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BACK GROUND 

Urban areas i n  t he  developing world, both primary and secondary c i t i e s ,  w l l l  
bear a special  burden o f  populat ion growth dur ing t h e  l a s t  15 years o f  t h i s  
century, w i t h  urban populations projected t o  increase a t  more than three times 
t h e  r a t e  o f  r u r a l  popu la t i ons .  As a resul  t, most developing countr ies have 
focused a t t e n t i o n  on urban po l i cy ,  w i t h  a recu r r i ng  theme being t h a t  o f  
secondary c i t y  development. These c i t i e s ,  which have advanced beyond t h e  
v i l l a g e  1 eve1 b u t  are p a r t  o f  a major metropol i tan complex, may o f f e r  
oppor tun i t ies  f o r  e f f i c i e n t  urban investment and f o r  improving t h e  qua1 i t y  o f  
l i f e  o f  res idents  who might  otherwise look t o  the primate c i t y  f o r  economic 
and s octa l  advancement. 

Decisions about fnves t ing  i n  secondary c i t i e s  are r a r e l y  unambiguous, 
however. There a re  soc ia l  and economic costs and bene f i t s  associated w i t h  
questions o f  d i r e c t i n g  resources t o  secondary c i t i e s ,  and considerations must 
be given both t o  e f f i c i e n c y  and equ i ty  issues. The purpose o f  t h i s  background 
paper i s  t o  examine var ious aspects o f  secondary c i t y  development. It i s  
intended t o  s t imu la te  discussion o f  the  substant ive and technical  issues. 
Much o f  t h e  mater ia l  i s  based on t h e  p r o j e c t  experience o f  t h e  US Agency, f o r  
In te rna t iona l  Development (AID), as wel l  as on AID-supported research on the 
ro les  and funct ions o f  secondary c i t l a s  . 
Although a few cross-country and wi th in-country  general izat ions are possible, 
secondary c i  t i e s  a re  d iverse i n  terms o f  t h e i r  economic functions, 
admin is t ra t i ve  capabi l  i t i e s ,  soc ia l  s t ructure,  and po ten t i a l  f o r  growth. The 
economic funct ions o f  any small o r  intermediate center w i l i  r e f l e c t  o r  be 
in f luenced by  a m i  x o f  factors :  I t s  na tu ra l  and human resources, population 
s i z e  and soc ia l  s t ructure;  i t s  1 in l ts w i t h  t h e  na t iona l  and subnational 
economies; any 1 inks  i t has w i  t h  t h e  world market; and the country 's  pol i t i c a l  
and admin is t ra t i ve  s t ructure.  

Despi t e  these d i  f ferences, secondary c i t i e s  share several common features. 
F i r s t ,  they are o f t e n  agroprocessing and supply centers t 9 a t  have a h igh 
propor t ion  o f  t h e i r  economic a c t i v i t y  i n  a g r i c u l t u r a l  l y  based manufacturing, 
marketing, services, and who1 esal ing. Secondly, t h e i r  1 ocal economies tend t o  
be re1  i a n t  on commerce and personal services, w i t h  manufacturing 1 i m i  ted t o  . 
small scal e enterprises. F i n a l l y  , secondary c i t i e s  are usual 1 y .I ocated on 
subnational o r  na t iona l  t r anspo r t  and communication routes. 

Secondsry c i t i e s  conta in  a l a r g e  and growing por t ion  of the population ,in 
AID-assisted countr ies.  Tab1 e 1 d i s p l  ays t h e  d i s t r i b u t i o n  o f  populations ' 

between primate cind non-primate c i t i e s ,  and ind icates a c l e a r  re la t i onsh ip  
between na t iona l  income and urbanizat ion patterns. Whereas 17 percent o f  t h e  
populat ion i n poor countr ies 1 i v e  i n  urban areas, 45 percent o f  the populat ion 
o f  m i  ddl e-i ncome countr ies i s  urbanized. In 1 ow-i ncome countr ies 88 percent 
of t he  urban populat ion i s  concentrated i n  secondary c i  t i e s  compared t o  
seventy-one percent  o f  urban res idents  i n  middl e-income countries. 

O f  necessi ty , growth must be accompanied by pub1 i c investment i n  order t o  
a s s w e  adequate s e r v i c i n g  o f  urban populations. This need i s p a r t i c u l a r l y  



pressing secondary c i t i e s ,  which l a g  f a r  behind primate c i t i e s  i n  t h e i r  
i n f ras t ruc tu re  and services. The l a g  often resul ts ,  i n  part ,  from 
inappropriate sr~bsi  dies f o r  services i n  primate c i t i e s .  

DEVELOPMENT ISSUES 

Rapid urbanization has forced almost a1 1 ,devel oping countries t o  examine the 
pattern o f  c i t y  growth. Most have expressed concern e t  the contSnued high 
ra tes  o f  in terna l  migrat ion t o  the la rges t  urban agylomerations. Some o f  tt ie 
most obvious po l ic ies  t o  slow in terna l  migrat ion have been t r i e d  and fouiid t o  
f a i l ,  inc lud ing e f fo r t s  t o  1 i m i t  b ig -c i t y  growth by land-use res t r ic t ions ,  by 
charging recent ly  ar r ived m i  grants extra fees f o r  school i ng  and other 
services, o r  by decisions no t  t o  provide subsidized housing. Even d i r e c t  
controls on househol d movement have met w i th  only 1 i m i  ted success, achieved a t  
a very high cost  i n  terms o f  1 os t  personal freedom. 

This experience, a1 though f rus t ra t ing ,  has 1nd t o  a bet ter  appreciation o f  the 
dynamics o f  urban growth and the r o l e  o f  secondary c i t i e s .  Very 1 ittl e o f  the  
employment growth comes from movement by f i rms away from the la rges t  
metropol i tan regions. Rather, the  job base o f  these secondary c i t i e s  most 
of ten grows through the e f f o r t s  o f  l oca l  entrepreneurs who discover l a t e n t  
regional demand for new ac t i v i t i e s ;  o r  through publ i c  sector actions t ha t  
assign new respons ib i l i t i es  t o  the c i t y  , such as designating i t  a univers i ty  
or  regional administrat ion center. 

The mere discouragement o f  productive investment i n  1 arge urban areas w i l l  no t  
strengthen secondary 1 ocations automatically, and i s  more 1 i k e l y  t o  sac r i f i ce  
job  and devel opment o.pportunities f o r  the nat ion a t  1 arge. Similar ly,  
discouragement o f  migrat ion t o  the 1 arge urban centers a t  most appears t o  have 
marginal impact on migrat ion streams and w i l l  no t  by i t s e l f  promote sound 
growth o f  secondary c i t i e s c  A t  the other extreme, nations' e f f o r t s  t o  create 
new growth poles, by loca t ing  i ndus t r i a l  a c t i v i t i e s  i n  new locat ions i n  the 
expectation t h a t  these woul d become regional centers and d i v e r t  population 
movement from the "1 arges t c i  t i es ,  have, been equal l y  unsuccessful. 

Secondary c i t i e s  have the best  chance f o r  self-sustaining growth and 
cont r ibu te  mgst t o  nat ional development i f  they na tu ra l l y  grow out o f  the  
ex i s t i ng  market needs o f  a region. They have no uniform economic r o l e  t o  
play; t h e i r  devel opmen t opportunit ies are rooted i n  the region Is  
opportunities. These may include market support f o r  small-scale agr icul ture,  
regional agroprocessing, export o f  1 ocal production, o r  performance o f  
administ rat ive functions. 

The ob i tac l  es t o  more e f f i c i e n t  i rrcl usion o f  secondary c i t i e s  i n  natSonal 
development strategies l i e  both i n  the management o f  the c i t i e s  and i n  
na t f  onal and regional pol i c i  es toward t !~  3. Most 1 ocal governments i n  
developing countries lack  management and planning sk i1 1 s. Their revenue 
co l lec t ions  may be only a f r ac t i on  o f  those authorized by law, whi le t h e l r  
a b i l i t y  t o  p l  sn f o r  in f ras t ruc ture  expansion, manage ex is t ing  in f ras t ruc ture  
f a c i l i t i e s ,  o r  plan f o r  pub l ic  functions t h a t  would complement pr iva te  markets 
i s  severely 1 i m i  ted. Among the constraints on e f f i c i e n t  secondary c i t i e s  
development, few are more important than publ i c  managerial capacity, .which has 
a coa?ounded e f f e c t  because 5 t of ten creates resistance t o  decen t r a l  izat ion.  



Expansion o f  the  r o l e  o f  a  secondary c i  ty  may be f r u s t r a t e d  by  other physical  
o r  i n s t i t u t i o n a l  1 im i ta t ions .  En trepraeneurial experience may be lack ing,  o r  
i n f r a s t r u c t u r e  capaci ty may be inadequate. I n  add i t ion ,  c r e d i t  ins  ti t u t i  ons 
may n o t  be s u f f i c i e n t l y  well-developed t o  reach t h i s  segment of the  n,ational 
market. F i n a l l y  , the impact o f  na t iona l  macroeconomic pol i c i  es on secondary 
c i  t i e s  may overwhelm expl i c i  t s p a t i a l  devel opment pol i c i e s  o r  fac to rs  t h a t  
l o c a l  au thor i  t i e s  have w i t h i n  t h e i r  control .  Import s u b s t i t u t i o n  p o l i c i e s  
o f t e n  have been found t o  subsid ize manufacturers located i n  t h e  l a r g e s t  urban 
centers, wh i l e  pena l i z ing  the  na t i on ' s  na tura l  expor t  a c t i v i t i e s ,  which are 
o f t e n  centered on a g r i c u l t u r a l  product ion o r  processing. For a  country t o  t ry  
t o  promote development o f  a  reg ional  por t ,  f o r  example, wh i l e  pursuing 
macroeconomic p o l i c i e s  t h a t  discourage expor t  production i s  as se l f -de fea t ing  
as it i s  expensive. 

With these issues i n  mind, i t  becomes c lea r  t h a t  secondary c i t i e s  investment 
p ro jec t s  can generate numerous p o t e n t i a l  benef i ts ,  including: 

1. The enhancement o f  economic growth and support f o r  the  indigenous 
p r i v a t e  sector. 

2. The development o f  r u r a l  regions. 

3. The promotion o f  a  s p a t i a l l y  and s e c t o r a l l y  ba l  anced pa t te rn  o f  
devel opmen t. 

4. The prov is ion  o f  services t o  an underserved population. 

5. The diver5,ion o f  populat ion and cap i ta l  investment from the l a r g e s t  
o r  pr imat? c i t i e s .  

6. A more cos t -e f f ec t i ve  imp1 ementation o f  1  ocal pro jects .  

7. Encouragement o f  government decentral i za  ti on. 

8. The oppor tun i ty  t.o e x p l o i t  ~tndeveloped regicns, f u r t h e r  a  1 and 
co lon iza t ion  scheme, o r  provide the  work fo rce  f o r  a  major project .  

EXPERIENCE OF AGENCY FOR INTERNATIONAL DEVELOPMENT 

AID has been involved i n  urban development issues s ince the  19601s, and i t s  
concern with secondary c i t i e s  has increased i n  recent  years. A I D  has oxamined 
t h e  s p a t i a l  p a t t e r n  o f  urban sett lements i n  s p e c i f i c  countr ies,  t he  r o l e  o f  
urban-rural 1  inkages i n  na t iona l  development, and the  specia l  needs o f  urban 
areas outs ide the  major c i t i e s .  

I n  t h e  m i d - 1 9 7 0 ' ~ ~  t h e  O f f i c e  cf Rural and Regional Development sponsored t h e  
Urban Functions i n  Rural Development (UFRD) p r o j e c t  and app l ied  i t  i n  s i x  
count r ies  -- t h e  P h i l  ippines, Upper Vol ta, Cameroon, Guatemala, Bo l i v ia ,  and 
Ecuador. The UFRD method01 ogy s t a r t s  from the  assumption t h a t  a  c r i t i c a l  
component of rui-a1 development i s  the  range o f  services o f fe red  by nearby 
urban centers. Assistance pro jec ts  a t t e i p t  t o  iden ti fy and promote the 
missing support  funct ions t h a t  urban areas can provide, w i t h  an emphasls on 
urban devel opmen t ou t s i  de the  primate c i t y  . 



A successor t o  the UFRD p r o j e c t  i s  t he  Human Settlement and Natural Resource 
Systems Analysis (SARSA) p ro jec t ,  which supports research on the planning and 
management o f  reg ional  development. The SARSA p r o j e c t  emphasizes the 
po ten t i a l s  and problems o f  reg ional  resources; devel opment o f  r u r a l  -urban 
dynamics.; r i v e r  bas in  development; 1 and settlement; and resett lement o f  
displaced populations. ?n pract ice,  many o f  the  p ro jec ts  c a r r i e d  o u t  under 
SARSA promote reg ional  devel opmen t by strengthening secondary c i t i e s .  

The O f f i c e  o f  Hnusing and Urban Programs a l s o  has responded t o  the growing 
i n t e r e s t  i n  t he  s p a t i a l  pa t te rn  o f  urban development w i t h  i t s  Urban 
Development Assessment (UDA) method01 ogy. UDAs are designed t o  provide 
i n s i g h t  i n t o  the process o f  urbanizat ion i n  a country and t o  i d e n t i f y  key 
urban problems programs. A1 1 UDAs inc lude a descr ip t ion  o f  t h e  country 's 
sett lement pattern,  an explanat ion o f  how i t  re la tes  t o  the  s p a t i a l  
d i s t r i b u t i o n  o f  economic a c t i v i t i e s ,  and an analysis o f  t h e  government's 
p r i nc ipa l  s p a t i a l  and economic pol i c i e s  as they a f f e c t  urbanization. UDAs 
have been completed i n  Peru, Nepal, Senegal, Panama, Jordon, Morocco, and 
Soma1 ia .  A number o f  the completed UDAs s t ress  the need t o  strengthen the  
countr ies ' secondary c i  t i e s  o r  t o  decentral i z e  se l  ected government functions. 
They may a l s o  a s s i s t  AID i n  t a rge t i ng  cap i ta l  assistance pro jects .  

She O f f i ce  a l s o  has implemented a number o f  she l te r  p ro jec ts  i n  secondary 
c i t i e s  under i t s  Housing Guaranty (HG) program -- f o r  example, i n  Kenya, 
Ecuador, Thailand, t h e  I v o r y  Coast, Panama, and Peru. I n  some cases these 
1 oans targeted only  desi gna ted  secondary c i  ti es f o r  r'nvestment , whi l  e i n  
others a po r t i on  o f  t he  loan funds was s e t  aside f o r  use i n  secondary c i t i e s .  
A I D  a l s o  has pursued pro jec ts  i n  Indonesia and Mexico t o  f lnance microlending 
i n  secondary c i  t ies .  

The v a r i e t y  o f  recent  A I D  p ro jec t s  c l e a r l y  demonstrates the  demand f o r  
secondary c i t i e s  assistance by developing countries. Examples o f  recent  and 
proposed work i n  t h i s  area i n c l  ude: 

, 1. Za i re  - A Rural-Urban P r o f i l e  was vndertaken i n  co l labora t ion  w i th  
t h e e g i o n a l  Housing and Urban Development O f f i c e  i n  West A f r i ca  
t o  suppor t  a proposed secondary c i t i e s  p r o j e c t  i n  t h e  Bandundu 

. . 
region. This prodect would inc lude funding o f  t r a i n i n g  and 
management improvement, and in te rvent ions  r e l a t e d  t o  markets, 
c r e d i t ,  in f ras t ruc tu re ,  and i r anspo r ta t i  on. Another e f f o r t  i s  

. t a r g e t i n g  secondary c i t i e s  i n  the  Shaba reg ion f o r  investments 
support ive o f  the  regiona 's food production base. 

2. Ne a1 - An Urban Development Assessment showed t h a t  the  most 
&i ent  deval opment pa t te rn  f o r  t h i s  country woul d focus on the 
secondary c i t i e s  i n  t h e  f l a t  t e r a i  r a the r  than on Katmandu and other  
crowded, pres ti g i  ous c i  t i e s  i n  t he  mountains. This assessment has 
prompted a con t inu ing  reassessment o f  t h e  country 's devel opment 
s t ra tegy  . 

3. Peru - A major, AID-funded, regional  c i t i e s  devel opment p ro jec t  has 
just been compl e ted i n  two Northern provinces. The p ro jec t  goal was 
t o  f u r t h e r  the soc ia l  and economic development o f  selected s i e r r a  
and h i  gh jung l  e areas w i t h  an emphasis on increas ing market. c i t i e s  
serv ing r u r a l  areas. The s p e c i f i c  purposes o f  t h e  p r o j e c t  were t o  



strengthen the  decentral i zed  planning capaci ty , estab l i sh  mechanisms 
f o r  f inanc ing  small p ro jec t s  i n  market c i t i e s  and surrounding r u r a l  
areas, and prov ide technical  assistance and t r a i n i n g  t o  
municipal i t i e s .  

4. Kenya and t h e  I vo ry  Coast - The Regional Housing and Urban 
Devel opment O t t i  ces have worked c l  osel Y w i  t h  the centra l  m i n i  s t r i  es 
t o  ~ r o v i d e  se lec ted  small c i t i e s  w i t h  techn ica l  assistance and 
t r a i n i n g  i n  municipal programming, planning, and budgeting. 

5. P h i l  i ines, Tunisia,  and Costa Rica - Extensive t r a i n i n g  and 
d a l  assistance were provided t o  upgrade l o c a l  c a ~ a b i l i t i e s  i n  
budgeting, f inanc i  a1 management, and tax-admin is t ra t i  on. 

6. Ecuador and Bol i v i a  - Studies o f  r u r a l  -urban 1 inkages have y i e l  ded 
i n s i g h t  i n t o  ways t o  improve the marketing systems i n  key - - 
a g r i  cu l  t u r a l  regions . - 

7. E t - A p r o v i n c i a l  towns p r o j e c t  has provided an extensive 
*sis o f  secondary c i t y  demographics, economics, and development 
p r i o r i t i e s ,  i n  support  o f  massive i n f r a s t r u c t u r e  investments. 

LESSONS LEARNED 

Through i t s  past  pro jects ,  AID has generated a number o f  important lessons 
about assistance e f f o r t s  t o  s t imulate secondary c i t i e s  development. No s i n g l e  
s e t  o f  r i g i d  r u l e s  w i l l  app ly  i n  a l l  s i tua t ions .  The p o l i t i c a l  , economic and 
soc ia l  se t t j ngs  o f  every country  must be considered, as must reg ional  
d i f ferences w i t h i n  countr ies.  Nevertheless, f o l l ow ing  some basic, general 
p r i n c i p l e s  can increase t h e  1 i k e l  ihood o f  success. They must be app l i ed  w i t h  
sensi t i v i  t y  t o  1 ocal needs and capabil i ti es , b u t  overa l l  , they r e f l e c t  AID'S 
assessment o f  i ts experience i n  secondary c i  t i e s  devel opnent: 

1. Cost-recovery i s  an essent ia l  element o f  a sound urban pro jec t .  

2. Government cannot do the j ob  alone. The p r i v a t e  sector should be a 
f u l l  par tner  i n  development e f f o r t s .  Pro jec ts  need t o  be targeted 
t o  c i t i e s  w i t h  s t rong p r i v a t e  sector  investment po ten t ia l  and 
admin is t ra t i ve  capabil  i t y  . The p r i n c i  pal  sources o f  growtli i n  
secondary c i  t i e s  a re  i ndi genous entrepreneurs. 

I 

It ' 

3. Secondary c i t i e s  pro jects  w i l l  be most successful when they adopt a 
. bottom-up approach. Projects shoul d incorporate se l  f -sel  ec t i on  o f  

I c i t i e s  t h a t  w i l l  rece ive assistance, r a t h e r  than cent ra l  government 
I preselect ion. Local i n p u t  i n  p r o j e c t  development and planning 
.I. b u i l  ds pol i t i c a l  support and an i n s t i t u t i o n a l  commi-bent t o  proj lect 
11 imp1 ementation. 
I 

i$., 4. Rural economic development can be enhanced t-horough the fo rma t i l ~n  of 
it .. t s t ronger  rural-urban linkages. I n  many countr ies,  t h e  most 
4 ' ,' 
?. appropr iate r o l e  f o r  urban development i n  t h e  medium term i s  t o  
:! ; 
?tf ,,,- f a c i  1 i ta t e  r u r a l  devel opmen t. 
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6. Service-oriented investment decisions should be based on tlie 
willingness and ability of users t o  pay for rural-urban 1 inkages. 

7 .  Donors need t o  work more explicitly on pub1 i c  and private sector 
insti tutional devel olmen t in order to real ire the potential return 
from secondary ci t i  es projects . 



* ,  . '8 ' 
:-, * , 
4 ;*, 
.I. 
* $ I ,  

. r i  , 

.i'. . 
I .  

b TABLE 1 
I ' 

I, 
URBANIZATION AND CONCENTRAT ION, 1980 

. . . 8 

.LC Urban 
1 
I I 

Popul a ti on Percentage o f  
(Percentage Urban Popul a ti on 

', 
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-. 
As i a  22 86 
Caribbean 40 42 

.. Central Pmeri ca 62 68 
South America 6 6 79 
East/Southsrn A f r i c a  16 56 
West A f r i ca  24 7 1 
N. Afr ica/Near East  44 68 

A l l  Low Income 17 88 

- .  A1 1 Middl e Income 45 7 1 

Overal l  29 79 
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+i' ., Source: The reg ional  f igures  f o r  t h e  f i r s t  column are  from Newman and 
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Hermunson Company, "Urbanization and Urban Growth as Devel opment Ind ica to rs  i n  
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