those outside. 

Coupled \\'ith these features is the unique resource endowment, particularly iron 
ore, po\\'er, \\'ater and forests. Th~ present J:\Iacagua Dam only has an installed 
capacity of :3:JO, 000 kilowatts but the Caroni River has a hydro-electric potential of 
about G million kilo\\'atts in 19G7; and by installing additional generators, the capacity 
could be increased fivefold without any increase in the height of the dam. Within 100 
kilometers, the region contains ln.rge natural petroleum fields and rich deposits of 
natural gas and high grade iron ore plus promising possibilities for the exploitation 
of other minerals, such as manganese, nickel, chrome, industrial diamonds, gold, 
and possibly bauxite and aluminium laterite. Thoug'11 now isolated and sparesely 
settled, the regfon has reasonably satisfactory road connections with the re;:;t of the 
country and direct access to the ocean via the Orinoco River. 

The site of the future city had already become a center for iron ore processing 
and shipping by t\\'o American subsidiaries (the Orinoco Mining Company and the Iron 
Mines Company of Venezuela), each of which had there a small planned settlement for 
its staff. In addition, ii was the locus of a large steel plant planned and bui.Jt by 
previous governments, and virtually completed by HJG:3. 

The task which the government headed by President Betancourt set for itself was 
to devise an appropriate strategy for the development of the Guayana reg'ion taking into 
account the goals and norms of the Venezuelan national plan. To unify the political and 
technical l''Jsponsibility for this effort, the government created a public corporation, 
the Corporacio11 Venezolana de Guayana (CVG). The Corporacion de Guayana took 
over the :\Iaca14lta Dam on the Caroni and the general task of electrical power develop
ment. It had responsibility for the new steel plant, which it manages now through a 
subsidiary. It \\'as also entrusted with the job of planning and developing a city to be 
the focus of the area's development. It has authority to carry out a general program of 
research, planning and development. To ensure adequate control over development, 
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it acquired much of the land on the site either through purchase or through transfer of 
ownership from other government agencies to CVG. However, its powers were vaguely 
limited by the activities and jurisdiction of other agencies; its capacity to act was 
handicapped by shortages of skilled staff; and the welding of the city planning, steel 
production and power development functions into au integrated planning enterprise 
could only be done over time. It needed technical help. It was largely for this reason 
that CVG arranged for the Joint Center for Urban Studies of the l\lassachusutts Institute 
of Technology and Harvard University to assist its staff on all aspects of planning. 

INITIAL EFFORTS 

The first task was to redefine the problems and to ferret out some basic facts 
on the order of magnitude of the job that lay ahead. Rough schemes had been prepared 
previously by the Urban Planning Office of the l\Iinistry of Public Works. It was 
assumed, for example, that the plans had to provide for a town of about 200, 000 to 
250,000 people. When the figures were questinned, howe\'cr, the estimates turned out 
to be rough guesses. One could just as easily make a case for a town of 100, 000 or 
400, 000. The CVG and Joint Center staff required a rigorous analysis of the probable 
sizes of the town in different stages of its development. They needed detailed informa
tion on the characteristics and requirements of the economic activities that might be 
attracted to the region. They had to know more about the needs and preferences of the 
existing and future population and about the development objectives that were to be 
pursued. This information was essential to make land use plans and to be sure that 
they helped achieve the specific development goals. 

In the immediate area of the new city there were already a number of heterogen
eous and disconnected settlements. The town of San Felix on the southern bank of the 
Orinoco now has about 45, 000 inhabitants. About 28 kilometers to the west, is the 
new steel plant. Ilalf way between the two is the planned community of Puerto Ordaz, 
housing about 25, 000 people and built Ly the Orinoco !\'lining Company for its staff. 
Between the two is Palua, the other mining town and a number of sprawling unplanned 
developments fringing the connecting highways. 

In anticipation of the job opportunities, migrants were coming to the area in 
droves. Scattered and concentrated makeshift shanties were mushrooming. So, too, 
were pressures for public action, hastily improvised though it might be, to provide 
water, sewers, roads, power, schools, a bridge and housing. The problem was how 
to provide these facilities and services without impairing too seriously the long range 
plans for the community, for which the basic studies had not yet started. Whatever 
solutions were devised had to be worked out in a hurry; and they had to be fashioned 
with negligible data, a fairly limited staff and the assurance that if things went wrong, 
as on occasion t11ey assuredly would, the "planners" would be the visible scapegoat8 
for all disaffected elements. 

The first Joint Center specialists to arrive on the scene were the physical 
planners. Together with their counterpart Venezuelan colleagues, they initiated 
studies to obtain information on topography, vegetation, climate, social characteristics 
and the existing activities and patterns of development. They examined the situation 
on the site and hazarded some guesse& as to the probable size of the town and the 
possible location of the major land uses. On the basis of these rough judgments, 
they reviewed specific projects, planned or in early process of development, to see 
which, if any, ought to be stopped or relocated. It was a serious business to stop any 
activity. The aim was to avoid a negative decision unless it was essential to achieve 

7 



IV. CUIDAD GUAYANA: NATURAL CONDITIONS 
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V. CUIDAD GUAYANA: EXISTING MANMADE CONDITIONS 
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a major t'>bjectiva. The bridge, the most important public wo.l'ks that was underway, 
turned out fortunately to be in an excellent location, and, subject to certain reserva
tions, could move ahead at this location. So too, could most of the housing projects. 
Only one or two were challenged, and eventually located elsewhere. 

Quick action proved essential on a number of other fronts. Immediate help was 
necessary in locating new sites for low rent housing; in redesigning the site plans of 
some housing projects; in identifying appro!)riate locations or "reception areas" where 
in-migrants might be permitted to settle; in the preparation of subdivisions to permit 
the rapid selling and development of industrial parcels on both sides of the river. 
Perhaps the most dramatic issue concerned the bridge which was to cross the Caroni 
and connect the activities on both sides of the river. The team's evaluation was that 
the bridge ought to accommodate about twice the traffic and that it ought also to serve 
pedestrians and people on bicycles more efficiently. But the expansion of capacity was 
not feasible since the work was already too far advanced. However, it was still poss
ible to adjust the designs to permit separation of bicycle and auto traffic and to allow 
pedestrians to cross jn the shade. The issue was important because the bridge, at 
the time, was the mcist valued improvement sought by the community. It was also a 
critical visual element because of its own appearance and because of the memorable 
view it would afford of the city of the future. The staff wanted the bridge to become a 
symbol of service for all the people; and they hoped, if possible, t0 make this experi
ence as meaningful for the residents of Ciudad Guayana as the crossi.ng of the Ponte 
Vecchio in Florence or the Galatea bridge in Istanbul. At the price of a short delay 
of a month or less they thought they could achieve these aims. They were granted 
this delay. 

THE ECONOMIC AND SOCIAL DIAGNOSES 

Soon, however, the principal development alternatives had to be assessed. 
Emergencies were unavoidable. But the delays were jeopardizing the long range 
perspectives. A more serious price might be exacted if the main land use elements 
were not planned. The highways, bridges, parks and public transportation rouies, 
and the major commercial, government and residential centers had to be organized 
into efficient patterns consistent with future needs yet capable of guiding and accom
modating current requirements :conomically. This task called for careful economic 
analysis. By tlli's time, additional economists had arrived and began to tackle these 
problems together with their Venezuelan colleagues. 

The first job was to gauge the role of the Guayana region in the national economy 
and then to spell out the implications for the level and character of economic activity 
that could be developed in the region. Over. the past 25 years the growth of the Vene
zuelan economy had reached the impressive rate of 7% per year. This was largely 
due to the discovery and exploitation of oil resources. But dependance on petroleum 
alone was dangerous; and according to the long term trends, the growth attributable 
to this resource would slacken. A relative decrease could be counted on in public 
revenue, foreign exchange earnings and overall investment. Since Venezuela's popu
lation was increasing by more than 3% a year, it could be demonstrated that Venezuela 
probably would have to quadruple its output of goods and services in the next 2 O years 
if it was to maintain its past rate of progress. Such growth could be achieved only by 
substantial and diversified industrialization. 1 • 

• Footnote citations are listed on pages 55-58 • 

10 



Examination of existing industry in Venezuela showed that it was characterized 
by final assembly activities which require substantial imports of basic and inter
mediate products. An increase in the production of metals, petro-chemicals and 
heavy and light machinery would not only supply the Venezuelan economy with basic 
and intermediate products but also contribute to substantial earnings of foreign 
exchange via exports to other Latin American countries and i.he world. '!:his evalua
tion reinforced the justification fo:.: the high priority which the national government 
assigned to the development of Guayana. It also set the framework for the next steps 
in programming the economic activities to be encouraged in the region. 

To screen the industries and industry complexes which might be established, the 
economists formulated a number of critera: 

"Venezuelan and world demand for each industry's products: m1mmum 
economic scale; complementarity between the industries, and the link
ages deriving from joint operations; their competitive costs; transporta
tion factors; and the influence upon each potential industry of the exist
ence, in their initial stages of development, of a hydro-power facility, 
an integrated iron and steel complex, and a basic aluminum smelting 
project. This preliminary review indicated which of these potenti~ 1 in
dustries would enjoy in Guayana advantages in scale, technology, low 
cost and high quality resources, transport facilities and economies re
sulting from linkages and complementarity, and therefore would be likely 
to have a favorable competitive position which would accord well with 
Venezuela's targets for national growth and export." 2 

A number of high priority industrial projects were identified through this 
exercise. They were mainly activities which required huge capital outlays; they also 
had to be modern and efficient since most of them would compete in the world market. 
The most important were: iron and steel; sponge iron; aluminum; other metals and 
metal products; heavy machinery and equipment; electro-chemicals; pulp, paper and 
other forest products. Estimates of demand, Venezuelan and world wide, were pre
pared for the products of these activities. The implications were worked out for 
several characteristics: volume, value and value added; labor force anr: occupations; 
and locational, accessibility and spatial requirements. Next employment was projected 
in service activities; and then, by analysis of trends in family size and ratios of labor 
force to population, it w~s possible to make population estimates. Thus, the economists 
could supplement demographic projections with estimates of future population based on 
anticipated levels of economic activity. These data gave the land use planners the 
information they needed tu determine the scale, location and relationship of land uses 
and the requirements of the systems of transportation, communications, utilities and 
housing to service these 'activities. 

The results were only first approximations and required elaboration in scope and 
depth. For example, the long term demand for the products of the principal industries 
was intensively analyzed. There was also a special investigation of the functions of the 
Guayana region if Venezuela were to participate in the Latin American Free Trade 
Association. Since a large proportion of the food for the population is now imported 
from other regions, a number of agricultural studies and experiments were initiated. 
The purpose was to assess the possibilities of increasing the share of products which 
could be economically produced in Guayana, especially in the Orinoco Delta area. A 
projection was also made of the economic structure of the region. This included an 
analysis >f the ragion's demand (consumption, investment and exports) and its supply 
(production and imports). To do thi.:, the economists examined the national and 
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regional demand for goods and services. The share which the Guayana region could 
provide was then estimated. Additional calculations provided information on the 
p1·0duction of all other goods and services. These data, in turn, formed the basis for 
estimates of the level and distribution of income. 

It was also essential to gauge the long term im"Jstment requirements. The 
analysis took into account the tentative proposals for the deve~opment of resources, 
heavy industry and other manufacturing activities. It included, too, the requirements 
for housing, transportation, public utilities, the city center, other commercial centers 
and othe1' service activities. The comprehensive investment program, worked out for 
the periods of 19G3-19GG and 1967-1975, was revie\\'ed by Cordiplan, the national plan
ning office. Following modification of details, it was adopted and became part of 
Venezuela's National Plan. Finally, on the basis of these projections, a preliminary 
financing progTam was established. A very substantial part of this financing is e>..-pected 
to come from sources other than the Venezuelan government including domestic and 
foreign private capital and public international project loans. Nonethelec:;s, the total 
investment b" the Venezuelan government in the region will approximate more than 
540 million dollars for the 1965-1968 period and 1, 4S5 million dollars for the 1969-
1975 period, or about 10% of total Venezuelan investment in both periods. The fact 
that Uw :.cegion might provide 0;1e fifth of the country's manufacturing production and 
of its exports helped to justify the allocation of such vast capital resources for these purposes. :i 

l\Iuch more could be said about the economic investigations required to guide 
plans for land use and economic development in Ciudad Guayana, but we must stop 
at this point. Suff icu it to say, the results were useful; but they were necessarily 
tentative and sulJject to qualification. Fortunately, it may be possible to guard against 
the more serious errors by periodic review of the assumptions and p.i.'Ojections. 

But whaL al"~·,.i~ the social dimensions of the program? Certainly these, too, 
required attention. For example, the planners had to know more about the population 
now living in Ciudad Guayana and some of the problems of adjustment they faced in 
the transformc;.tion proness. They had only vague fragmentary notions about the compo
sition oi the population, how it was changing and how it was I ikely to change in the 
future. They also had to assess the more critical strains which fr . .:ed the population and 
how, if at all, the development strategy might be deployed to eai:;e these problems. Not 
sur·prisingly, it took far more time than e:-.vected to get this basic information because 
there were difficulties in obtaining skilled staff and in mounting the necessary social 
studies. 

To begin with, a social anthropo!.ogist was engaged to live on the site and observe 
the habits 1'!.i1d living arrang0ments oft.he rural migTants and their responses to the 
changes going on about them. An expc>~·imental "pilot" program in self-help housing 
was also initiated. In addition there were investigati 1ms of health, nutrition, housing 
and family 8}.l)enc1.iture patterns. Still other sur\'eys rlealt With the attitudes of the 
local populat:on to authority and change and the importance they attached to specific 
p11blic services and physical improvements. At a later stage, a Jpecialist was em
pkyed to set up and maintain a current survey of the number and characteristics of 
migrants to ·che region. Finally, a novel inquiry was undertaken, the first in a 
developing area, to determine which elements in the physical environment were per
ceived or considered important by residents of different backgrounds. The results 
are expected to test some of the assumptions the planners are making in the visual 
plan, 
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These investigations, some of which a re still in process, proved helpful in a 
number of ways. For example, they indicated the population's lack of understanding 
of the deveiopment program and the need for more channels of communication between 
the staff and the local community. They underlined the prevalence of serious problems 
in public health, nutrition and broken fa miles. They confirmed some of tbe differ
ences in the values of the planners con~erned with the long range requirements of the 
future community in comparison with the more immediate concerns of the present 
residents. They pointed up the limited effectiveness of the existing programs and the 
increasing importance of the locality's role in development decisions. Finally, they 
sensitized the staff and focussed increased concern on the problems and requirements 
of the humbler groups in the population. 

THE GOALS OF THE LAND USE PLANS 

While these studies were being run, the land use planners had their hands full 
trying to disengage themselves from some of the operational problems posed by the 
explosive growth of the city. In 1950, Ciudad Guayana had a populatinn of 4, 000; by 
1961, it was 42,000; by 1962, G0,000; and hy 1964, 70, 000. The projected population 
was close to 100,000 for 196G and 400,000 by Hl75. The need for water, power, sewers, 
roads, housing, schools, hospitals and communications was obvious. The planners 
had been occupied in improvising answers to these immediate questions. But they 
had to concentrate now on devising a development strategy to guicl8 the ad hoc decisions 
and to assure some orderly integration of the scattered settleme1.t patterns. 

This task raised questions concerning the objectives and criteria which the plans 
should satisfy. The planners lrnew, of course, that the goals were complex and would 
have to be periodically re-examined. Over time aims might change. Some were 
obscure and not easily measured; others were likely to acquire more, or less, impor
tance, with experience. \Veigliting was rough and ready. Person~! motivations were 
also bound to affect judgment and action. Despite these prolilems, CVG and the Joint 
Center had to develop a clearer sense of what they hoped to accomplish. 

The most important formal goal established by the CVG was to encourage 
economic growth and to ensure as a minimum that the development program would 
not be impeded by inadN1uate housing and public services. To discharge this responsi
bility, the needs had to be estimated and timed, a cur rent record of development 
activity had to be set up, and feasible targets, deadlines, and coordinative mechanisms 
had to be established. The immediate job, of course, was to overtake the backlog in 
essential infra-structure, and then later to keep abreast of these requirements to the 
extent that it was possiblo to do so. The initial estimates were necessarily first 
approximations. Revisions were inescapable when more information was obtained and 
more experience gleaned concerning the capacity and possible improvements in the 
implementing mechanisms. The scale of the problem and the limited resources also 
required a principle of stress and sacrifice. Therefore, hard decisions had to be 
made on which problems were to be tackled first. After much discussion, it was 
finally agreed that the problems of housing, education and local government were to 
receive the highest priority because significant failures werP likely here and might 
retard the entire development effort. 

A related objective was t0 provide an environment that would promote, not 
simply accommodate, the desired economic activities. This was another expression 
of the goal of encouraging economic growth. One effect of this aim was to push the 
balance in favor of building a single city that would integrate the scattered 
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developments rather than create an independent new city to the south of the steel mill. 
This judgment was influenced in part by the higher estimated infra-structure and other 
costs of development near the steel plant, by the external economies which would flow 
from linking the newer with the olde:r settlements, by the probable political opposition 
to location elsewhere, and by the greater measure of security and flexibility that such 
linkage gave to whatever development occurred if the projections proved to be optimis
tic. Still another implication was the need to set a fairly high priority on the provision 
of facilities which would attract key managerial staff as well as skilled professionals 
and workers. The calculus of costs and benefits could not be precisely formulated at 
the time. But the weight of opinion was that good schools, well designed neighbor
hoods, improved communication, recreation and shopping facilities and an attractive 
urban setting would help to reduce labor turnover and increase the likelihood that the 
essential personnel would be encouraged to come and to remain in the city. 

There were also other aims. They were secondary, but still influential. The 
more important were: 1) the desire to minimize the public share of the investment 
and administrative burcl.en; 2) the intention to produce an economical and flexible 
a:rrangement and stagiag of land uses which would reduce the risk and costs of pre
mature development, minimize infra-structure outlays during the development period, 
and maximize accessibility in terms of time and costs for all inhabitants of the city 
after the initial stages of development; 3) the resolution to recapture the increments 
in value produced by the massive infra-structure investments of the government; 
4) the desire to encourage high standards of design and of professional analysis partly 
to set an example for future regional development programs in Venezuela and partly 
because of the effect of such standards in attracting imaginative firms and personnel 
to the region; 5) the resolve to di versify residential patterns and to increase the 
variety of choice in living arrangements and social facilities for all elements of the 
population, regardless of ihcome level; 6) the intention to follow rather than reverse 
market forces, whenever possible (unless the results were clearly and significantly 
inconsistent with other goals and norms) in order to lend extra momentum to the 
growth processes. 

These goals had to be, and in many cases were, made more specific to guide 
judgment. They also had to be interpreted and applied in a specific social and 
administrative environment characterized by shortages of staff and significant differ
ences in work habits and standards of efficienty. In addition, CVG expected Venezuelan 
and Joint Center· staff to respect its administrative style. This meant, among other 
things, centralized decision making, high standards of honesty, loyalty to the policies 
and leadership of CVG, and - except for top echelon 8taff -· cautious and limited con
tacts with outside agencies or groups. 

To be sure, in specific cases some of these considerations were me.re important 
than others. But in the main these norms gene1.-ally jnfluenced the basic decisions. 
They shaped the evolution of the CVG policies on housing and education, the siting of 
residential areas including reception centers for migrants, the policies on the sale and 
lease of land, the location, timing and method of developing the business center, the 
routes and the design of the circulation system and the choice of a linear form as the 
dominant land use frame of the city. 

THE PREPARATION OF THE LAND USE PLANS 

The core of a land use plan lies in the proposed relationships between the 
principal activities in an area and its physical environment. These relati~:mships 
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are complex and interdependent. They are gradually evolved after studying the 
possible interaction of many compunent elements. These include the terrain, the 
existing pattern of development, the functions and feasible locations of the principal 
activity areas, the alternative transportation schemes and a variety of urban forms 
wbich might serve the development goals. A few examples may help to illustrate how 
the land use plans of Ciudad Guayana finally e\'olved. 

]'fi,. Transportation Systr.m: The principal lar1d use problem stemmed from four 
facts: 1) the site was very large; 2) a great preponderance of the jobs would be 
located on the far west because of the location of the steel plant; 3) a large proportion 
of the lower income population was already located east of the Caroni; 4) an ex'traordin
ary natural area of dramatic beauty was located in the south in the Caroni basin. In 
such circumstances, transportation, which is always a basic element in a land use plan, 
acquired exceptional importance. A transportation system was needed that would pro
vide easy, rapid and relatively inexpensive movement between jobs and residences. 
Hopefully, also, the new system had to be flexible and to reinforce the desired land 
use activity and visual pattern at different stages in the course of development. The 
arrangement of activities would affect the volume and character of the traffic; but the 
design and routing of the circulation system would affect in turn the location of 
specific activities such as the city's central business district, the high density resi
dential areas and the civic and cultural center. Therefore, the effects of the inter
action of the land use and the circulation system had to be examined systematically to 
ensure that the staging and development of one system would link into and reinforce 
the staging and development of the other. 

The staff formulated a number of land use and circulation alternatives and tested 
them with the aid of a high speed computer. They varied the distribution of population, 
levels of income, locations for homes and jobs, and choices of travel mode (buses, 
taxis, "par puestos" 4 and cars). These studies made it possible to estimate preferred 
travel patterns and probable traffic volumes for each of the alternatives. This infor
mation provided the basis for some of the subsequent calculations of the size and lay
out of roads, the character of the mass transportation service and the key transfer 
points. It also guided the location and staging of the most important facilities, the 
reservation of land for the transportation network, and the evaluation of performance 
requirements and costs. 

Given the size of the city and its prospective low density for many years to come, 
a high capacity transit system on exclusive rights of way would hardly be worth the 
high capital cost. The transportation and land use plans therefore presuppose consid
erable use of automobiles and a system of buses or equivalent vehicles travelling the 
public streets - perhaps for short distances on separate rights of way. The final 
solution, however, did not minimize transportation costs. An economic ev? 1 'tation 
of the transportation plans indicated that when the city would have a populat .. >i~ of 
250, 000, approximately 12-16% of the disposable income will be spent on trallsporta
tion. 5 This figure is high. Available data for somewhat comparable cities in the 
United States are in somewhat the same range (Los Angeles 16%; Cleveland 14%; and 
Chicago 13%); but income in the U.S. is higher and transportation costs tend.to rise 
with increases of income. 6 That transportation costs should be high, however, is not 
surprising. They reflect the size of the site, the low densities and the extreme separa
tion between the steel plant to the west and the residential areas of San Felix to the 
east. In addition, the facilities will be used inefficiently because of the iidal traffic 
flows. Over time, however, with the further western growth of the city, the journey 
to work and the related costs of transportation are expected to decline. Moreover, 
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VI. LINKAGE DIAGRAM TO IDENTIFY USE ZONES FOR THE HEAVY INDUSTRY COMPLEX 
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This diagram indicates the major flows of materials and goods within the proposed heavy industry complex. The light 
colored lines indicate flows of raw materials from their local sources to the appropriate industries; the dark lines 
indicate flows of partially finished and finished products. The widths of the lines suggest the relative magnitudes of 
the flows. 



the comparative costs are 111isleading, in dew of the constraints. Low densities were practically una\'oidablc fc.1· the bulk of the population, especially in the low income shanty dendopmcnts. There were also gTcater risks and possibly higher alternative costs in building a new city near the steel plant. Under the circumstances, there was probably no feasible or less expensi \'e alternative. 

Thr !11dustrial (.1•11t•·rs: The job of the circulation system is to knit together a variety of different acti\'ity areas. Ciuclad Guayana will have se\'eral centers servi11g different purposes. One of the principal tasks of the land use planners was to identify and provide for the special characteristics and requirements of these centers so that they will reinforce each other and their possible contribution to the growth and de\'Clopment of the city. 

One of the most important was th0 ':!enter for heavy industry. Clearly the future of Ciudad Guayana would hinge to a large exient on the efficiency of its basic industries. This would certainly depend in part on the location of these activities and the facilities serving them. Fortunately, the solution turned out to be relatively simple. The optimum· location was clearly the extreme western boundary of the site. The steel plant was already located there. In addition, the area has excellent access from the cast to both land and water transportation rouks. It lies downwind from the rest of the city, thus minimizing smoke, odors and other nuisances. It also contains large quantities of suitable land so that the entire heavy industry complex could be concentrated in the same area. This facilitates easy interchange between goods and materials within the complex; and, truck traffic generated by the industry can reach domestic markets without passing through the city. 7 

Use zones \\"ere, therefore, organized for this area. Within these zones, provision \\"as made for: 1) the steel plant and ore reduct.ion processes as well as the foundries and forges which have strong linkage to these activities; :2) the chemical industries which l'l'quire port facilities and interchanges ,,·ith the steel mill; :J) the aluminum plant; -l) the construction materials industries, located near the extraction area and with access to ports and highways; G 1 the heavy machinery manufacturing area, closer to residential areas because of its highly concentrated employment; and G) tho industrial rescr\'e to be left in truck farms until necdc'd for industrial sites. 

Although the heavy industries constitute the principal acti\·ities of the region, they were largdy capital intensive and did not furnish enough employment. Othe1· economic activities ,,·ere not only anticipated but had to be encouraged. One means was to provide attractive sites and facilities for light industrial areas. The investigations disclosed se\·eral feasible sites. Two of them were on the eastern side of the Caroni. These were developed to encourage the expansion of economic activities and employment in the older community. The best initial location on the western side, well served by roads and within e::o.sy access to the labor force, was east of the heavy industrial area. This site was divided into specialized zones. One will serve light consumer oriented manufacturing; another will be a goods handling area containing tr,. ck, terminal, storage and wholesale facilities; still another will serve as the air·· port commercial facilities and as an information and orientation center for visitors to the city. There are also plans for a special training and service center for nearby low income residential areas which \Vill include a vocational school and workshops as well as commercial and social service~. 8 
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VII. MARKET POTENTIAL FOR COMMERCIAL CENTER, 1970 
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The Commercial Center: Another p!'ominent activity center was the principal business 
district. It is a crucial area in e\ ery city. This is especially true for Ciudad Guayana, 
for this center will be one of the dominant elements in the location of neighborhoods and 
the growth of the city. It is an area which requires the best transportation facilities 
and the maximum accessibility to the greatest number of people or more probably the 
greatest volume of purchasing power. If these conditions are satisified, it .will attract 
the most important retail establishments and the principal administrative offices for 
business and business services. It would also generate the highest land and building 
values; and it is likely to be the single most profitable element in the development of 
the city. This, of course, is no trivial consideration for an agency which must risk 
vast infra-structure investments, most of which will not yield a return for many years. 

The area designated as Alta Vista was finally selected for the business center in 
Ciudad Guayana. The decision was based on several considerations. The center could 
be expanded easily and inexpensively. The best locations for the bulk of the new resi
dential areas for all elements of the population of Ciudad Guayana lie north, south and 
east of Alta Vista. Within a short period this area will enjoy a position of maximum 
accessibility to population and purchasing power and to the major industrial areas, the 
regional road and the airport. In terms of cost and convenience, the level terrain is 
well suited for commercial and pedestrian traffic. Finally, this is the most important 
site hetween the existing industrial and residential areas, and thus would help to link 
the two areas functionally and visually. 9 

The Civic Center: Every contemporary city with ambitious aspirations for the future 
will devote special consideration to its civic, educational and cultural facilities. 
For Ciudad Guayana, this problem was exceptionally difficult. Isolated from the lead
ing population centers of Venezuela, unable to compete with Caracas in terms of the 
scale and quality of facilities and services, it was nonetheless essential to create an 
environment which would help to entice the skilled specialists to manage or staff the 
diverse economic and social activities of the region. Therefore, the staff gave pain
staking attention to the choice of the area, the facilities and the neighboring environ
ment for the most important concentration of these cultural and civic activities. 

Punta Vista was the site selected. It lay at the heart of a central valley close to 
dramatic features of the natural environment, the Caroni falls and the confluence of the 
Orinoco and Caroni Rivers. It had the additional advantages of a varied and interesting 
terrain as well as high visibility from the surrounding slopes. Within this area, space 
was allocated for a civic center (including a church and municipal buildings) on a com
mon plaza where the most important civic, religious and ceremonial activities of the 
city could be conducted. Provision was also made for an educational center including 
eventually a technical college, a research establishment, a hotel, clubs, a liurary, 
museum and other facilities geared to serve the industrial and growth requirements of 
the region. The extraordinary natural environment around the Falls will be preserved 
as a public park for recreation and enjoyment. Eventually, it will include a boat basin, 
a botanical garden, a zoological garden, an aviary, a boat landing and other facilities 
serving people of widely varying preferences and tastes. As a final element, the plans 
call for an attractive residential area adjacent to this center. If carried out as planned, 
the designated buildings and facilities should provide a dramatic and functional three
dimensional environment symbolizing some of the most important institutions shaping the 
life of the city. 1 n 
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VIII. LOCATION OF MAJOR CENTERS 

STEEL MILL 

HEAVY 
MACHINERY 
COMPLEX 

COMMERCIAL 
CENTER 

SAN FELIX 

\\\\\ ,\111,, 
...!- -:. ::: '\"I/ ((/fl' 

\ 
MEDICAL CENTER 

\ \ 
PUNTA VISTA CENTER 

Avenida Guayana will serve as a spine for the major activity centers in the city. The centers will be visually and functionally accessible to each other and to the adjacent residential districts. 



The Existing SettlemP11ts: The decision to make Ciuda<l Guayana a single community impnsed an obligation on the planners to relate the plans for the new industrial areas, the business district, the ci\·ic and cultural center and the circulation system to the existing communities of San Felix and Puerto Ordaz. Putting aside for the moment the complicated political and social questions in vol \'Cd, it \\'as clearly essential to identify the functions which the older settlements \\'ould play in the metrop0lis of the future. 

San Felix, the community on the eastern flank of the city, \\'as originally a small market town, but it5 growth burgeoned with the emergence of new activities. Its port will be in the future a principal entry and exit point for the products of the entire southeast region of Venezuela. San Felix and its adjacent areas of El Roble and Dalla Costa had also become the principal reception centers for migrants to the region. Puerto Ordaz, on the other hand, was established and still functioned as a residential settlement for employees of the Orinoco Mining Company. Built early in 1950, it was located almost midway between San Felix and the new industrial areas. Ranchos -temporary housing put up by the residents - and speculative development flourished, however, in the Castillito area to the east, especially along the road connecting Puerto Ordaz to the Caroni and the older settlements on the eastern side oft.he river. Frenzied growth also converted large segments of the intervening areas into a sprawling slum. 

A variety of measures appeared necessary. Improvements in health and waste disposal facilities were required. There was a need for more schools, housing, social services and recreational facilities. The markets and commercial area had to be expanded, transportation facilities and services modernized, and the waterfront redeveloped. To ensure that these steps were taken, staged programs with varying priorities were incorporated in the development plans for Ciudad Guayana. 11 

But a key problem still had to be solved. How were the developments in the older areas to be related to the growth complex on the western side of the Caroni so that one urban community would ultimately emerge? There were two solution~. The first was to encourage the e.>..tension of San Felix and El Roble to the west. Future growth could then be steered and planned; existing activities would not be disrupted; and meanwhile, efforts to build the new city and improve the functioning of the older settlements could be pursued. The second device was to concentrate on a major linear highway. This artery would link the disconnected areas; it would facilitate movement between all parts of the city; and it would serve other urban roads, thus permitting easy access from all residential areas. Bypasses could also be provided when traffic volume reaches maximum permissible levels. 

A venida Guayana: Perhi!ps the most difficult feature of the city to influence is the way it will appear to the person within it. The sensitive urban Llesigner is constantly on the alert for elements which he can manipulate to achieve given effects. But he is often betrayed by responses which he did not anticipate as he is by factors beyond his reach. Despite these limitations, one of his chief functions is to exploit whatever opportunities he can to sharpen and enhance the image of the city. 

The principal design problem was how to establish the visual coherence and meaningfulness of the new city. Clarifying the functions and symbols of principal areas, pointing up the nodal points and the interstices, distinguishing and defining the edges, linkage of the parts and continuous testing of the results are some of the main steps in the process. It is not a "one way" process, however, and for optimum results, there must be a fairly continuous feedback between the designer and the user. 12 
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~ IX. PLAN OF ACTIVITIES FOR CUIDAD GUAYANA: 1970 
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X. PATTERN OF RESIDENTIAL GROWTH 
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to unify development and to take advantage of the existing stock of services ond facilities, new residential growth will be encouraged adjacent to existing sett I ements and in the areas between them. To reduce the distances between residential and work places, the greatest part of the new growth will be encouraged at the western extreme, or, as near to the locations for heavy industry as contiguous development will permit. The new commercial center, located in the west, will help to fonn a new and vital community there. Residential growth can continue to extend in a westerly direction over time. 



XI. THE LINKAGE OF OLD AND NEW NODES 
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Many of these measures will b8 applied to the various activity centers described 
above. But the new highway, Avenid t Guayana, created a special opportunity. Along 
the entire length of the link, there would be a succession of significant experiences. 
The artery will serve as "a dorsal spine" connecting the major activities and move
ments over the entire lcn!,,rth of the city. It \\'ould tic together the industrial complex 
in the west, the airport and \\'archouse area. Then, transformed into a boulevard, it 
will move past the commereial ccntPr, sweep down the hill across the Caroni bridge 
emerging on the other side as a 1 im i ted access high\\'ay with an interchange that would 
allow easy access to the cultural institutions and recreational facilities of Punta Vista, 
past a major hospital and health complex on the crest of the eastern hill, and then nnce 
again be transformed into a boulevard through the El Roble-San Felix area. Probably 
no other physical element in Ciudad Guayana is able to convey so effecth·ely the rela
tionships between the major activities of the city to each other and to their natural 
surroundings. And probably no other element is as subject to the control of the de
signer for the purpose of enhancing the observer's appreciation and enjoyment of the 
city's form and function. 

The visual plan focussed principally on this central physical feature. Here was 
the opportunity to thread discontinuous fragments into a comprehensive whole. 

"Early in the development (of the city), activities of primary importance 
will be placed in locations of visual prominence or of functional impor-
tance over the length of the city. These activities and locations will de-
fine the broad outlines of the future city's form and they will provide a 
continuous sequence and express the unity of the whole city by being inter
visible; that is, each will be visible from the next in sequence. Later activ
ities of secondary importance will be located at intermediate points and 
primary ones will grow in size and intensity." I :1 

The opportunity whetted the attention of the designers. They examined every 
tool at their disposal. These ranged from controls on the location and siting of 
activities and the treatment of natural amenities to the handling of road alignments, 
paving, lighting, landscaping, densities, height and signs. To test responses of the 
citizens, they studied the visual reactions and behavior of persons now in Ciudad 
Guayana. ;\Tuch will be built before the results are available; and there is controversy 
on how helpful the reactions of untutored observers can be in this complex process. 
Nonetheless, the \\'ork is being zealously pursued. 

Serious difficulties probably lie ahead. The environment is altering rapidly 
and the designer is hard pressed to keep au courant of the changes as they occur. 
Shortages of staff preclude the detailed evaluation of purposes and plans, of feasible 
alternatives and compromise solutions. Even more difficult is the problem of pro
viding for a given pattern of land uses no\\' while planning for new uses that will be 
feasible and appropriate in the future. Partly for this reason, the staff is attempting 
to dr~velop criteria and rnethoJs for handling ''high'' and "low" control zones. This 
would permit concentration on visually and functionally significant areas, such as 
Punta Vista, the Civic Center, A\·cnida Guayana, the skylines, historical monuments, 
etc. Design competitions, the a\\'ard of prizes for \\'ell-designed areas, the setting 
up of architectural review committees and other positive incentives may be employed. 
In addition, flexible land use controls may be established ranging from general zoning 
and building regulations to more specific and special restrictions for key points in the 
city. Despite these efforts, the odds are thai the final results \';ill be far different 
from the original intent. This is understood IJy the designer, although he hopes the 
process will not get out of hand. .-\ city after all is the ''product of many builders who 
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are constantly modifying the structure for reasons of their own." 14 But if enough of 
the enthusiasm and of the aims are communicated to the citizens, who can say the 
process was not worth while? 

THE NEXT STAGE: IMPLEMENTING THE PLANS 

The various studies and plans helped to establish the operational frame and 
criteria for the next phase of the planning '3ffort, the phase requiring increasihg 
emphasis on action. How was this to be done? For example, what stages of the plan 
were to be carried out first? Where and why? In what detail were the plans to be 
developed? How was the work to be divided between the various ministries and the 
Guayana Development Corporation? What was the role of the local authorities? How 
was the development undertaken by the private sector to be fitted into the program? 
And how were these efforts to be tailored to fit the changing needs of a l•)cal population 
whose characteristics and values were probably inadequately and differ·~ntly sensed by 
the Venezuelan and Joint Center staff? These were some of the more significant prob
lems of implementation which we shall now examine. 

At the outset, it must be confessed that the distinction between the analytical 
phases and the action phases of the program is somewhat arbitrary. The analysis and 
the plans were closely geared to the need for action. Some aspects of the plan, as 
already noted, reflected the action that 1ppeared feasible and the existing trends that 
the land use planner wanted to encourage. In turn, the results of the actions taken 
would often influence the goals and the general strategy. Feedback and interaction 
was inescapable. If the distinction has any meaning, however, it lies in the relative 
difference between the formulation of objectives and the plans and the policies and 
steps necessary to realize them. The former was intended to provide a relatively 
consistent framework and t,ri.tide for a whole range of subsequent measures to carry 
out these purposes. However, the choice of implementing mechanisms was influenced 
by many things: by public preferences and pressures; by complementaT.'y requirements; 
by constraints such as actions that were feasible or which some organtzation was ready 
and able to handle; by the steps already taken; and by the internal logic and sequence 
suggested by the plan. In the course of plan making, one of the aims of the planner -
although not always an explicit one - is to produce ideas that take reasonable account 
of these considerations so that their realism and irnag'ination might generate enthu3iasm 
and bn eking for the effort. 

Priorities and Staging: There were several factors that influenced the staging of the 
program in Ciudad Guayana. One was the demand for improved trar,sportation between 
east and west. Another was the role of the highway as a generator of new activities, 
especially in the commercial areas on both sides of the Caroni. Both set a high 
priority on the prompt scheduling and proper location of the new boulevard. In addition, 
the San Felix-El Roble areas were already e:\vanding in a westerly direction. The 
policy was to encourage this growth pattern. This· influenced the priorities for the 
location of the housing areas for the migrants and the preparation of a zoning ordinance 
for the city. It also intensified the pressures to pro\'ide an e:\vanded commercial area 
on the western side of San Felix including a market and bus terminal in addition to the 
offices, warehouses and light industry parcels planned for the port area. This, in 
turn, influenced the location and staging of roads, utilities, schools, hospitals and 
other facilities. Is 
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In the first stage of growth, the plan proposes the development of needed residential and other activity areas. Transportation throughout the city will be greatly improved. The new areas will be mutually reinforcing. The new commercial center wi II take maximum <.<dvantage of the obi I ity of the new Avenida to generate activity. The new residential areas wi II stimulate the early growth of the new center cmd benefit from its proximity. The positions of the new Avenida, the new centers, and the new residential areas will establish a flexible base for future growth. The stage of 400, 000 inhabitants shows a I ikely way the city might expand and the directions in which it might continue to grow. 28 



On the western sidt of the city, the most pressing consideration was the need to pro•ride space and facilities for the expansion of the light industrial area and the heavy industry complex, when and as these activities were established. Soon, however, the preparation of the site of tho new busir.ess center and the provision of the services associated with it took temporary precedence. In the plans for the development of tha center, attention focussed on the choice of the initial activities since they could determin\3 the fate of the center. The strategy was to bring large department stores and supermarkets, such as Sears and Cada, and headquarter offices, such as those of CVG, to the business center to generate a host of related retail, office and service establishments. But key firms appeared likely to move to the other commercial areas because the facilities would not be ready unti.l 1967. This prospect posed a threat to the pace of the growth and perhaps even the vitality of the central business district. TMs dilemma could be avoided, however, if the priorities for the development of the area were advanced; and sc., in fact, they were. 

These decisions prompted a bE'lated recognition that there was not enough activity at the major commercial center to ensure its dominance and growth potential. Therefore, after much debate and anguish of spirit, the decision was made to shift the civic center from the Pu..'lta Vista area to Alta Vista. Some of the planners grudgingly conceded that Punta Vista could still function effectively as a cultural and educational complex. The other persuasive justification for the shift was the functional relationship which could be established between the government offices, the courts and the principal business services and establishments. ' 6 Once this decision was made, the concensus was that the government canter should be located at the east end of the Alta Vista plateau where it should be visible from a great distance in all directions as the symbol of civic activity. 

The sequence of these decisions and the subsequent changes in the plan give some inkling of how the growth criteria did and should lnfluence the priorities in the location and staging of key components of the plan. 

Detailing Plans and Projects: One cannot go far in the action stage of land use plan-ning until the land use plans are spelled out in detail. This process applies to the plans for activity areas. The same holds true for functions such as transportation, public utilities, schools, parks, hospitals and other service facilities. The end product is a hierarchy of ideas and relationships. These describe the plana for the region, the city, for smaller communities and neighborhoods within the city, for development units within the neighborhoods and fJr specific projects within the development unit. Somewhat the same process holds in general for the functions. The amount of detail, of course, depends on the requirements. It can be diluted to encompass the metropolis or the region or it can be pinpointed to deal with component elements within a project. 

Land use plans were prepared for Ciudad Guayana at scales up to 1:10, 000. Their function was to delineate the major activity areas, the circulation system, density patterns and the principal visual elements and focal points. If and when resources permit, these plans may be extended to embrace the entire Caroni area and Guayana region. Community plans were also made at scales up to 1:5, 000. These depicted the land uses, streets, highways, public utilities, public service facilities and other major elements within the sector. The development unit plans, at scales up to 1 :500, shifted the focus from the nature and intensity of land use to the character of development in terms of building types, uses and arrangements. The plans were preceded by specifications. These described the functions and use elements within areas scheduled for development within three to five years, the priorities and staging of the operation and the proposed methods of carrying the project into effect. The final phase 
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of this process is represented by the project plans. The plans for these areas required 
an even more detailed set of specifications since the project areas were the basic units 
for construction. A single general contractor, private or public, was held responsible 
for these areas; and the specifications served as the principal guide for the contractor 
in design and construction. These plans were finally carried out in two stages. The 
first provided general specifications for review and possible revision by CVG officials 
concerned with development. The second consisted essentially of more detailed working 
drawings. 

Proper sequence and timing are as essential for these detailed plans as they are 
for the more general plans; but, it is not always easy to prescribe or to follow such 
schedules. Only a few residential areas in addition to the commercial center are as 
yet covered by detailed plans. Also, the more general plans should precede those 
developed in more detail for smaller areas and components of functional systems. 
Tight deadlines and staff shortages, however, often play hob with such requirements, 
so that in practice, the community development and project plans in Ciudad Guayana 
were prepared simultaneously. More serious problems can arise with scheduling 
failures. Sometimes two to four years, and even longer, may be required from the 
initiation of a project until its actual completion. These requirements must be antic
ipated in programming; but, unfortunately, the difficulties of anticipation are often 
complicated by changes in programs and projects as new obstacles or opportunities 
are identified. The price of failure, however, may be high. Enough capital may not 
be allocated by the budget for investment; adequate consideration may not be given 
to alternative locations and projects; there may be no operational criteria for checking 
the progress of actual development with programmed project schedules; and indispens
able complementary facilities may not be provided when required. 

Capital Budgets: Looking back, it can be seen that the most general studies and plans 
identified basic development goals and land use relationships. The function of the more 
detailed plans was to convert these basic goals and relationships into realizable pro
grams and targets which might be achieved in successive stages. These, in turn, had 
to be transformed into economical and imaginative projects. The approximate cost of 
these projects then had to be established and evaluated in relation to available resources. 
Ideally, the appraisal of these projects and their alternatives took into account, among 
other things, their relationship to the goals, the presumed benefits in relation to costs 
and the timing and significance of the proposed projects in relation to other projects 
under consideration. 

In the case of the urban development activities (as well as the other activities) 
conducted by CVG, the end product of this process was a financial schedule and pro
gram. It could be formulated in different levels of detail and for different periods of 
time. It could encompass the capital requirements for individual projects; the esti
mated investment requirements for all urban development projects, public and private, 
for the budget year; the four year capital investment program corresponding to the 
detail and time requirements prescribed by the national plan; and a ten to fifteen year 
investment schedule which projected the probable investment requirements for broad 
categories of expenditures to fulfill the long range objectives of the plan. 18 

To be sure, the estimates were first approximations, likely to improve with time 
and experience. They reflected the best current information and judgments available. 
They were relatively more reliable for specific projects scheduled for early action and 
they were at best knowledgeable projections beyond the first year. This was because 
it was §O difficult to obtain accurate information on costs and because of the changes 
that might occur in project details and schedules. For all its limitations, however, 
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the discipline of capital budgeting was essential to gauge project and program costs 
even roughly, to compare objectives, alternatives and price tags, to match proposed 
outlays with resources and to provide more objective measures of control and 
accomplishment. 

Inter-Ministerial Relations: Although CVG was supposed to prepare the plans and 
programs for the development of the region, it could not handle these tasks alone. 
What is more, if it did it would quickly be accused of administrative imperialism. 
Functioning as a regional agency, its activities potentially overlapped every other 
sector of government. The perennial question was: what should be the role of CVG 
vis a vis other agencies? This was less easy to resolve than it might appear. The 
general policy of CVG was to avoid or to slough off any jobs that other organizations 
could be expected to handle more effectively. This called for a careful evaluation of 
the work to be done and the responsibilities which other agencies might be called 
upon to perform. This assessment was made intuitively during the early p~ses of 
the program. But the judgments became a little surer as the nature and S'.!ope of the 
work ahead became better defined and as the CVG staff became more !>n.owledgeable 
about their own capacities and the limitations of other organizations whose energies 
had to be harnessed. 

The issues may become clearer by getting down to specifics. For example, 
Ciudad Guayana needed more roads, housing, schools, hospitals, and other facilities. 
Everyone recognized that the Ministry of Public Works had more staff and experience 
in building roads and other public works. The same appeared to be the case for Banco 
Obrero, the government agency for building housing for low income familes; for the 
Ministry of Education in relation to school design and educational programs; for the 
Ministry of Health in relation to hospitals and public health fp cilities; and so on. The 
logical solution was to get these Ministries to do the jobs that needed to be done in 
their sectors of the Guayana region. But these Ministries had fashioned their own 
national programs and they had their share of difficulties in meeting these obligations. 
True, with the acceptance by Cordiplan and by the Cabinet of the CVG investment pro
gram as part of the National Plan, the other Ministries had in effect incurred an obli
gation to use their organizations and resources to fulfill this phase of the National Plan. 
But as might be expected, they appeared quite content to assum.e because of political 
pressures, because of sheer inertia and perhaps for other reasons, that the resources 
allocated to CVG for the development of the region limited the need and the urgency for 
their participation. Except for modest token efforts, they believed their responsibilities 
lay elsewhere. If, however, the facilities and services were not available in the 
Guayana region when needed, the program was sure to run into difficulties or bog down; 
and CVG, whether justified or not, was likely to receive the lion's share of the blame. 

To cope with the situation, a number of officials at varying levels within CVG are 
to concern themselves more actively with intergovernmental liaison. Eventually it 
was envisioned that CVG might have to create a special office to deal with these problems. 
Meanwhile, the aim was first, to establish a series of agreements on the respective 
responsibilities, deadlines and other forms of interagency collaboration and, second, 
to ensure a constant three-way flow of information between the CVG, Cordiplan and the 
other Ministries. CVG also came reluctantly to the conclusion that it would have to 
develop its own staff and programs when, for whatever reasons, it became clear that 
critical needs could not be met by other Ministries. 
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The Housing Stratep,y: Initially, CVG did not want to get into the housing business. 
The top officials had more than enough to handle. They felt that other agencies had 
the skills, the experience and the responsibility to do whatever needed to be done. 
Many of these same officials were convinced, however, that the housing would not be 
provided, when needed, by Banco Obrero or other organizations. But even if this 
were so, they argued that CVG could not act decisively until this was demonstrably 
the case. That, in effect was what happened. Everyone now concedes the backlog of 
needed housing has reached serious proportions and that neither Banco Obrero nor 
other agencies, public and private, are able to handle more than a fraction of 
the job alone. CVG, therefore, devised a wide range of measures to cope with the 
situation. 

Early in 1962, CVG worked out a comprehe!'sive evaluation of housing needs. 19 

This included targets for housing production to meet the critical requirements of 
different income groups. To reach these levels of building activity, a variety of in
novations appeared necessary. For exampi.e, to increase mortgage funds, CVG 
started a savings and loan association. To increase the supply of middle income 
housing, CVG arranged for a non-profit organization, the "Foundation for Popular 
Housing", to put up 854 houses. It also offered a special "sales guaranty" to a private 
building organization, the International Housing Associates, to ensure that 800 new 
units would be built with cheaper foreign capital. This supplemented an "extended risk" 
housing investment guaranty of the Agency for International Development. Speed was 
of the essence; but the final agreement, unfortunately, took two years to negotiate and 
clear through the various government agencies. 

To encourage private development, CVG decided to make available land that it 
owned at prices adjusted to the income ranges of the population for which the housing 
would be built. It is also studying a number of alternative construction systems since 
it may promote one or more of them. This would be done through guaranty or joint 
venture arrangements in association with local builders. Negotiations are likewise 
underway with prominent industrialists who are interested in the possibilities of large 
scale building involving prefabrication processes as well as more conventional build
ing techniques. Despite all of these efforts, however, CVG found itself obliged to 
build houses directly. This was because it had an agreement with the steel workers 
union to provide a stipulated number of houses at given price ranges by the end of 
1965. It was clear that the agreement would be breached unless this action was taken. 

Special efforts were also made to provide housing for families of low income. 
The land use plan had already anticipated the need for "reception areas" for migrants. 
Actually these areas are not the first ones where migrants locate. 20 They tend to stay 
initially with friends and relatives or in the already-built housing. Only later when 
they are oriented in the community, get a job, find a mate and decide to stay do they 
search for land and a more permanent home. The planners do not yet know enough 
about this initial stage to do much about it, assuming they should or could. Eventually 
this process will be studied more carefully to see what, if anything, can be done. For 
the time being, however, they are only trying to meet the needs of the more established 
individuals on the grounds that some ideas exist on how to serve these families. 

To redirect the flow of these migrants to the reception centers and to increase 
the effectiveness of control techniques in other locations where building would not be 
allowed, land and minimum services are provided as incentives. Minimum space 
standards are insisted upon; then at a later stage, when the incomes of these families 
increase, it will be easier and more economical to remodel or rebuild the houses at 
more aeceptable standards. Such rebuilding is already occurring in existing slum areas. 
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To encourage these efforts, CVG has assigned a member of its staff to help prepare 
street and neighborhood plans wherever such self-help community improvement schemes 
develop. 

In addition, CVG initiated an experimental self-help housing scheme in the 
El Roble area to provide for families who want to build their own homes but now lack 
sufficient resources to do so. Land, public utilities, schools, and other services are 
provided plus loans for construction materials and technical assistance in the building 
operations. The aim is to establish the responsiveness of these families to various 
forms of assistance. On these matters, the existing information is still inadequate, 
Water, sewage facilities, electricity and schools were originally considered critical 
elements. However, the information now available seems to suggest that the pro
vision of streets may often be a decisive consideration in spurring housing improve
ment. This, more than schools or electricity, appears to imply a stage of urbaniza
tion that distinguishes city life from the countryside and a location that justifies 
families in investing in significant housing improvements. This behavior has im
portant implications for policy. It is, therefore, being followed with interest, espec
ially since CVG does not know how widespread these characteristics are and whether 
future migrants will follow the same practices. 

Meanwhile, the program is pr0ceeding by stages. When an area is occupied 
where lot lines and street rights of way have been staked out, street grading, lot 
levelling, installation of public water taps and the laying out of electric lines takes 
place. At the same time, building materials are made available on a credit basis. 
The nexi phase varies in time, depending on how quickly credits for construction 
materials are repaid and the community raises additional funds. CVG is matching 
the credit repayments and any other community resources that can be collected in 
o .... der to finance further improvements, such as individual piped water, street paving, 
sidewalks, schools, and community centers. The hope is that as the community 
becomes more fully aware of the policy of reinvesting all repayments in the community 
itself, there will be a strong incentive to keep the repayment schedule up to date until 
adequate urban standards are achieved. However, the program has still not induced 
as yet a sufficiently high level of building activity. 21 An additional innovation is, 
therefore, being considered. Under the proposed plan, construction might be under
taken by unemployed persons. They would build a house and either purchase the 
materials from CVG over a 20 year period or else sell to CVG the labor contributed 
by them. In the latter case, CVG would dispose of the house to a person with appropri
ate credit qualifications. 

A Municipal Housing Institute, the equivalent of a local housing authority, has 
been established, too. It will take responsibility for the supervision of the self-help 
housing programs. In addition, it will mount an independent housing program for 
families of low income with funds provided in part from the savings and loan associa
tion, the Community Development Foundation, CVG and other sources. CVG is also 
considering a proposal to test, and then, if justified, to help obtain long term financing 
for a prefabrication plant to produce basic construction elements. Finally~ studies 
are underway of local building materials. A government field material testing laborat
ory is providing assistance. Particular attention is being devoted to the use of precast 
concrete elements and light weight aggregates because of the limited variety o( building 
materials currently available to the small autonomous builder, 

From the efforts required, it is easy to understand why CVG seriously hesitated 
to tackle the problems of housing' if somehow other organizations could be counted on 
to handle these responsibilities. 
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Education: In anticipation of the problems that loomed ahead in education, C\'G under
took a survey of the requirements in the region during the coming decade. The study 
examined four elements of the educational system: 1) the elementary and high school 
needs of the population; 2) the vocational (teclrnical and artisanal) programs to train 
workers for some of the new jobs that would develop in the region; 3) the commercial 
and rudimentary business training at the secondary le\'el; 4) the possible role of a 
technical college in serving the recruitment for the local industries. :\cods \\'ere far 
in excess of resources. The study, therefore, focussed on minimum requirements 
assuming Ciudad Guayana would have a producti\'c labor force of 150, 000 and a popu
lation of 400, 000 by HJ7;), 22 

The evaluation sharpened the awareness of a number of critical problems. There 
were no higher educational facilities to produce professional and sub-professional 
technicians within the region. The study made it clear that it \\'ould take three to fi \'e 
years to establish such a facility. Assuming a minimum three year program, the 
school was unlikely to produce more than a fifth of the required technicians by 1975. 
During this period most of these technical personnel would have to be recruited to the 
region. If prompt steps could be taken to establish a hig·her institution, the bulk of 
the higher level professionals and executives could be obtained from the region \\'ithin 
a fi vu to ten year period after UJ7;J. The consensus was that establishment of a post
secondary facility would bu essential because of the political sensitivity which su1Tounds 
the recruitment of foreig11 specialists and because of "the need to maintain incentives 
for the young Venezuelans coming up through the educational levels .. " Such an institu
tion would "serve as an earnest of purpose, a powerful symbol that the way to the top 
is not closed off to local middle level workers and their families."~·~ 

As for secondary ·education, it is unlikely that a sufficient nu.11ber of middle level 
skilled workers could be recruited from outside the region unless prohibitive \\'age and 
incentive schemes arc employed. Secondary and primary school facilities, therefore, 
have to be e>-vanded to the maximum. The primary school program has to pro\'ide an 
adequate number of students for the secondary school system. It also has to provide 
workers with enough basic education so that they could profit from special training 
courses which would be required to meet the gap of skills in the middle level. The 
secondary school program, on the other hand, has to produce enough workers with 
middle level skills and to furnish a core of graduates to enter higher institutions that 
would be established. 

The recommendations to meet these needs took into account ''the present size 
and condition of the school system existing in the region, the likelihood of expanding 
and at the same time keeping sufficient quality to yield an education product of any 
significance, and the necessary balance th;it must be maintained between different 
levels and kinds of programs within an educational establishment." 24 The recommenda
tions also dealt with school plans and equipment, site locations, construction schedules, 
reorganization of curriculum materials, scholarships, in-service training, school 
organization and recruitment programs. If vigorously pursued, the proposed programs 
would meet a large part but not all of the target requirements. More ambitious 
strategies were examined. But the education specialists doubted that a larger program 
could maintain the minimum quality. It would only prove more expensive in the end. 

This analysis of educational needs and problems of Ciudad Guayana was subse
quently presented to the Ministry of Education. It is now being studied by the top 
officials of the CVG and the Ministry. The Ministry of Education, of course, has the 
principal responsibility for what must be done. But until this evaluation was made it 
was hardly in a position to know the scale of the problem that would develop in the region. 
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In the past the Guayana region probably received a proportionate share of the education
al budget. But the role that the Guayana program is destined to play in national development requires some radical changes in priorities and programs. Beset by pressures 
for action throughout the country, the Ministry of Education is unlikely to have the 
resources to cope with all of those needs. CVG will have to assist in many ways. But 
the immediate problem is to determine the tasks which the Ministry is able and willing 
to handle. These decisions would then allow CVG to determine what additional 
measures it could undertake on its own. Meanwhile, to avoid the most critical 
lags and bottlenecks, CVG is preparing to provide sites for the schools and to assist, 
if desired, in the design of school plants. It will also attempt to identify relevant 
curriculum materials and school equipment, especially for vocational and technical 
programs. It has already rendered a certain amount of assistance along these lines 
for the so-called private sector in education, that is, the religious schools., But the 
largest part of the job still lies ahead. 

Local Gn1·Pnune11t: As in most developing countries, government and politics are 
extremely centralized in Venezuela. De facto and de jure municipal functions are 
extremely limited. Mw1icipalities lack adequate revenues and have almost no experi
ence in large scale management. This situation is reinforced by wide educational and 
status gaps between representatives of the national agencies attempting to cope with 
these demands and the local officials and community leaders who attempt to represent 
them. 

Nonetheless, the region is experiencing a profound transformation in population, 
in class relationships, in economic activities and in values and styles of living. The 
convergence of these forces in Ciudad Guayana imposed tremendous strains on the 
existing local government, and, almost inescapably, on CVG's relations with the local 
authorities. The normal exercise of the Corporation's power provoked concern and 
resentment, The Corporation's ownership of most of the land in the local area, its 
power of expropriation, its authority over what development should or should not 
occur reduced the scope of local political authority and intensified the feelings of 
political inadequacy and anxiety of groups a11d individuals. But by speeding the process 
of development and change, it is also breeding higher standards and expectations. The 
CVG was aware of some of these effects. The staff knew that approximately 195 
million dollars in urban infra-structure capital improvements were planned for the 
next four years and an ultimate investment of 400 million clol1ars in the next fifteen 
years. At a population level of 300, 000 the operation and maintenance of this infra
structure would require almost 10, 000 employees engaged in public or quasi-public 
activities. They were, therefore, a\\'are of the fact that as many responsibilities as 
possible had to be turned over to the local officials so that the Corporation could 
concentrate on those matters which no other agency could handle. But it was one thing 
to recognize this need and another to get agreement on what these responsibilities 
should be, and to decide how and when these shifts should occur. 

Fortunately in December 1963, the; long overdue upgrading of the city government 
from Municipal to District status went into effect. Municipal statas had become in
adequate for the mushrooming city. Yet even now the District government must 
operate under the highly centralized 1953 Constitution pending passage of the new 
(1961) draft which greatly expands District powers and responsibilities. 2s Meanwhile, 
the CVG and other national agencies by necessity had to assume responsibility for 
the planning and administration of most urban services. 
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CVG explored the problems with the Foundation for Community Development, the government agency assigned to study local problems. The Foundation agreed to collaborate with CVG in drafting new ordinances and in assisting in the development of local institutions in Ciudad Guayana. The staff also organized a team of political and social specialists, local and foreign, to examine these questions. The purpose was to evaluate the political and organizational capacity of the persons now active in publfr. affairs and those likely to emerge in the future. The team took account of the character of existing services and programs within the region and the magnitude and scope of the new facilities and services that would soon be provided. It studied the present aspirations of the Guayana population and the current civic and political leaders. It also probed into some of the political changes now taking place, their implications for CVG and the ways in which these might be channelled to discourage hostile, negative expressions and to maximize the prospects of constructive performance by the new municipal officials. 26 

Of the wide range of measures proposed, only those aspects most dfrectly relevant to the urban planning function will be touched upon here. The team emphasized the need to provide for an .increased number of opportunities for local action and for the expression of local options. There were several possibilities. For example, in addition to the customary minor service and regulatory functions, the local community could play a greater role in advising and helping CVG to administer housing and public works programs and in undertaking neighborhood improvement programs in cooperation with the Corporation. It could also take increasing responsibility for such matters as the maintenance of public works; the administration of zoning, building and subdivision regulations (subject to the approval of the CVG for a number of years); and the reorganization of the system for land regi.stration and revenue administration (in cooperation with CVG and the Founctation for Community Development). 

Coupled with these recommendations we:ce several proposals which concerned CVG's organization and activities. One called for a quasi-autonomous Urban Development unit within the Corporation to handle urban public works of CVG. Another suggested the establishment of a formal liaison office and mechanisms to facilitate a flow of information between the local and central government officials of other ministries, the representatives of the local community and the CVG. Still a third stressed the need to improve information services and to explain the aims and activities of CVG and the ideas and programs behind the plans. The report also proposed that CVG should enlist the aid of some organization, such as the Foundation for Community Development, to organize a training program to.prepare local officials for some of their new management responsibilities. 27 

Efforts are now being made to put some of these ideas into effect. How successful they will be and how these relationships will evolve in the future is too early to say, One overriding lesson from this experience, however, is the inability to execute an effective program for urban planning, even in an environment where the political leadership is weak and ii1experienced, without developing a sensitive rapport with the local interests these plans affect. 

land Policy and Controls: With the exception of the Orinoco Mining Company properties and some small private holdings in the vicinity of Puerto Ordaz, CVG had acquired most of the urban land in Ciudad Guayana and about 35-40% of the land in the Caroni District. The land use plaIULers figuratively rubbed their hands in glee at this prospect. Zoning, building and related ordinances were counted on to maintain or reinforce their efforts; but public land ownership presumably gave them more freedom to decide the initial use and price policy of the land, in accordance with their plans. 
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Perhaps even more important, the planners hoped to recover most of CVG's invest
ments in plant, facilities and services, with a reasonable profit to boot, through earn
ed income and increases in land values, particularly in the new commercial areas. 

As is often the case, the freedom and adyantages proved to be less real than 
anticipated. CVG's administrative burdens were heavy. Key officials were reluctant 
to get entangled in extensive real estate management. Some of them feared the ever
present possibility of corruption. Credit impediments loomed, too, since it was not 
customary to finance improvements without land serving as security for the debt. 
Certainly, private land ownership, with prospects of speculative profits, was more 
customary in Venezuela. Sale of the land would also erase part of the image of 
Ciudad Guayana as a government city; and it would probably induce more rapid housing, 
commercial and perhaps industrial development, thus generating jobs and income which 
after all was one of the principal objectives of the program. 

Other officials demurred. Because the Corporacion was functioning as a public 
entrepreneur, they felt it was taking great risks and had an obligation to protect and 
even earn a fair return on its investment. These investments, they believed, were ir. 
jeopardy unless CVG faced up to some unpleasant realities. As matters now stood, 
there was danger of erosi.on of the plans by illegal private building acti'. ~iv, lack of 
coordination and communication, and unsympathetic or inefficient local administration. 
A few steps could be taken to deal with these problems. For example, CVG might 
review patterns of existing development through frequent land use surveys and aerial 
photographs. It could establish more effective links between the planners, the local 
regulating agencies and the principal development officials within and outside of CVG. 
Even more important, CVG could try to promote greater understanding of the prin
ciples and purposes of the plan. But CVG had to recognize that the administration of 
the zoning, building and other ordinances which it was preparing would ultimately be 
the responsibility of the local council. And despite all of CVG's efforts, the local 
council, for a variety of reasons, might not prove sufficiently sympathetic or coopera
tive. 

Public land ownership offered the principal means by which CVG could preserve 
the essence of the plans at least for a reasonable period of time. Public ownership 
would allow CVG to place restrictions on the land sold. Continuous regulation could 
be maintained through the use of leases and similar :mechanisms; and land needed for 
public purposes could be kept out of the private market. Above all, public ownership 
offered CVG the prospect of capturing a reasonable share of the flow of income and the 
concentration of values it helped to create. In the United States and elsewhere, there 
are significant local taxes on the capital values of real estate. The public, therefore, 
shares these increases in value even when land and the improvements are privately 
owned. But in Venezuela, as in most developing countries, local revenues are 
negligable and most communities have no real estate property taxes of any consequence. 

The arguments on both sides were telling; and so a search began for an effective 
alternative or compromise. There was a consensus that the commercial land and 
some of the better quality residential and industrial land were likely to be the most 
profitable areas. The other land could be sold subject to restrictions on land use and 
perhaps even restrictions on the transfer of title until the completion of development. 
There was even a reluctant recognition that parcels in certain commercial locations 
might have to be sold to avoid bottlenecks and to encourage desirable development. 
But it was agreed that such action should be taken as a last resort; and if land was 
sold, it·was essential to retain some benefits for CVG via joint enterprises, or, more 
probably, by the holding of strategically located parcels. 
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In addition, some experienced real estate economists were asked to review 
existing methods for setting prices and leasehold terms for all land in Ciudad Guayana. 
They were also invited to suggest changes in land uses or revisions in the stages of 
development, provided these proposals could be justified by pragmatic market consi
derations. Interestingly enough, their recommendations did not seriously challenge 
the basic elements of the plan. :28 They generally supported the compromises on land 
policy but emphasized the need for more economical density standards. They also 
proposed a fle>Jb)e system for setting land prices. This was to be based on the price 
of housing and the desired density patterns. It would also take account of the employ
ment and income effects of subsidized prices in attracting specific economic activities. 

In addition, there were ingenious suggestions for a land disposition strategy. 29 
To increase the importance of urban development on the western side of the Caroni, 
the economists urged that 75% of all new housing should be built on the western side. 
If this policy is adopted, by 1970 GO% of the population would be living on the western 
side of the Caroni and 40% on the eastern side. Also strongly favored was an "outside
in" staging of development near Alta Vista, the commercial center. This recommenda
tion would require CVG to encourage the construction of low density and low priced 
houses in the outer rings before developing the inner areas clcser to Alta Vista. If, 
in stages, corridors or roads were extended from the center, some higher priced and 
higher density housing might be built in the inner area. By adopting this strategy, 
utility costs would be higher and less population would surround and enliven the center. 
But CVG would be able to obtain a much greater proportion of the increases in land 
values. It would also avoid a serious urban renewal problem in the future since the 
commercial center would otherwise be sarrounded by low density houses of poor 
quality. 

l'rnmotiorial Acti1,ities: Despite the scale of the public investments, the bulk of the 
development will be predominantly private. The object in large measure of the plan-
ning efforts was to encourage the growth of economic activity and thereby to increase 
the income and the well-being of the population. One decisive test of the plans and pro
grams is whether they do indeed create a physical environment and quality of services 
attractive to investors and entrepreneurs. That this was already the case, even at 
this early stage, is clear from the increasing interest displayed by a variety of 
business interests and by the decisions of firms, such as Phillips Petroleum, 
Reynolds, U.S. Steel and others, to invest or to expand their investments in plans and 
facilities in the region. But these investments, largely self-generated, had to be 
greatly ex"}Janclecl and accelerated as the plans matured and the facilities took visible 
shape and form. A well-conceived program, therefore, had to be devised to deal with the 
the mounting series of inquiries and to kindle the interest of other business enterprises 
in undertaking specific investments which were necessary and appeared economically 
attractive. 

In setting about this task, the work to be done had to be identified and then some 
decisions had to made on the things that would be done first. To begin with, procedures 
had to be established and policies clarified. For example, how were routine inquiries 
and follow-up to be handled? What informational materials were needed to answer the 
usual questions investors might ask? To what exient should local officials and business 
interests be drawn into the promotion effort? What are the present policies of the 
government and of CVG for providing technical and financial assistance for new enter
prises and what changes might be advisable? Still another set of questions concerned 
the efforts to promote the program outside the office. How much time should be spent 
in meeting with business organizations in Venezuela and abroad? Should offices be 
establil!lhed in Latin America, the United States, Europe and elsewhere? Finally, and 
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perhaps most important, what fields of potential investment warranted the highest 
priority and what resources were required and likely to be available to carry out these 
responsibilities? 

Clear answers to all of these questions were not possible. But a program was 
formulated which took account of the resources available, the work already done and 
the immediate problems on which there was a consensus. For example, in several 
cases, CVG in cooperation with the Venezuelan Corporation for Development (CVF) 
had already furnished special assistance to encourage new activities. Though adapted 
to the requirements of specific firms, the arrangements were comparable to those 
employed by the British Trading Estates. They included the provision by CVG of in
expensive land on prepared sites with urban services and facilities in its industrialized 
areas; help in the preparation of market and feasibility studies; and assistance on oc
casion in obtaining investment capital, tax benefits, custom duty exemptions, and CVF 
leaseback arrangements for plant and equipment. In unusual situations when there was 
a justification and request for participation, CVG provided equity capital in the form 
of joint ventures. These were some of the general tools that could be deployed in 
appropriate circumstances,' 30 

At the time these questions were under consideration, certain promotional activ
ities were already in an advanced stage. They were being handled by some of the 
members of the economics staff who had special knowledge of particular in.dustries 
such as pulp and paper, aluminum and chemicals. The decision was made to continue 
these arrangements with only marginal assistance from outside specialists. Other 
high priority activities were screened from the list of the principal economic activities 
which the studies of the economics staff indicated would prove profitable in the Guayana 
region. The most critical were housi11g, construction materials, the heavy machinery 
complex and the business center. 

An approach was tailored for each of these activities. On construction materials, 
for example, there appeared to be attractive prospects for operation of a materials 
wholesaling busiu•ss, given the existing and prospective level of building. It also 
appeared desirable to work out a method of easy financing for the self-help house
builder. Although less profitable in terms of investment, it affected an important 
social program. It was agreed that the first efforts should be to help establish a 
wholesale business. When this was accomplished, an attempt would be made to per
suade this entrepreneur (or another) to develop the retail activity. In the field of 
housing, contacts had already been established with leading builders and industrialists 
interested in this market. While these potential investors conducted their own feacibil
ity studies, the staff investigated related questions. For example, they examined the 
terms on which long term and short term construction financing could be obtained, 
the possibilities of expanding the assets of existing savings and loan associations in 
Ciudad Guayana and the kinds of reasonable guarantees and other assurances which 
builders required before initiating operations. 

The work on the heavy machinery complex was in a pre-promotional stage. A 
contract was made with the Battelle Memorial Institute to evaluate the specific 
production processes, the costs and the organizational framework for the m .... nagement 
of this group of activities. Until the studies were completed, promotional possibilities 
were limited. Nonetheless, preliminary efforts were made to identify the attitudes of 
various firms which might wish to be associated with this complex. 
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Development of the commercial center, however, was the most pressing prob
lem. Major emphasis was placed on the search for an entrepreneurial group to take 
responsibility for the center. A private firm could save CVG about 2. 2 million dollars 
in capital investment funds and it could help CVG avoid getting enmeshed in the details 
of development and administration. Meanwhile, the planners made the decision to 
prepare at least some of the initial plans for the center, and, if necessary, to erect 
key buildings there. The st.a.ff, therefore, began to work out the terms for participa
tion of the Sears, Cada and other interests. All of this, however, involved time con
suming details of coordination. The promotion staff found themselves actively 
involved with the urban design specialists concerned with the architectural projects, 
with the development staff responsible for the provision of basic services, with the 
real est.ate staff on the working out of leasing arrangements for the land and improve
ments and with the legal staff to prepare the necessary contracts and iron out the 
inevitable legal questions. 31 

These activities had first priority and consumed most of the staff's energies. 
Other efforts were reluctantly held in abeyance o:c pursued when time permitted. 
Thus, the changes which might be desirable in government policy involving taxes, 
loans, and other types of assistance, were not systematically investigated. Similarly, 
the organization of local business interests in Ciudad Guayana was encouraged but not 
vigorously pursued, and therefore, came to naught. However, standard office opera
ting procedures were clarified, recruitment for personnel pressed,· and brochures 
prepared to provide basic information about the region, its resource endowment, 
population, labor force, market and so on. The brochures included a portfolio 
describing selected investment opportuniti.es and some examples of the type of 
assistance made available in the past for industrial and other enterprises. 

Although the general allocation of effort was considered reasonable, there was 
nonetheless some concern that two important efforts were being neglected because of 
the heavy workload and the limited number of staff. One was the promotion of foreign 
investment; the other was the promotion of smaller, labor intensive industries. In 
regard to the former, establishment of offices abroad was considered desirable, but 
neither feasible nor essential at the moment. Other agencies of the Venezuelan 
government such as CVF and the foreign consulates were already engaged in such 
efforts. They had some general informational materials about the Guayana region and 
were to be supplied with more. As an alternative, however, consideration is being 
given to the possibilities of engaging a specialized firm to undertake some of these 
activities. As for the encouragement of labor intensive activities, there was some 
hesitancy because labor costs in Guayana were so high and the efforts required to 
establish such activities so time consuming. The service industries and the construc
tion of housing and the dam was expected to provide most of this empfoyment. 
Nonetheless, these industrial possibilities are being reviewed and may receive more 
attention in the future. 

Cultural Problems of Implementation: Enough has been said about the efforts of CVG 
in programming, budgeting, inter-ministerial relations, housing, local government, 
land policy and promotion to illustrate the range and complexity of an effective imple
mentation program. It serves to remind one, if a reminder is necessary, that it is 
as difficult a task to make plans work as it is to make them in the first place. But 
perhaps the most difficult aspect of implementation lies in the way ideas and programs 
are adapted to a different culture. The social environment varies in unsuspected 
ways; and it requires an exacting combination of skill and wisdom to work sometimes 
with subtly different, sometimes with radically conflicting groups and values 
within a culture. ThE:re are no hard and fast rules on how to identify these differences 
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or how to resolve them. It is still largely a matter of sympathetic interest and of 
sensitivity - alerted perhaps by the realization that neglect in the past has led to mis
understanding, friction and failure. 

The problem affects every phase of the program from the association between 
"counterparts" of a multi-national planning group to the design of a residential area, 
the creation of a building and loan association or the conflicts between persons, 
classes, public agencies and interest groups. Learning the language is often said to 
be indispensable, as indeed it generally is. The use of the same language in the 
capital city and in the local areas may mask tremendous differences in aims and in 
views of reality; and sensitivity may overcome language barriers that linguistic skills 
will never correct. 

Local habits and values must be sympathetically approached. Plans that ignore 
or patronize them run the risk of being ignored or patronized in turn. But local habits 
are often changing and values are often in conflict. A residential area that serves "a 
just-emerging middle class ... may create all sorts of difficulties in the mobility 
process at the bottom of the scale ... a process which tends to separate the successful 
individual from his less successful relatives and acquaintances makes it harder for 
those at the bottom to find the models who would help them learn what we would like 
them to learn." 32 And designers who can accommodate or reconcile these require
ments are rare indeed. 

Solutions should be flexible and subject to review at various stages of the process 
because we know so little, especially about the changes yet to come. But economy, 
understaffing ~nd time constraints often preclude experimentation or the necessary 
subsequent tests. Creation of new institutions such as a building and loan association 
or a housing authority is relatively easy to work out on paper. But getting the legis
lation, recruiting the staff, and maneuvering an administrative apparatus operating to 
a large extent on the basis of social and class ties involves frustrating delays and the 
constant threat that the original aims will be vitiated. 

Fashioning and carrying out plans and programs that reconcile conflicting 
interests is in itself a heroic enterprise. The planner is suspect by diverse interests 
inside and outside his organization. There is always the lurking suspicion of his values, 
his associations and his activities; and this is all the more so for foreign specialists 
who are often considered, and sometimes are, easy dupes whose friendship, frankness 
or naivete will be e:\.-ploited for purposes that he will hardly suspect or e\'en compre
hend. All of this, and more, is part of the problem of implementation in transitional 
societies. How successfully these matters were dealt with in Ciudad Guayana will 
be a, matter of controversy. Given the institutional context, there was often a quest 
for instruments and incentives that would foster local initiatives or relieve CVG of 
responsibilities. The self-help housing program is one example. Land policy was 
another. The approach to local government responsibilities was a third. Yet much 
more remains to be done. Fortunately, such a program requires many years to devise 
and put into effect and there may still. be time to modify existing approaches and 
invent new ones once the more pressing needs are met. 

Perhaps a final observation ought to be made on the consultant relationships. 
Joint Center staff stationed full-time in Caracas were generally briefed on the social 
and administrative topography they would have to negotiate. Knowledge of the language 
or readiness to learn it was a requireme,nt of the job. All members of the staff had to 
respect, if not follow in all respects, the administrative style of the cli~nt agency; and 
they were instructed to take no strong public positions in a serious conflict situation. 
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If they became persona non grata, they knew their usefulness would come to an end, 
no matter how exceptional their skills might be, Basic differences of opinion were not 
discouraged, but they were to be vigorously represented only at the highest administra
tive levels. A few individuals \\'ho lost sight of these rules had to leave or brood in 
splendid isolation. The others, ho\\'e\'er, functioned effectively subject to these con
straints. On several matters, some of the resident consultant staff felt that different 
policies and procedures more vigorously pursued might have produced batter results. 
That may or may not be so; but no one will ever r€ally know. 

CIUDAD GUA YANA IN PERSPECTIVE 

Lengthy as it is, this description of the planning and implementation efforts for 
Ciudad Guayana is far from complete. The political background has been omitted. 
No evaluation has been made of the quality and effectiveness of the work done. There 
has been no discussion of the management, organization and reorganization of the 
planning office. The personalities of the Venezuelans and their consultant associates 
were effaced by bleak references to the staff. The conflicts in views, the evolution 
of working relationships, the disappointments and satisfactions of association with 
this enterprise must be inferred. The emotional outbursts sparked by the dcsig11 of 
a bridge, the location of a sewer, the closing and opening of a road, the:: choice of a 
site for a center, the hanciling of applicants for housing sites have no place here. 
Even more abstract policy issues such as tbe handling of environmental sanitation, 
housing density and tenure, fiscal policy, migration, inter-regional relationships, 
the boundaries of the Guayana region and many others have not been touched upon or 
dealt with only in passing. Only a series cf books could explore these ramifications 
adequately. 33 Nonetheless, this abbreviated version may help to acquaint the reader 
interested in urban planning in developing countries with the way some of the basic 
ideas and methods of urban planning as they were applied in Ciudad Guayana. 

The program is still continuing, of course. Any assessment now would be 
somewhat premature. Nonetheless, a number of tentative observations might be 
hazarded on the basis of the experience to date: 

1. To succeed in an enterprise demanding a heavy and continuing invest-
ment of national en~rgy and resources in one region, requires substantial consensus 
and political support. Without the impressive reputation and political backing which 
the leadership of CVG managed to maintain: especially during the early years when 
there was little to show for the investment and effort, the program would have founder
ed. This is a task which required remarkable acumen and leadership. There are no 
rules on how this should be done. The strategy will vary with the circumstances, but 
it is surely one of the vital responsibilities of the top political and administrative 
officials. 

2. Lack of staff is undoubtedl3• one of the most cramping constraints 
for undertaking such an effort. The government of a developing country may draw up 
plans and programs, only to find these impossible of execution for lack of the skilled 
personnel needed to carry them out. The CVG has not yet adequately resolved this 
problem. But it pioneered a novel arrangement with foreign universities which 
permitted the program to proceed. This arrangement was not the only one possible, 
and perhaps not even the best that could or should be worked out elsewhere. It illus
trates, however, one imaginative way of reducing the problem to manageable 
proportions. 
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3. Even with skilled technical assistance, there are many novel issues 
which we do not yet know how to solve. These include methodological questions such 
as the fashioning of more sensitive analytical and land use control techniques for 
transitional areas, institutional problems such as the reduction of financing costs, 
or technological bottlenecks such as the construction of really cheap housing or hous
ing components. Much too much has to be learned on the job by Venezuelans and 
consultants alike. It is understandable, therefore, that practitioners working under 
these conditions should feel that the research undertaken in developing couptries and 
in the more developed countries is scandalously inadequate - especially considering 
the potential effects of innovations in human and economic terms. 

4. Even in a relatively well financed undertaking, as in the case of the 
Guayana program, it was impossible to tackle many critical problems. It would be 
easy for a knowledgeable specialist to find flaws and omissions. It would be super
ficial, too. One of the hardest tasks of the local official and of his technical advisors 
is to determine not only what things can be done but also what problems they must 
live with, given the constraints and opportunities. No easy rule is available to guide 
these choices; but they must be made. Perhaps one can take some consolation in 
Hirschman's observation that these inadequacies are not always a disadvantage. 
Given the nature of the development process, ''tne pressures and tensions it creates 
do not necessarily frustrate it, but can be made to help it along." 34 

5. It is often said that programs should experiment, and no doubt 
they should. But it proves harder to experiment than might at first appear. Programs 
are developed because needs are real and pressing, and they have to meet those real 
and pressing needs. But the planners cannot often tailor their programs to suit the 
requirements of experimental design. The scientist recording his results in the 
laboratory is in a rather different position from the planner, who has to do his evalu
ations in the midst of simultaneous pressures for solving problems in the field and 
for maintaining the public support on which his work depends. Still, the "experiment
al project" or "pilot program" is often a useful device, provided that such programs 
are clearly significant ones, and are properly evaluated. This means that the "experi
ments" must be few and critical, and that adequate means must be devised for getting 

'feedback" from them. The advantage of the university c~mnections established by 
CVG is that some significant studies may emerge describing the experience. Officials 
undertaking similar programs elsewhere might well ponder the advantages of emulat
ing this experience, if only to nourish this point of view as well as to tap the wider 
range of skills and abilities which the university has to offer. The opportunity, 
however, should not be exaggerated. Even in the Guayana program, the operations 
in the field have yet to provide successful laboratories. Housing and education offer 
real possibilities. But it is still an open question whether significant alternatives 
can be devised; and, if so, whether the readings will be taken. 

6. Human "relations, of course, are critical in every pliase of the 
program. At any point in time, an unmanageable conflict between the counterparts 
could have ended the program. But this kind of conflict might have occurred within 
the Venezuelan and within the Joint Center staff. Such conflicts involve more than 
personalities. Groups of human beings working together develop styles of acting 
and valuing and conceptions of reality which suit the situations they coi1front; and 
these situations vary. Thus there develops what might be called a "Rashomon effect". 
In other words, the same events are often seen differently by different persons, by 
the man in the field and by the one in the central office, by the man in one section and 
by the man in another, by the resident consultant and by his local colleagues ~n or 
outside the agency. The foreign technical expert has not only a different native 
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language and different past experience, but is subject to the pulls of a different career 
line than his resident counterpart. They have different professional audiences, and 
different personal futures to build. Many conflicts did occur in the course of the work 
on the Guayana program; and in many ways they affected what was and was not done. 
But the top leadership of the CVG and the Joint Center and many of their lower echelon 
staff sedulously cultivated the kind of personal relationships which made it possible to 
air exasperating problems or discuss personal failings and deal with them before they 
became exvlosive. Again there are no simple rules beyond emphasis on the obvious. 
In the choice of staff, ability and common objectives are necessary, not sufficient 
conditions. llumility, sincere respect and genuine sympathy not nnly for different 
views but for failings, too, are equally essential qualities. 

7. Finally, it is tempting - and dangerous- to draw even more general 
technical conclusions from this particular case. The temptation and the danger is all 
the greater because the Guayana experience is apt to be dismissed as unique and hard
ly relevant to other countries. The uniqueness cannot be denied. The focus was on a 
new city in a frontier regfon; the consultant relationships were unusual; the public 
ownership of land was exceptional and the resource endowment and the financial posi
tion of Venezuela were extraordinary. But these are not the critical items for 
gauging the import of the program for urban planning. There was a combination of 
clements of far gTcatcr significance for other developing countries. \\'hat were these 
clements'? One was the path of development. The special emphasis on developing the 
resources of one region required, as we noted, e.:....1raorclinary political consensus to 
provide the support for a sustained program. Another element was the creation of 
appropriate intelligrn1ce and implementing mechanisms for the region. This made it 
possible to assess and link the gTowth potentials of the region with the national 
development targets. Still anothe!' was the systematic derivation of the implications 
for related sectors. The whole effort would bog clown without roughly parallel action 
in a few key sectors. Finally, the joint use of economic and physical plans furnished 
the instruments for organizing, staging and reinforcing the critical decisi01~s. It is 
this combination of elements that has been missing in most of the development efforts 
of the past. 
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Part Ill 

THE BEqUIBEMENTS FOB 
EFFECTIVE URBAN PLANNING IN 

DEVELOPING COUNTRIES 

One of the questions that might be raised at this point is how similar programs, 
modified, of course, to fit varying political, social and economic contexts, might be 
introduced in other developing countries. What kind of national policy would this 
imply? What would be an effective Gtrategy to make such a program work? And what 
are some of the critical problems which would have to be solved? Since the answers 
to these questions depend in large measure on the relationships of the urban and region
al problems to the general development problems which characterize these countries, 
let us focus our attention on these considerations first. 

URBAN PROBLEMS IN DEVELOPING COUNTRIES 35 

The countries for which these measures are likely to be relevant are those which 
are close to or like Venezuela have reached the "take off" stage of economic develop
ment. Typically they have a few giant metropolitan areas experiencing formidable 
"growing- pains". These are the principal foci of economic activity. Typically, too, 
all of these countries have an extremely primitive hinterland of lagging regions and a 
far less mature urban complex. One might contend, of course, that there are lagging 
regions even in the most economically advanced countries. These regions even exer
cise enough of a drag on the economy to become serious political issues, as is 
evident from the British experience with development areas, not to mention the current 
debate about depressed areas and structural unemployment now being carried on in the 
United States. The difference in the underdeveloped countries, however, is that their 
lagging regions are dominant elements partly because of their magnitude and partly 
because some of these regions may have significant growth potentials. It should not be 
surprising, therefore, to find that this disequilibrium in the national pattern of urban 
development distorts the claims for the spatial allocation of the meager capital and 
skills available for development. In the giant cities there are the pressures to do 
something about the monstrous slums, traffic congestion and shortages of essential 
services; and in the hinter rand, there are the pressures to create investment opportun
ities, to exploit the country's resources with more drive and balance, and perhaps 
equally important, to establish new "growing points" and reception areas for migrants, 
if the problems of the big cities are not to become utterly unmanageable. 

Despite these pressures, the crux of the problem has been neglected both by the 
physical planners and the economists. In part, this is because the physical planners 
have tended historically to operate at the local and regional level. With rare exceptions, 
they are not at all knowledgeable about national economic development policies and 
programs. The economic planners, with infrequent exceptions, wear a different set of 
blinders. They tend to conduct their analyses and programs on an aggregative and 
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sector L' "lis. The emphasis is on national accounts (national income, savings and 
invest1m :1ts) and related issues such as population trends, problems of exchange, in
dustrial production, labor force, productivity, etc. They may also examine invest
ment needs and possibilities in particular sectors such as agriculture, industry, 
transportation, and education. 13oth approaches ha\·e their uses, of course, but they 
arc too limited or too general to permit evaluation of inter-sectoral or inter-regional 
relationships. 

These failings are all the more astonishing on purely practical grounds. Con
sidering that some 30 to 70 per cent of the public funds available for investment goes 
into o\·erhcad capital, 1r• an extremely critical question is where to put that investment. 
To suggest that the decision ought to be made by the market makes even less sense in 
the de\'eloping countries because most of them don't have a vigorous market economy, 
and because the public development decisions, albeit permissive, will have a strong 
influence on where the private sector of the economy is able to function. In short, from 
the point of view of a nationa 1 policy for economic development or a national policy for 
urban development, the question of \\'here growth should be encouraged, and on what 
scale, must be explicitly faced. 

POLICY A LTEHNATI\'ES FOH UHI3AN DEVELOPI\IENT 

Theoretically, a variety of alternatives may be feasible including the promotion 
of one huge population center, a fc\\' major centers, a net\\'ork of decentralized com -
mm1ities or some combination of these. In practice, however, most countries would 
find the policy of cncourag'ing metropolitan concentration in a few regions a desirable 
one for several reasons. To begin with, the meager resources make it impossible to 
pursue a systematic policy of dispersion. Since there arc not enough resources fo1· 
all communities and regions, some principle of selection is unavoidable. The en
couragement of smaller cities is one possibility. and it has some advantages. 
Overhead costs arc probably higher in the larger cities. l\Ioreovcr, with most of the 
facilities of these cities overtaxed, the marginal costs of accommodating a much 
larger population arc likely to be high. The proponents of decentralization believe: 

"Cheap land, lower densities and shorter dist:1:1ces could mean simpler 
standards and technology for all kinds of social and civic facilities, utiliz
ing rough, impermanent materials, personal labor and capital otherwise 
m1tappcd, and other resources from the more or less non-monetized 
sectors of the economy. From tlus vic\\'point, decentralization in one 
form or another is essentially a resource-saving device. ":i7 

On the other hand, it is more important to increase returns than to cut costs. 
Through processes not as yet fully tmclerstood, growth appears to have a better chance 
of becoming self-propelling in the larger cities, that is, cities of 100,000 or more. 
This is likely to be especially true of those with some initial advantages, such as an 
exceptional harbor, a salubrious climate, superior transport preferably \\'ith access 
to a potentially rich hinterland, or a resource ripe for exploitation. Such assets offer 
a matrix of possibilities which, if successfully exploited, will create new advantages 
and opportunities: a larger and more specialized labor force, more adequate credit 
and exchange facilities, increased busilie8s and professional 8Cr\'ices, improved roads 
and utilities, more diversified job opportrn1ities, a wider range of consumer services 
sparking worldly ambitions and competitive effort. The interact.ion creates external 
economies, widens the market, generates new enterprises - in short, reinforces the 
whole~ 8ynclrome of growth and radiates its influence over an expanding hinterland. 
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Large cities also attract migrants and induce drastic changes in t~ditional 
attitudes. Job opportunities or illusions beckon; and so do the jostling crowds, the 
bazaar-like shops, and the rich variety of sights, sounds, and human experience. 
Patterns of family expenditures change, standards of demand rise, the birth rate tends 
to decline, the origins of class or caste lose some· of their sig11ificance, while ilmova
tions find an easier welcome. Such influences do not happen overnight, of course. :\o 
one lmows ho\\' many derive from increased income and education, ne\\' patterns of work 
and living, or to \\'hat extent the scale of the metropolis itself plays a role, and if the 
latter, which urban size, or mixture of sizes, produces the best results. During the 
next decade research may give us a lead on these matters. For the moment we have 
only a strong suspicion, supported by \\'hat we observe of urban trends in economically 
advanced countries, that a shift from the traditional economy to the large city is con
ducive to these results. 

However, partly because of the probable advantages of large cities, the present 
trend in most Qf these countries is leading to a politically w1acceptable and potentially 
explosive dualism; i.e. , 

"A peasant agriculture and handicrafts sector using simple labor intensive 
techniques where manhour productivity is extremely low, and where one
half to four-fifths of the population earn their incomes; and a plantation
mining-manufacturing sector using advanced techniques where manhour 
productivity is high but where only a small part of the population is em
ployed ... Both sectors are usually distinct geographically as well as 
technologically and economically. Sometimes they represent quite 
different regions. Nearly always the two sectors appear in contrast 
between one or a few large and growing· cities and the surrow1ding 
countryside - Djakarta, Surabaya and Indonesia; Delhi, Bombay, 
Calcutta and India; Manila and the Philippines; San Juan and Puerto 
Hico; Port Harcourt and Nigeria; Tripoli and Libya - the examples 
can be extended to virtually every Wlderdeveloped country. "38 

This dualism is probably responsible for an inefficient allocation of capital. The 
losses arc hard to estimate but are nonetheless real: they involve not so much the 
increasing costs for overhead, transportation, and congestion in the one or two expand
ing cities as the costs (even harder to calculate) resulting from the failure to exploit 
resources.and other investment possibilities in the lagging regions. In the largest 
cities opportunities come more easily within the line of vision of the investors, where
as in other areas the lack of information makes it difficult to judge whether opportun
ities there might not be more remunerative. Even when information becomes available, 
the prospects are still apt to be obscure . Returns must be gauged over a long period, 
and during the first few years when prediction is somewhat surer, the returns may. be 
low, though thereafter they may more than balance higher returns elsewhere. Success 
also tends to fan expectations, failure, to dampen them. Under ~hese circumstances, 
Hirschman is quite justified in concluding, "that the external economies (in growing 
areas) although real, are consistently over-estimated by the economic operators. "39 

Perhaps the most effective means of correcting these estimates, aside from 
general policies on taxation and incentives, is through government decisions 012 the 
location of overhead facilities; but as noted earlier, there are two powerful forces 
that lead to questionable allocations: the pressure to supply the overhead facilities 
required or induced in the growing metrppolis; and the pressure (both for political 
reasons and the lack of adequate technical talent) to disperse resources earmarked for 
regions outside the large cities "among a large number of small projects scattered 
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widely over the national territory. 11 40 The question that constantly faces responsible officials, therefore, is how to channel investments so that they will not be frittered away in big cities on costly urban services that could well be postponed. Ideally, the decision makers should husband this capita.I so as to create opportunities for investment and thus stimulate selected growing points or impulse sectors. 

The policy most likely to achieve current goals would seem to be the creation of a few regional centers (including essential transportation links, minimum overhead facilities, and the necessary intelligence mechanisms, so as to examine more systematically the possibilities for development). If such a policy were clearly defined, it would place private investors in a far better position to judge the prospects of the area; and it would make it possible for government officials to evaluate plans for capital expenditure for railroads, highways, power installations, utilities, housing and other community facilities, to be sure that they contributed whenever feasible to the success of these centers. The relative concentration would aid some of these regional centers to acquire some of the characteristics of what Perroux called poles de croissance, 41 and thus to compete more effectively with the existing metropolis, and even help spark a profound transformation in the cultural pattern of the hinterland. The growth of such regional centers would also enable the capital cities to cope more effectively and economically with the population avalanche that now threatens them. 

It will not be simple to break the vicious cycle and ensure that these investments in regional centers are not made prematurely or Wlwisely. Much depends on the right selection of such centers. Even so, individual firms may see no advantage in shifting their location until the necessary overhead facilities exist. Moreover, the provision of such facilities is "permissive" and may not always induce the desired entrepreneurial activity. Probably only one or two centers can be developed in the early period of economic development, because there is a limited national market, and because much of the investment will be made in agriculture, transport, and communications, thus involving considerable g·eographical dispersion. As the economy expands, however, regional markets emerge, and industry becomes more oriented to labor and market. Larger urban centers are then more feasible. Notwithstanding the difficulties, the promotion of regional centers may have a better chance for acceptance than a plan that neglects the lag·ging areas; and it may well prove more effective in promoting the various goals of development than either dispersion or concentration in one or two great cities would be. 

CRITERIA FOR THE CHOICE OF REGIONS FOR DEVELOPMENT 42 

Which urban regions should be selected for development will depend on a variety of considerations. Some of the most important will be the growth potential of the regions, their capacity with relative economy to improve their access to large hinterlands and other regions, and their susceptibility to measures encouraging their further growth. However, these characteristics and others, should be evaluated in terms ot' the country's basic goals. These ought to be as clearly specified as possible. For most countries the immediate objectives are to maximize the increase in per canita income. This general goal, however, is subject to a variety of qualifications or con· straints, of which some of the more important are minimum levels of consumption and implicit discount rates of future returns; desired distribution, or rate of change in the distribution, of income by class and region; and minimum acceptable levels, or rate of decrease of the levels of unemployment by class and region. other restrictions will enierge from projected defense requirements; or from the need for internal consistency in resource allocations, such as specified exchange balances and execution of 
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programs within available or potentially available resources of capital and of manager
ial and administrative ability. Clearly one may add new goals, weight them differently, 
specify less or additional constraints, or spell out the implications more or less 
precisely. The task is difficult and is easily slighted; but i<ieally, the more important 
of the country's objectives should be examined to see how they might affect the choice 
and scale of investments that might be undertaken. 

Investments planned for selected regions which score high on these criteria will 
take a number of years to promote. More detailed studies can be gotten underway 
while tentative programs are started based on existing knowledge and judgment. Then 
at some later stage, these programs and their planned sequences could be reviewed, 
stepped up or contracted, as one gets a better sense of the development prospects. 
Assuming there was agreement on this approach, what would it be wise to start exam
ining to facilitate this subsequent review? Certainly some comparative analysis of the 
long term prospects for the leading regions would be essential. This would involve, 
as in the case· of Ciudad Guayana, projections of demand for the principal economic 
activities and evaluatior:. of those activities which might enjoy comparative advantage, 
if not now, then in the future. It would be indiscreet, but probably indispf'nsable to 
hazard some rough estimates of the probable impact of national development policies 
on sectors within particular regions, not to mention the need to evaluate the "backward 
and forward linkages" and multiplier effects. These studies would provide some basis 
for gauging the relative consequences of the regions' development on the national 
economy. Where data and circumstances permit, even the presently inadequate and 
unrealistic inter-regional input-output matrices and programming methods might be 
employed, if used mainly to direct attention to significant relationships which might 
otherwise be overlooked. 

Inexorable short-term considerations, such as serious disproportions in the use 
and availability of productive factors might have to warp these evaluations. The foreign 
exchange problem or serious unemployment areas are examples; and in selecting 
regions as well as in determining the pattern of their development, the capacity to 
contribute solutions to these problems may well become the prime requisite of any 
effective strategy for regional priorities and deyelopment. It goes without saying that 
the form of the response might vary from the exploitation of the regions' export 
potential of raw materials or agricultural products, the stimulation of import sub
stitution activities, the attraction of labor oriented industries, the encouragement of 
"tourism", the minimum use of overhead capital, etc. 

Finally, a less tangible but fundamental consideration is the effect of different 
regional development programs on public attitudes. Have the schemes the possibility 
of changing the citizen's, not to mention the decision maker's, image of himself and of 
his country? Can it arouse the public's imagination sufficiently to set in train a whole 
new level of aspiration? It would be folly to neglect these possibilities; yet who but 
the greatest political leaders can fathom their significance? This is one of the reasons 
why need as well as effects have to be taken into account. Investment in a particular 
region may well yield poor returns, yet warrant high priority. A region - such as 
s.:>uthern Italy or the Negev in Israel - may be so backward, neglected or difficult to 
develop - that it acquires symbolic value. It is as though a nation should stubbornly 
choose to pit its energies and will against insuperable odds. Or it may consciously 
prefer a slower rate of development. Such programs, of necessity, must be unique 
exceptions - but it is worth remarking that over the long rw1, they may speed up 
rather than retard the development effort. 
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What about those regions \\'hich are not selected for large scale de\'elopment programs? They cannot be entirely neglected; and yet they cannot be adequa ·y ser,·ed. The effects of regional development else\\'here may perhaps be exploited - or at least underscored. Certain programs and forms of technical assistance involving a minimum commitment of resources may also be undertaken to allay discontent. A few self-help and technical assistance programs may be initiated including information and education progTams of benefit to mif:,'Tants from the region. Some uneconomic im·estments and tax benefits may be ine'>capable but not especially emphasized. In short, token efforts and consummate political skill would be essential. The measure of success will hinge on the balance struck between economic progress, social welfare and relative sensitivity to those repercussions that may upset a theoretically rational calculus. 

It seems almost hopeless to assign weights to the factors just discussed, partly because many of them are intangible and interact. All that one seems able to say at present is that the decision makers must somehow ponder ahd estimate the·relative importance of these considerations i.n their countries in arriving intuitively at some final judgment. 

PHOBLEMS OF IMPLEMENTATION 

Once a decisi0n has been made, however, and a firm set of regional development goals and a program agreed upon, then what next? There is a need to orient the thinking of the key officials in the sector agencies to relate their activities to the national aims for regional and sector development. This implies, of course, a metropolitan or regional development function located either in the chief executive's office or in a national planning agency, or in some national agency for public works and metropolitan development. As the program gets under way, better coordinating and feedback mechanisms will be required to deal with problems and errors before they become too serious. To pro jcct overhead capital and land use requirements, detailed demand, cost and industry feasibility studies will be required. Training and education measures to support these programs must be pushed; and effective tax, incentive and other fiscal measures may be needed to spur the momentum of investment in the designated regions. 

All of these things are important; but something more is needed if these and other hard, but essential, staff activities are to achieve disproportionate effect. Without significant consensus and political support, the budgetary and other requirement:-' of the program may never be obtained; or, if obtained, they may be whittled away by the customary processes of attrition. Appointment of a distinguished and skillful leader to head the program may be one means of countering this tendency. "Reform-mongering" may often be anothed3 Somehow, the regional development goals, like the other goals in the national development plan, need to be spelled out, enlarged, dramatized, made more visible. For many countries, the goal of transformation of the hinterland can play a powerful role in propelling a nation forward. Even if the programs were limited to one or a few areas, the idea has tremendous ignition potentials which might spark unsuspected energies. 
. The foregoing discussion points up some of the new ideas and methods of dealing with issues of urban growth and economic development. Experts from various countries can best judge what legislation and institutional changes, what social attitudes, and what other factors may be relevant for applying these ideas and methods to their respective countries. But, if applied, at least three critical problems must be anticipated. First is the question of personnel, which is critical. Specialists in these 
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problems are rare, and, as we have observed, few have ever received the appropriate 
professional training to handle these responsibilities. Second is the level of intellect
ual capital. Whether we now !mow enough about these problems to do something 
effective about them is debatable. Many persons may doubt \\'hether we can acquire 
the necessary w1derstanding early enough to avoid doing more harm than good. Third, 
the proposed innovations in policy may accentuate tendencies for political centralization. 
Many of these countries are already suffering from "apoplexy in the center and anemia 
at the edges". Sooner or later these governments will have to decentralize their 
activities. It should be the task of the central government to call the signals and per
mit local or regional agencies to conduct more of the actual operations. 

Citing these difficulties may produce contrary reactions. Some persons will 
consider them decisive arguments against such action: others will brush aside the dif
ficulties or regard them as problems to be solved. One of the dangers in developing 
countries is the desire to bite off more than can be chewed. Even the economically 
advanced cow1tries, it will be said, would have difficulties in bringing such programs 
to a successful conclusion. There is enough in these arguments to cause responsible 
persons to hesitate and weigh. the consequences. But the choice between all or nothing 
may not be necessa1:y. Some of the hypothetical recommendations can stand alone. 
For some countries it may be enough simply to establish a high level group concerned 
with the national policy for metropolitan or regional development. Officials in these 
countries may want to explore the ideas but may be unwilling to set up the more intri
cate planning system. Other countries may reap immediate dividends by undertaking 
thorough regional studies or by establishing a mechanism to budget and evaluate 
the regional incidence of capital expenditure. Stili others might wish to go much 
further, for surely the argument for more extensive action is not without appeal. 
Decisions are daily being made fixing future patterns of development. These decisions 
are already creating grave problems for the future. Is it not better to make these 
decisions consciously? 
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