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ABSTRACT 

From a current population near 19 million, the Mexico City metropolis may exceed 27 

million by the year 2000. The many problems associated with this massive level of urban 

concentration include severe levels of air pollution, paralyzing congestion, and increasing 

costs of urban services provision. Meanwhile, the nation's periphery continues to suffer from 

severe economic and social underdevelopment relative to the nation's capital. Regional 

policies and plans to address these problems have been dominated by the concept of 

decentralizing the nation's urban-industrial system: i.e., dispersing urban and indus~rial growth 

from the metropolitan core to the national periphery. 

Mexican regional policy makers and planners have failed to adequately evaluate these 

proposed policies and plans for decentralization In a critical and rigorous manner. This 

evaluation must be made in terms of three critical criteria. The first is effectiveness: will a 

proposed plan genuinely return the benefits which are expected or hoped for? The second is 

efficiency: among several possible planning alternatives, which will return the greatest social 

benefits for the smallest social costs? The third is equity: which regional interest groups will be 

affected, and how will the costs and benefits be distributed among these groups? 

Research is based on three principal data sources: Mexico's National peyelopment 

Plan: 1983-1988, which has predominantly determined the nation's sectoral, social, and 

regional policies during the de la Madrid administration; a plan prepared for the 

quasi-governmental Commission for the Conurbation of the Nation's Center, for 

urban-industrial deconcentratlon from Mexico City into the nation's Central Region; and 

extensive fieldwork in Mexico City and several other Mexican urban centers, concerned with 

the actual practice of regional economic development in Mexico today. 



Based on this research, a regionally dlsaggregated cost-benefit framework Is 

proposed for policy and planning evaluation, and particularly to facilitate conflict resolution, 

negotiation, and other forms of adjustment among the many powerful interest groups which 

compete for scarce regional development resources. 

11 
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CHAPTER 1 

INTRODUCTION 

The Research Topic 

Wnh a population near 19 million, the Mexico City metropolis may now, or almost 

certainly will In the near future, claim the unenviable distinction of being the largest urban 

center in the history of the world. By the informed estimates of many Mexican planners, over 

one-half million new inhabitants, or approximately a new Tucson, Arizona, are added each year 

to the same, expanding urban center. Population projections for the year 2000 reach as high 

as 30 million. At their most optimistic, government planners hope that population will level off 

at about 26 million. 

The metropOlitan area now sprawls over 1000 square kilometers (McDowell 1984). A 

typical working-class commuter virtually crosses the metropOliS, requiring four hours daily. 

Thirty thousand factories generate over 5000 tons of toxic gases and particulates dally. Even 

greater levels of contaminants are generated by two and one-half million motor vehicles, 

together with dust from massive squatter settlements which have spread across dry lakebeds. 

During the winter of 1987-88, public school schedules in the metropolis were adjusted so that 

children could remain indoors during the heaviest morning pollution concentrations. David 

Barkin (1988), of the Centro de Ecodesarrollo, termed that winter in Mexico City "the greatest 

environmental disaster in the history of mankind." 

Planning for the Mexico City metropolis presents one of the world's greatest 

challenges and social responsibilities to urban social scientists and planners. Planning for 

Mexico City not only has an intrinsiC importance, but also importance as a model for managing 

urban growth and development throughout the third world. This leadership role is particularly 



appropriate since Mexico also has served as a model of concentrated Industrial and urban 

development In the third world since World War /I. 
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Since the EcheverrIa administration In the 1970s, Mexico, like many other countries of 

the developed and developing world, has espoused a general policy of Industrial and urban 

decentralization. These policies have been intended to address both the physical problems of 

Mexico City and the persistent socioeconomic underdevelopment of the national hinterland. 

Various schemata have been developed since that time, most of which have called for locating 

new Industries and inducing economic and urban growth in new cities and in certain 

designated urban growth centers throughout the nation. The goals of this urban-industrial 

decentralization would be to disperse Industrial pollution and other urban problems from the 

metroplitan core region, to divert migration from the hinterland to alternative urban centers in 

the nation, and to encourage the development of regional and local economies. 

The research presented in this dissertation is concerned with the evaluation of 

regional poliCies and plans for the Mexico City metropolis and the Mexican urban system. 

Specifically, this research Is concemed with the critical, rigorous evaluation of policies and 

plans for the decentralization of urban and industrial growth out of the Mexico City metropolis, 

which have dominated recent regional development planning in Mexico. 

Purpose of the research 

The research reported In this dissertation is intended, first, to provide a description of 

Mexico City's major physical planning issues, the broader national context of regional planning 

issues within which physical planning for Mexico City must be addressed, and current 

government efforts to address these issues through poliCies and planning. I hope that this 

work may provide some new and useful perspectives on these issues for Mexican researchers, 

planners, and policy makers. I also hope that this descriptive research may serve to stimulate 

an Increased interest In this topic within the International research and planning community. 



14 

Second, I hope that this research may assist planners and researchers concerned with 

other urban centers and urban systems of the developing world. Throughout this dissertation, 

I attempt to formulate a conceptual framework which is relevant not just to general regional 

theory but also in terms of the unique characteristics of the Mexican political-economic system 

and the nation's physical, economic, and social development situation. As they say, como 

Mexico,no hay (there is nothing like Mexico). Nevertheless, I know that my own studies of 

international urban situations and planning efforts greatly assisted me in understanding the 

Mexican situation and in formulating my own research hypotheses. 

Nations throughout the developing world are addressing many common issues of 

massive metropolises, urban-industrial concentration, and regional underdevelopment. Many 

of these nations also have embraced urban and industrial decentralization pOlicies and, like 

Mexico, must address critical questions of evaluation and decision making with regard to these 

policies. I hope that my research may provide perspectives and suggest hypotheses to 

researchers and planners elsewhere in the developing world. 

Third, this research is intended to provide a critical analysis of current Mexican regional 

pOlicies, decentralization planning, and regional development practice. Over the next year, 

from the time of this writing, Mexico will face a new opportunity and responsibility to reassess 

the nation's poliCies and plans intended to solve these serious problems. Presidential 

elections will be held in July 1988 and the new president (in all likelihood, Carlos Salinas de G., 

of the P.R.I.) will take office in December. By mid-1989, a National Deyelopment plan for the 

new administrative term will be prepared. This document will determine the nation's regional 

policy and, to a large extent, the nature of Mexican regional planning until 1994. On the basis 

of my critical analysis, I hope to advance a number of positive recommendations for the 

Mexican policy makers, planners, and researchers of the next six years. 
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The Research Problem 

I was originally attracted to research on the Mexican urban system by the enormous 

and spectacular physical problems of the Mexico City metropOliS itself (I began this chapter with 

a thumbnail sketch of just a few of the major Issues involved). A number of Important Issues 

appear to weigh In favor of dispersing, or decentralizing, urban and Industrial growth out of the 

Mexico City metropOlis. In addition to the many phYSical problems of massive, concentrated 

urbanization in the Mexico City metropOliS, a number of writers have suggested or implied that 

the metropolis has also reached the point of economic diseconomies of scale: i.e., the 

metropolis has grown so large that the marginal costs of providing labor, infrastructure, and 

services are increasing with continued growth. 

Decentralization policies have also been proposed as a solution to the socio

economic development problems of the nation's urban periphery. The national periphery 

could benefit from the decentralization of industry, employment, and urban development 

resources which are concentrated today In the nation's urban core. 

There are also a number of important issues, however, which potentially weigh against 

the dispersal, or decentralization, of economic growth and urban development. These Issues 

include the socioeconomic need and political power of the population of the Mexico City 

metropoliS. There are also important physical and administrative limitations to the capacity to 

the nation's smaller urban centers to accomodate rapid, large-scale development. These 

factors have often tended to be overlooked in an unqualified endorsement of decentralization 

policies. They may be addressed in urban and regional policies, but often in isolation from the 

issues which have motivated decentralization policy. 

Since World War", the Mexican federal government has intervened extensively in the 

spatial development of the national urban-industrial system, both deliberately and as an 

unintended consequence of national socioeconomic policies. Following the war, urban and 

especially industrial concentration in the nation's capital was promoted as deliberate policy. 



Mexico City was to be the engine which would Indirectly drive the development of the entire 

nation. By the early 1970s, policies were promoted to achieve the opposite: to disperse 

excess urban and industrial growth out of the capital and to directly encourage the 

development of the national periphery. 
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There is very little evidence that these latter policies have succeeded in counteracting 

the persistent tendencies toward urban-industrial concentration. Data in this regard are very 

scarce, often of poor and unreliable quality, and not readily comparable over time. The 

evidence that does exist, both quantitative and qualitative in nature, appears to suggest that 

these policies have not been successful In achieving regional development objectives. 

Specific examples, such as the development of new cities and Industrial estates, suggest that 

Mexican regional development plans have often failed by nearly any objective measure, even 

In terms of the original, limited, explicitly-stated objectives. In almost all cases, these plans 

clearly have failed In terms of more broadly defined social welfare objectives. Even if 

Implementation was successful In narrow terms, by broader social measures planning success 

may well have ultimately proved to be a Pyrrhic victory, at best. In some cases, the direct 

results and indirect consequences of regional policies and plans may have resulted in a worse 

situation than the original status quo. 

It is also instructive to consider international, as well as Mexican, experiences and 

perspectives on urban-industrial development and regional planning. The situation of the 

Mexico City metropOlis and the Mexican urban-industrial system is not unique, and policies to 

address Mexico's regional development concerns did not evolve in Isolation from the rest of 

the world. Regional decentralization policies have been espoused by a very large number of 

developed and developing countries. Especially in the case of the developing nations, the 

available evidence appears to suggest that these policies have largely not been successful, or 

entirely satisfactory, either in the attainment of their stated ends or in terms or more broadly 



specified socioeconomic objectives. Specific examples-e.g., Brasf/la and Cludad 

Guayana-appear to support these general conclusions. 
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Among the most critical questions for Mexican regional policy makers and planners to 

answer are (1) have regional policy and planning actions to date been successful, or 

satisfactory?, and (2) if these actions have not been successful or satisfactory to date, why not? 

I.e., why has the reality of regional development policy and plans apparently fallen so short of 

original expectations? 

The problem is to develop some analytic, or evaluative, framework by which we can 

begin to attempt systematically and rigorously to answer these questions. With regard to the 

first question, for example, by what means and by what measures, or criteria, can we evaluate 

the anticipated results of a proposed policy or plan? After the policy or plan has been imple

mented, by what measures can we critically evaluate the intended results and unintended 

consequences? 

With regard to the second question, are pOlicies and plans subject to thorough 

evaluation, examination, or assessment prior to Implementation? I.e., are policies and plans 

rigorously and comprehensively compared with potential alternative courses of action? When 

evaluation does occur, is it conducted in an appropriate manner? I.e., are alternative courses 

of action compared and evaluated by supportable rational and scientific means? 

This central problem can be divided into three elements, or sub-problems, of this 

general analytic framework. These concern three critical measures, or criteria, of rigorous 

evaluation. The first of these is effectiveness: will a proposed plan genuinely return its 

expected or hoped-for benefits? The second is efficiency: is a plan worthwhile? That is, will 

the realistically projected returns from a plan actually exceed the anticipated costs? Even more 

appropriately, among several possible planning alternatives, which will return the greatest 

social benefits for the smallest social costs? 
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The third necessary criterion of evaluation is~. Equity is a highly intangible and 

troublesome concept, but the measurement of distribution can serve as an objective surrogate 

for evaluation analysis. Which regional interest groups will be affected, and how will the costs 

and benefits of the plan be distributed among these groups? 

I consider evaluation analysis to be one of the most important elements in the entire 

planning process, but it is an element which frequently is ignored or inadequately treated at 

best. In modern Mexico in particular, the rigorous, objective evaluation of regional planning will 

be critical to the nation's future development. In the heady years of Mexico's oil production 

and economic development boom, careful and critical evaluation was important but perhaps 

not imperative. A speculative or ill-considered regional planning project could be better 

afforded in earlier years than in the midst of today's crippling economic crisis. In contrast, 

resources for regional development in Mexico today-monetary resources, land, water, and 

even research and analysis resources-are abjectly scarce and the need for economic and 

social development is greater than ever before in the nation's history. 

Nationally, unemployment and underemployment rates probably exceed 50% of the 

economically active population. The national population is prOjected to reach 120 to 150 

million by the year 2000. Over four million new housing units will be needed nationally by that 

year, in addition to maintenance and replacement of the existing stocl<. Virtually every 

segment of Mexican society has incurred a loss of financial security and purchasing power over 

the past six years, but the impact has been greatest on the poorest sectors of the population. 

An unconscionably large number of Mexicans today truly may be said to be on the very razor's 

edge: not of poverty, but literally of human subsistence (Figure 1). 

The margin for error in allocating scarce regional development resources may be 

narrower than at any time in Mexico's history. The nation can ill afford poorly conceived and 

executed planning endeavors, vague or confused planning objectives, or vastly expensive 

'development monuments.' As one polhician said of the former Mexican president responsible 
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for the National University campus, several great dams, and other massive public works 

projects, "We can't afford another Miguel Aleman for awhile" (Padgett 1976,46). Given the 

condition of today's national economic environment, the need for vigorous, comprehensive, 

and critical evaluation of Mexican regional policies and planning is imperative. Primum non 

nocere-the physician's dictum of "first, do no harm"-should also be appropriate for the 

regional planner who is charged with the disposition of scarce and precious development 

resources. 

Research Hypotheses. Methodology, and Results 

This research is based on three major hypotheses, as follows: 

1) Regional policy in Mexico must establish an appropriate model of the planning 

process. This process model must provide for the determination and specification of 

fundamental planning objectives and the rigorous, comparative evaluation of planning 

alternatives in terms of effectiveness in the achievement these objectives. 

2) Mexican regional development planning must incorporate a conceptually and 

technically appropriate framework for evaluation. This framework must provide for the 

evaluation of efficiency in regional planning, in terms of social returns (i.e., projected benefits 

and undesirable consequences) to public investments (i.e., costs of public resources 

expended). 
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3) Mexican regional development planning in practice must appropriately address the 

complex nature of the decision-making process. In particular, planners must provide objective 

evaluation of ~, or more objectively the distribution, of returns and costs among 

competing regional interest groups. 

The research methodology is similar for each hypotheSiS. In each case, first, I provide a 

description and model of current policy, planning, or practice. Second, I attempt to fit this 

model to paradigm models from the relevant planning or related literature. In each case, I 
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describe the paradigm model which provides the best possible fit to current model of policy, 

planning, or practice. I also present reasoning and evidence to suggest that some alternative 

model exists which Is more fully appropriate and satisfactory for Mexican regional development 

than the current model. Third, based on this alternative model I attempt to develop a positive, 

operational framework for Mexican regional development policy, planning, and practice. 

I begin my analysis of the first hypothesis with a description of current Mexican regional 

policy. One of my intentions in this regard is to separate empty rhetoric from the poliCies which 

genuinely Inform regional development planning and implementation. The National 

pevelopment Plan 1982-1988 is the document which has predominantly determined the 

nation's sectoral and regional poliCies during the current presidential administration. 

The model which provides the closest fit to the planning process Implied by the 

National pevelopment Plan is the traditional "survey-analysis-plan" process first articulated by 

Patrick Geddes. This process contrasts with the more modern systematic planning process, 

which provides for the rigorous evaluation of alternative plans in terms of fundamental planning 

objectives. 

The most important implication of the National peyelopment Plan's traditional model of 

the planning process model is the failure to directly and explicitly address fundamental 

planning objectives. The result of this has been to thwart the rigorous evaluation of 

effectiveness in attaining regional planning objectives. The Elan's analysis fails to recognize 

explicitly the Inherent complexity and conflict in regional planning objectives. Instead, various 

regional planning strategies have been reitied, or mistakenly espoused as intrinsically 

desirable ends, rather than simply as potential means of altaining fundamental, concrete 

planning objectives. Among the most important of these 'planning fetishes' has been 

urban-industrial decentralization. While urban-industrial decentralization may indeed be a valid 

and even necessary planning strategy, it must be subject to critical and rigorous evaluation in 

terms of its effectiveness in attaining basic planning objectives. 
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With regard to the second hypothesis, I present a case study of current Mexican 

decentralization planning: a plan, prepared for the quasi-governmental Commission for the 

Conurbation of the Nation's Center, for the deconcentratlon of Industry and population growth 

from the Mexico City metropolis Into secondary development centers of the nation's Central 

Region. 

The analysiS of this plan most closely fits a model of evaluating effectiveness, as 

described above. A cost-benefit type model, which evaluates efficiency in terms of public 

returns to public costs, is more appropriate to the specific nature of this type of plan. In 

particular, a dlsaggregated cost-benefit type framework, as adapted for regional planning 

applications, can evaluate the distribution of benefits and costs to individual states and 

affected communities. 

I propose an alternative evaluation framework which is consistent with modern 

cost-benefit models and practices, and I conclude that this framework Is superior to the 

practices employed In the case study. I recognize, however, that many of the difficulties of 

cost-benefit planning analysis are Intractable, especially as objectives and alternative plans 

become complex. Regardless of this, I conclude that, at the very least, the alternative 

evaluation model which I present provides a much more appropriate conceptualization of 

evaluating effectiveness, efficiency, and equity (or distribution) in regional development 

planning. 

In the the third hypothesis, I attempt to describe the regional development planning 

process as it actually occurs In Mexico today, as distinct from the planning process as 

prescribed by the federal regional policy or planning on paper as described in the 

deconcentration case study. That is, how are proposed plans evaluated and regional 

development decisions actually reached in Mexico? How does planning analysis actually serve 

to support regional development decision as it occurs in Mexico? I attempt to model the actual 



regional development planning and decision processes for industrial location at the state, 

regional, and national levels. 

In contrast to the rational, systematic centralized planning process described above, 

this model describes regional development decision in Mexico which is reached on a largely 

ad hoc analysis, involving confrontation, conflict, and often heated negotiation among many 

powerful partisan regional interest groups. These irterests include agencies of the federal 

government, different levels of government, and many other powerful regional Interests 

outside of government. 

The resulting model quite clearly fails to describe a systematic, objective planning 

process. I Introduce a number of alternative models of planning process, evaluation, and 

decision, which are based on concepts of finite, or "bounded" human rationality, competitive 

adjustments made among partisan interests, and negotiation approaches to decision making 

and conflict resolution. 
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I return a mixed conclusion with regard to the original hypothesis. I conclude, first, that 

regional development in practice does not fit the model of systematic, objective planning 

analYSis. On the other hand, regional development planning as represented in policy and 

planning documents fails to recognize and address appropriately the nature of decision in the 

Mexican regional development process: i.e., as a competitive process, based on limited 

rationality, rather than a fully comprehensive central planning process. 

I conclude that regional development as it is actually practiced in Mexico is a more 

appropriate process in many ways than the rational-comprehensive model. A "bounded 

rationality-partisan mutual adjustment" model may be particularly appropriate to the planning 

environment of enormous uncertainty and resource scarcity in the Mexican political-economic 

system. I propose an alternative framework for regional planning evaluation analysis which 

explicitly recognizes conflict in planning objectives and is intended to facilitate negotiation and 

other forms of adjustment among competitive regional interests. 
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The goal of this framework is to facilitate the most effective and efficient possible 

negotiation process for regional development. With regard to equity, this framework is 

Intended to facilitate evaluation by which all regional Interest groups may better recognize their 

own legitimate Interests and more effectively negotiate with other informed interest groups. 

Qata Sources 

Field research began with a brief visit to Mexico City in the summer of 1986. During 

this trip I made initial contacts with university researchers and federal government 

administrators, and I gathered some important documentation on the general topic. This trip 

was critical to the formulation of my research hypotheses and dissertation proposal. 

I made a brief trip to Tijuana, capital of the State of Baja California Norte, in the fall of 

1986, and to Hermosillo, capital of the State of Sonora, in the spring of 1987. I met with a 

number of state government administrators and academic researchers in these cities. These 

trips provided me with important perspective on Mexican secondary urban centers, state 

government development administration, and the availability of data and development 

resources at the state and regional levels. 

Following the approval of my dissertation research proposal, I spent approximately two 

months during the summer of 1987 in field research in Mexico City and the important 

secondary cities of Puebla and Toluca. I conducted interviews with researchers and officials of 

the national Secretariats of Planning and Budgeting (SPP), Urban Development and Ecology 

(SEDUE), and Commerce and Industry (SECOFI); with private businesspeople and industry 

representatives such as the Confederation of Industrial Chambers of Commerce (CONCAMIN); 

with officials of the National Bank for Public Works (BANOBRAS), and the National Fund for 

Studies and Projects (FONEP, affiliated with Nacional Financiera); planning and regional 

economics researchers from the National University (UNAM), MetropOlitan University (UAM), 

and the Colegio de Mexico; administrators and analysts with the Commission on the 
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Conurbation of the Nation's Center, and the planning consulting firm of Felipe Ochoa and 

Associates; and many others with an active part in planning, determining, and administering 

urban policy in Mexico. I had the opportunity to meet with, and obtain documents from, many 

additional researchers-from the private sector and various positions of public service-who 

had been invited to present papers at the international Metropolis '87 conference, hosted by 

Mexico City in May 1987. 

Secondary data have been gleaned from a number of sources. I surveyed as many 

English-language articles, books, and presentations as I have been able to locate on the 

Mexican urban-industrial system and regional planning in Mexico. These sources have been 

referenced throughout. I combed through numerous libraries and bookstores in Mexico City 

for Mexican and other Spanish-language sources. I obtained documents from many Mexican 

government agencies. I gained a great deal of information from probably the two most 

respected general newspapers (Excelsjor and EI Unjversal) in Mexico and from the newspaper 

EI Fjnancjero, the most comprehensive business news source available in Mexico today. 

I have attempted to avoid anecdotes in favor of specifics to the extent possible, and I 

have tried to cross-check facts and figures from a number of sources. Unfortunately, facts and 

figures have a way of circulating and becoming self-confirming; whenever possible, I have 

attempted to track data to original sources or particularly reliable sources. Despite these 

efforts, I realize that many of the data presented may be of questionable accuracy. If so, it is 

generally because no one really knows an exact figure or even knows how to find out. Even 

the most recent census data are widely recognized to be "a mess," in the words of one U.S. 

researcher. In other cases, access to existing data may be restricted for a number of reasons. 

The figures reported in these chapters probably represent a best estimate which has been 

confirmed by the intuitive experi- ence of various government agencies and organization. In 

general, data presented may have a wide margin of error, but most importantly they present a 

roughly accurate concept of reality. 
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Conclusions and Recommendations for PoliCY. planning. and Researoh 

Drawing from this research, I suggest a number of conclusions and recommendations 

for Mexican policy makers, regional planners, and researchers. Among the most important of 

these recommendations are summarized as follows: 

• Regional planning In Mexico must be strictly objective-oriented. All proposed plans 

must be subject to vigorous, critical, and rigorous evaluation in terms of effectiveness in 

achieving concrete, fundamental planning objectives: e.g., employment creation, pollution 

miligation, and access to housing and urban services. Conditions of socioeconomic 

deprivation, financial austerity, and political uncertainty in Mexico today must preclude planning 

for "development monuments," or plans which promise grand but vaguely speCified returns 

over the long-term future. 

• Regional planning evaluation in Mexico must recognize and address inherent 

competition and conflicts among development objectives and among individual regional 

Interest groups. This is the first, necessary step towards making difficult choices and resolving 

conflict as effectively and efficiently as possible. 

• Rather than reifying a single regional policy or plan, such as "the decentralization of 

national life," all plans must be subject to comprehensive and rigorous comparison with other 

alternative strategies. These plans must be compared not only in terms of the effectiveness of 

achieving development objectives, but also the efficiency of achieving these objectives at the 

cost of scarce public development resources. 

• Benefits and costs of a proposed plan must be rigorously evaluated in regionally 

disaggregated terms. Individual states and communities have a legitimate interest in the most 

effective and efficient possible return from the investment of their own, scarce development 

resources. 

• Planning analysis must provide deCision makers with unbiased data and evaluation 

as an objective basis for weighing community values, preferences, and priorities. 



• Planning analysis must appropriately discount the value of returns and costs over 

time. A high rate of social discount will most appropriately reflect the present state of the 

Mexican economy and the scarcity of development resources available today. 
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• Planning analysis must explicitly and rigorously address the importance of 

uncertainty In the evaluation of proposed plans. An enormous amount of uncertainty, 

especially between six-year presidential administrations, is virtually Inherent in the nature of the 

Mexican political- economic system. An appropriately high rate of social discount will render 

projected returns from a plan very nearly valueless beyond a six-year period. Stated another 

way, except for plans with exceptionally high estimated returns-to-investment, regional 

development planning In Mexico should largely be restricted to a six-year horizon of 

evaluation . 

• In a manner consistent with the socioeconomic conditions in Mexico today, the 

scarcity of development resources, and the uncertainty inherent in the Mexican 

political-economic system, Mexican regional development planning will most appropriately 

meet the requirements of decision makers when it proceeds in a conservative, or Incremental, 

manner from existing regional policies, plans, and practices. Proposed new policies and plans 

should always be critically and rigorously evaluated in comparison with the status quo, or the 

most conservative possible alternative. Primum non nocere (first, do no harm). 

• Data and analysis for regional development planning must be considered critical and 

scarce resources. These resources must be invested in the most effective and efficient 

manner possible. Planning, data collection, and analysis for projects which clearly will not, or 

can not, be implemented -"development monuments"-squanders these valuable 

resources. Similarly, planning, data collection, and analysis which do not usefully address the 

requirements, and especially the realistic limitations, of decision makers are ineffective and 

inefficient. 
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• The determination of equity In the distribution of regional development resources 

lies In the realm of politics and ethics and is not appropriate to the nature of objective planning 

evaluation. Objective planning evaluation, can, however, make two very important 

contributions in this regard. First, planning evaluation should be disaggregated to reveal 

objectively the distribution of development benefits and costs among affected regional 

interests. This analysis provides an objective basis for effective and efficient negotiation and 

other forms of mutual adjustment among partisan, competing interest groups. Second, 

planning evaluation must seek to identify means by which Pareto optimal improvements can be 

made In the distribution, or disposition, of scarce resources. That Is, how might development 

resources be allocated so that the Interests of some, or all, groups may be advanced without 

harm to any others? 

Organization of the pissertation 

Following this introductory chapter, this dissertation Is organized as six parts, of two 

chapters each. The first part, consisting of Chapters 2 and 3, presents an introductory 

examination of the rationale for the decentralization of the Mexico City metropolis. The physical 

planning problems of the Mexico City metropolis and the socioeconomic development issues 

of the national periphery are discussed in Chapter 2. Socioeconomic development issues of 

the metropolis and the physical planning constraints of the nation's other urban centers are 

discussed In Chapter 3. 

The second part-Chapters 4 and 5-presents an overview of regional development 

policies and planning and an assessment of the results of these efforts, in the experience of 

Mexico (Chapter 4) and other nations of the first and third worlds (Chapter 5). 

The third part-Chapters 6 and 7-concerns the first hypothesis, regarding the 

evaluation of planning effectiveness, as prescribed by Mexican regional development policy. 

Chapter 6 describes and models the regional policies of The National Peyelopment Plan. 



Chapter 7 compares this model with leading paradigm models and suggests a systematic 

model for the Mexican regional planning process. 
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The fourth part-Chapters 8 and 9-concerns the second hypothesis, or the 

evaluation of efficiency in current Mexican regional development policy. Chapter 8 presents a 

case study of urban-industrial deconcentration planning for the Mexico City metropolis and the 

Mexican Central Region. In Chapter 9, I restructure this analysis within a cost-benefit type 

framework. 

The fifth and final part -Chapters 10 and 11-addresses the third hypothesis, or the 

process and evaluation of ~ in Mexican regional development planning. Chapter 10 

presents a discussion and attempts a model of the Mexican regional development planning, 

evaluation, and decision making process in actual practice. In Chapter 11, I present a number 

of alternative models of the planning process and evaluation, I suggest an alternative 

conceptual model of the Mexican regional development planning process, and I offer a 

number of implications for the practice of evaluation in regional development planning for 

Mexico. 



CHAPTER 2 

CORE I PERIPHERY: AN EXAMINATION OF THE CASE FOR DECENTRALIZING THE 
MEXICAN URBAN SYSTEM 

I get this great surge of energy when I visit a large city. I enjoy the madness of 
everything. The sounds that fill the air are like those sounds made by a madman. He 
wants to say everything all at once, but what he ends up saying is nonsense. 

- Fermin Salas, Mescalero-Yaqui artist 
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For nearly the past two decades, the decentralization of the nation's urban-industrial 

system has dominated the policy, planning, and (to some extent) practice of regional 

development in Mexico. This chapter concerns a number of critical issues which have 

motivated the promotion of urban-industrial decentralization policies and planning in Mexico 

during the past two decades. 

The first section of this chapter begins with an introductory description of the growth 

and magnitude of the Mexico City metropOlitan region. I also briefly describe the growth and 

development of the municipality of Netzahualc6yotl (or "Netza" for short), originally an 

enormous squatter settlement on the fringe of the Mexico City metropoliS. Netza provides an 

important example of the localized impacts of the metropOliS'S growth, the complexity of the 

many issues and problems involved, and the imperative for seeking planning solutions to these 

problems. 

The second section of this chapter describes a number of the most important physical 

planning problems of the Mexico City metropOliS. These issues include pollution and 

congestion in the metropOliS and perhaps increasing diseconomies of scale, or rising marginal 

costs of development. Other issues of urban growth and sprawl, such as the administrative 
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fragmentation of the region, may also be hindering planning efforts at the metropolitan level. 

These planning problems, or planning Issues, have provided an important motivation for those 

advocating decentralization policies and plans in Mexico. 

My intention in this chapter is not to argue in favor of or against decentralization 

policies and plans. My intention, instead, is to describe and examine a number of the issues 

involved and the arguments, based on these issues, which have been advanced by others in 

favor of these pOlicies and plans. Some of these arguments are strong, such as pollution and 

congestion problems of the metropolis, although they do not, in themselves, necessarily 

compel a strategy of decentralization. Other arguments, such as diseconomies of urban scale, 

are theoretical, at best, and do not provide a conclusive or necessarily convincing rationale for 

policy action. 

The third section of the chapter concerns socioeconomic development planning 

issues of the rest of the nation's urban system. This section describes some of the factors 

which have precluded or limited urban and Industrial growth in the national periphery in the 

past. The continued socioeconomic underdevelopment of much of the national periphery 

provides another important motivation for efforts to effect a more dispersed distribution of 

urban and economic development. 

In the next chapter-Chapter 3-1 will address a number of additional critical issues 

potentially weigh against a radical or extreme policy of urban-industrial decentralization from the 

capital into the national periphery. These issues include the socioeconomic need in the 

Mexico City metropolis and the political clout of the capital's population. Also, a number of the 

nation's secondary and tertiary urban centers already have physical limitations (e.g., pollution, 

congestion, available water resources) to further development. Smaller urban centers of the 

periphery may also lack the administrative and planning capacity to accommodate rapid 

population and industrial growth. These factors are recognized, at best, only implicitly in the 
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rhetoric of decentralization policy and planning of decentralization. In practice, however, these 

factors have tremendous Influence in the implementation of regional development policies and 

the allocation of regional development resources. 

The purpose of these two chapters Is not to make a case for, or demonstrate the 

superiority of, either an extreme decentralization or centralization strategy. If anything, this 

analysis may suggest a more moderate, compromise position between these two extremes. 

Neither is my Intention (espeCially given the limitations of available data and published research) 

to provide analysis of the depth and rigor necessary to support informed decision and policy 

making In this regard. My primary intention is, instead, to provide an informative foundation and 

situational context for the analyses of policy, planning, and regional development practice 

which follow in the later chapters of this dissertation. 

The implications of this analysis for regional development policy, planning, and 

practice are less clear, but certainly daunting. Regional development planning issues in Mexico 

are complex and often conflicting. Mexican regional analysis should aspire to comprehensively 

Incorporate the full range of issues Involved, as well as the important forces which impact these 

issues in intended (e.g., regional development policies and plans) and unintended manners 

(e.g., sectoral economic policies and spontaneous market and population actions). This 

exhaustive scale of comprehensiveness, however, may prove to be beyond the present (and 

future) conceptual and technical capability of regional planners. 

The Growth of the Mexico City MetropoliS 

The Scale and Growth of the Metropolitan Region. Of all the superlative statistics on the 

Mexico City metropolis (MCM), the Single most striking feature must be the sustained rate of 

population growth and the absolute size of the metropolitan population today. The 

metropolitan population grew by over 70% (from 3.05 to 5.22 million) between 1950 and 1960 
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and by 75% from 1960 to 1970 (United Nations, Department of International Economic and 

Social Affairs 1987, reporting Mexican census data). Population was attracted to the capital in 

this period by the rapid expansion of industrial development and employment, as economic 

production In the metropoliS expanded by as much as 12% per year. Increasing rural land 

pressures also contributed an important force Inducing migration from the nation's hinterland. 

From a population of 9.12 million in 1970, the population of the expanding metropolis 

Increased to 14.1 million by 1980. This represented an average increase of 530,000 per year, 

added to the same, expanding urban center each and every year. This is very nearly the 1980 

population of Tucson and Pima County, Arizona, added every year, or nearly 1500 people 

added (net) per day. The Department of the Federal District (DDF: the government of the 

Federal District) estimates that 1000 people continue to arrive in the capital each day from other 

parts of the nation (Schteingart 1988, 271). 

The population of the MCM is estimated, by many Mexican planners, to have reached 

19 million by 1988. It appears likely that the population will have reached nearly 21 million by 

the year 1990, for a 7 million, or 50%, increase through this decade, or an average absolute 

growth rate of 700,000 per year. 

Of course, these population figures are estimates, at best, and are subject to wide 

variation. These variations are due to varying assumptions of growth rates and varying 

definitions of the metropolitan area. The latter is particularly troublesome in the case of Mexico 

City, and I will return to this topic later in this chapter. 

It is likely that the rate of growth (particularly in-migration) has slowed through the 

decade. Since 1980, the national economy has stalled, a major earthquake struck the city, and 

the quality of life in the metropoliS has deteriorated. Even allowing for a slowing rate of 

in-migration, by the informed estimates of most government planners with whom I have 

spoken, the metropOliS'S population continues to grow by at least one-half million per year. 
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Population projections for the year 2000 range between 25 and 30 million, with the 

most recent U.N. projection at 25.8 million (United Nations, Department of International 

Economic and Social Affairs 1987). Federal planners, at their most optimistic, speak of 

containing the population at about 26 million, which they consider to be the carrying capacity of 

the Mexico City valley (a/though it is not clear how capacity is defined or this figure determined). 

Even this modest success would require reducing the annual metropolitan growth rate from the 

current figure of over 3.5% to less than 2.2% by the year 2000. Many of the poorest areas of 

the metropolis still experience 7% or even much higher annual growth rates. 

The population density of the metropOliS' center exceeds 160 persons per hectare, 

even greater than Tokyo at 140 per hectare. Even at such high densities, by most measures 

and estimates the metropolis today sprawls over 1000 square kilometers and continues to 

spread rapidly (e.g., McDowell 1984). 

As an illustration of the population distribUtion, areal extent, and growth of the Mexico 

City region, Table 1 provides census data for the delegaciones (or political subdivisions) of the 

Federal District and metropolitan municipalities of Mexico State in 1980 (the most recent 

census), 1970, and 1960. These are listed in decending order of 1980 population. These are 

also identified on the map shown in Figure 2. As I will describe later in this chapter, definitions 

of the Mexico City metropoliS, and the Mexican urbanized area, vary widely. The definition of 

the metropolis which I use here is consistent with the physical realities of the metropolitan 

region: i.e., the region which is contained by the Valley of Mexico. This definition is also 

consistent with the industry-restrictive zone established by the federal government 

(discusssed in Chapter 4), the current United Nations definition of the metropolitan area, and 

standard usage by Mexican planners. 
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Table 1. Census data for the Mexico City metropOlitan region 

The Federal District 
Av. annual rate Av. annual rate 

Map of pop. change of JXlP.change 
...1L Defea8Ci6n .E®..~ Pop. 1970 (1970-80) Pop. 1960 (1960-70) 

Mexico City [1] 2,595,823 2,814,235 -0.8% 2,832,133 -0.1% 

1 Gustavo A. Madero 1,513,360 1,186,107 2.8% 579,180 10.5% 

2 Iztapalpa 1,262,354 522,095 14.2% 254,355 10.5% 

3 Cuautemoc [2] 814,983 

4 Carranza [2] 692,896 

5 Alvaro Obregon 639,213 456,709 4.0% 220,011 10.8% 

6 Azcapotzalco 601,524 534,554 1.3% 370,724 4.4% 

7 Coyoacan 597,129 339,446 7.6% 169,811 10.0% 

8 Iztalco 570,377 447,331 2.8% 198,904 12.5% 

9 Benito Juarez [2] 544,882 

10 Miguel Hidalgo [2] 543,062 

11 Tlalpan 368,974 130,719 18.2% 61,195 11.4% 

12 Xochimilco 217,481 116,493 8.7% 70,381 6.6% 

13 Magdalena Con., La. 173,105 75,429 12.9% 40,724 8.5% 

14 Tlahuac 146,923 62,419 13.5% 29,880 10.9% 

15 Cuajimalpa de Mor. 91,200 36,200 15.2% 19,199 8.9% 

16 MilpaAlta 53,616 33,694 5.9% 24,379 3.8% 

[1] Divided between 1970 and 1980 census 

[2J Created from Mexico City, between 1970 and 1980 census 

Ibe Slate Qf MexiQQ 

17 Nezahualc6yotl [3] 1,341,230 580,436 13.1% 

18 Ecatepec 784,507 216,408 26.3% 40,815 43.0% 

19 Tlalnepantla 778,173 366,935 11.2% 105,447 24.8% 

20 Naucalpan de Jua. 730,170 . 382,184 9.1% 85,828 34.5% 

21 Atizapan de Zaragoza 202,248 44,322 35.6% 8,069 44.9% 

[3J Created between 1960 and 1970 census 

[4J Created between 1970 and 1980 census 

[5J Divided between 1970 and 1980 census, to create Cuautitlan-Izcalli 
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Table 1. Continued 

Ibe Slale Qt M~~IQQ (QQotloued) 
Av. annual rate Av. annual rate 

Map of pop. cha~e of pop. change 
JL DelegaciOn PQP·1980 Pop. 1970 (1970-80) PQP·1960 (1960-70) 

22 CuautiUan-Izcalfi [4] 173,754 

23 TultiUan [5] 136,829 52,317 16.2% 15,479 23.8% 

24 Nicolas Romero 112,645 47,504 13.7% 29,617 6.0% 

25 Texcoco [6] 105,851 65,628 6.1% 42,525 5.4% 

26 Paz, La. 99,436 32,258 20.8% 7,880 30.9% 

27 Coacalco 97,353 13,197 63.8% 3,984 23.1% 

28 Tecamec 84,129 20,882 30.3% 11,971 7.4% 

29 Chalco 78,393 45,450 7.2% 29,725 5.3% 

30 Huixquifucan 78,149 33,527 13.3% 16,229 10.7% 

31 Ixtapaluca 77,862 36,722 11.2% 20,472 7.9% 

32 Chimalhuacan[6] 61,816 9,946 52.2% 76,740 -8.7% 

33 Zumpango 51,393 36,105 4.2% 22,677 5.9% 

34 Cuautitlan[5] 39,527 45,156 -1.2% 20,509 12.0% 

35 Tlalmanalco 34,071 20,655 6.5% 15,475 3.3% 

36 Acolman 32,316 20,964 5.4% 12,230 7.1% 

37 Amecameca 31,621 21,945 4.4% 16,800 3.1% 

38 Teotihuacan 30,140 16,283 8.5% 10,477 5.5% 

39 Teloyucan 28,836 15,477 8.6% 9,939 5.6% 

40 Chicoloapan 27,354 8,750 21.3% 4,719 8.5% 

41 TepotzoUan[5] 27,099 21,902 2.4% 12,682 7.3% 

42 Tultepec 22,910 11,480 10.0% 7,744 4.8% 

43 Coyotepec 19,796 8,888 12.3% 5,967 4.9% 

44 Ozumba 'j9,258 11,026 7.5% 8,401 3.1% 

45 Melchor Ocampo 17,990 10,834 6.6% 6,537 6.6% 

46 AtlauUa 16,840 . 11,831 4.2% 10,085 1.7% 

[4] Created between 1970 and 1980 census 

[5] Divided between 1970 and 1980 census, to create Cuautitlan-lzcaJli 

[6] Divided between 1960 and 1970 census, to create Netzahualc6yoU 
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Table 1. Continued 

Ibe Siale Qf Me~iQQ (QQolioued} 
Av. annual rate Av. annual rate 

Map of pop. change of pop. change 
...JL Delegaci6n PQp.1980 PQp.1970 (1970'80} PQP·1960 (1960·70) 

47 Atenco[6] 16.418 10,616 5.5% 7,341 4.5% 

48 Otumba 14,509 12,349 1.7% 10.455 1.8% 

49 Juchitepec 13,040 8,301 5.7% 6,627 2.5% 

50 Temascalapa 12,698 8,892 4.3% 8,955 -0.1% 

51 Axapusco 12,207 9,256 3.2% 8,073 1.5% 

52 Chiconcuac 11,371 8,399 3.5% 6,031 3.9% 

53 Chiatla 10,618 7,266 4.6% 4,862 4.9% 

54 San Martfn de las P. 10,610 7,242 4.7% 5.425 3.3% 

55 Tepetllxpa 10,179 8,216 2.4% 5,893 3.9% 

56 Tepetlaoxtoc 10,019 7,068 4.2% 5,471 2.9% 

57 Huehuetoca 9,916 7,958 2.5% 5,490 4.5% 

58 Tenango del Aire 8,639 3,600 14.0% 3,082 1.7% 

59 Jaltenco 7,847 4,738 6.6% 3,322 4.3% 

60 Tezoyuca 7,567 4,770 5.9% 3,424 3.9% 

61 Cocotitran 7,510 4,996 5.0% 3,650 3.7% 

62 Nextlapan de Juarez 7,380 4,360 4.9% 3,602 2.1% 

63 Jilotzingo 6,306 4,240 4.9% 3,935 0.8% 

64 Ecatzingo 4.414 3,637 2.1% 2,865 2.7% 

65 Nopaltepec 3,929 2,681 4.7% 2,866 -0.6% 

66 Isidro Fabela (lturbide) 3,924 2,598 5.1% 2,728 -0.5% 

67 Temamatla 3,663 2,421 5.1% 1,583 5.3% 

68 Ayapango 2,986 2,263 3.2% 1,968 1.5% 

69 Papalolla 1,769 1,088 6.3% 735 4.8% 

[6] Divided between 1960 and 1970 census, to create Netzahualc6yotl 

IDe Eederal QistriQt plus the Slale Qf MexiQQ 

(sum) 14,370,294 9,101,398 5,638,282 

(mean) 9.4% 7.4% 
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Like the District of Columbia of the U.S., the Federal District (OF, In the 

commonly-used Spanish Initials) of Mexico was orginally established to contain the nation's 

capital. By the 1960s, the urbanized area of the metropolis had begun to expand into the 

surrounding State of Mexico. Figures 3, 4, and 5 illustrate the expansion of the metropoltan 

population between 1960,1970, and 1980. I have employed a simple, uniform population 

scale in these maps, by delegacion and municipality. Population density, urban population, or 

other statistics could have been used as well, but the results do not change significantly. 

Schtelngart (1988), Messmacher (1979), Brown (1972) and a number of other authors 

have developed much more comprehensive representations of the demographic, social, and 

economic spatial organization of the metropolis. The emphases of this dissertation are the 

regional and national levels levels of analysis, however, rather than intra-urban or 

Intra-metropolitan. 

A Mexico adage once was "Fuera de Mexico, todo es Cuautitan," or "Outside of 

Mexico City, it's all Cuautitlan": a reference to the municipality of Cuautitlan, in Mexico State to 

the northwest of Mexico City (see Figure 2), which was considered to epitomize the provinces. 

Cuautitlan had a population of nearly 40,000 in 1980, and 31% of its employment was in 

manufacturing. Today, the municipality lies directiy in the path of intensive industrial and urban 

expansion from the city. 

This enormous growth and concentration of population in the metropolis Is the result 

of a complex set of factors inducing, or "pushing," migrants from the nation's periphery and 

attracting, or "pulling," them into the metropolitan core. I will address, in this section, some of 

the motivations attracting a migrant to Mexico City, as well as some of the important factors 

which retain existing residents of all social and economic strata in one of the world's largest, 

densest, most polluted, and most congested cities. Some of the most important push factors 

from the periphery, or hinterland, will be discussed in the next section of this chapter. 
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Mexico CHy has nearly Incomparably better educational facilities, at every level, than 

the national hinterland. Only Monterrey can provide institutions of higher eduction which even 

closely compare to those of the capital, and then only In certain specialties such as business 

studies. Health care facilities and other social services are far superior and more widely available 

in the capital than anywhere else In the nation. In general, social service spending in the capital 

is twice the per capita rate of the rest of the nation; spending for health facilitfes and social 

security is three times the national average rate (Ward 1986). In 1981, for example, the capital 

absorbed 39% of all federal Investment In health and social security, compared to the 20% of 

the total national population contained In the metropolis. The capital is the cultural, social, 

entertainment, and intellectual center of the nation. 

Even in today's economic environment, no other location in the nation can closely 

compare with the concentration of employment and entrepreneurial opportunity in the 

metropoliS. This is true for unskilled labor and even more true for semi-skilled and highly-skilled 

labor, profeSSionals, and managers. This diversity of employment opportunity offers the (often 

critically Important) potential for two or more family wage-earners. Female participation in the 

capital's economy Is almost two times that of the national average (Ward 1986). 

There are probably few, if any, Mexicans anywhere who do not have at least one family 

member or friend living in the MCM. These connections can provide important assistance to 

the in-migrant, as well as advice, employment contacts, and encouragement to migrate. Once 

In the MCM, migrants quickly become accustomed to the opportunities and attractions of the 

big city and are unlikely to return to their origin. Migrants may also be unwilling to admit to failure 

by returning. Those who migrate to the capital tend to be young, with high fertility rates, further 

frustrating efforts to slow population growth. 

The Mexico City metropolitan population Is not only enormous in absolute terms, but 

also relative to the rest of the nation's urban population. The metropOliS accounts for over 30% 
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of the total urban population and over 20% of the nation's total population. No other city in the 

nation Is even one-sixth the size of the capital. 

The nation's Industrial and economic development describes an even more extreme 

primate distribution than population. One-third of the nation's employment in manufacturing 

and private Industry as a whole is located In the MCM, together with well over half of the national 

bureaucracy. Garza and Schteingart (1978) note, further, that even figures such as these may 

be misleadingly low. In 1975, for example, the MCM accounted for 27% of the nation's total 

employers and entrepreneurs. "Considering only high-level corporate functionaries and 

management personnel, we find that no fewer than ... 44.7 percent of the national total are 

located in the ... [ MCM] " (p. 66). 

The MCM accounts for 46% of the nation's total industrial production. Forty-four 

percent of the total gross internal product is generated in the capital. In 1980 the DF alone 

received 54% of all private investment in Mexico, down slightly from 58% in 1979 (Ward 1986). 

"In 1972, over 90% of the country's banks had their main offices in Mexico City, with savings 

depOSits amounting to over 60% of the national total .... " (Scott 1982, 237). According to 

official published statistics, the capital receives 33% of total federal public investment, 

accounting for 20% of the total federal budget (Departamento del Distrito Federal 1984). 

Like population growth and concentration, industrial growth and concentration in the 

MCM is a complex function of pull and push factors. In many cases, push and pull factors are 

simply two sides of the same coin. Industries are attracted to the capital by precisely those 

resources and other advantages which the periphery lacks. To a very large and important 

extent, also, industrial and economic growth in the MCM simply came to feed on itself. As 

industrial growth was originally fostered in the capital, two types of agglomeration economies 

developed: localization economies, or advantages to particular sectors or closely related 

sectors, and urbanization economies, or advantages to industry in general. 
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Just one Important example of both localization and urbanization economies is the 

development of a skilled and semi-skilled labor force. In general, the capital cultivated a labor 

force that had learned the ways of urban and Industrial life. In particular, certain skills could be 

found or attracted only In the capital. Scott (1982,100) states that traditionally in Mexico 

"[s]kllled labor was a more crucial determinant of Industrial location than was aggregate labor 

supply." 

For the marl<eter, Mexico City is by far the nation's greatest retail and wholesale center. 

Not only Is the population many times greater than any other urban center, but the population Is 

relatively more affluent than the rest of the nation's population. For all businesses, "[t]he capital 

Is ... the center of Innovations, the setter of new trends, and the arbiter of the nation's cultural 

values" (Scott 1982, 246). 

Agglomeration Is also fostered by the nation's business standards and culture, 

together with the political environment within which business must operate. While always 

critical to the conduct of the nation's business and administration, " ... face to face contacts are 

becoming increasingly Important to upper level business and government administrators" 

(Tornquist, quoted In Gwynne 1985,97). Lengthy business breakfasts and lunches are an 

integral component of the Mexican business and bureaucratic culture. States Alfredo 

Sandoval, former president of the COPARMEX business association, "To try to get a price 

increase for products, or an import license, or anything that requires government permission, a 

businessman must come to Mexico City if he wants quick action" (Kandell 1985). 

Local Impacts and Complex Issues; The Example of "Nelza." Mexico City began its 

population boom in the late 1950s and early 1960s. Most typically, as documented by Brown 

(1972) and others, migrants to Mexico City arrived and settled first In the city's center, 

temporarily renting or sharing inner-city accomodations with relatives. As migrants continued to 

crowd into the capt/ai, new fraccionamientos (housing subdivisions and developments) 
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became more strictly regulated and even restricted within the OF for the first time In the early 

1960s. As densities and housing pressures In the city's core increased, residents were forced 

to the fringes of the city for housing opportunities. This expansion soon breached the borders 

of the OF and began to sprawl Into the surrounding State of Mexico. The population of the 

State of Mexico grew by 102% In the 1960s. Much of this growth consisted of relatively poor, 

recent migrants to the capital, moving out to squatter settlements on the fringe of the 

metropolis. 

Mexico State's Industrial development and the state's wealthier residential housing 

grew along a corridor to the northwest of the OF, in municipalities such as Naucalpan (see 

Figure 2). The most readily accessible land for many thousands of the new, poor, but ambitious 

metropolitan residents lay in nearly the opposite direction, on the virtually uninhabited and 

unclaimed land of the dry bed of former Lake Texcoco, to the east of the OF. 

In 1963, the first residential lots were marked off on the barren salt plain. The growing 

settlement was named Netzahualc6yotl (or "Netza" for short), after the Aztec god (Figure 2). In 

response to the burgeoning demand from the inner city, lots of land were sold unscrupulously 

without legal title and with virtually no urban services. By the mid-1960s, ten thousand people 

per.lJlQD1l1 were arriving in Netza. In the peak years of the decade, the population of Netza, 

essentially a single squatter settlement on the fringe of the OF, grew by 100,000 per year. 

By 1970, the population of Netza (now formally established as a municipality of the 

State of Mexico) was 650,000. The population density of the municipality reached nearly 95 

persons per hectare (then double the density of the OF), in largely Single-story, self-built 

residences. The average annual growth rate through the decade had been 23.2% (Bock and 

Rothenberg 1979), possibly unprecedented and unmatched anywhere in the world as a 

sustained rate of growth for such a period. 
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By 1988, the growth of Netza has slowed considerably, as the municipality has been 

developed nearly to capacity. Growth and subdivision restrictions recently have been Imposed 

within the municipality (Tapra 1987e). With a population of nearly four million today, Netza is 

now one of the four largest cities In the nation. In many respects it provides an example of a 

largely "consolidated" squatter settlement (I.e., legally established and developed with regard 

to urban services). In the years following 1970, a degree of order was gradually established in 

the community. Pressure from the municipality's newly established constituency increasingly 

was brought to bear on the federal and state governments. Legal titles were granted and urban 

services eventually were provided to most dwellings, although often at great expense. Often 

the once-cheated residents of Illegal subdivisions were forced to pay a second time for 

legitimate land titles and services. 

Once title and services were assured for a family plot, the individual consolidation 

process could begin In earnest. Over the years, clnderblock walls replaced the cardboard and 

plastic attached to scrapwood frameworks. Sewers replaced pit latrines for many residents. 

Where the size of the plot permitted, rental units and small shops and stores were constructed 

adjacent to the homes. Modest retail and service industries developed in the community. 

Employment opportunity, however, remains very limited within or near Netza. 

Workers' residential mobility is very limited, given relatively large personal investments in land 

and housing. Industrial employees commute into the city center, or even through the city 

center and out to the still-expanding industrial corridor to the northwest. An estimated 800,000 

workers commute each day from Netza to the the OF or other parts of Mexico State (Tapra 

1987a). The capital's subway system (the Metro) extends only to the limits of the DF, so that 

most Netza residents commute to the OF border by bus and converge en masse on a single 

subway station (the Indios Verdes station). At peak hours, women and children are directed to 

separate entrance ramps to avoid being crushed by the mass of commuters. Workers in the 



northwest corridor of Mexico State must then transfer from the Metro to another bus, which 

carries them to the factories. 
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Only about half of the residences in Netza today have full sewer, electricity, and 

potable water service. Even in the relatively prosperous years of the late 1970s, the residents 

of Netza lived an average of 2.8 per room compared to, e.g., 1.8 per room In the municipality of 

Naucalpan (Bock and Rothenberg 1979). As in the rest of the MCM, ground water resources 

have been depleted severely. The former lakebed surface has dropped over two and one-half 

meters In the past two decades, with resulting havoc to the community's often 

poorly-constructed homes and buildings (Garcra 1987). Local potable water supplies are 

severely contaminated with industrial wastes from the DF (Ramrrez 1987b). 

The municipality has a very limited local economic base, and underemployment and 

unemployment rates are very high. The lack of local wholesale and retail services limits the 

municipal tax base, and firms In areas such as Netza have, In general, been more severely 

affected by the economic crisis than the MCM as a whole. Three thousand Netza merchants 

closed In the first six months of 1987 as a result of the general economic conditions (Ramfrez 

1987a). 

Crime and street gangs are very serious problems, while police and other emergency 

protection is very limited in the municipality and virtually nonexistent in some quarters (Hacho 

1987). As much as 30% of the young population of Netza and other marginal areas of the 

capital may be addicted to drugs (Reyes 1987). Medical, educational, and other human 

services are very poorly represented relative to the rest of the metropolis. The Red Cross 

estimates that 80% of the practicing surgeons in Netza are unlicensed (Tapfa 1987b). 

Perhaps one of the most telling statistics of all, though, is that only eight percent of the 

population of Netza have any education beyond the primary school level. Given the paucity of 



educatfonal resources In the municipality, this sad characterlstfc seems likely to be 

perpetuated, 01' even worsen, for at least another full generation. 
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The State of Mexico now has a population of over 11 million, growing by 600,000 to 

700,000 per year (Garza 1987). Most of this population and growth is concentrated within the 

"misery belt" which surrounds the OF, especially to the east. Once defining the fringe of the 

MCM, Netza is now surrounded by urban development. Attempts to control, with all necessary 

force, paracaidisfas (literally "parachutists," or squatters who seemingly parachute onto private 

or public property overnight) in the southeast of the OF continue to direct intra-metropolitan 

migration patterns toward Mexico State (Magana 1987a). 

For all of its poverty and urban distress, Netza is considered a model by many of the 

squatter settlements which now define the far urban fringe. The largest of these have 

continued to grow to the east, beyond Netza, particularly along the highway to the city of 

Puebla. The history of Netza is retold in a single hour's drive east from the OF's border. Just 

beyond the OF and Netza Itself are large settlements of cinder block houses along dirt roads, 

virtually without any urban services. Residents purchase potable water from trucks at 

excessively high cost and commute to the city proper by largely unregulated, independent 

buses. Masses of wires are strung illegally from electric lines to poor houses. Beyond these 

emerging communities are even more haphazard, emerging settlements along the highway. 

The valley of Chalco (Figure 2), for example, may be the world's largest ciudad perdida 

(literally "lost city," an excellent descriptive term for these settlements). Seventeen different 

squatter colonies have spread across prime agricultural land and now house over 400,000 

people. A newspaper expose described the residents as subject to " ... repression, extortion, 

fraud .... " (Magana 1987b). Coacalco (Figure 2), to the northeast of the OF, has 500,000 

inhabitants, with an annual growth rate of 18%, the highest in the nation (Lino 1987a). 



Chlmalhuacan (Figure 2) has a population of 500,000 and an urban Infrastructure 

development suitable for 100,000, at best. A sociologist studying the community stated that 

as a result of " ... the marginal conditions and lack of attention by federal and state 

governments, this situation Is the best possible medium for Incubating rebellion, frustration, 

and above all an extreme desire to someday take revenge" (quoted In Llno 1987b). 

Physical Planning Issues of the Mexico City MetropOliS 
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The specific case of Netza suggests a number of the critical problems of the 

metropolis as a whole, or physical planning issues of the Mexico City metropoliS. These include 

the adverse consequences of massive urbanization such as pollution and congestion, 

obstacles to metropolitan-level planning such urban sprawl and political fragmentation, and 

theoretical diseconomies of urban scale. In particular, in this section, I will examine these 

factors as potential rationales for the decentralization of urban and industrial growth from the 

MCM. 

Adyerse ConseQuences of Urban Scale and Concentration. There are a number of 

adverse consequences of massive-scale urbanization which are very nearly universal to the 

world's "mega-cities" (Dogan and Kasarda 1988). These are problems which clearly and directly 

affect the population of the massive metropOliS in an adverse way. 

Industrial concentration, for example, has been a major source of the severe air 

pollution in the metropolis. Many of the factories In the metropolis burn low-grade, 

high-sulphur fuels. With the severe economic contractions of the past six years, industrial 

equipment has deteriorated and industrial processes are increasingly obsolete and inefficient, 

resulting in even higher levels of pollutants. Private industries in Mexico today can ill afford 

expensive pollution control equipment. The government has promoted limited subsidies for 

such equipment. At the same time, though, national apertura pOlicies ("opening" the national 



economy to Increasingly free Intemational trade) have subjected national Industries to eV(..1 

greater competition and economic pressures. 
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Most of the worst industrial offenders can be clearly identified. Ironically, two of the 

very worst-Termoelectrica del Valle de Mexico and La Refinerfa 18 de Marzo-are both 

state-owned firms. These two factory complexes are reported to account for as much as 17% 

of the valley'S total pollUtion, or over half of the metropolis's total industrial pollUtion (Viveros 

1987Q. 

Private automobiles alone account for 70% of the total pollution (Viveros 1987f). 

Additional sources of pollution are include public buses, trucks, and the burning of various 

fuels for home heating and cooking puroposes. Winds raise 500 metric tons of particulate 

materials daily into the city's atmosphere, especially from the dry lakebeds around the city 

(Scott 1982). Diseases are borne on the dried human waste from squatter settlements with 

inadequate sewage services. 

Virtually the entire metropOliS is contained within a single valley (termed the Valley of 

Cuautitlan-Texcoco or simply the Valley of Mexico). The "U"-shaped valley is closed to the 

south, effectively containing the pollution carried by the prevailing northerly winds. Although 

most of the metropOliS'S heavy industry is located to the north, among the highest air pollution 

levels are conSistently recorded in the city's south, the location of many of the city's wealthiest 

residential neighborhoods, most prestigious office addresses, and the national university. 

Ironically, the very highest concentration of air pollution in the metropolis is located in the 

vicinity of the offices of the national Secretariat of Commerce and Industrial Development. 

Among its several unenviable titles, Mexico City is widely recognized today as a 

contender for the world's highest levels of air pollution. The detrimental effects of the pollution 

are exacerbated by the city's altitude of 2,200 meters, a level at which a person breathes 1.6 

times as often as at sea level. Eighty percent of the infant population of Mexico City suffers 
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from respiratory problems induced or exacerbated by air pollution levels (Cardenas 1987). An 

environmental group has estimated that over one million children suffer from the high lead 

concentrations resulting from industrial and vehicular emissions (Millares 1987). 

These pollution problems are severely aggravated by the increasing transportation 

congestion in the metropolis. The metropolis remains a largely monocentric urban center. A 

partially-completed periferico (beltway) circles well within the urbanized area. Otherwise, the 

city's transportation network retains a predominantly radial configuration from the city's center. 

As I mentioned at the beginning of this chapter, industrial growth has predominantly located to 

the northwest of the DF while working-class housing has located to the east. Especially since 

the Metro system is confined to the DF proper, major metropolitan commuting patterns connect 

two points of the State of Mexico while passing through the heart of the DF. 

As a result, many commuters must virtually cross the metropolis, requiring four hours 

daily. The national Secretariat of Communications and Transportation has estimated that 3.146 

million man-hours are lost each day in commuting time within the MCM (Neme 1987). For the 

poor of the metropOliS, four hours spent commuting could be better spent on second jobs, 

cottage industries, home improvements, community activities, and child care. For those 

without regular, formal employment, these access problems restrict the time and opportunities 

available for employment search. 

With over 23 million person-trips per day, the city's street and highway network is 

approaching complete saturation, or a virtually permanent condition of gridlock during the 

several daily peak traffic periods (Departamento del Distrito Federal 1984, Hall 1984). Since 

many offices break for an extended mid-day meal, and many do not, there are several, nearly 

overlapping rush hours each working day. Floods and near-daily demonstrations and 

deliberate road blockages worsen the situation further. 
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Fifteen percent of all trips are made In private autos, which share the roads with 

45,000 combis (micro-bus taxis) and 70,000 taxis (Rivera 1987). An automobile-oriented 

society was fostered by the strong metropolitan economy of the 1970s and heavily subsidized 

gasoline prices through the state-owned 011 company (Petr6leos Mexicanos or PEMEX). Total 

commuting demand In the capital has been projected by the Departament of the Federal 

District to reach 45 million person-trips per day by the year 2000 (Salazar 1987). 

Construction began on the Metro In the 1960s and continues today. Over nearly two 

decades of operation, the system has grown from 11.5 kilometers to a total of 119 kilometers, 

following the inauguration of the most recent line in July 1987. President de la Madrid hopes to 

Inaugurate one additional line by the end of his administration, which would increase the total to 

131 km., or a total 50% increase during his six-year term. The Metro is efficient, rapid, and 

reliable. Carrying over five million passengers dally, however, usage already exceeds the built 

capacity of the system by at least 25% (Schteingart 1988). Additional transportation 

construction has been impeded by a number of factors, but especially the enormous cost and 

the economic crisis. 

Groundwater depletion has exacerbated the natural geologic instability of the valley. 

This instability was demonstrated tragically in the earthquake of September 1985. Subsidence 

rates within the metropoliS are as great as ten inches per year. City streets have subsided 

dramatically around buildings and monuments which are anchored to bedrock, such as the 

Angel de la Independencia on the Paseo de la Reforma. 

Like many U.S. cities, maintenance of an aging Infrastructure system Is as great a 

concern as system exp'lnslon. Leakage from the city's potable water system is estimated at 20 

to 30%. Cross-leakage with the sewer system has contributed to increasing water pollution and 

gastro-intestinal illness. The metropolitan population generates 11,000 metric tons of garbage 

dally, which is rapidly exceeding the sanitary capacity of available landfill sites (Salazar 1987). 



Studies In 1987 recommended 20 major new sites to handle the excess (Noe and Rivera 

1987). Meanwhile, 20% of the city's garbage Is deposited In the steets or in thousands of 

illegal dump sites (Viveros 1987h). 
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By some estimates, there is only one-half square meter of green space per person 

within the metropolis (about half that of Tokyo's parkland per capita, or five percent of 

Chicago's). On average, one-half million people converge daily on Chapultepec Park. These 

visitors leave behind 40 to 50 tons of trash, In turn breeding millions of rats (Rodriguez 1987b). 

The park's vegetation Is rapidly being destroyed by the combination of overuse, rodent 

damage, and the city's air pollution. Beyond the central city, 73% of the total forested area of 

the valley of Mexico has been lost. Over 700 hectares of agricultural land is lost yearly at the 

urban fringe, to both formal development and Illegal squaller settlements (Magana 1987b). 

The Chalco ciudad perdida alone has destroyed 2,449 hectares of prime agricultural land in the 

last seven years (Tapia 1987). 

In conclusion, these problems present one possible category of arguments in favor of 

an urban-industrial decentralization policy. It may be expected, for example, that the health 

consequences of pollution would be reduced by dispersing polluting industries, especially to 

locations other than valleys and basins. Smaller urban agglomerations may reduce travel times 

and vehicular pollution. 

These problems do not necessarily, by themselves, provide a conclusive case in favor 

of decentralization. Any of these problems could potentially be addressed by other, less 

radical means than large-scale restructuring of the nation's urban system. Examples of policy 

alternatives include direct pollution controls and the restructuring of the metropOliS itself, as a 

system of smaller, relatively self-contained urban nodes. I will return to these alternatives In 

later chapters. 
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Obstacles to Urban planning for the Mexico City Metropolis. There are also a number 

of obstacles to planning for Mexico City related to the population and areal growth of the 

metropoliS. Scott (1982) and many Mexico Cily residents (Viveros 1987d), for example, have 

questioned whether an urban center of over 20 million people can possibly be effectively 

administered and governed. 

These difficulties are compounded by the polilical and administrative fragmentation of 

the Mexico City urban region. As of summer 1987, government planners recognized 16 

delegaciones (political divisions) of the DF, between 17 and 53 municipios, or municipalities of 

Mexico State, and possibly one or two municiplos of the State of Hidalgo as comprising the 

urbanized area of Mexico City. Counts vary widely; I will return to these definitional problems 

below. By the year 2000, the metropolis is likely to have absorbed additional municipalities 

from Mexico State, one in the State of Tlaxcala, and possibly Cuernavaca, in Morelos State. 

Gustavo Garza (cited in EI Fjnancjero 1987a) has suggested that by 2000 the metropolitan 

zones of Mexico City, Cuernavaca, Cuautla, Puebla, and Tlaxcala will join to form a megalopoliS 

of over 31 million people. 

Not only does this necessitate the coordination of many different governments and 

levels of government, It also requires the coordination of different types of governance. While 

each state (ostenSibly) elects its governors, the mayor of the DF is directly appOinted by the 

preSident, and in turn, the heads of the district's delegaciones are directly appointed by the 

mayor. 

Federal spending covers 80% of the Federal District's budget, and a very large share 

of all state budgets, but state and district investment is also significant. Each Mexican state, by 

law, prepares its own six-year development plan, at the beginning of the governor's term of 

office. State governors' terms of office are staggered, largely precluding the possibility of 

coordinating these plans. The Department of the Federal District conducts extensive urban 
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planning In many areas, but the DDPs authority Is restricted to the limits of the Federal District. 

Currently well over half of the total metropolitan population growth now occurs in the 

surrounding State of Mexico rather than in the DF. Soon over half of the metropolitan 

population will be located in Mexico State. Some sources state that the State of Mexico alone 

is now absorbing half of the natJ.Qn's total population growth. Not surprisingly, Mexico State is 

the nation's most industrialized and wealthiest state in terms of tax revenues (on an absolute 

basis- not necessarily on a per capita basis). Accordingly, the state has exercised a relative 

independence from the federal government in planning and development activities. 

Unfortunately, there has been very little, if any, tradition of coordination between the 

mayor of the DF and the governor of Mexico State. The creation of a true metropolitan 

government for the metropOlis has been discussed informally for a number of years, but no 

serious plans or progress have been made toward its realization. A quasi-governmental 

Commission on the Conurbation of the Nation's Center was created in 1976, charged with 

planning for the nation's Central Region (defined for this purpose as the DF and the States of 

Hidalgo, Mexico, Morelos, Puebla, and Tlaxcala), including the Mexico City metropOliS (see 

Figure 6). This Commission has never gained any true powers beyond research and advisory 

capaCities. The Commission has, at times, provided a forum for communication among the 

mayor of the DF and the governors of the Central Region states, but coordination has never 

progressed beyond the level of a very weak regional council of governments. In Chapter 8, I 

will return to the current mandate and especially the planning function of this Commission. 

Nevertheless, the City's transportation system must be considered a particularly high 

priority for the metropolitan-wide coordination of administrative and planning functions. Solid 

waste disposal for the metropolis and landfill space is another urgent priority. Sharing a single 

valley and aquifer, virtually every other aspect of urban service provision must eventually be 

considered within a metropolitan context. 
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Figure 6. The United Mexican States and the Nation's Central Region 
(Key to states on following page) 

57 



58 

Magjt wa 
1 Aguascallentes 
2 Baja Califomia Norte 
3 Baja Califomia Sur 
4 Campeche 
5 Coahuila 
6 Colima 
7 Chiapas 
8 Chihuahua 
9 Distrito Federal 

10 Durango 
11 Guanajuato 
12 Guerrero 
13 Hidalgo 
14 Jalisco 
15 Mexico 
16 Michoac~n 
17 Morelos 
18 Nayarit 
19 Nuevo Le6n 
20 Oaxaca 
21 Puebla 
22 Queretaro 
23 Quintana Roo 
24 San Luis potosr 
25 Sinaloa 
26 Sonora 
27 Tabasco 
28 Tamaulipas 
29 Tlaxcala 
30 Veracruz 
31 Yucatan 
32 Zacatecas 

Figure 6. Continued 
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Administration and planning are also highly fragmented by function, as well as by 

territory. Responsibility for planning the urban and industrial system of the nation Is scattered 

among a vast number of federal agencies, quasi-governmental agencies, and giant paraestatal 

industries (parastate, or state-owned Industries, which have a very large role In many key 

sectors of the Mexican economy). In Chapter 10, I will return to the relationship of authority 

among these many organizations, the nature of overall decision making In this context, and the 

Importance of this fragmentation for planning evaluation. 

For planning research and analysis purposes, too, the fragmented nature of the MCM 

renders definitions and data Interpretation very difficult. "OF" is commonly used throughout 

the nation to mean the MCM as a whole. Legally, "Mexico City" has been changed to 

correspond exactly to the OF, but not the metropOlis as a whole. In various documents, the 

metropolitan area is referred to as the urbanized area, zone of conurbation, the MCM, the 

Mexico City valley, the capital, and others-generally with little or no attention to defining terms. 

In this dissertation, I use these terms interchangably to refer to the whole of the Mexico City 

metropoliS. I refer to the Federal District or the OF, though, only to strictly mean the legal 

political unit of the OF. 

Definitions of the Mexico City metropolis vary widely and change rapidly. Even worse, 

most sources of population and other data fail to specify the definition being employed. Many 

government and academic sources (e.g., Comisi6n de la Conurbaci6n del Centro del Pars 

1985, Garza and Schteingart 1979, and Messmacher 1979) employ various urbanized-area 

type definitions, which do not necessarily correspond to political boundaries. This complicates 

Independent analysis, since census data Is reported only at the level of the municipality 

(roughly equivalent to a small U.S. county, generally containing one central, or urban, place). 

Unikel (1976) provides a very good general discussion of urbanized areas and metropolises in 



Mexico. Unfortunately, this reference Is already far out of date and no longer relevant to the 

present Mexico City area. 
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From my discussions with federal planners, a new Official definition of the Mexico City 

metropOlis will be somewhat closer the U.S. definition of the (standard) metropolitan statistical 

area (MSA) , conforming to political boundaries. This definition does not appear to have gained 

standard usage to date. A number of other definitions based on political boundaries have 

been employed by various sources. United Nations documents have defined the Mexico City 

metropOlis as comprised of the DF and 53 municipalities of the State of Mexico (United 

Nations, Department of International Economic and Social Affairs 1987). Garza (1986) has 

used a definition of the DF and 14 municipalities of the State of Mexico. 

Another definitional difficulty Is the conurbation of the Mexico City and Toluca 

metropOlises, and the emerging conurbation including Cuernavaca (State of Morelos), 

Pachuca (State of Hidalgo), and Puebla (State of Puebla). One more difficulty Is the change in 

political boundaries in the vicinity of Mexico City. The municipality of Netzahualc6yotl was 

created between the 1960 and 1970 censuses, and the municipality of Cuautitlan-Izcalli (see 

Chapter 4) was created between the 1970 and 1980 censuses. 

Diseconomies of Urban Scale. In addition to the problems which directly affect 

residents of the metropOliS, there are also a number of other potentially adverse 

consequences of massive-scale urbanization which can be categorized as diseconomies of 

urban scale. 

A number of researchers have implied that the Mexico City metropoliS has reached the 

pOint of public diseconomies of urban scale, or public agglomeration diseconomies. That is, 

the metropolis has grown to the point, for example, at which the marginal cost of providing 

urban or industrial infrastructure for additional population and industrial growth is increasing 

rather than decreasing (Figure 7). 



Public 
Agglomeration 

economies 

Toluca 
Puebla 

Gu6dalejera 
Monterrey 

Urban center population 

Mexico Cay 
metropolls 

Figure 7. A Graphic Representation of Theoretical Diseconomies of Agglomeration 
(Suggested by Plane 1987) 
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There is not necessarily a sharp distinction between these concerns and the nearly 

inherent problems of massive urbanization described in the previous section. One 

distinguishing characteristic is that, while the previous issues pose clear and present problems 

(e.g., pollution and congestion), these diseconomies are, at best, theoretical, relatively 

intangible, and poorly understood. Another characteristic is that, while the previous urban 

problems clearly and directly affect the metropolitan population in an adverse manner, it is much 

less clear what population is affected by these diseconomies. The marginal cost of meeting the 

increasing water needs of the metropOliS, for example, Is almost certainly riSing, but massive 

federal subsidies disperse these costs among the firms and population of the entire nation. 

The unclear nature of these cost impacts are significant for policy and planning purposes. To 

the extent that these impacts can be diffused, there is no clearly affected constituency or 

mandate to address these possible diseconomies. 

Even by Mexican standards, the Metro is particularly heavily subsidized. Until 1987, a 

ride between any two pOints in the city cost one peso, or about 1/8 of a U.S. penny. Not 

surprisingly, the Metro system represents the largest single city budget item. One source 

reports that continuing Metro construction necessitated a 50% increase (from $600 to 900 

billion pesos, or from $300 to 450 million U.S.) in the OF's transportation budget for 1988 

(Martinez and Marrn 1987). 

Demand for water in the metropolis is prOjected to exceed 100 cubic meters per 

second by the year 2000, from 63 cubic meters per second today (Salazar 1987). Mexico City 

Is situated in a valley and on a plateau, without any adjacent rivers or other major, nearby 

sources of surface water. Traditionally, the city relied on natural springs and wells, which still 

supply 78% of the metropolis' water needs. Groundwater today is drawn at twice the natural 

recharge rate, from over 2000 unregulated wells (Viveros 1987a). The majority of the city's 

Increase In water demand today draws from increasingly distant sources outside the valley. 
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Water Is now drawn from river sources as far as the Miguel Aleman dam, 200 kilometers away in 

the State of Veracruz and 2000 meters below the level of Mexico City. As a result, the cost of 

water to the metropOliS Is ten times higher than for other large urban centers in Mexico (Kande" 

1985). Water Is provided to consumers in the capital at a 98.2% subsidy rate (Viveros 1987a). 

The MCM also consumes 332 million kilowatts annually simply in public lighting, 

prOjected by the Department of the Federal District to rise to 448 million kilowatts by the end of 

the decade (Viveros 1987b). A World Bank study reports that "[t]he area around the capital has 

no thermal or hydropower resources, and the city's power requirements are therefore ... 

transported through the national grid. Moreover, by the 1970s, the power sector in Mexico City 

probably was less efficient than elsewhere, because the very size of the urban area implied the 

need for a more complex distribution network than in other studies" (Scott 1982, 241). 

Economies of scale for sbcial infrastructure probably no longer exist in Mexico City or 

any other major world metropolises. Linn (cited in Hardoy and Satterthwaite 1986, 375) notes, 

for example, that for most urban infrastructure 

... the potential cost savings from increased size are counteracted by a number of 
factors: first, human settlements do not grow In discrete jumps but continuously over 
time. Thus, capacity must be added sequentially, frequently involving units of 
constant rather than increasing size. Second, as cities grow they tend to expand into 
areas 'which are more difficult and costly to service. Third, increasing congestion and 
pollution, and reduced carrying capacity of the environment associated with increased 
density and city size, result In the need for more treatment at the source of water and 
more costly technologies of sewage disposal to ensure comparable levels of 
environmental quality.' 

For the MeM, " ... the future thrust [of urban development] will probably be through 

gaps in the mountains to the north and the southeast, which will tend to Increase the costs of 

new infrastructure" (Scott 1982, 241). 

Do these and other factors represent true diseconomies of scale for continuing 

urbans and Industrial growth In the metropOliS? Diseconomies almost certainly hold for a 
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number of Individual elements of urban and Industrial service provision: e.g., transportation 

development, water, and sanitary services. It Is far less clear whether these diseconomies hold 

for the full, aggregate marginal cost of urban and Industrial services. 

Theoretical debate on this Issue has continued for decades (Alonso 1975, Mera 

1973). I refer to these arguments as theoretical since empirical studies on this scale are very 

difficult In the case of any metropolis or urban system, but particularly in such data-poor cases 

as Mexico and other developing nations. As Richardson (1987,231) notes, 

Academic planners and economists have long recognized that there are both 
agglomeration Aconomles and diseconomies of urban scale, but many of these are so 
difficult to measure-at least in monetary terms-that it is Impossible to calculate the 
net effect. Where an analyst or pollcymaker ultimately settles depends much more on 
his value judgements, implicit weights and subjective valuations of individual 
economies or diseconomies than on the objective evidence itself. 

In general, in the case of Mexico, it appears that "The cost of providing certain kinds of 

social overhead appears to be higher in Mexico City than elsewhere, although the data are 

Incomplete and do not lead to definite conclusions" (Scott 1982, 239) .. Ward (1985) and 

others have suggested that the MCM may have reached the point of diseconomies of urban 

scale-a possible rationale for Industrial and population decentralization-but the data remain 

highly inadequate. The true marginal, assigned costs of utilities, transportation, etc. in Mexico 

are so deeply buried in a morass of public ownerShip, subsidies, and public intervention that we 

have very little idea of the comparative efficiency between given locations. 

If these diseconomies do hold for Mexico City, in the aggregate, what would 

constitute an appropriate policy or planning response? On occasion, the policy argument is 

made in terms of reducing the national urbanization rate as a whole. When the arg~ment is 

rigorously developed, it may be demonstrated that, for example, " ... urban absorption costs [of 

population] per capita may be two-and-a-half to four times larger than rural absorption costs per 

capita" (Richardson 1987). As Richardson argues, though, 



The decelerating urbanization interpretation of national urban policy has [several] ... 
problems. One of these is that it is very difficult to establish the case that slowing 
down urbanization is desirable. This case would require it to be demonstrated that 
slowing down urbanization would either promote growth or increase overall welfare, or 
both. Slower urbanization would almost certainly impede economic growth because 
the urban-oriented sectors have higher value added per employee and higher 
productivity than the rural sectors. . .. (p. 226) 
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In general, therefore, arguments are made in terms of the spatial distribution of urban 

growth. rather than net national growth rates per se. Most typically. these arguments have 

concerned urban primacy: the concentration or deconcentratlon of population and investment 

in the nation's largest city. 

In the absence of conclusive data. a number of additional arguments related to 

diseconomies of scale should also be considered. Explicitly and implicitly. one of the principal 

arguments for the decentralization of Mexico City and other major metropolises has been the 

view of these large urban centers as caldrons of alienation. communist and other influences. 

and potentially violent civil unrest. A number of studies have suggested that residents of the 

MCM have no greater inherent propensity toward alienation. civil unrest. or violence than any 

other group (Cornelius 1975. Bussey 1973). although as Bock and Rothenberg note (1979. 

14). " ... few would deny that conditions in overcrowded cities could produce politically 

explosive situations." Simply dispersing population out of the metropolis to other locations 

where employment and housing are inadequate. however. will not directly or appropriateiy 

address this issue. 

With regard to congestion and access concerns of the metropolis. as Richardson 

(1967. 232) notes. " ... the inevitability of congestion diseconomies of urban scale ... holds 

only for as long as the primate city remains monocentric .. " An interesting point is that as the 

spatial extent of the metropolitan region increases within a polycentric framework, commuting 



trips tend to shorten rather than to lengthen (Gordon, Richardson, and Wong 1985; 

Richardson and Gordon 1986)." 
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Plane (1987) has suggested, too, that even if the MCM could be conclusively 

demonstrated to have grown to the point of diseconomies of urban scale, or public 

agglomeration diseconomies, it Is possible that location in the metropOliS may still be more 

efficient than in any other urban center. That is, as shown in Figure 7, even if the MCM has 

passed the inflection point of maximum agglomeration economies, all other urban centers may 

yet be even further below this Inflection point. 

Finally, like most developed and developing countries, Mexico must be concerned 

with attracting development In certain key growth Industries, many of which are particularly 

attracted to major metropOlitan locations. As one DDF development official lamented to me, 

"every other country Is trying to attract industry; we try to punish them," with disincentives to 

move out of the MCMj.' High-technology, finance, and other Industries with high growth and 

export potential virtually require a centralized location. The location of these key industries In 

the capital, however, may well counter efforts at both deconcentrating the urban core and 

developing the nation's periphery. 

Socioeconomic Development of the Nation's Other Urban Centers 

"Fuera de Mexico, todo es Cuautitlan." While this may no longer be appropriate to 

CuautitJan literally, figuratively the adage retains its currency with regard to very nearly all other 

Mexican urban centers. Over 50% of all manufacturing production and employment Is 

contained within the MCM (Gwynne 1985). Sixty-eight percent of national banking capital stock 

and reserves are held in the capital and a full 93% of all long-term deposits (Schteingart 1988). 

Once again, even these lopsided statistics fail to tell the full story. For example, a number of 

researchers have concluded that the most dynamic industries are even more concentrated In 
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the MCM than slow-growth Industries (Gwynne 1985; Scott 1982). In 1985, for example, 2700 

(over 50%) of the nation's 5250 chemical firms were located In the MCM (Finkelman 1987). The 

chemical Industry Is considered a particularly important growth and export Industry for the future 

of Mexico (Vidal 1987). 

The National Institute of Statistics, Geography, and Information reports that four 

federal entities-the OF and the States of Jalisco, Mexico, and Nuevo Le6n-account for 40% 

of the nation's firms and 56.4% of national income (Serbolov 1987). Another five states 

(Coahuila, Chihuahua, Guanajuato, Puebla, and Veracruz) account for an additional 21 % of all 

firms and 17% of national earnings. The remaining 23 states of the nation, therefore, share a 

total of 26.6% of all national earnings. The OF alone accounts for 19.7% of all firms and 26.7% 

of national earnings: a greater Income than the poorest 23 states combined. The OF provides 

one-fourth of all formal sector employment in the nation. 

Intensive industrial development and urban expansion has occurred in particular along 

the major highways radiating from the capital to the other major urban centers of the Central 

Region, e.g., along the Mexico Clty-Puebla axis. Among the largest of the nation's recent 

industrial estates and new industrial cities are located In the Central Region: e.g., near the 

Cities of Queretaro and Cuernavaca, and the new industrial city of Ciudad Sahagun. The 

Central Mesa as a whole, including Guadalajara and new industrial zones near Guadalajara, 

accounts for a full 70% of the nation's industrial production (Gwynne 1985). 

As I suggested in the previous section, most of the locational advantages which 

Mexico City enjoys (i.e., pull factors) can simply be inverted to explain the push factors which 

discourage industrial and economic development in the national hinterland. Conversely, 

general economic trends may also have greater negative impact on the nation's peripheral 

regions than on the MCM. Even the largest secondary cities tend to have less diversified 

economies than the capital. With the economic crisis, the clothing Industry has contracted 35% 
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nationally (Duran 1987), whIch In turn has partIcularly Impacted the textile Industry concentrated 

In Puebla. Four hundred merchants In Toluca were reported to have closed in the first half of 

1987, due to the reduced purchasIng power of the working class (Hulcochea 1987). In the 

entire State of Mexico In 1987, a total of 5000 fIrms (or 35% of the state's total Industrial 

capacIty) were estimated to have been idled by economic condllfons (Excelsior 1987e). 

80th forward and backward linkages In most urban centers tend to connect most 

Importantly with the MCM, whIch also provides the nation's largest and most affluent consumer 

market. Thirty thousand cargo trucks are receIved dally In the capital (Departamento del Dlstrito 

Federal 1984). The radIal infrastructure pattern of the capital extends throughout the nation, 

dIscouraging industriallinl<ages and commerce between secondary and tertiary urban centers. 

With the economic crisis, basic urban infrastructure development and maintenance 

has suffered throughout the nation. While the metropOlis can often command the attention 

and polilfcal clout necessary for major Infrastructure projects and operalfng budgets, 

infrastructure development and maintenance in the hinterland has been particularly neglected. 

The result has frustrated hopes both for regional development efforts as well as efforts to 

disperse industry and population from the MCM. 

The Altamira port, for example, was designed to lure Industry out of the 
clogged Mexico City area by giving it a handy and far less costly marine avenue to the 
world's doorsteps. Today's typical Mexican factory, located on the high plateau 
around the capital, rings up such high costs in getting raw material in over the 
mountains that it often can't compete with foreign products .... A cow [now] ambles 
along a gulf-coast flatland where a huge industrial port ought to be. A lighthouse 
overlooks a sea devoid of ships. A short stretch of dock lies unused, warehouses 
stand empty and utility poles have no wires .... 

The region's transportation grid Is becomIng a patchwork of decaying roads 
and faltering rail lines that can no longer efficiently handle their loads ... , In 1981, the 
government started a program to shore up old roads and promote commerce, but the 
debt crisis killed the idea in its cradle. Today, wildflowers bloom on an earthen scar 
that is the only remaIning sign of the proposed new Aflamira-Tamplco highway. 
(Witcher and Wilfiams 1986) 
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Rail freight traffic, which grew strongly In importance In Mexico through the 1960s and 

Into the 1970s, has been hindered nationally by a lack of track maintenance. A shortage of 

operational locomotives has particularly hurt the Industrialized northern region of the nation. 

In the central Mexican desert, 39 electric locomotives sit unused in sheds. The 
government bought them for use on a new electrified rail line it was building out of 
Mexico City, but when the debt crisis struck, the electrification money evaporated. So 
wheezing old diesels carry freight at 18 m.p.h. and shippers complain because the 
engines can't make it up the hills surrounding the city. 

"They have to unhook about a third of the train and park it somewhere," says a 
food-company executive. "The locomotives bring the rest up, then go back down the 
hill again to get the other third. There's a wasted day." (Witcher and Williams 1986) 

Communications infrastructure represents another important obstacle to the 

development of modern industry, both in the capital and particularly in the national hinterland. 

The nation's mail service is notoriously unreliable (EI UnjyersaI1987). From personal 

experience, telephone service is extremely frustrating even within the capital (there are over 

eight million phones now in the metropolis) and much more so between cities. Telefonos de 

Mexico (Telmex), a state industry, " ... confronts a grave problem of aging equipment, 

saturation of lines, and the impossibility of meeting demands .... " (Hernandez 1987). 

Thirty-five percent of the nation's existing telecommunications infrastructure is concentrated in 

the DF. Many firms locate in Mexico City because it offers the nation's best communications 

nexus for inter-urban communications and communications with foreign markets and suppliers. 

In short, lagging urban centers regions of the national periphery are underdeveloped 

not only relative to the great attractiveness of the central core, but also have very little to attract 

Investment or Industry by nearly any absolute measure . 

. . . backward regions' attraction for productive investment is usually much smaller [in 
the Third World] than in backward First World regions. First, low incomes there mean 
lower demand for the goods or services that new enterprises might provide; the 
infrastructure, services, and facilities in the intermediate centers there and their 
connections with the primate city or with large cities are often very poor; labour is no 
cheaper (the large pool of un- or under-employed labour in the larger cities keeps 



labour costs down); local government Is often very weak; and the labour force there 
does not have high levels of education and literacy. (Scott 1982,351) 

This Implies that control measures in the core alone will not serve to Induce private 

investment or industrial location in the periphery. Investments may simply be made In other 

economic sectors (e.g., the fledgling Mexican stock market, especially prior to the 1987 

crash) or outside of the nation unless the periphery can be rendered attractive in its own 

right. Urban population, in turn, will be attracted to secondary urban centers largely as a 

function of local Investment, industrial growth, and employment creation. Other factors in 

attracting and retaining population will also include indicators of social development. 

There is perhaps a relatively consistent relationship between social and economic 

development in the nation as a whole, but this relationship does not necessarily hold true at 

the regional level of analysis. Anecdotal evidence abounds of social deprivation in the 

shadow of economic expansion. Even those who hold the relatively prized positions with 

twin plants along the U.S. border often are not able to afford local, formal housing (i.e .. 

outside squatter settlements) as a result of land scarcities, rampant land speculation, and 
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other factors. The highly regarded Mexican Ley de Asentamientos Humanos (Law of Human 

Settlements) once mandated that large firms (i.e., with over 100 employees) directly provide 

employee housing. This law has been largely abrogated in favor of industrial contributions to 

the nationallNFONAVIT (National Institute of the Fund for Workers' Housing). Therefore, 

there is no longer necessarily any spatial relation between employer contributions and local 

housing development. As always, too, these funds apply only to those directly and formally 

employed by relatively large firms. 

As mentioned earlier in this chapter, per capita spending for social development in 

the metropolis is about twice the national average. The DF enjoys approximately three times 

the national average of doctors and hospital beds (Ward 1986). While federal social 
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investment has tended toward the politically more influential metropolis, the development 

resources of the states are even more limited than their industrial and economic bases might 

suggest. In the case of Mexico State, for example, a very high proportion of the resident 

population works In the OF (commuting patterns are complex, and precise figures are difficult 

to obtain) while demanding urban services In the state. Since states depend on industrial 

taxes for revenue (there are no state income taxes), this deprives Mexico and other states of 

much of the financial base necessary for providing these necessary services. The State of 

Puebla has experienced similar problems, with many commuters working in the adjacent 

State of Tlaxcala. In addition, many of the largest firms nationwide are headquartered either 

In the OF or abroad, also costing the state much of their potential tax base. 

It Is important to recognize, too, that these disparities exist at various scales of 

regional analysis. Mexico exhibits very high levels of inter-regional concentration and 

Inequity in economic devlopment: e.g., the nation's Central Region relative to the rest of the 

nation. The Central Region is comprised of the OF and the 3tates of Mexico, Morelos, 

Puebla, Tlaxcala, Hidalgo, and Queretaro (Figure 6). This region includes the major urban 

and industrial centers of the Mexico City metropolis, Toluca, Puebla, Cuernavaca, Tlaxcala, 

and Queretaro. 

At the sub-regional and sub-state levels of analysis, smaller urban centers and rural 

areas have languished in much greater underdevelopment. Even within the relatively 

developed Central Region, for example, despite the high industrialization of the major cities, 

Scott (1982) cites the example of the city of Puebla which " ... In the 1970s was the country's 

fourth largest city, but was the capital of a state that ranked among the five least developed In 

the nation" (p. 252). Among other states of the Central Region, agriculture accounts for fully 

half of all employment in the States of Hidalgo and Tlaxcala, both states which boast relatively 

large cities (Pachuca and Tlaxcala, respectively) and extensive industrial development. 



Outside the major Industrial city of Queretaro, the state's population and employment base 

remains predominantly rural. Reference is commonly made to "the two Queretaros," core 

and periphery. "Hidalgo, Puebla, Queretaro, Morelos, and Tlaxcala [all, as of 1970,] had 

relatively low income levels and relatively skewed patterns of income distribution .... " (Scott 

1982,254). 
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In conclusion, available data and qualitative impressions suggest that 

socioeconomic development indicators and resources for future development are 

concentrated in the Mexico City metropolis. Whether this concentration represents an 

"inequitable" distribution of development indicators and resources is an issue beyond 

objective analysis and ready interpretation. Even more difficult to objectively determine is 

whether this distribution necessarily provides a rationale for urban-industrial decentralization 

policies. As I will discllss in Chapter 4, for example, the concentration of economic and social 

development resources was encouraged following World War II. Mexico City would be the 

nation's growth pole, or engine which would drive the nation's socioeconomic development. 

While this policy has long since fallen out of favor, variations on this logic remain in good 

currency: e.g., in the designation of smaller, regional growth centers. It is not conclusively or 

universally apparent whether the decentralization of resources from core to periphery is 

necessarily the most effective means for effecting development in the periphery. Can the 

periphery, for example, especially over the short term, benefit from the direct utilization of 

these resources as effectively as it could benefit indirectly from the use of these resources in 

the core? This is an emotion-laden question which has not been fully resolved in decades of 

international regional policy and planning debate. 



CHAPTER 3 

LOCAL AND NATIONAL IMPACTS: THE CASE COUNTERING 
THE DECENTRALIZATION OF THE MEXICAN URBAN SYSTEM 

A Matrix for Regional Situation Analysis 
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The physical planning problems of the Mexico City metropOliS (MCM) are spectacular. 

Indeed, the metropOlis has, perhaps understandably, tended to dominate both popular 

attention and social science inquiry concerning Mexico. It is also critical, however, to 

understand these issues within their broader topical and regional contexts. 

As I said in the previous chapter, the Federal District (OF) and Netza constitute 

elements of a metropolitan system. Similarly the Mexico City metropolis as a whole constitutes 

one (albeit key) element of complex and dynamic urban systems at the regional and national 

levels. Similarly, the physical development issues of the metropOliS, or any other urban center, 

are Inextricably Interrelated with local socioeconomic Issues. 

In Figure 8, I have represented these interrelated and interactive planning Issues as a 

simple two-bY-two matrix, intended to facilitate situation analYSis for regional planning. This 

matrix represents four very broad categories of development planning issues. These issues 

are created from rows which represent categories of planning topics, or Issues, (physical 

planning and socioeconomic development) and columns which represent planning regions 

(shown here as the MCM and the rest of the nation). 

Clearly this simple matrix diagram represents a very high degree of aggregation: e.g., 

grouping together here in one column all of the vastly different regions and urban centers 

other than the MCM itself. As I will address again in subsequent chapters, each of these cells 
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can and should be disaggregated,to the level of resolution appropriate to the particular 

planning application. 

In many respects, though, this capitallrest-of-the-nation bifurcation is also an 
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appropriate representation of the Mexican urban system. In popular perception, it represents 

the relation between the Chilangos (a common, rather pejorative term for residents of the 

capital) and the rest of the urban population. In terms of regional analysis, this is also the 

configuration, for example, of the latest 'national input-output table (Garcini 1987). 

Physical development issues of the MCM and socioeconomic development issues of 

the rest of the nation, which were discussed in the previous chapter, are represented as one 
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diagonal of this matrix: respectively, by the upper-left and lower-right cells of the matrix. 

Based on analysis of these two cells of the matrix alone-the physical situation of the 

MCM and the socioeconomic situation of the rest of the nation-a planning strategy of urban 

and economic decentralization would seem to suggest a possible, if not necessarily 

compelling, solution. As I will suggest in later chapters, decentralization has emerged as the 

virtual embodiment of regional development planning in Mexico, as it has in much of the 

developed and developing world. 

Consider also, though, the other diagonal of this matrix: the lower- left and upper-right 

cells of the matrix in Figure 8. In this chapter, I will provide a brief introduction to the broader 

regional planning environment within which a decentralization strategy must be considered. In 

the following section, I will discuss a number of important socioeconomic development issues 

of the MCM. In the second section, I will discuss some of the physical development issues of 

the rest of the nation. A final section will conclude Chapters 2 and 3 and address the 

implications of this analysis for regional policy and planning in Mexico. 

Socioeconomic Development of the Mexico City MetropoliS 

Recall that population within the MCM is estimated to be growing by 500,000 to 

700,000 per year. The principal source of this explosive growth, especially through the 1960s 

and 1970s, was once migration from the national hinterland. Even as this migration continues 

today, however, an even greater proportion of the capital's population growth is now generated 

just by the natural growth of a youthful population of 19 million. Garza and Schteingart (1979) 

show that the percent of the metropolitan area's population growth due to migration decreased 

each decade between 1940 and 1970. Less that 35% of the population growth of the MCM 

between 1960 and 1970 was due to migration. 
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Besides the demand for physical services for this continuous populatfon growth, as 

discussed In the previous chapter, imagine the economic base which this new population must 

demand, In addition to the additional housing, food, and social services requirements. This 

growth in demand builds upon an enormous existing base of poverty and need. Forty percent 

of the formal-sector employees of the MCM earn just the federal minimum wage (Viveros 

1987e), a wage which itself is considered marginal, at best. According to the National Institute 

of Statistics, Geography, and Information, the minimum wage in the capital (legal minimum wage 

levels vary regionally) has fallen 50% in real terms over the last five years. In August 1987, the 

minimum wage for Mexico City was set at 4500 pesos per day; the cost of a kilo of meat in that 

month rose above 4000 pesos in parts of the city. 

Another thirty percent of the formal-sector employees earn under 1.5 times the 

minimum wage. Employment in the informal sector, outside government wage controls, 

probably exceeds 40% of the economically active population (Excelsior 1987). Two and 

one-half million children in the nation's capital must work In order for their families to survive 

economically (Rodrfguez 1987a). 

There Is currently a 36% housing deficit In the DF, and only 72% of the existing 

homes have indoor potable water (Viveros 1987g). Twenty-two percent of the existing 

housing is considered substandard, including 176,000 units constructed primarily from 

cardboard (Viveros 1987g). Three million people in the DF are estimated to be without sewer 

service (Schteingart 1988, 279). The development of housing, transportation systems, and 

industry are hindered by one of the world's densest urban concentrations, urban sprawl, and 

the rugged topography of the MCM region. Three million inhabitants of the DF alone are not 

reached by a sewer system, and less than five percent of the water consumed is treated in any 

way (Departamento del Distrito Federal 1984). By the year 2000, five million people in the 



capital are expected to be without immediate access to potable tap water and seven million 

without sewage service (Schteingart 1988). 
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Even more serious levels of socioeconomic underdevelopment are apparent at a 

more micro-regional scale of analysis. There are very great disparities, for example, among 

individual delegaci6nes of the OF and municipalities of Mexico State. In Ixtapalapa, a 

delegaci6n of the OF, over 130,000 families live as illegal squatters (Arias1987). I described 

the current condition of the municipality of Netzahualc6yotl in the previous chapter. In 

Ecatepec, another Mexico State municipality on the border of the OF, an estimated 300,000 

residents live without any basic urban services. Residents receive about three liters of water 

per day, generally from trucks and other communal sources. Conditions are worsening at a 

rapid rate, as the municipality experiences one of the highest growth rates (16%) in the nation. 

A newspaper account reports that "large regions of this municipality have been converted into 

no-man's lands" (Excelsior 1987). 

In addition to the legitimate need for economic and social development in the MCM, 

there is also far greater and more influential demand for development resources than in any 

other urban center in the nation. The capital is the most visible city in the nation, containing a 

large majority of the nation's bureaucratic offices. The capital is also home to the president and 

the national congress, such that national politicians remain keenly aware of the metropolitan 

situation. The nation's most Influential private industrialists, bankers, artists, celebrities, and 

intellectuals also reside, work, entertain, and commute in the capital on a daily basis. Providing 

the economic, cultural, and diplomatic center of the nation, Mexico City commands both 

national and international attention. 

The median age in Mexico today is 18.4, compared to 32 in the U.S. (Huey and Frazier 

1985, reporting U.N. statistics). This youthful population has high expectations for employ

ment, housing, and other urban opportunities. The metropoliS also still contains a very large 
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populatfon of recent and relatively recent migrants from the nation's rural hinterland and smaller 

urban centers. This population, by and large, migrated to the capital In search of employment, 

education for themselves and their children, and health and other social services. Accordingly, 

they have high expectations for economic opportunities and urban services. A migrant 

population wi" generally tend to be belter educated and ambitious relative to the rural 

population they left behind. 

There is no other urban center In the nation which can muster even one-fifth of the 

capital's voting numbers, but even this figure greatly understates the political power of the 

metropolis. The population of the MCM is also, on average, affluent relative to the rest of the 

nation and effectively wields political sophistication and power. As the governmental and 

economic heart of the nation, public demonstrations can be particularly disruptive. Traffic can 

be severely congested by even a relatively small but well-positioned civil disturbance. With the 

continuing, and even worsening, economic crisis and inflation over 150% in 1987, large 

demonstrations have become virtually a daily occurance at some point in the capital. "Close to 

5,000 earthquake victims invade SEDUE (Secretariat of Urban Development and Ecology)" 

(Noguez 1987a) and "Five thousand persons in the cathedral in demand of housing and land 

expropriation" (Noguez 1987b) are just two typical newspaper headlines. By the nature of the 

political system in Mexico (and continued sensitivity to the violence of 1968), such demon

strations are granted relatively free rein. 

Certainly, then, any strategy of urban and economic decentralization must be carefully 

weighed and balanced against the enormous need for continuing and expanded development 

within the MCM itself, together with the effective demand which this population mass can 

muster. Not only can the metropolis ill afford a decrease of employment growth, but the DF and 

the State of Mexico could ill afford the loss of tax revenue implied by a policy of industrial 

decentralization. If much of the growth in the economic and tax base of the DF, for example, 
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were dispersed, could the government even maintain existing basic services, much less meet a 

growing need for infra- structure and services development? 

Physical peyelopment of the Best of the Nation's Urban Centers 

The upper-right cell of the matrix in Figure 8 represents the physical planning 

problems of the nation's other urban centers. The nation's entire urban system is growing 

rapidly. Despite its strong agrarian tradition and identity, two-thirds of the Mexican national 

population today is urban. By the year 2000, as much as 80% of the nation's population is 

expected to reside in urban centers. 

As In the U.S., "urban population" Is defined in Mexico as residence in a place of 2500 

or more. Even this level of urbanization Implies that greater numbers and proportions of the 

population will be in need of non-agricultural employment. Most of this urban population 

growth, though, will be absorbed by much larger centers. Between 1960 and 1970, for 

example, annual urban growth rates for centers over 20,000 was 5.3%, compared to 4.8% for 

centers between 2500 and 10,000. The MCM is projected to retain approximately 30% of the 

nation's total urban population through the year 2000, a figure which has been nearly 

unchanged since 1965 (United Nations, Department of International Economic and Social 

Affairs 1987). Many of the nation's secondary and tertiary urban centers are growing at rates 

equal to or exceeding that of the MCM. Figure 9 indicates the 23 Mexican cities and 

metropolitan areas over 100,000 population which grew from 1970 to 1980 at a greater 

average annual rate than the MCM. 

Between 1980 and 1985, the annual growth rate of Monterrey exceeded that of 

Mexico City. Both Monterrey and Guadalajara's annual growth rates are projected to exceed 

Mexico City's from the year 1990 through 2000. Following are the estimates and projections 

made by the U.N.'s Department of International Economic and Social Affairs (1987): 
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Av. raleof 
1970 1980 Pop. change popgroWlh 

~ Q~ l melro, area I2QI:l!.!!aliQD POI:l!.!!aIiQo 1970-80 :1970-8Q 

1 Queretaro 116.018 216.941 100.923 6.46 

2 Morella 165.123 298.804 133.681 6.11 

3 Campeche 71.269 128.978 57.709 6.11 

4 Tuxtla and Teran 73.846 131.637 57.791 5.95 

5 Cullacao 172.089 306.079 133.990 5.93 

6 Los Mochls 69.607 123.029 53.422 5.86 

7 Celaya 81.864 142.234 60.370 5.68 

8 Saltillo 164,893 285.552 120,659 5.64 

9 Acapulco 178.326 303.045 124.719 5.45 

10 Merida metro. 269.249 456,425 187.176 5.42 

11 Durango 153.883 258.872 104.989 5.34 

12 Hermosillo 180.385 298.241 117.856 5.16 

13 Mazatlao 122.085 200.538 78,453 5.09 

14 Cludad Victoria 85.672 140.657 54.985 5.08 

15 Tepic 89.379 146.253 56,874 5.05 

16 Coatzacoalcos metro.249,660 404,542 154.882 4.94 

17 Aguascalientes 184,866 294.123 109,257 4.75 

18 Monterrey metro. 1,272,485 2.008.017 735.532 4.67 

19 Toluca metro. 380.639 599.284 218.645 4.64 

20 Cuernavaca metro. 177.162 278.397 101.235 4.62 

21 Villahermosa 101.464 158.721 57.257 4.58 

22 San Luis Potosf 302.651 472.544 169.893 4.56 

metro. 

23 Jalapa 169,496 264.234 94.738 4.54 

Mexico City metro. 9,066,723 13,921,372 4,854,649 4.38 



Average annual rate 
of popylation growth 
1980-1985 
1985-1990 
1990-1995 
1995-2000 

Guadalajara 
3.18 
2.93 
2.65 
2.35 

Monterrey 
3.86 
3.45 
3.00 
2.53 

Mexico City 
metropOlis 
3.58 
3.14 
2.67 
2.19 
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While the physical problems elsewhere in the nation are not as spectacular as those in 

the MCM itself, they are significant and already present real impediments to industrial 

development In several other major urban centers. The major industrial urban centers of 

Toluca, Monterrey, Cuernavaca, Puebla, and Tlaxcala are all located in valleys, retaining air 

pollution emissions. Severe air and water pollution problems have already forced industrial 

restrictions In the City of Puebla, for example. The industrial and vehicular air pollution in that 

city's center threatens the continued development of the city's important tourist industry. 

Puebla is the nation's fourth largest city and the center of one of the nation's fastest-growing 

Industrial regions, yet the metropolis incredibly has virtually no water treatment facilities. 

The depletion of local water resources have also resulted in industrial restrictions in 

the city of Queretaro. Proposals have already been made to decentralize public and 

commercial activities out of Cuernavaca into the surrounding State of Morelos, as a solution to 

the air pollution problems of the state capital (Excelsior 1987d). The population of the Toluca 

metropolitan area is already over 1.1 million and growing at a 3.0-3.1 % rate. Toluca is the 

nation's highest city, so that industrial air pollution is a particular concern. Garbage disposal is a 

serious concern in every major city of the nation, while only ten cities to date have made any 

efforts to provide adequate waste treatment facilities (Guadarrama 1987). 

The cities of Guadalajara and Monterrey will have populations of 4.9 million and 4.7 

million, respectively, by the year 2000 (Figure 10), according to a recent United Nations 

prOjection (United Nations, Department of International Economic and Social Affairs 1997). As 

these and other major secondary cities continue to grow in population and expand in area, 
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Figure 10. "Swarm" (Calderon 1987) 
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problems of providing access and all other aspects of urban and Industrial services will grow as 

well. Monterrey Is seeking voluntary contributions as a means of financing a local subway 

system. 

Development outside the nation's major urban centers has also resulted In extensive 

environmental damage. Mexico State has suffered widespread deforestation (Hacho 1987). 

Rapid development of the Gulf of Mexico 011 fields, beginning in 1977 resulted in wholesale 

destruction of marine resources and the severe contamination of rivers and estuaries (Mumme 

et al. 1988). Land was also destroyed through deforestation and erosion.Consider, too, the 

disadvantages of these centers in addressing these problems. To some extent, they should 

be able to benefit from the example (good and bad) of Mexico City. On the other hand, Mexico 

City has traditionally dominated federal urban development resources and attention. At the 

state level, too, the resources and attention of Mexico State, for example, have 

tended toward the metropolitan municipalities fo the State at the expense of Toluca and the 

state's smaller urban centers. 

According to Scott (1982, 237), "Up to 90% of the assets of professional activities, 

foreign trade agencies, consulting firms, research organizations, and investment services were 

concentrated ... [in Mexico City in 1972]." These assets represent the profeSSional expertise 

which will be required to address the physical, as well as socioeconomic, development 

planning problems of the secondary urban centers. 

Implications for Regional Policy and Planning 

The matrix in Figure 8, even in this highly aggregated style, represents a potentially 

enormous complexity, competition, and conflict among these categories of regional 

development planning Issues. Proposed solutions to physical planning issues, for example, 

may conflict directly with regional SOCioeconomic development Issues. Similarly, national 



85 

economic development policies potentially conflict with socioeconomic and physical planning 

at the regional level. 

The complexity of, and potential conflict among, these regional planning problems, 

suggests the limitations of simplistic, sloganistic policy and planning solutions. An Important 

current example of pOlicy-as-slogan is "The decentralization of national life," to which I will return 

In Chapter 6. 

The decentralization of the nation's urban, Industrial, administrative system may be an 

appropriate and necessary element of the nation's solution to its many regional planning 

problems. The situation represented by the matrix in Figure 8, though, suggests that 

decentralization poliCies and all other proposed solutions must be carefully and 

comprehensively evaluated in terms of a broad range of planning issues and regional interests. 

A further-reaching implication, however, may be that this comprehensiveness is 

beyond the conceptual or technical capacity of current (or future) planners. One possible 

reaction to this conclusion might be that policy and planning should proceed as though it were 

susceptible to comprehensive evaluation, since anything must be preferable to the status quo. 

As presented in the next chapter, there is some evidence that past regional pOlicies and plans 

In Mexico may have resulted in a worse situation worse than the original status quo. Mexicans 

are keenly aware that there are many possible alternatives far worse than the status quo. 

Another possible reaction to this conclusion might be that there may be some 

fundamental problem with the nature of the current regional planning process and 

methodology of planning evaluation. I will consider this possibility in the final chapters of the 

dissertation. 



CHAPTER 4 

PERSPECTIVES FROM THE MEXICAN 
REGIONAL PLANNING EXPERIENCE 

History Is Indeed an argument without end. 
- Pieter Geyl, Dutch historian 

One must have a heart of stone to read the death of Little Nell without laughing. 
- Oscar Wilde, on Dickens 
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This chapter and the next (Chapter 5) concern perpectives which may be provided by, 

respectively, the Mexican and international regional planning experiences. The purpose of 

these chapters is, first, to provide some historical context for regional development policy and 

planning in Mexico. Second, I hope to provide a context for Mexican plans and policies in 

relation to those of the developed and the rest of the developing world. Third, this collective 

experience should provide some perspective on the success of similar regional development 

strategies which have been pursued for decades in Mexico and throughout the world. Does 

this collective experience provide a model for the future formulation of regional development 

policy and planning in Mexico? If not, why not? Have these policies and plans been subjected 

to critical and rigorous evaluation prior to implementation? If the results of the pOlicies and plans 

have not matched the original (often grandiose) expectations of policy makers and planners, do 

these perspectives provide any indications of, or suggest any hypotheses with regard to, 

systematic reasons for the disparity between projections and results? 

In the case of Mexico, which is addressed in this chapter, regional policies and 

planning since World War" have been very largely dominated by intended and unintended 

efforts to effect the centralization and decentralization of the nation's urban-industrial system. 

A number of other policies (e.g., food subsidies to the urban population, direct pollution 



87 

controls, and populatfon control policies) also have Indirect but potentially Important bearing on 

the structure of natfon's urban system. 

Since the beginning of the Luis Echeverrfa administratfon, In 1972, Mexico has 

espoused a general policy of industrial, administrative, and urban decentralization from the 

Mexico City metropolis into the national periphery. Within the current administration of 

President de la Madrid, decentrallzatfon has become very nearly synonymous with regional and 

urban policy. 

Rhetoric has exceeded the realization of these pOlicies and plans, particularly since 

the current national economic crisis began in 1982. Actions which have been taken, though, 

based on these policies, have resulted in enormous direct costs (e.g., through the 

development of new cities and decentralized industrial complexes) and indirect costs (e.g., 

through the dispersal of Industrial growth to peripheral locations). 

Very little is known, however, about the impacts of these policy actions or about the 

returns which have been gained from huge public Investments In regional development plans. 

Data are very scarce, of doubtful quality, or not widely available for public scrutiny. In the cases 

where concrete, positive results are indicated by available data, the extent to which this 

success is due to intervention, rather than to spontaneous market action, is generally very 

unclear and poorly understood. 

The available data and qualitative evidence suggest that the results of these policies, 

In general, have not been very satisfactory. There is very littfe evidence that the centralization 

of population, industrial, or economic growth has been Significantly reversed through the 

intervention of regional policies or planning efforts. Specific examples of such projects include 

the development of the Cuautltlan-Izcalli new city and the Lazaro Cardenas steel complex/Las 

Truchas industrial center. Largely qualitative assessments suggest that the results of these 

projects have been very unsatisfactory. In some cases, these projects have failed to realize the 
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original, limited, explicitly-stated objectives. In nearly all cases, major regional policies and plans 

have failed In terms of more broadly-defined social welfare objectives. In some cases, the direct 

results and indirect consequences of regional policies and plans may have resulted In a 

situation worse than the original status quo. 

The first section of this chapter describes the evolution of Mexican regional policy and 

planning, since the beginning of the modern Mexican urban and Industrial era (i.e., following 

World War II) until the beginning of the current administrative term of President de la Madrid. A 

central theme throughout this period is the centralization and, more recently, the 

decentralization of the Mexican urban-industrial system. A number of other poliCies are also 

discussed which potentially have important bearing on the development of the urban system or 

provide possible policy and planning alternatives to decentralization. These include direct 

pollution controls, subsidies to urban services, and population control measures. 

As described In the second section of this chapter, urban, industrial, and 

administrative decentralization has dominated the regional policy of the current de la Madrid 

administration. Secondary priority, at best, has been assigned to direct pollution controls and 

other, potential alternative measures for addressing the growing physical problems of the 

Mexico City metropOlis (MCM) and other regional development problems of the nation. 

The third seclion presents an assessment of the direct results and indirect 

consequences of the past two decades of decentralization policies and planning actions, 

subject to the limitations of available data and published research. Two specific examples of 

regional planning efforts are also examined: the Cuautitlan-Izcalli new city and the Lazaro 

Cardenas/Las Truchas steel and industrial complex. 

A Note on Terminology. Unfortunately, as in the definition of the Mexico City 

metropolis, there is iittle standardization and often a great deal of confusion in the use of 

planning terms, both in English and in Spanish. In Spanish-language planning terminology, 
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"decentrallzac/on " frequently, but not universally, refers to the decentralization of 

administrative or decision-making functions (Ortega 1982 and Departamento del Distrlto 

Federal, undated). "Desconcentracion" frequently refers to the physical dispersal of 

bureaucratic offices or industrial growth without Implying necessarily the associated dispersal of 

any administrative or decision-making powers. 

In this chapter and throughout the dissertation, I use the term "decentralization" to 

denote the physical dispersal of urban and Industrial growth from the nation's urban core (I.e., 

the Mexico City metropolis) to the national periphery. It is critical to recognize, however, that 

this does not necessarily Imply that any administrative or decision-making function (either in the 

public or private sector) are associated with this dispersal. When I intend to refer to the 

decentralization of administration or decision making, I specifically state so. I believe that this 

terminology is most consistent with current Mexican usage in regional development and 

planning practice. 

I use the term "deconcentration" to refer to a relatively short-range, or especially 

intra-regional decentralization, or dispersal, of industrial and urban growth. For example, 

Chapter 8 presents a case study of urban-industrial deconcentration from the Mexico City 

metropolis into the nation's Central Region. The term used in this case is "desconcentraciorf'). 

Note that such a strategy does not imply that any growth will be necessarily dispersed, or 

decentralized, out of this region and into the national periphery. Neither does this strategy 

necessarily imply any deconcentration, or dispersal, of administration or decision making. 

The Eyolution of Mexican Regional Policy, W,W. 11-1981 

The modern era of the Mexican urban system begins with World War II and the decade 

of the 1940s. This also defines the modern Mexican era of deliberate poliCies intended to 

restructure the national urban and industrial system. 
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A number of broad themes and traditions in Mexican regional policy and planning have 

persisted throughout the decades since World War ", bearing heavily on each new 

administration's policy formation. Mexico has a long and respected tradition of planning 

thought and policy, Including a number of respected, landmark documents such as the Ley de 

Asentamientos Humanos (Law of Human Settlements). Ardent planning historians are 

referred, for example, to the recently published 16 volume (to date) Antologfa de la Planeaci6n 

en Mexico. 1917-1985 (Secretarfa de Planeaci6n y Presupuesto 1985). 

This continuity, or simply the inertia of tradition, does not extend to specific strategies 

and programs. Instead, the specifics of Mexican policy and planning actions are very largely 

determined within the discrete units of individual presidential sexenios, or Six-year 

administrative terms. Three particularly key sexenios In the evolution of Mexican urban and 

regional policy, which will be discussed In this chapter, are those of Miguel Aleman 

(1946-1952), Luis Echeverria (1970-1976), and Jose L6pez Portillo (1976-1982). 

In dozens of Interviews with Mexican administrators, analysts, and researchers, I have 

never heard an operational reference to policy or planning documents antedating the current 

administration. I have inquired specifically, for example, about the relevence today of the Law 

of Human Settlements' provision for housing. Many of the provisions of this law are relevant 

today only by virtue of having been incorporated in some way into current policy. Many other 

provisions have been superceded by later policy directions. 

There are a number of reasons for this lack of specific policy continuity. One Is the 

very powerful and highly personalized nature of the Mexican presidential office. Related to this 

is the relatively high bureaucratic turnover with each new sexenio. Each incoming president will 

typically make his own appOintments to top bureaucratic positions and often even significantly 

restructure the bureaucracy itself. President de la Madrid, for example, dismantled the 

Secretariat of Human Settlements and Public Works (SAHOP), in which the federal 
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government's regional planning function had been centralized during the L6pez Portillo 

administration, and aSSigned its planning function to the newly-created Secretariat of Urban 

Development and Ecology (SEDUE). 

Another contributing factor is the structure of the Mexican bureaucracy, which Is 

organized to a very large extent as a system of camarillos, or networks of upward linkages to 

patrons, or mentors. As one of the top patrons is shifted, typically much of his (or her) camarillo 

structure will follow. The result Is a relatively short Institutional memory and limited commitment 

to continuity. Instead, there is a very strong tendency for pOlicies to be remade, and practices 

relearned, each six years. Mexican poliCies can, therefore, be most appropriately organized 

according to sexenios, or six-year presidential administrations. 

An Important theme throughout this dissertation will be this discrete nature of Mexican federal 

policy from administration to administration. This aspect of the Mexican political system 

constitutes one very important element of uncertainty In the regional planning process. 

Centralization and Decentralization Policies. Regional pOlicies and planning for the 

nation's urban-Industrial system have been dominated since W.W. II by centralization in and, 

most recently, decentralization from the nation's capital. Regional pOlicies inducing 

centralization in the capital have been both explicit and implicit in nature. Import substitution 

pOlicies were introduced during W.W. II, for example, initiating an important precedent which 

persists to date (Schteingart 1988). The expanded industrial production of the war years 

became increasingly centralized nationally, partly as a result of these pOliCies, rather than 

directed towards the borders and ports, and concentrated in particular in the nation's capital 

and largest urban market. 

Following the war, Mexico fully entered the modern industrial era during the 

administration of Miguel Aleman (1946-1952). In the process of this industrialization, Mexico 

established one of the most Important models of urban-industrial development policy for the 
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third world. Mexico City was explicitly designated in rhetoric and policy as the nation's growth 

pole: the industrial engine which would drive economic development throughout the nation. In 

the words of Aleman's campaign pledge, "With its concentration of labor, management, capital, 

markets, and baSic infrastructure, Mexico City will become the engine of Industrial growth and 

economic progress for the entire country." 

A number of related policies, not intendedly spatial in nature, may have served to 

reinforce these explicit centralization policies. These policies became Institutionalized and 

persist even today. "Cheap urban food policies that favored both the industrial entrepreneur 

and worker (but not the agricultural sector) were a result of ... government partiality to Industry 

and the primate city in the 1950s and 1960s" (Gwynne 1985,149). 

A number of important precedents for regional development planning were also 

established during this sexenio, many of which continue into the present administration. 

Among the most important of these was the precedent for the enduring tradition of very large, 

highly visible development projects. (Recall the quote from Chapter 1: "We can't afford another 

Miguel Aleman for awhile.") Among the most costly and important of these projects were the 

great dams and river basin development projects in the south of the nation. 

The Papaloapan project, for example, initiated by Aleman in 1947, It ••• emphasized 

high visibility projects, e.g., flood control, highways, and new agricultural colonies ... " (Corbett 

1987, 58). This project, and other similar projects similar in nature, helped to establish the 

tradition of the grand, inspirational projects-almost mystical in nature. In addition to the 

enormous material development returns which surely would be gained for these massive 

investments, these projects represented intangibles such as national greatness, pride, and 

(perhaps most important of all) independence-especially from the U.S. By their very nature, 

and the nature of the often ethereal goals of development at that time, to a large extent these 

projects defied critical, rigorous, objective analYSis. 



93 

Importantly, too, these projects were monuments not simply to the greatness of a 

developing nation, but also monuments to a presidency. As I suggested above, specific 

policies and programs enjoy very little continuity between presidential administrations. This Is 

particularly true for the massive, personal projects of a president. Consequently, there Is great 

pressure to complete a plan, or complete a plan to the point of Irreversibility, during a single 

six-year administrative term. These important elements were reflected in practice in the 

evaluation of these plans. In the case of Papaloapan, 

Although basic data on regional hydrology, potential agricultural production, 
and other key topics were unreliable or inadequate, pressure to complete major works 
by the end of Aleman's term in 1952 led the [project's] commission staff to suspend or 
disregard basic research. The resettlement program which was poorly organized and 
funded despite repeated pleas by the anthropologists guiding it, became a hurried 
rescue effort as the reservoir filled more rapidly than anticipated. Delays, land 
speculation, and other unforeseen problems resulted in hurried resettlement in areas 
that lacked support services and had limited agricultural potential. (Corbett 1987,58) 

The administration of Luis Echeverrra (1970-1976) ushered in the modern policy era 

of urban decentralization rhetoric and initiative. Upon assuming office, Echeverrra " ... 

promised a definite diffusion of administrative functions, and ... housing and cost of living 

allowance for bureaucrats moving from the Federal District. [Echeverrra also] ... pledged ... the 

construction of low-cost housing to attract poorer classes away from the Federal District" 

(Padgett 1976, 308). In rhetoric perhaps more than in action, during this sexenio the 

government initiated a number of programs to reduce migration to Mexico City, disperse 

government offices, and encourage business development in the states (Padgett 1976,57). 

Echeverria also introduced the term, or slogan, "integral development," which is still 

used widely today in the context of regional policy. The term refers to the principle of 

integrated regional development, with connotations both for regional development objectives 

(to more fully establish linkages at the regional level) and urban dispersal objectives (to more 

effectively draw growth away from the urban core). 
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The Echeverrfa sexenlo also gave new strength to the tradition of state participation 

In Industrial development, strengthening the precedent for public, and especially federal, 

Intervention In economic development in general and regional development In particular. The 

number of public firms (paraestatales) doubled to 845 during the six years of this administration 

(Walsh 1986c). This offered government planners Increased opportunities, and 

responsibilities, for direct public Intervention In the structure of the nation's urban and Industrial 

development. 

Following the Echeverrfa administration, the administration of Jose L6pez Portillo 

(1976-1982) continued an emphasis on the decentralization of industry, population, and 

pOlitical administration. Key documents from this sexenio included the Human Settlements 

Law (1976), the National Plan for Urban Development (1978), and the Comprehensive 

Development Plan (1980). 

In practice, however, industrial decentralization planning during this period was largely 

restricted to a number of ad hoc measures (Gwynne 1985). These included the development 

of large-scale Industrial estates, such as Torre6n, and new industrial cities, such as Monclova. 

In general, this sexenio continued the emphases, also, on the public sector and large-scale 

development projects. Among the most outstanding examples of both traditions were the 

giant petrochemical facilities on the Gulf of Mexico, developed in the late 1970s. These were 

mentioned in the previous chapter as particularly Infamous examples of Inattention to the 

environmental and social Impacts of regional development planning. 

Other Urban policies. In addtion to poliCies and planning which directly (explicitly and 

implicitly) affected the structure of the nation's urban system, a number of other poliCies had 

potential bearing on the development of this structure or provided potential alternatives to 

these restructuring policies. 



95 

One category of these policy alternatives Is the direct control of pollution from 

Industrial and vehicular sources. The first true national environmental law was passed In 1971, 

during the Echeverria administration. Environmental legislation was also expanded during the 

L6pez Portillo administration. A national congress on environmental problems was convened 

In 1981, which declared the 1971 environmental law to be a " ... dead letter in 90% of its 

ordinances or highly inefficient in application" (Mumme, Bath, and Assetto 1988). The 1981 

revision of the law established a number of new penalties and strengthened existing penalties. 

Provisions were also included for "popular action": essentially procedures for bringing forth 

public complaints. A National Fund to Prevent and Control Environmental Pollution was 

established, which provided financing for pollution control equipment to small and 

medium-sized industries. Efforts were also initiated to monitor and regulate industrial 

emissions within the metropolis, but this initiative effectively collapsed from lack of 

governmental support (Mumme et al. 1988). Ninety administrators of the program resigned in 

protest in 1979, ending monitoring until nearly the end of the sexenio, in 1982. 

In general, environmental issues during the L6pez Portillo administration were 

assigned far more rhetoric than genuine attention, never really receiving a high presidential 

priority. Air pollution measures in the metropolis nearly doubled during the years 1976 to 

1980. Meanwhile, however, public concern with pollution was increasing, together with civic 

action. Protests by labor and civic groups resulted in five major plant closures in the capital in 

1981 (Mumme et al. 1988). 

In addition to this limited pollution legislation, other aspects of urban planning for the 

MCM also received increased specific attention during the L6pez Portillo sexenio. Plans were 

drafted to establish a greenbelt within the capital. The first of the ejes viales, a network of 

expressways within the metropolis, eventually planned for a total of 533 km., was opened in 

1979. 
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Population control policies have developed slowly. As Bock and Rothenberg (1979, 

10) note, " ... until very recently the initiation of birth-control policies as a possible means for 

alleviating excessive migration flows was not a discussible issue in Mexico." A number of 

authors (e.g., Chaplin 1971) have discussed the many cultural obstacles to the successful 

realization of population control pOlicies, including religion, nationalism, and machismo. 

Economic obstacles, such as economic insecurity and the lack of a universal social security 

system, are also important. 

The first national population growth law was passed in 1973, during the Echeverrra 

administration. The first public-sector family planning programs began in the same year. 

President Echeverrra, however, throughout his administration, both explictly and tacitly 

expressed his personal approval of continued high rates of population growth (Chaplin 1971). 

"I have stated on various occasions that the demographic increase is not a threat but rather a 

challenge that puts to the test our creative potential" (translated and quoted by Padgett 1976, 

58). 

By the beginning of the L6pez Portillo administration, an estimated one million 

persons were involved in government family planning programs. These programs were further 

strengthened and institutionalized during this administration (Alba 1982). Quantitative targets 

for the reduction of population growth rates were also established for the first time. "The 

Mexican Population Commission (CONAPO) established a policy in 1978 which planned to 

reduce growth from 3.2% to 2.1% by 1982, and to 1% by the end of the century. Although this 

is highly optimistic, and despite the fact that the 1982 target was not met, significant progress 

has been made in reducing natural increase" (Ward 1986, 109). The average annual 

population growth rate fell, for example, from 3.23% between 1975 and 1980 to 2.86% 

between 1980-1985 (United Nations, Department of International Economic and Social Affairs 

1987). 



Miguel de la Madrid: Regional policies in the Current Sexenio 

Decentralization policies. Regional development planning for the MCM and the 

Mexican urban system is currently conceived as occurring on three interreiated scales of 

decentralization and urban-industrial restructuring: decentralization at the national level, 

deconcentration of the MCM urban core into the Central Region, and the restructuring the 

metropolis itself Into a multinodal system. 

97 

Policies are directed specifically at the decentralization of industry, with the Intention 

of attracting population and associated urban development. The decentralization of the 

national bureaucracy, as a means of faCilitating industrial and urban decentralization, has also 

been promoted, although perhaps in rhetoric and symbolic actions more than in significant 

programs. For example, the National Commission on Arid Zones and the supervisory agency of 

the nation's ferries were programmed to be moved from the capital to the desert (in Coahuila) 

and coast (Baja California South), respectively. 

Neither national decentralization nor regional deconcentration is realistically expected 

to draw a significant amount of existing resident population or existing industry away from the 

metropoliS. Instead, these plans are intended to divert in-migration from the hinterland to the 

capital and to locate new industrial growth outside of the metropolitan area. 

A strong emphasis has been placed on small and especially "intermediate" cities as 

designated growth centers. Intermediate cities are generally defined as cities or metropolitan 

areas with populations between 100,000 and 500,000. By January 1986,109 centers in 

these categories had been assigned a Zone I deSignation, as "maximum national priority ... 

municipalities considered as centers for driving ["centros matrices"] industrial development" 

(Gobierno de los Estados Unidos Mexicanos 1986b). Eight additional maximum priority centers 

were listed in the Djario Official (Federal Register) by November 1986. The national distribution 

of these centers is shown in Figure 11. Figure 12 shows the numbers and distribution of Zone 
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II, or "maximum state priority," designations In each state. That Is, these are growth centers 

which have been designated by the Individual state governments, In addition to those 

designated by the federal government. 
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A national system of growth-control zoning has also been established (Gobierno de 

los Estados Unldos Mexicanos 1986b). The area, classified as Zone III-A, or "Area of controlled 

growth," includes and surrounds the OF. This area corresponds to the metropolitan area 

shown In Figure 2, Chapter 2. No Incentives are provided for Industrial development in this 

zone, regardless of the Industry size or priority (Gobierno de los Estados Unidos Mexicanos 

1986a). A Zone III-B classification Is less restrictive. No Incentives are provided for large 

industries, of any priority, In these zones, but 20 and 30% tax reductions are granted for, 

respectively, small industries and "microindustries" developing in these zones. The 

metropolitan regions of Pachuca (Hidalgo State), Guadalajara (Jalisco), Toluca (Mexico), Juarez 

and Monterrey (Nuevo Le6n), Cuernavaca (Morelos), Puebla (Puebla), and Tlaxcala (Tlaxcala), 

all very broadly defined, are included in this latter classification. 

Central planning for the deconcentration of the Central Region has primarily been a 

mandate of the quasI-governmental Commission for the Conurbation of the Nation's Center. 

(The Commission and its planning efforts in this regard will be addressed at length in Chapter 

8.) There is a general awareness of the important role of the Central Region in the nation's 

urban system and the level of regional concentration. Eventually over one-half of the nation's 

total population is expected to reside in this region (Ochoa and Associates 1983). The 

intention of this regional level of planning is to compliment national decentralization planning 

efforts, as a medium-term "bridge" to the complete decentralization of the nation's 

urban-industrial system. 

Explicit spatial planning for the Mexico City metropolis itself has been concerned with 

restructuring the metropOlis as a system of eight development nodes. Figure 13 illustrates the 
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distribution of these nodes, or "urban centers," In the Federal District (OF). Some variations on 

this scheme have Included the further subdivision of these centers Into 36 sub-centers 

(Proceso 1987). Under the heading "Urban restructuring," the General Program for Urban 

Development of the Federal District 1987-88 (Departamento del Distrito Federal 1987) 

proposes " ... a restructuring based on territorial sectors, each comprising an Urban Center of 

administration, recreation, employment, and housing, in order to reduce the complexity of 

movements across the city and the region. With this same idea, the program has the intention 

of distributing economic activity throughout the [city's] territory, with employment In proximity to 

housing." 

Other spatial development programs mentioned in this Department of the Federal 

District (DDF) document Include the dispersal of government offices out of the city's historic 

center, the protection of ecological conservation areas within the OF, the development of 

zoning at the level of the Individual delegaci6n (the pOlitical subunit of the OF), the 

establishment of special development-controlled zones, and the control of irregular housing 

settlements (I.e., squatter settlements). The DDF, however, which has jurisdiction only over 

the Federal District proper. As such, these plans are not regional or even metropolitan in 

scope. As mentioned in Chapter 2, this has been a highly limiting factor for many aspects of 

planning In the metropOliS. 

The de la Madrid administration has also continued to promote certain regional 

development programs. Among the most Important of these has been an expanded effort to 

develop and promote the maquiladora, or twin-plant program. While these programs were once 

concentrated on the border, maquiladora plants have now prOliferated in cities such as 

Hermosillo, Sonora, away from the border. Maquiladora plants also are being increasingly 

promoted In conjunction with ports and In lagging regions such areas as the Yucatan. 
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In concert with these various decentralization initiatives, various initiatives have been 

taken throughout the sexenio to decentralize, or disperse, public development investments 

and the federal administration itself. Extensive highway development has continued, in 

particular linking the major urban centers of the Central Region. Queretaro and Puebla, for 

example, were joined by highway In July 1987, such that traffic between these two major cities 

no longer has to pass through the MCM (Marrn 1987). 

In January 1985, the president signed the Program of Federal Public Administration 

Decentralization. This program called for the relocation of 70,000 public servants in the MCM 

(then 15% of the total located in the capital) and 25% of the paraestatal employees working In 

the MCM (Serbolov 1987) to the nation's smaller urban centers. 

Sectorallndustrjal and Economic Policies. In general, however, regional policies have 

assumed a secondary policy role during the current sexenio. One important determinant of this 

emphasis has been the long association of regional development policies in Mexico with 

large-scale projects. The entire term of the de la Madrid administration has functioned under 

the shadow of economic crisis, which has In very large measure prohibited such projects. In 

turn, the economic crisis has directed attention to a number of important sectoral policies. 

Many of these policies may have very Important unintended spatial effects. These effects are 

generally very poorly understood, by either planners or policy makers, and often poorly 

coordinated with explicitly spatial policies. 

A number of these Implicit policies are deeply Imbedded in poliCies which have 

perSisted from previous administrations. Continued high industrial utilities subsidies provide 

important examples of primarily sectoral poliCies with very strong, implicit spatial consequences. 

Scott (1982, 245) states that " ... the historical structure of freight rates [has] tended to favor a 

central market location, even for firms producing goods that involved the use of heavy, bulky 

raw materials" (data or references not provided). In a very general sense, the very high level of 
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Industrial protectionism which has been traditional In the Mexican economy continues to 

encourage a relatively closed market, encouraging domestic production rather than exports, 

and, In turn, further encouraging the centralization of production In the nation's largest urban 

center. 

A newer policy emphasis with important regional Implications Is the privatization of 

Industry. As of 1985, 236 public industries were officially for sale by the federal government. It 

Is very dlfffcult to determine the exact total number of paraestatales, but at that time they were 

responsible for at least a full quarter of the national Industrial output (Orme 1986). The public 

sector as a whole provided over 2.3 million unionized jobs nationwide. Public industries 

Included lUxury hotel chains, perfume factories, airlines, nightclubs, auto parts manufacturers, 

and a mineral water bottling plant, many rather difficult to justify as strategic Industries. Many of 

these firms are plagued by surplus capacity, obsolete eqUipment, and enormous debts. The 

government has been particularly pressured by outside critics for divestiture of, for example, 

Conasupo (staple foods importer, wholesaler, and retailer, with a $930 million deficit for 1985), 

the Federal Electric Commission ($735 million in federal subsidies in 1985), Fertimex 

(Fertilizers of Mexico, $295 million loss In 1985), and Sicartsa (steel complex, $245 million loss 

in 1985) (Orme 1986). 

Privatization is closely related to poliCies of "industrial reconversion," or industrial 

restructuring: policies to reduce federal protection for private firms or Simply the outright 

closure of unprofitable public firms. Such programs are politically dangerous, since they often 

involve obsolete but highly labor-intensive plants which are important sources of regional 

employment. The closure of the Monterrey Foundry, discussed following, provides an 

Important example of these regional impacts. Recent plans have included the closure of 

unprofitable sugar refineries, fertilizer plants, and steel mills. Recall that the most modern 

Industrial sectors and plants tend to be particularly concentrated in the MCM, so that the 



negative regional Impacts of these restructuring policies are particularly biased toward the 

national periphery. 
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This change in policy emphasis Is also very significant for regional development 

planning given the traditional role of public Industries in regional development efforts. The 

Lazaro Cardenas/Las Truchas Industrial complex, also discussed below, is probably the most 

important example of the public firm or industrial estate as a focus of regional development 

policy and planning. 

There has also been a pronounced trend under this administration away from 

industrial estate or Industrial park development. Industrial parks have proliferated throughout 

the nation, In every state. I have spoken with In government development authorities at the 

federal level and In several states. There Is general agreement that there are already far too 

many industrial parks for at least the next decade of Industrial growth. Many of the existing 

parks exist in name only, with little service or infrastructural support on site or likely to be 

provided in the near future. The recent emphasis has been to concentrate the nation's limited 

Industrial growth to the best suited and most economically viable existing parks. With excess 

capacity in most of these parks, there are few prospects for industrial growth in more remote 

areas. 

A number of pOlicies may implicitly continue to to encourage continued urban 

concentration. One example is the complex system of subsidies which has continued to 

benefit the urban population, and especially the Mexico City population, since the 1940s. 

Important subsidized commodities today include electricity, fuel (which has had a number of 

deleterious implications for the MCM), and tortillas (in the form of tortibonos, 'tortilla-bonds': 

food stamps for the discounted purchase of corn tortillas). The Secretariat of Commerce and 

Industrial Development programmed 60 billion pesos (nearly $50 million U.S.) for tortibonos in 



1987 (Munoz 1987). In Chapter 2, I mentioned the very high subsidy rates of water and 

transportation (e.g., the Metro) in the MCM. 
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Other Urban Policies. The de la Madrid administration has carried out a number of 

actions In response to criticisms of previous administrations' lack of attention to environmental 

concerns. The de la Madrid administration's National Deyelopment Plan for the first time made 

an effort to Incorporate environmental consideration into an overall development strategy 

(Mumme et al. 1988). The new Secretariat of Urban Development and Ecology also gave new 

administrative prominence to the environment. Environmental congresses were convened 

toward the end of fomenting "popular mobilization" with regard to environmental concerns. A 

number of large environmental interest and lobbying groups have emerged; their activities 

have been particularly galvanized in opposition to the new Laguna Verde nuclear plant (I will 

return to the role of these interest groups in Chapter 10). A number of ambitious 

environmental poliCies and programs have been introduced (e.g., financing antipollution 

eqUipment, investment in waste treatment, industrial siting restrictions, relocation of hazardous 

industries, pollution monitoring), but these have been limited in large measure by severe 

financial constraints. There has been very little firm action with regard to regulatory or coercive 

enforcement of pollution poliCies. 

As mentioned in the previous chapter, these efforts have largely been restricted to 

the jurisdiction of the DF, rather than the metropOlis as a whole, which has limited their 

effectiveness. Metropolitan issues continue to be addressed through cooperative ad hoc 

commissions between the DDF and the government of Mexico State. 

Within the DF, there are almost no vehicle emissions controls, even for public vehicles 

(Schteingart 1988). Given the nation's financial situation, there are few if any resources 

available for either monitoring or enforcement, even if the political will existed. Pollution 

controls have been reduced in many cases to rather token symbolic efforts. The 26calo (the 
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central plaza of Mexico City), for example, is gradually being closed to vehicular traffic. A 
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campaign was initiated in the summer of 1987 in which private vehicle owners would voluntarily 

commute by alternative transportation one day each week. The political cartoon in Figure 14 

speculates on how the manager of the OF will get in to work on that day. The system of ejes 

viafes is about half completed at this pOint and has apparently speeded traffic to some extent 

within the OF. The major beneficiaries of this project, however, have been the relatively small 

minority of private car owners (Ward 198~). 

One major environmental program by a state industry has been a public relations 

disaster. PEMEX introduced unleaded "Nova Plus" gasoline, intended to reduce pollution and 
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especially lead levels in the MCM atmosphere. First, most cars did not run well on the new 

gasoline (apparently the gasoline was most appropriate for autos with turbo-charged 

engines-not a typical Mexican vehicle). Second, the new gasoline apparently had little effect 

on overall emissions, since very few autos in the MCM are equipped with the necessary 

catalytic converters. Third, Nova Plus has been conclusively identified as the major contributor 

to heavily increased ozone levels In the MCM(Viveros 1987c). Ozone (a severe respiratory 

Irritant) In the MCM has reached levels as high as 300% above the World Health Organization's 

acceptable level (Hernandez 1987). Yet another new gasoline blend was to be introduced last 

summer. Population targets and family planning programs have continued in the current 

administration. Population control stili does not seem to have gained a high presidential priority 

or strong and prominent policy emphasis, though. Population policy is almost inconspicuously 

addressed in the administration's National Deyelopment Plan (Secretarla de Programaci6n y 

Presupuesto 1983), buried within the "Social policy" chapter of the document, under the 

general heading of "Health." The only statement of policy in this regard is to " ... contribute, 

with respect for the wishes of the couple, to demographic growth which is in concordance with 

the economic and social development of the nation" (p. 244, my translation). 

These policies and programs appear to function in almost total isolation from regional 

development poliCies and are not well integrated in any development policy or strategy. 

Population target rates are incorporated (generally without any critical assessment) into the 

economic and population projection of regional planning documents, but I have not found any 

explicit discussion of population policies in any current regional planning document. 

Results and ConseQuences 

This section presents an assessment of the intended results and indirect 

consequences of regional decentralization poliCies and plans, given the limitations of available 
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data and quantitative research. Following a general overview of policy and planning results, I 

briefly discuss two Important specifiC examples: the new city of Cuautitlan-Izcalli and regional 

policy intervention in the Mexican steel industry. 

General PoliCY and planning Results. After 18 years of decentralization rhetoric, 

policy, and (limited) action, it remains very difficult to assess the direct results of these poliCies 

and plans. Pollution in the MCM has grown much worse, In absolute terms, over this period, as 

has traffic congestion. The limited available data do not permit an objective assessment of 

whether rates of Increase in pollution and congestion have declined or if these problems have 

declined relative to population increases. The many problems of the MCM certainly remain very 

serious, nevertheless, and Intuitively the trends do not seem promising for the near term. 

The 1990 census data wi" be necessary for a quantitative assessment of population 

trends nationally. The MCM has increased as a percentage of the total national urban 

population from 1950 to 1985. The United Nations' Department of International Economic and 

Social Affairs (1987) projects a decline from 31.5% of the nation's total urban population to 

30.6% by the year 2000. 

The 1985 Industrial census data, when they become available, should permit a 

rigorous shift-share analysis of industrial location trends and progress in decentralization, 

although this may be complicated by changes in industrial sector claSSifications since the 1975 

census. Other industrial data, disaggregated regionally, are very scarce. Garza (1986) has 

estimated that the percentage of the nation's firms located in the MCM rose between 1970 and 

1980 (from 27.9 to 29.5%), as did the percent of the nation's employees (from 41.9 to 46.9%) 

and total gross production (from 46.8 to 48.0%). Data on public and private investments are 

not available beyond 1970. 

When or if more extensive data become available, another important consideration is 

the discrimination of the policy impacts on regional development patterns from the 
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spontaneous effects of "natural" market action. This has proved very difficult-e.g., In the case 

of British regional development planning, discussed in the next chapter. 

Some progress has been made towards the gradual reduction of polluting industries 

In the MCM. Five major factories were reported to have relocated out of the MCM during the 

first half of 1987: Exxon of Mexico, Buckman Laboratories, Toiteca Cement, Truper Tools, and 

Simex Chemical (Hernandez 1987). Of the new locations reported, Buckman moved to the 

State of Morelos, within the Central Region, and Exxon moved to Jalisco (one of the four most 

Industrialized states in the nation). 

Decentralization strategies have been hindered severely by the nation's continuing 

economic crisis. Given the conditions of continued economic stagnation, most firms are 

operating far below capacity. The few relatively healthy firms are hindered by capital 

constraints. The Businessmen's Coordinating Council of Mexico complains that 90% of the 

(now nationalized) bank funds have been set aside by the government for its own needs 

(KandeIl1985), for example, to support uncompetitive and unprofitable paraestatales. As a 

result, there is relatively little industrial growth or physical expansion to be decentralized. Most 

of the Investment that does occur in the manufacturing sector is simply to replace equipment or 

expand existing physical plants, usually within the MCM. 

Meanwhile, there has been very little commitment to or substantial progress in the 

decentralization of the national bureaucracy, other administrative offices, the financial and 

service sector, or more advanced industries. PEMEX, the enormous national petrochemical 

Industry, only recently completed construction on Its 52-story flagship building in the heart of 

downtown Mexico City. Prior to the nationalization of the Mexican banking Industry, plans had 

been made to move the BANAMEX headquarters to Queretaro; these plans have since been 

rescinded. Apple Computers studied a number of possible new plant sites elsewhere in the 

nation before locating within the MCM In 1985. The firm determined that quality control 
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dictated a close proximity to suppliers, all of which were located In or near Mexico City (Kandell 

1985). 

One of the very few federal agencies which is making a substantial commitment to 

decentralization is the Institute of Statistics, Geography, and Information (INEGI), which is in the 

process of relocating 1800 workers to Aguascallentes. INEGI was praised by then-Secretary of 

Planning and Budgeting (and, in all likelihood, Mexico's next president) Carlos Salinas de G. as 

an example for the nation (Excelsior 1987f). 

There been relatively little evidence of success from the many regional development 

policies and plans, although, again, data and rigorous, quantitative analysis are lacking. Scott 

(1982, 252) suggests that " ... urban development has often (probably more often than not) 

occurred without inducing development in the surrounding area." The river basin projects 

have proven largely unsuccessful in attracting manufacturing industry (Gwynne 1985). There is 

strong evidence of the failure of 'spread effects' from planned industrial centers-perhaps 

especially in the case of Lazaro Cardenas steel complex, discussed below. 

In many cases, vaunted investments in regional development projects have had little 

impact, at least in the perception of local and regional residents. In the shadow of the 

Ixtapa-Zihuatanejo tourism center, a federal development project in Guerrero, " ... the more 

than 35,000 inhabitants of Zihuatanejo are not finding the benefits of tourism for them. The 

majority underemployed, the locals encounter only constantly increasing prices for goods and 

services and falling purchasing power for their salaries" (Ortiz 1987). 

The New City of Cuautillan-Izca!!i. In 1971, an agency of the Mexico State government 

was created, titled Cuautitlan-Izcalli, charged with the development of a new, satellite city of the 

MCM of the same name (Cuautitlan-Izcalli, invitingly, means "this is your home among the trees" 

in Nahuatl). This new city was intended to provide a solution to two large planning problems 

being confronted at that time by the State of Mexico. As analyzed in a study by Bock and 
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Rothenberg (1979), these could be categorized as the socioeconomic and physical planning 

problems of the metropolitan region of the State of Mexico. 

Socioeconomic planning problems were exemplified by the settlement of 

Netzahualc6yotl, described in Chapter 2. "Netza provided the dramatic example which made 

creation of Auris [original parent agency of Cuautitlan-Izcalli] seem necessary" (Bock and 

Rothenberg 1979,55). " ... it was the first dramatic evidence that something had to be done; it 

was the nationally publicized crisis which justified the creation and funding of a state agency 

charged with developing population pOlicies" (p. 54). For this reason, the problems of Netza 

and other poor Mexico State municipalities east of the OF were instrumental in the planners' 

analysis and description of the state's problems and in justifying the enormous Cuautitlan-Izcalli 

[C-I] project. Of lesser Importance in these regards were the physical planning problems of the 

much more industrialized and affluent Mexico State municipalities northwest of the OF. These 

municipalities were primarily afflicted by the physical pressures of rapid population and urban 

growth. 

These clearly comprise two very different categories of planning problems, afflicting 

two very different locations and situations. Bock and Rothenberg ask "Which of these is 

Cuautitan-Izcalli designed to correct?" (p. 35). The answer seems to be that the physical 

planning model is the model which ultimately was employed nearly exclusively to " ... explain 

the project and its viability as a solution" (p. 42). "The implication seems to be that the new 

town will achieve both planning and socioeconomic reforms, will aid residents both in the 

northwest and in the east" (p. 41). 

The C-I planning literature Implied that rapid population growth per se, together with 

poor physical planning, was the underlying problem. The implication was that the 

socio-economic problems of Netza were largely the result of "uncoordinated" settlement. 

Chaotic settlement patterns interfered with the rational and economic development of housing 



113 

and urban services. A better physical environment would even serve to ameliorate such 

psychological and cultural ills as III ••• the high crime and alcoholism rates, the disintegration of 

families, and the absence of shared goals which lend cohesion to collective efforts'" (quoted 

from original C-I planning document In Bock and Rothenberg 1979,43). 

The explicit objectives of the planning agency with regard to the state's 

socioeconomic problems were concerned with the prevention of another Netza and perhaps 

even to relieve some pressure In the original Netza. "But the authors [of the original C-I 

literature] never tell us how Cuautltlc~n-Izcalii will Improve the plight of present and potential 

Netzahualc6yotl dwellers" (p. 44): i.e., In terms of preCise and concrete planning objectives. 

Meanwhile, the new city plan would more directly serve the physical planning objectives of the 

northwest municipalities by reducing commuting distances between work and home and 

reducing congestion and pollution. 

The plan which was to accomplish these ambitious ends was more properly called a 

'new city' than a 'new town.' In contrast to the Brilfsh new towns (planned for 100,000-

300,000), C-I was prOjected to eventually house 1.6 million people. This was to make C-I, 

behind only Islamabad, the second largest planned new city In the world. The third would be 

Cludad Guayana at 600,000 (Brasilia was originally planned for a population of only 500,000). 

The new municipality of C-I (100 square kilometers) was carved out of three existing 

municipalities of the State of Mexico. The city was centered along the highway to the city of 

Queretaro, just 20 kilometers northwest of the OF, then on the fringe of the MCM. This 

proximity to the metropolis itself was deliberate. The C-I plan was eventually incorporated into 

the plans of the L6pez Portillo administration for several subcitles on the metropolitan urban 

fringe, each of 1,500,000 people (Pessek 1978). The intention was to create a 

metropolitan-wide polynuclear city, similar in concept to (if grander in scale than) the slightly 

more modest current plans for the OF as a multi nodal system. 
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Planning for the project clearly recognized the Importance of achieving results quickly, 

and especially the Importance of rapidly achieving relatively Irreversible results. Planning was 

subject to the limitation of both six-year presidential and gubernatorial administrative terms. C-I 

was planned to be 'born with an adult skeleton,' In the style of Brasflia, such that the design and 

scale of the plan would be virtually a fait acompli by the end of the governor's term. The very 

scale of the plan, too, was recognized as important to its success. Bock and Rothenberg cite 

Friedmann (1973,241) In this regard, that a comprehensive regional plan must be "simple in 

concept and dramatic In its Implications." 

In ex post evaluation now, can the C-I plan be considered a success? In the most 

general sense, the artful political strategy and tactics described by Bock and Rothenberg were 

largely successful. The municipality of Cuautitian-Izcal/i was established and at least a very large 

Industrial park and housing complex were created, if difficult to describe as a city in any but the 

most technical sense. In a more specific sense, In broader terms of planning objectives, did the 

plan succeed-i.e., did the plan result In any improvement over, or even a situation comparable 

tO,the status quo? 

As suggested earlier, the socioeconomic objectives of the plan were generally not 

addressed specifically in the original plans for C-1. The plan did originally include some attention 

to the lower socioeconomic sectors. "In fact, the town plan ... did promise direct attention to 

the plight of the poor. The original Cuautitran-Izcal/i proposal called for the sale of vacant lots 

with basic urban services. The residents would build their homes, just as they now do on less 

suitable sites such as Netzahualc6yotl" (Bock and Rothenberg, 55). The Importance of a 

socioeconomic balance In creating a genuine city and real planning solution was recognized by 

the original planners. 

For a number of reasons, particularly financial, these plans for irregular housing 

development quickly disappeared from the C-I plan and literature. Housing in formal 
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developments, meanwhile, was quickly priced beyond the reach of the lower and even most of 

the middle-class sector of the metropolitan population. By 1973, the C-I agency calculated that 

the lowest class of housing In the city would require a monthly family Income of 2500 pesos. 

While these were hardly lUxury homes, they would be affordable at that time to only about the 

wealthiest 15-20% of the population of the DF. Only three percent of the population of Netza 

would be able to afford even this lowest class of housing. It would be very difficult to argue that 

C-I succeeded in its socioeconomic objectives, even vaguely stated. 

Did the plan succeed as a solution to the physical planning problems of the area and 

the metropOlis In general? To some extent, It Is possible that some middle-class commuting 

was reduced through the proximity of housing to work In C-I. The situation generally has 

worsened now, though, for the working class employees of Industry in C-I. These workers 

cannot afford housing In C-I proper, and most cannot afford housing elsewhere in the affluent 

northwest. Instead, many of the industrial workers in C-I commute In from the DF or even across 

the metropOlis from other municipalities of Mexico State such as Netza. It may be that the C-I 

plan simply succeeded in aggravating urban sprawl and increasing commuting distances within 

the metropOlis. This may be true not just in Mexico State but also for the DF, since most 

workers who live in Netza and other eastern municipalities of Mexico State must cross the 

District to reach industries to the northwest. This expanded commuting demand would almost 

certainly, in turn, aggravate transportation congestion and vehicular pollution. 

It is also very difficult to Imagine how C-I could have served any industrial pollution 

objectives. C-I is located within the Mexico City valley. Located to the north of the valley, 

Industrial air pollution is swept by prevailing winds Into the heart of Mexico City. If C-I had 

succeeded as planned, it seems that it could have made the Mexico City valley an even more 

attractive location for industry than it would have been otherwise. As it happened, most 

industrial locations In C-I were existing Industries which moved out of the DF, such as from the 
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Vallejo Industrial area (Bock and Rothenberg 1979, 96). These Industries were apparentiy 

attracted to the Mexico State location by lower land costs, fewer zoning restrictions, and lower 

taxes. These relocations, though, may have reduced employment opportunities and the tax 

base In the DF, without necessariiy any mitigation of either pollution or congestion. 

How well, too, has C-I served as an integral component of general regional and urban 

policy in Mexico? As Bock and Rothenberg note, "Both demographers and state officials agree 

that Cuautitlan-Izcalli has suffered from the same problem which haunted Brasilia many years 

before: the absence of any clear and cohesive overriding national policy of regional urban 

planning" (p. 89). Even though President Echeverrra supported the C-I plan, recall that the 

Echeverrra administration also initiated national decentralization policies, which competed or 

conflicted with the C-I and other satellite new cities plans. 

Further, as early as 1972, C-I was being considered for an Industry-restrictive zoning 

classification, along with the rest of the MCM, which would severely restrict tax and financial 

incentives for industrial development. C-I is included in the most restrictive category today. 

Recall, too, that the polycentric urban restructuring plans in the current sexenio are restricted 

to the DF. Neither is C-I included in most regional plans for the metropolis, such as the new 

highway and raii system which has been proposed for the Central Region (Hall 1984). 

C-I, by any qualitative assessment, has certainly failed to achieve its original social 

objectives. In August 1987, over 1000 residents marched on the Cuautitran-Izcalli municipal 

building "To protest the lack of paving, green space, security, storm sewers, lights, and potable 

water .... " (Hacho 1987). 

Urban infrastructure development is continuing in the municipality ("Public works to 

bring water to 40,000 inhabitants of Cuautitlan-Izcalli:" Excelsior 1987g), but far behind 

schedule and demand. The available water supply is being rationed to the limit, and many 

residences receive water only in the morning. Squatter settlements are proliferating around 



117 

the planned city. Crime rates are rising rapidly. No traditional market area has ever been 

developed for domestic shopping needs, so that residents must shop at the more expensive 

supermarkets. As of October 1987, there was simply no garbage collection service; household 

trash was simply being piled In the streets. "This city [Cuautitlan-Izcalli], projected by urbanists 

as the 'City of the future,' where everything would be planned, is being converted today into a 

zone of abandonment and its more than one million inhabitants receive public services which 

are substandard and scarce, [receive] no pOlice protection, and [suffer] the effects of severe 

environmental deterioration" (Hernandez 1987). 

The Mexican Steel Industry. In 1973, during the Echeverria administration, a massive 

publically-owned steel complex and an associated new industrial city and port facility were 

established on the Pacific coast of the State of Michoacan, 300 miles west of Mexico City, near 

the mouth of the Balsas River. The paraestatal created was called Sicartsa: ,Siderurgico [steel 

mill] Lazaro .Q.ardenasl Las Iruchas, .s..A. Investment in the project consumed more than 2.5% 

of all federal Investment from 1970-1976 (Zapata 1978). 

Through the 1960s, the Mexican government had promoted economic development 

in the nation through private industrial expansion, by means of various protectionist measures 

and public industrial infrastructure development. Among other issues motivating these efforts, 

concern was growing through the late 1960s over increasing social unrest in the nation. The 

Mexican economy was no longer growing fast enough to accomodate the rapidly growing 

population. Bloody demonstrations preceded the 1968 Mexico City Olympics and a number of 

terrorist incidents had occurred in various parts of the nation. 

The Lazaro Cardenas plan was consistent with the general decentralization emphasis 

of the Echeverria administration. Massive public participation in the development of the steel 

industry was also very consistent with the administration's strong emphasiS on economic 

independence from the U.S. (Ex-President Lazaro Cardenas, prior to World War II, 
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Las Truchas, the site of the steel mill, began in the swamps and orchards of the coast 

with a local population of about 3000 fishermen and coconut farmers (Walsh 1986c). The plan 

was intended to meet multiple objectives, including development of a key industrial sector, 

urban-industrial decentralization from the MCM, and the development of a lagging region. 

Even from the outset, the plan probably could not have been justified in strictly economic terms 

without the Inclusion of these important political objectives. 

Walsh (1986c) suggests that the initial evaluation of the plan was based on a number 

of premises, most of which have since proven dramatically mistaken. These included: (1) that 

the plant would supply a booming, well-protected domestic market for steel. Instead, in recent 

years, national polley has gradually moved away from protectionism; average national economic 

growth has been near zero for several years, and even negative in some years. (2) The project 

would enjoy easy credit, given the nation's oil revenue. Since the project began, oil prices 

have fallen by over 75%. (3) Nearby iron ranges would economically supply the project. In fact, 

local ore reserves were overestimated, and the plant is already using imported ore. (4) A new, 

unconventional natural gas process would provide inexpensive fuel for the plant. Natural gas 

was necessary to the steel production process utilized, in addition to the electrical power 

supplied by Los Infiemillos dam (Minello 1982). The process proved to be very expensive to 

Install and problematic in practice, and natural gas prices in Mexico have risen 3000% since the 

project began. (5) The plant and associated industries would divert migration away from Mexico 

City. This succeeded to some extent. Rather than mitigating the growth of squatter 

settlements in the metropolis, however, thousands of poor migrants moved into possibly even 

more pitiful squatter settlements in Las Truchas. (6) The regional population would benefit 

from development as local, unskilled labor was incorporated into the growing industrial base. 
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The local labor force competed with a massive Influx of migrant labor. With regard to the 

unskilled locals who were hired, Walsh quotes a foreign banker with investments In Sicartsa: "A 

lot of what they did had to be torn down and redone." 

Implementation of the project was frustrated by a failure of comprehensive planning 

and general coordination. The project was apparently less successful than Cuautilian-Izcalli In 

coordinating and mediating competition between the various public agencies involved. 

Among the important consequences of these implementation and coordination problems was 

grossly inadequate urban service development. By the late 1970s, The New york Times had 

declared the town a "social and economic disaster area" (quoted by Pessek 1978). The overall 

project has also been termed an environmental disaster area (Barkin 1988). The Las Truchas 

population eventually grew to nearly a quarter-million. Housing was highly inadequate, 

particularly for lower-income families. The jobs which were created by the project may be 

among the world's costliest. By any but the very narrowest measures, the project has been a 

disaster in terms of social or economic objectives. 

The eventual economic consequences may well have been even more catastrophic. 

The plant is still not completed, although millions of dollars continue to be invested each year. 

Investment tends to be haphazard, since there has never been a committed decision made 

whether to close the mill eventually, to move ahead with construction, or somehow to continue 

operating at reduced capacity. Expensive heavy machinery sits uninstalled on the site. It 

would require another $1.8 billion U.S. to install the machinery. Mothballing the entire project 

would cost $2.1 billion U.S., and a complete shutdown would cost $1.4 billion U.S. (Walsh 

1986c), to say nothing of the local social, economic, and political consequences. 

Meanwhile, millions of dollars are lost each year on the project. Debt obligations alone 

consume 30% of revenues. RaiSing steel prices would fuel inflation, hurt the already-suffering 

construction Industry in the nation, and hinder exports. Ironically (given the original objectives 
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of the project and the project's namesake), Sicartsa has recently been shopping among foreign 

Investors. Japan has emerged as a major creditor of the project (although original demands of 

100% Japanese ownership were refused), providing $260 million U.S. credit In July 1987 (El 

Flnanclero 1987b). The Mexican federal government provided additional credit of $200 million 

U.S. In September 1987 (Perez 1987), and the public firm Pemex comitted another $10 million 

for warehousing and distribution Infrastructure for the port facility (Excelsior 1987a). 

Under the current administration, an evaluation of the project was commissioned in 

1984. This evaluation was charged to the Secretariat of Planning and Budgeting (SPP), which 

has traditionally tended to favor state-controlled development. Further, SPP contracted a 

former Sicartsa executive to conduct the study (Walsh 1986c). Not surprisingly, the study 

concluded that the project could be made a success and that construction should be 

completed by 1988. Mexican financial institutions were asked to make an additional $500 

million U.S. available to the project. These institutions in turn commissioned their own 

evaluation study which concluded that the plant was a hopeless failure and that the 

government should simply close the plant and cut their losses as well as possible. 

Yet another study was eventually commissioned, of the Mexican steel industry as a 

whole. Among the conclusions of this study were that the steel companies should sell off all 

their many unprofitable subsidies, price controls should be lifted, the government should 

directly assume some of the industry's debt, and more profeSSional management should be 

instituted-but that the industry should remain under state management and control (Walsh 

1986c). 

Gradually, the government has begun to take some concrete actions on these and 

other similar policy recommendations. Probably the majority of these actions have been of 

relatively little significance or consequence. Perhaps the most decisive and difficult action 

taken to date has been the closure in 1986 of the giant Monterrey foundry, the largest 
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paraestatal Industry to be either closed or sold to that date (Walsh 1986b). 

The plant was clearly obsolete and inefficient, having lost money every year for over a 

decade. In 1985, the plant had operating expenses of $414 million U.S. and sales of $185 

million U.S. The firm had accumulated $380 million U.S. In foreign debt (Orme 1986). 

The closure decision was made despite the clearly anticipated political fallout. Nine 

thousand steel workers were laid off. According to Mexican law, no unemployment 

compensation was provided, and there is very little Industrial growth anywhere in the nation to 

absorb these skilled and semi-skilled unemployed. Most of the 127 hectares which the 

foundry complex occupied have been donated to the State of Nuevo Le6n to be converted 

Into a "museum-technology park and exhibition center" (Hernandez 1987). It is doubtful that 

this gesture will result In the recoupment of a significant number of the jobs which were lost. 

Meanwhile, many of the displaced workers have burned their government union cards in 

protest, further fueling unrest In Monterrey and Nuevo Le6n, already a center of conservative 

dissatisfaction with national leadership. 

Conclusions and Implications for Further Policy Making and Planning 

A number of general themes have perSisted throughout the evolution of regional 

policy development and planning in Mexico. Among the most important of these has been the 

precedent for massive-scale, radical solutions to regional planning problems: e.g., massive 

hydroelectric projects and petrochemical complexes, new cities, and large industrial estates. 

Most recently, Mexican regional poliCies and planning have been dominated by the radical 

restructuring of the nation's urban-industrial system. More modest or incremental approaches, 

such as direct pollution controls in the Mexico City metropoliS and population control efforts, 

have traditionally enjoyed a very low preSidential and policy priority. 
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Rhetoric has exceeded the realization of these policies and plans, particularly since 

the current national economic crisis began In 1982. Actions which have been taken, though, 

based on these policies, have resulted in enormous direct costs (e.g., through the 

development of new cities and decentralized Industrial complexes) and Indirect costs (e.g., 

public and private costs incurred through the dispersal of industrial growth to less efficient 

perlpherallocat/ons). 

Very little Is known precisely or quantitatively, however, about the Impacts of these 

policy actions (I.e. effectiveness) or about the returns which have been gained from huge 

public Investments in regional development plans (I.e. efficiency). Data are very scarce, of 

doubtful quality, or not widely available for public scrutiny. In the cases where concrete, 

positive results are indicated by available data, the extent to which this success is due to 

intervention, rather than to spontaneous market action, is generally very unclear and poorly 

understood. 

The available data and qualitative evidence suggest that the results of these policies, 

In general, have not been very satisfactory. There is very little evidence that the centralization 

of population, Industrial, or economic growth (I.e. regional equity considerations) has been 

significantly reversed through the intervention of regional poliCies or planning efforts. 

The results of speCific regional planning projects, such as the the Cuautitlan-Izcalli 

new city and the Lazaro Cardenas/Las Truchas industrial complex, should be expected to be 

subject to more rigorous evaluation than general pOlicies. Again, though, data and rigorous 

evaluative studies of these projects are scarce. Qualitative assessments suggest that the 

results of these projects have been very unsatisfactory. In some cases, these projects have 

failed to realize the original, limited, explicitly-stated objectives. In nearly all cases, major 

regional pOlicies and plans have failed in terms of more broadly-defined social welfare 

objectives. Even if implementation was successful in narrow terms, these plans have proven 
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very unsatisfactory by broader social measures. In some cases, the direct results and indirect 

consequences of regional policies and plans may have resulted in a worse situation than the 

original status quo. 

To the extent that these policies and plans have proven unsuccessful, or 

unsatisfactory, to date, there Is also very little critical, analytic research into the reasons for this 

failure. At best, a number of hypotheses can be suggested from the available evidence. 

The objectives which have motivated these projects are very complex. As suggested 

in previous chapters, these objectives may be Inherently in conflict. It is often not clear if, or 

how, conflicting objectives were weighed In the ex ante evaluation of a given project. In many 

cases, it appears that potential conflicts were simply glossed over by boosterism and rhetoric, 

by planners as well as politiCians, rather than subject to any form of explicit, comprehensive, or 

rigorous analysis. These conflicts became apparent, in many cases, as these projects 

developed. 

Projects were hurried to meet the constraints of a six-year administrative term. Over a 

longer period of time, the continuation of these long-term projects suffered from changes in 

priorities under new administrations. This necessarily constitutes a very important source of 

uncertainty in the development planning process, but certainly not the only source. Other very 

important sources of uncertainty have included spontaneous changes in domestic and 

international markets and changes in other domestic policy areas which have affected regional 

plans. 

There is little evidence, in most cases, that planners attempted to comprehensively 

address the full range of planning problems, objectives, and interests involved or that planners 

appropriately recognized or attempted to address the many potential sources of uncertainty. 

As I suggested at the conclusion of the previous chapter, it is also not clear that, even if the will 

existed to fully address these problems of comprehensiveness and uncertainty, the 
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conceptual or technical capability exists. I find very little evidence that lessons from this 

experience have been explicitly Incorporated into current regional pOlicies or plans or that any 

large-scale regional planning projects undertaken today would prove any more successful than 

the examples given In this chapter. A more fundamental examination of planning principles and 

procedures may be Indicated, together with a more comprehensive consideration of polley and 

planning alternatives. 
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Mexico Cny is not unique as a major world metropolis. The Mexico City metropolis is 

accompanied in the world by 11 other metropolises exceeding ten million population. These 

centers, in developed and developing nation alike (especially those in countries with mlxed-

market economies), share a number of common problems of massive urban concentration and 

similar approaches have been proposed in many cases to address these problems. Radical 

urban-Industrial restructuring projects have been proposed (and in fewer cases implemented) 

very nearly universally. 

Again, overall positive achievements have not been conclusively demonstrated. 

Some progress has clearly been made in many cases, but it is not necessarily clear how much 

of the success is due to policy intervention. These successes often are qualified also by the 

failure to achieve the full measure of success anticipated at first and by obstacles to further 

progress. 

The available evidence appears to suggest that most regional development pOlicies 

and planning efforts have not been subjected to rigorous and critical evaluation. In many 

cases, plans apparently have been designed and analyzed only in terms of a narrow range of 

objectives, with little or no consideration of competing or conflicting issues. The results and 

consequences of these policies and plans suggest that these conflicts often have not been 

successfully reconciled. Evaluations and projections, particularly for large-scale and long-term 

plans, often have been severely compromised by the enormous uncertainty inherent in the 

economic and pOlitical systems of the developing world. Regional development efforts also 
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have been restricted, or even reversed, by sectoral economic and other pOlicies which are not 

successfully coordinated with regional pOlicies. 

This chapter is intended to provide an International perspective on many of the same 

problems, and potential solutions to these problems, which were addressed In the previous 

chapter on the Mexican urban system. The first section of this chapter provides a very brief 

statistical overview on the extent of massive urban development and urban-industrial concen-

trat/on in both the developing and developed world. 

The second sect/on of the chapter describes, in brief, three of the most 

well-documented and frequently-cited models of regional development planning from the 

developed world-Britain, France, and Italy-and the emerging model of the Tokyo metropolis 

and Japanese urban system. Although an extensive literature exists on regional planning in 

the planned-economy nations, I have omitted discussion of these models as largely irrelevant 

to the mixed political-economic system of Mexico. 

The third section of the chapter provides an overview of regional policies and plans in 

the developing world and an assessment of the achievements of these pOlicies and plans to 

date- subject, once again, to the limitations of data and quantitative analysis. 

The World's Metropolises 

United Nations estimates (United Nations, Department of International Economic and 

Social Affairs 1987) show 12 world metropolitan areas equal to or exceeding ten million 

population in 1985: 

Tokyo-Yokohama 
Mexico City 
sao Paulo 
New York 
Shanghai 
Calcutta 
Buenos Aires 
Rio de Janeiro 

18.82 (in millions) 
17.30 
15.88 
15.64 
11.96 
10.95 
10.88 
10.37 



London 
Seoul 
Bombay 
Los Angeles 

10.36 
10.28 
10.07 
10.05 
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Other estimates place the Mexico City metropoliS at the top of the list. Certainly these 

data and any others must be viewed critically. The explosive growth of the world's massive 

metropolises, though, particularly in the developing world, remains clear by any estimate. Eight 

of these twelve largest metropOlises are in the developing world (United Nations, Department 

of International Economic and Social Affairs 1985). Including these twelve, a total of 30 

metropolitan areas have a population over five million, and twenty of these are located in the 

developing world (including China). 

By the year 2000, U.N. estimates project 23 metropolises over ten million population, 

17 of these in the developing world (United Nations, Department of International Economic and 

Social Affairs 1987). By the year 2025, there may be 93 metropOlises over five million, of which 

80 will be in developing nations (United Nations, Department of International Economic and 

Social Affairs 1985). By that year, the world's total urban population is expected to have 

reached 5.1 billion (3.9 billion in the developing world), of a total global population of 8.2 billion. 

Nearly one-third of the developing world's urban population will be housed within metropOlises 

of four million inhabitants or greater (United Nations, Department of International Economic and 

Social Affairs 1985). 

The majority of the third world metropolises are enormous not only by absolute 

measures, but also relative to the rest of the nations' urban systems. Even though Mexico City 

is one of the world's largest urban centers, several countries of Latin America have higher 

indices of primacy than Mexico, including Argentina, Peru, and many of the smaller nations. 

Nearly without exception, too, these metropOlises dominate the economies and 

employ- ment distribution of their national urban system to an even greater extent than 

population. Two-thirds of the industrial employment of Argentina is contained in the Buenos 
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Aires metropolitan area. Fifty-seven percent of Chile's manufacturing employment Is located In 

Santiago, 70% of Peru's In Lima-Callao, and 75% of Venezuela's within the Valencla-Caracas-

Guatlre axis (Gwynne 1985). 

This concentration Is even greater at the intra-national regional scale of analysis. 

Among the world's greatest regional urban concentrations Include those centered on Buenos 

Aires, Caracas, Lima, Bomba, Lagos, Manila, and the Rio de Janeiro-Sao Paulo-Belo Horizonte 

urban complex of Brazil. Fifty percent of Brazil's total manufacturing production and 

employment is located in this polycentric core region (Gwynne 1985). 

The many problems of the giant third world metropOlises have been documented in 

many sources. Dogan and Kasarda (1988, 19), for example, provide a list of world metropOlitan 

maladies which is almost identical to the topics I have addressed in the case of the Mexico City 

metropolis: 

(1) high rates of unemployment and underemployment as urban labor markets are 
unable to absorb the expanding numbers of urban job seekers; 

(2) insufficient housing and shelter; 
(3) health and nutrition problems; 
(4) inadequate sanitation and water supplies; 
(5) overloaded and congested transportation systems; 
(6) air, water, and noise pollution; 
(7) municipal budget crises; 
(8) rising crime and other social malaise; and 
(9) a general deterioration of the perceived quality of urban life. 

Of course, the problems of massive metropolises and urban core centralization are not 

confined to the developing world. Of many possible examples, the case of Tokyo is particularly 

telling, as the core of the nation which today probably has the world's greatest resource 

capability for addressing its urban problems. 

The greater TokyoNokohama megalopOliS, now with a population of approximately 18 

million (this figure varies widely according to definition), vies closely with Mexico City as the 

world's largest urban concentration. Depending on definition, the urbanized area sprawls 
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between 850 and 1100 square miles. This urban area accounts for 30% of the nation's total 

GNP (I.e., 4.5% of the gross world productl), with even greater levels of concentration In certain 

sectors: e.g., 50% of the nation's total savings are held in Tokyo (Yates 1988). 

Like Mexico City, Tokyo suffers from this extreme size and concentration. The Tokyo 

metropolis has severe air pollution problems. Land prices rose by 95% in 1986 and 1987 alone 

(Yates 1988). Prime downtown commercial space Is now worth $40,000 or more per square 

foot, compared with, say, $1200 per square foot in Washington, DC (Shapiro 1987). The 

metropolitan transportation system strains under 8 million daily commuters. The expressway 

system Is inadequate for the 4.3 million registered vehicles. Speed average 12 M.P.H., and 

commuters average a 1.5-hour commute each way. The train and subway system Is 

dangerously over capacity. In 1984, overzealous train conductors pushed dozens of 

commuters In one door of a train and out the other door onto the tracks. In the words of one 

Japanese businessman who has lived In Tokyo, New York, Singapore, and San Francisco 

(quoted in Yates 1988), "One doesn't live in Tokyo. One endures." 

Decentralization Policies and Planning in the Developed World 

European Models. Several European nations provide over forty years of experience 

in urban-Industrial decentralization, new town development, and development planning for 

lagging regions. The regional policies of Britain, France, and Italy, in particular, have provided 

probably the leading models of urban-industrial policies for the developed and developing 

world alike. The Netherlands and Sweden also have extensive experiences with regional 

planning efforts, but the British, French, and Italian models are, I believe, the most relevant to 

the case of Mexico and the most frequently cited in the literature of regional planning for the 

developing world. 
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Britain, for example, In addition to the New Towns Act of 1946, has pursued regional 

development policies In the north since before World War". Prior to the war, Britain (similar to 

Mexico) had explicitly and Implicitly encouraged excess labor in the north to migrate to the 

London urban core. "Work to the workers" became the slogan for development pOlicies in the 

lagging regions themselves. As these poliCies emerged after the war, they were motivated 

both by the lagging economic conditions of the north as well as a growing will to slow migration 

Into London. London was the world's largest urban center in the 1930s, with 8 million people. 

In France, l'Amenagement du Territoire (translated variously as "regional policy," 

'~errltorlal planning," "regional development," and other terms) originated primarily out of 

concern for the extreme concentration of the French urban system. This situation was termed 

Paris and the French Desert in an influential 1947 book (Gravier). A strong economic recession 

in the mld-1950s struck the provinces particularly hard, lending additional urgency and 

concreteness to these objectives. 

The purpose of these regional pOlicies was colorfully described as "to dam up the 

current that carries all the vital forces of the country toward the great centers; to re-create the 

sources of life in the regions whose resources are underutilized and which, despite rich 

possibilities, tend to become deserted; to restrain the development of the great 

agglomerations; to emphasize the underdeveloped zones of the country" (translation by 

Sundquist 1975, 93). This passage captures some of the nearly universal philosophical, even 

mystical, depiction and justification of decentralization policy and planning. These policies also 

seem particularly given to metaphorical depiction. The Mexican new city of Cuautitlan-Izcalli, 

described in the previous chapter, was frequently justified in hydraulic terms (perhaps 

reflecting the engineering background of many Mexican planners), in which unplanned-for 

migration was compared to an inundated stream which overflows rather than gradually widening 
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Its banks. As suggested then, the justification of projects In such abstract terms can present an 

Important obstacle to rigorous, objective evaluation. 

Eventually, the French decentralization argument was also made in terms of the 

theoretical inefficiencies, or diseconomies, of Paris itself. Plans of the late 1950s mentioned 

the high cost of providing urban services in the capital compared with the provinces, and also 

relative to the smaller metropolises of the Common Market with which Paris was in competition 

for business and industrial location. 

Regional planning in Italy was very largely driven by concern for the southern region of 

the nation: the impoverished Mezzogiorno. Following World War II, the region contained 

two-fifths of the nation's total population but generated only one-fifth of Italy's total G.N.P. 

(Mountjoy 1982). The region had been ravaged by the war and suffered from rural 

overpopulation, very low rates of urbanization and industrialization, inadequate infrastructural 

development, and backward agricultural practices. Crime, corruption, squatting, strikes, and 

communist inroads were all growing rapidly in the region by the late 1940s. 

A relatively few basic new ideas have emerged in world regional development 

planning since World War II, or since the creation of the Tennessee Valley Authority (T.V.A.) in 

the U.S. in the 1930s. These basic ideas have diffused widely like any other technology, and 

have often been as enthusiastically and unquestioningly accepted as any other new and 

exciting technology. In a manner similar to the evolution of planning thought in the U.S. 

(Friedmann and Weaver 1979), all three of these European nations passed through a 

succession of policy emphases. 

These began with general regional development incentives to industries locating in 

the national hinterland, eventually coupled with disincentives to industrial development in the 

urban core. Regional development efforts in Britain, for example, which began very soon after 

the war, were originally targeted to relatively broad areas of severe economic and employment 
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distress. The exceptions to this were the new towns, which traditionally performed more of an 

urban decentralization than regional development function. 

In both Britain and France, the results of these early pOlicies were modest. In both 

cases, Industries moved out of the capital in response to incentives, but generally failed to 

locate in the lagging regions. In both cases, industries tended to concentrated just outside of 

the immediate region of the capital (Sundquist 1975). 

In 1950, the Casa per if Mezzogiorno (Fund for the South) was established with 

explicit regional economic development objectives. The comprehensive nature of the plan 

originally resembled the T. V.A. (which had provided an initial model for the project), concerned 

principally with the construction of dams and agricultural development. Planning rapidly 

expanded, however, to encompass industrial infrastructure development and eventually direct 

industrial incentives. 

By the early 1960s, each of these nations had come to adopt a regional development 

strategy based on concentrated growth pole, or growth center, theory. Industrial and urban 

infrastructure investments would be concentrated in a few designated centers of the 

hinterland. In Britain, some of these growth points were new towns and others were existing 

urban centers which were designated as growth centers. In France, eight urban centers in the 

nation were designated as metropoles d'equilibre (counterbalancing metropOlitan centers). 

These centers were, in general, to be determined not on the basis of employment need, but 

rather on the basis of potential for economic growth and the spread of development effects to 

the remainder of the hinterland. In the Italian Mezzogiorno, industrial development eventually 

became the largest element of the program. Investments were concentrated in designated 

industrial growth centers which came to be termed "cathedrals of the desert" (Mountjoy 1982). 

All three nations, too, soon relented in their initial plans for heavily concentrated 

regional development initiatives in only a few designated centers. French planners and policy 



133 

makers, for example, came to recognize many of the same symptoms of overdevelopment in 

the metropoles d'equilibre that they had been attempting to mitigate in Paris. By the 

early1970s, emphasis had shifted away from these few large growth centers to the villes 

moyennes, or medium-sized cities. 

There were also very strong Incentives-especially political-for designated growth 

centers to prOliferate and dilute the original Intentions of concentrated regional development 

(recall the vast number of designated industrial growth centers in Mexico). By the mid-1970s, 

44% of the British population resided in an area designated for development incentives 

(Sundquist 1975, 63). In Italy, by the mid-1960s " ... twelve areas and twenty-three nuclei had 

been recognized, embracing 24% of the land area of the Mezzogiorno and 45% of its 

population, and by 1970 a half-dozen more of each had been added. Every province had at 

least one growth center, and virtually every community that had experienced any postwar 

industrial growth at all was included" (p. 158-9). 

All nations were also forced to relent on policies of disincentives to development in 

the urban core. French regional planning by 1966, for example, addressed the necessity for 

more directly planning the physical growth of the Paris metropolis. This arose from recognition 

of the inevitability of continued growth in Paris and also from recognition of the imperative role 

of Paris as a competitive center of modern (especia"y service) industry. 

French planners also attempted to maintain a strong, continued commitment to the 

development of the nation's lagging regions. "But the 'compatibility of ... goals has always 

been easier to state in principle than to work out in practice, and the necessity constantly to 

reconcile them has led to a kind of adversary process within the French government. . .. It has 

also led to a certain ambivalence In French policy, as decisions and official statements 

sometimes emphasize one of the objectives and sometimes the other" (Sundquist 1975, 112). 
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Like France, Britain soon came to recognize the Important role of the nation's capital 

and largest urban center In the development of modern, tertiary-sector industries: finance, 

Insurance, and commerce. In both London and Paris, too, backlashes arose In the urban core 

In response to industrial decentralization poliCies. "In the [French] 1973 legislative elections, 

Communist candidates in the capital's 'red belt' of industrial suburbs exploited the loss of 

factory jobs as a campaign Issue, and while the national party did not take up the cry, the issue 

remains. As In London ... fears are exprassed that even a moderate economic turndown could 

bring an unemployment crisis In the capital that would undermine the whole dispersal policy 

and discredit. .. decentralizem as a coterie of zealots who have moved too far too fast" (p. 144). 

Very large amounts of resources for regional development plans have been allocated 

in each case. In Britain, for example, Sundquist (1975, 59) reports that "Total expenditures 

under the [regional] assistance programs were running at $550 million-$575 million a year by 

1969. In addition, the development areas were getting more than $240 million in Infrastructure 

expenditures beyond what would be their per capita share of total government expenditures 

for the purpose." Even under a conservative government, industrial location incentives were 

further expanded through the early 1970s, in response to worsening regional economic 

conditions in the north. The Italian fund for the Mezzogiorno region was originally programmed 

for ten years, with a budget exceeding $1 billion (Mountjoy 1982). The program was continued 

well beyond this initial period, however, and greatly expanded in scope and mandate. By the 

mid 1970s, over $15 billion had been committed to the project (Sundquist 1975, 176). 

In each case, these resources assured that an adequate trial was given to test these 

policy experiments. On the other hand, regional development investments were often modest 

relative to other national programs, some of which may have had implicit spatial impacts which 

countered the impacts these decentralization programs. In each case, too, pOlicies and plans 

were significantly changed, or compromised, from the original intentions, in response to 
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competing issues and regional Interests. For example, as In the case of Mexico, designated 

Industrial growth centers prOliferated far beyond the limited numbers originally planned. Also 

as In the case of Mexico, socioeconomic Issues In the central metropolis have weighed against 

plans for Industrial and economic dispersal or decentralization. 

With regard to the evaluation of Intended results and unintended consequences of 

these policies, 

There must be few areas of Government expenditure in which so much Is 
spent but so little known about the success of the policy. The most our witnesses 
could say was that, although the Imbalance persisted between assisted and 
non-assisted areas, they thought that the situation was better than it would have been 
without the Incentives and controls of some sort of regional policy. Yet no one could 
say whether this effect was a major or minor one. (quoted in Sundquist 1975, 67) 

The above is a quote from the Expenditure Committee of the British House of 

Commons in 1972, following inquiries into the results of the nation's many years of regional 

development efforts and massive investments. The quote says a great deal about how little, in 

hard terms, is indeed known even in ex post evaluation about the direct results and indirect 

consequences of regional policies and plans. 

The most rigorous efforts at ex post evaluation have been attempted in Britain (even 

given these modest results). In addition to the mixed successes of regional development 

objectives, noted by the M.P. above, there appears to be some evidence that migration from 

the north to the south of Great Britain has slowed, probably due at least in part to these regional 

poliCies. Similarly in France, there is evidence of success in industrial decentralization 

(Sundquist 1975,101). There is also evidence that the migration flow to Paris has been 

reduced and that the population growth rates of the metropo/es, or designated growth centers, 

has been higher than that of Paris (Sundquist 1975, 116). There have been no evaluation 

studies comparable to those of Britain, though, so it is not clear how much of this industrial or 
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population decentralization can be attributed to regional policies and investments (Sundquist 

1975; Tuppen 1983). 

Extensive plans and Investments In the Italian Mezzoglorno region have returned a 

mixture of limited successes and clear and disappointing failures. Given the magnitude of 

Investment in the region, a number of impressive direct results should be expected. Thirty-five 

dams were built; 20,000 miles of roads and highways reconditioned; 21 seaports built or 

enlarged; and 84,000 hotel rooms, 300 vocational training schools, 133 agricultural institutes, 

and 71 hospitals were built (Sundquist 1975, 176). In addition, literacy levels were raised, 

housing is more widely available, and the general infrastructure of the region has been greatly 

expanded (Mountjoy 1982). 

There is also ample evidence, though, that many of the orglnal development 

objectives of the Mezzoglorno plan were not met. Migration to the north was not halted. To the 

contrary, the enormous Influx of migrants into the northern cities through the 1960s led to 

violent strikes and demonstrations-and even greater frustration and concern about how to 

deal with the "southern problem." Despite enormous investments in the south continuing 

through the 1960s, the gross per capita income of the south grew from 50.4 to 53.8% of the 

north from 1961 to 1971 (Sundquist 1975, 177). Regional manufacturing employment grew 

by less than three percent over the same period. 

Income levels In the south are now closer to two-thirds of those in the north (Mountjoy 

1982), but this Is still unacceptably low for a member nation of the European Economic 

Community. There is a general sense that development never fully 'took off,' creating 

spontaneous growth beyond the results of direct investments. Manufacturing development 

has tended to be capital rather than labor-intensive, and so has not significantly eased 

unemployment levels In the region. The lack of small and medium-sized industrial 

development has been particularly disappointing. The lack of entrepreneurship in the region 



was Identified in the 1970s as perhaps the most critical and difffcult barrier to the region's 

development (Sundquist 1975,180), and this problem remains today. 
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Decentralization of the national bureaucracy has met with resistance and 

unspectacular results in both Britain and France, although France successfully dispersed its 

national university system. Sharp concerns continue to be raised about the impact of Industrial 

decentralization policies on national economies. As the Chief Executive of British Leyland 

testified before the Expenditure Committee, "You have cost us a fortune by making us set up 

factories In places which are quite unsuitable to have factories. You ruin our business, we try to 

make It survive" (quoted in Sundquist 1975, 71). 

As mentioned earlier, an increasingly critical issue In decentralization planning is the 

growing importance of the service sector in modern developed economies. The 

decentralization of service industries has proved to be a particularly intractable problem for both 

Britain and France. "'The trouble,' said one [French] planner, 'is that the easy-to-move 

Industries are gone. There's nothing but the hard ones left'" (quoted in Sundquist 1975, 143). 

Tokyo and the Japanese Urban System: A Modern Example. Regional planning In 

Japan Is motivated very largely by concern for the overdevelopment of the Tokyo metropolis. 

Japan is currently developing a number of plans intended to directly address these 

metropolitan problems (as described earlier in this chapter). A new $1.2 billion subway line is 

planned for the early 1990s, together with a 6.5 mile long, four-lane underground expressway. 

Planners calculated that even underground construction would be 20% less expensive than 

buying land and buildings on the surface (Yates 1988). Even more spectacular proposals have 

included a new $26 billion city center of 27 towers built on 1100 acres of reclaimed land In 

Tokyo Bay. Another plan proposes virtually replacing the City's financial district with 60 new 

skyscrapers, averaging 50 stories each, which would overlook the Imperial palace. 
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Meanwhile, the Japanese government Is " ... scrambling to cool the overheated real 

estate market. The government recently told banks to stop lending so much money for real 

estate, warned several real estate companies to stop speculating, and is considering Imposing 

a 96 percent tax on income from land resold within two years of acquisition" (Shapiro 1987). 

Japan has also considered a number of massive urban restructuring and 

decentralization plans. A relocation plan has been proposed to move the nation's capital 125 

miles from Tokyo, at an estimated cost of $153 billion over the next 20 years (Yates 1988). 

Less spectacular efforts have been made to decentralize the national bureaucracy from the 

Tokyo metropolis, but these policies have not been very successful to date. 

A New Town peyelopment Promotion Act was passed in Japan In 1972. Nagamlne 

(1987, 170) suggests that Japanese policies In this regard have " ... been Influenced In many 

ways by the philosophy, policies, and practice of advanced countries (particularly Britain), [but 

In spite of this,] accomplishments in this area have been achieved without a concept of 

integrated development (as embodied, for example, in the British New Towns Act 1946 or the 

Town and Country Planning Act 1947). To date, the term 'new town' remains no more than a 

social Idiom." Most of the developments which have been termed new towns have primarily 

had the function of bedroom communities for the large metropolises. Of a total of 40 new 

towns, 12 surround Osaka and 15 surround Tokyo; others lie between the two metropolises 

and outside Sapporo and Hiroshima. Only six of the towns combine the residential function 

with any nonresidential development. 

pecentralization Policies and Planning in the Deyeloping World 

Like Mexico and the developed world, regional policies and plans in the developing 

world have tended to be dominated by large-scale projects. This section of the chapter 

provides an overview of these pOlicies and plans. A general assessment of the results of these 
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policies and plans Is also offered, together with two specific, highly Influential examples: 

Brasflia, the new capital city of Brazil; and Cludad Guayana, the planned new city and industrial 

complex In eastern Venezuela. 

An Overview of Policies, Plans, and Results in the Deyeloping World. Regional 

planning In the developing world may well have been even more strongly influenced by the 

U.S. and European planning traditfons than these developed nations influenced each other. 

One Important reason for this Is the relative lack of tradition and resources for Independent 

research and development. Another reason, related to this, has been the necessary reliance 

on both foreign planning consultants and foreign funding sources. A number of foreign 

planners have also worked In several different developing countries, contributing to the 

dissemination of similar concepts within different countries' planning traditions. Friedmann, for 

example, was influential In regional and urban systems development planning for both Chile 

and Venezuela. It shouldn't be surprising, therefore, that the same basic strategies have been 

employed in the developing world as in the U.S. and European experience: regional 

development planning, industrial and urban decentralization, growth centers and new towns, 

and administrative decentralization. 

There are undoubtedly very few, if any, nations of Latin America or the entire 

developing world which have not actively addressed the need for the development of lagging 

regions, motivated by a variety of factors: social need, exploitation of regional resources, and 

political unrest. A number of good studies of regional development programs in the 

developing world are available. Just two particularly relevant examples are Stl>hr's (1975) 

overview of regional development planning in Latin America in general and Barkin and King's 

(1970) review of regional development projects in Mexico In particular. Probably the single 

most spectacular of all regional development projects in the western experience has been 



Brasil's SUDENE (Superintendecy for the Development of the Northeast) and associated 

development planning for the nation's northeastern region. 
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Urban-industrial decentralization has been the explicitly declared policy of probably 

the majority of the world's developing nations since the early 1960s. Decentralization policies 

have been widely addressed both through new town (or city) and growth center strategies. 

Brasma provides a particularly prominent example of the former and Ciudad Guayana 

(Venezula) of the latter. Worldwide, small and intermediate urban growth center strategies 

have been explicitly written into the national plans of such a variety of countries as Kenya, 

Tanzania, Tunisia, the Phillipines, India, Thailand, Indonesia, Panama, Peru, Ecuador, and 

Nicaragua (Hardoy and Satterthwaite 1986,339-42). Chile has provided a particularly extensive 

experience in industrial and urban decentralization: e.g., the development of the Arica port 

center and the location of the newly-developing motor vehicle industry in the nation's northern 

periphery. These strategies have been motivated by a number of factors: e.g., perceived 

overdevelopment of the national urban core or a desire to more equitably allocate national 

resources among the nation's regions. 

As Richardson (1987, 230) notes, "Almost all countries with an expressed national 

urban policy give priority attention to the so-called problem of the primate city. They may 

attempt to pursue the target of a growth cap (i.e., limiting the size of the primate city to a 

maximum population) or to slow down its rate of growth from a higher current to a proposed 

lower growth rate, or to moderate the process of rural to primate city migration, or they may be 

troubled by a more general concern with perceived congestion diseconomies and other 

negative externalities associated with "excessive size." 

In many cases, concern for the overdevelopment of the urban core may be justified. 

The Brazilian urban situation, for example, is similar to the Mexican situation in many ways. With 

12.7 million In 1980, sao Paulo closely contends with Mexico City in metropolitan size and 
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problems. Growth rates for the two metropolises are comparable, each growing by over 

one-half million per year (Gwynne 1985). sao Paulo alone accounts for one-tenth of the total 

national population and one-fourth of the net national production of Brazil. As Richardson 

(1987,231) continues, however, "What is surprising is that this response is common to so 

many countries, regardless of the absolute size or relative condition of their primate cities. The 

country with a primate city of less than one million people may behave as if it were dealing with a 

Mexico City, a sao Paulo, or a Tokyo." 

Urban pOlicies employed in the developing world typically are comprised of a mixture 

of familiar instruments and strategies, including 

... redistribution in the pattern of Infrastructure investments away from disfavoured 
locations such as the primate city and other large cities towards priority locations such 
as rural areas and selected medium-sized cities and small towns; financial incentives to 
industries to select peripheral locations rather than those in or near the primate city; 
integrated rural development programmes or other strategies to bolster rural areas and 
the agricultural sector (sometimes involving the opening of new agricultural regions via 
land colonization schemes); and the selection of a limited number of locations (e.g. 
growth centers, countermagnets, new towns, occasionally a new capital) for heavy 
concentrations of investment. (Richardson 1987, 229) 

As has been the experience of the developed world, there has been a pronounced 

tendency in many developing nations to designate so many growth centers (typically for 

political reasons) that any real concentration effect is diluted or virtually nullified. 

Administrative decentralization has been considered on various scales in most 

developing nations, with various degrees of genuine commitment. Many nations, too, have 

also considered capital relocations, including Mexico in the past. This strategy represents a 

relocation of administration and decision making, but not a true decentralization of these 

functions. At best, this represents a decentralization of government employment. Brazil is one 

of the few nations which has realized this ambitious and costly strategy. Argentina is 

proceeding today, apparently quite seriously, with plans to relocate the capital to a virtually 

uninhabited site in the nation's south, motivated largely, according to pOlitical analysts, from a 
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desire to divert national attention from recent setbacks with a grand, Inspirational project. 

Despite a shattered national economy, Nigeria Is also proceeding with plans for a new national 

capital. 

Worldwide, there is little encouragement in the accumulated evidence of decades of 

regional development and urban-industrial restructuring efforts. "Many countries, both 

developing and developed, have experimented with national pOlicies (also called national 

urban development strategies, human settlements policies, or population distribution policies) 

over the last two decades. There is very little evidence that these pOlicies have been 

successful" (Richardson 1987). Hardoy and Satterthwaite (1986) have suggested that the only 

relatively successful long-term policy for contrOlling migration to large cities in countries with 

market or mixed economies has been South Africa, which strongly suggests the degree of 

government control or even repression which appears necessary. 

"In some cases these failures are explained by poorly designed policies, Inadequate 

implementation or infeasible goals, but a more ubiquitous reason is the Isolation of national 

urban policy from the national economic planning process and from the overall context of 

macroeconomic and sectoral policies" (Rlchardson1987, 227). Very typically, general 

economic policies in a nation have pronounced implicit spatial impacts which counteract or 

even reverse the intended effects of explicit spatial pOlicies. Among many other factors which 

have mitigated the intended effects of spatial urban-industrial pOlicies, 

... the Investment resources devoted to these interventions have with few 
exceptions (e.g. Brasilia) been modest relative to the aggregate national development 
budget; the number of people directly affected by most of these programmes is small 
(e.g. slow-growing new towns absorb even over a 20-30 year time horizon only a tiny 
fraction of the annual population growth of the primate city) ... ; programmes which are 
soundly based but which require perseverance over the long haul are abandoned too 
early because their payoff is not quick enough for political gain; incentives to firms are 
too small to compensate for locational cost differentials and risk premia; and the 
expensive programmes (e.g. some land colonization schemes, new capitals) score 
very poorly on cost-effectiveness criteria. (Richardson 1987,229) 
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As In Europe, Industrial dispersal efforts otten have resulted, at best, In the 

deconcentration of the urban core. "The major decentraliSing phenomenon, that of 

short-distance decentralisation from the primate city, can best be seen not as a successful form 

of Industrial deconcentration but as a further strengthening and intensifying of the process of 

centralisation" (Gwynne 1985, 129). 

Successes In Industrial decentralization In many cases have not translated Into 

regional development success. According to Gwynne (1985,129), "Growth pole planning [in 

Latin America] has invariably had a greater Impact on the central city than on the economy of the 

region it was supposed to assist." New industries in the northeast of Brazil, for example, have 

tended to retain many, or even most, of their forward and backward linkages with the 

center-south urban-Industrial core region (Gwynne 1985, 119). 

Where real urban-industrial decentralization has occurred out of the central national 

core to the periphery, there Is little evidence of success In effecting the regional spread of 

development. Most of the development which has occurred in the northeast of Brazil, for 

example, has concentrated in the region's three major cities: Recife, Salvador, and Fortaleza 

(Gwynne 1985). 

Finally, as I will suggest below in the case studies of Brasflia and Ciudad Guayana, 

following, even the limited successes in the regional decentralization of development have 

generally not translated into the successful social decentralization of development or the 

satisfactory attainment of broadly-defined social objectives. Between 1960 and 1970, despite 

many millions of dollars' investment in the Brazilian northeast, there was a net increase of only 

55,000 in the region's Industrial labor force, for a total regional population of over 30 million. 

"The easy acquisition, abundance and cheapness of capital meant that the new 

capital-Intensive plants generated little new employment while the modernization of older 

plants, particularly in the textile sector, actually reduced employment" Gwynne (1985,120). 
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"Hamer ... notes the very high cost to the government In the tax credits given to Industries 

which located in the northeast; the average federal tax credit subsidization was the equivalent 

of U.S. $15,000/job. Hamer suggests that this Is best described as 'monument building' and 

'as with most monuments, It is difficult to replicate without bankruptfng the public treasury'" 

(quoted in Richardson 1980). 

One reason for the lack of success of 'growth centers' in meeting social goals 
such as stimulatfng development in poorer, more 'backward' regions was the 
confusion between 'social' and 'spatfal' equity. While government intervention might 
increase the relative role of a region or urban center In national production, this need 
not mean that there were important social and economic benefits for most of the 
population living there. As Stucky comments, regional theory and the notion of 
growth poles or growth centers 'were derived from the observation of growth and 
development in North America and Europe' but 'in a Rostowian manner, they were 
marched off into the world of underdevelopment in the fifties and sixties and asked to 
solve the problems of poverty.'" (quoted in Hardoy and Satterthwaite 1986,343) 

BrasWa. As described by Epstein (1973), the enormous undertaking of Brasflia was 

motivated by a number of objectives, ranging from the concrete, to the inspirational, to the 

personal. Through the 1950s and into the early 1960s, a decentralization of the nation's urban 

center had popular appeal in Brazil for several reasons. Rio de Janeiro, the capital and principal 

urban center of the period, was already reaching physical development constraints by that time, 

limited by the ntgged local topography. Pollution and congestion were increasing. Urban 

services were not keeping pace with population growth in the capital, and (ave/as (squatter 

settlements) were emerging and spreading throughout the city. 

Perhaps even more important than these tangible motivations for decentralization 

were the intangible factors. There was an interest in reducing the influence of the capital, 

which was seen as irreversibly tied to foreign influences. The national bureaucracy was 

perceived as so hopelessly corrupt and inefficient that the only effective approach was simply 

to close down the entire capital and start over. At the same time, Rio was also the center of 

radical and dangerous ideas, as well as growing student and labor activism. 
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The creation of a new capital In the nation's Interior would selVe as the catalyst for the 

"westward march," which would fulfill the nation's "continental destiny" (Epstein 1973, 26). 

The great new capttal would be a symbol of the future of Brazil as a world power. Finally (and 

not trivially), Brasilia would be a personal monument for then-President Kubitschek, the driving 

force behind the city's development. 

A broad spectrum of alternative plans was apparently not seriously considered, since 

only a new capital In the Interior could realize all of these objectives. Geographers had been 

employed since the 1940s, prior to Kubitschek's term, to locate a suitable site for a new capital, 

yet final plans for the city were prepared hastily. Limited to a single, five-year presidential term, 

Kubitschek knew that only rapid and decisive action would make implementation irreversiblE:. 

Despite the expected role of the new capital in fulfilling Brazil's 'continental destiny'-i.e. 

developing and exploiting the nation's western resources-there was apparently no real 

regional development or urban systems planning whatsoever prepared in association with 

plans for the city itself (p. 48). 

Plans for the city Itself were chosen by an International jury from among several 

contestants. Of one, " ... William Holford, a British town planner and member of the jury, recalls, 

'I have never seen anywhere in the world a more comprehensive and thoroughgoing 

master-plan for ... [a] new capital city on a cleared site .... '" (p. 49). This plan, however, lost to 

the design of a Brazilian architect, which was " ... presented on five medium-sized cards 

including not a single mechanical drawing, model, land-use schedule, or population chart." 

Clearly the plan was neither comprehensively evaluation nor readily susceptible to 

rigorous evaluation. Laid out In the shape of a great bird composed of grand buildings, the plan 

did satisfy the new capital's monumental function. The plan provided for a city which would be 

"born with an adult skeleton," rendering irreversible the implementation of the scheme in its 

grand entirety. 
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In fact, the project was sufficiently realized as programmed by 1960 for inauguration 

within the administration of President Kubitschek. Epstein, however, argues that the plan, if It 

succeeded, had been severely compromised in Its original Ideals. Adequate plans had not 

been made, for example, to accomodate the Influx of workers attracted to construction 

employment, nor to accomodate the workers who would eventually be needed in the 

completed capital, nor the unemployed who inevitably remained once construction had ended. 

Planned housing units were not affordable to the working-class population. Squatter 

settlements grew up within the master-planned city Itself, In conflict with the original aesthetic 

Ideal. These squatters were eventually (often forcibly) removed to satellite locations. These 

satellite settlements soon came to accomodate over one-half of the total population of the new 

capital. Epstein's study of Brasma is concerned largely with the squalid conditions of these 

settlements. He aUributes to critics the description of Brasma as "a Potemkin village in the midst 

of a sea of poverty, corruption, disease, and despair" (p. 26). 

Meanwhile, the administrators and white-collar workers who could afford the planned 

residential units were reluctant to move from Rio. The city which resulted from the original 

master plan was sterile, said by residents to resemble a mausoleum more than a real city, 

particularly a capital city as vibrant as Rio. These workers were reluctant to give up the 

moonlighting and second-income opportunities that they enjoyed in the large and diversified 

old capital city. Construction slowed, leaving great gaps and open fields in the "adult skeleton" 

of the prOjected great city. This concept of an irreversible grand design for the city rendered 

adaptation to changing circumstances very difficult. 

Development of the city received a severe set-back with the military coup of 1964. 

The new government opposed Brasma as a symbol of Kubitschek and blamed the enormous 

expenditures for the nation's runaway inflation. New construction in Brasma was rapidly halted. 

"The government was, as Marshal-President Castelo Branco is apocryphally alleged to have 
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said, torn between the 'folly of finishing Brasf/la and the crime of abandoning her'" (p. 88). 

Cludad Guayana. The plan for the new Industrial and urban center of Ciudad Guayana 

also emerged from a range of diverse objectives. Among the most Important of these was the 

exploitation of regional resources In an area which had long been considered a national frontier 

(Friedmann 1966). A peripheral region would be developed In the process, and excessive 

urban development would be drawn away from the nation's core. The project would provide an 

Inspiring and socially-responsible Investment for the nation's oil revenues. 

There were undoubtedly a number of other, implicit motivations in the project. Peattie 

(1987) suggests that the explicit objectives, and the extensive analysis associated with them, 

were simply justifications to build a dam. The dam was the personal obsession of, and 

monument to, a single influential politician: Colonel (later General) Alfonzo Ravard, head of the 

Corporacl6n Venezolana de Guayana (Venezuelan Corporation for Guayana). 

As a result of this plethora of objectives, Implicit and explicit, "The so-called mistakes in 

planning Cludad Guayana may be understood as the working out of certain irreducible conflicts 

In the real unstated goals of the project, Issues that were fuzzed over by the way in which the 

objectives of the city were described and the way in which the planning was carried out" 

(Peattie 1987,19). 

The plan which emerged was the cornerstone of Venezuela's Fifth Plan, for the years 

1976-80. "Of a total budget of $30 billion, $23 billion were destined for industry and 

infrastructure; one third of this was channelled into the Ciudad Guayana project" (Gwynne 

1985, 115). Gwynne terms the project " ... the most ambitious resource growth pole outside 

the Soviet Union" (p. 116). The most expensive single element of the project is the steel plant, 

followed by the Guri project hydro-electric dam to support the steel plant and aluminum facility. 

The dam was projected to produce 9000 megawatts of power by 1985. A new urban center of 

600,000 was planned in association with this industrial development. 
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The question remains, again, whether Cludad Guayana can be considered a success 

In any terms other than the fact of Its existence. The situation of the steel plant Is similar to the 

distressed steel industry of Mexico. The Cludad Guayana steel plant has suffered from a 

number of major technological and financial obstacles (Gwynne 1985, 116). The plant has not 

generated the anticipated Industrial linkages In the region; the region offers very few locational 

advantages to steel consumers compared with other locations In the nation. The dam project Is 

far behind schedule, which has sharply hindered steel and other industrial production. National 

steel imports remain high. 

Meanwhile, Industry and Industrial employment have not expanded significantly in the 

region. As the initial construction phase of the project is nearing an end, regional 

unemployment is Increasing rapidly. Govemment Investment in the project has been sharply 

curtailed in the 1980s. The remaining available resources are predominantly channeled into 

completing the dam and a few other very large, unfinished proJects. Industrial and employment 

growth continues to expand in the greater Caracas core region, with industrial growth in Cludad 

Guayana largely limited to multinational firms which have been persuaded through pressure 

and Incentives (Gwynne 1985, 116). 

Meanwhile, Pealtle (1987) strongly suggests that Ciudad Guayana has failed to realize 

its initial objectives as a cohesive urban population center. "Twenty years later, there is a city of 

approximately 350,000 people where the planners drew plans for one-but one rather 

different from the planners' dream" (p. 10). Perhaps learning from the experience of Brasilia, 

land for squatter settlements was initially provided for within the project's urban master plan. 

According to a 1983 study by the project's urban development agency, however, for a number 

of reasons, "'Ciudad Guayana, more than any other city, may be conceived of as a group of 

communities and a stratification of social groups'" (quoted in Peattie 1987, 12). This same 

study reported that in the predominantly working-class sector of the city, housing nearly 
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three-quarters of the total population, " ... only one-third of the households ... were 

connected to the city water system. Only 60% of the elementary school age population and 

12% of the older youths were enrolled in school. .. " (p. 12). Most planned housing units are 

priced beyond the working class, while 8,000 high-Income apartments were vacant In the city 

by 1982. 

For working and upper-class populations alike, Peattie suggests that the city shares 

the fate of Brasilia, Chandigarh, Islamabad, and other planned cities of the world: " ... cities of 

monumental buildings rendered sterile in effect because of the antiseptically orderly character 

of their settings; cities of the most rigorous separation of the classes which typically extends to 

excluding the poor altogether from the areas covered by planning controls; cities that seem 

unadapted to pedestrians, small enterprises, the modest, and the domestic" (p. 7). 

Conclusions 

Conclusions to be drawn from the international regional planning experience are 

similar to and, I believe, provide additional support for many of the conclusions reached in the 

previous chapter on Mexican regional poliCies and planning. 

The greatest successes In regional policies and planning can be claimed for the 

efforts of the developed world, e.g., those of Britain, France, and Italy. The successes of these 

efforts, however, have come at an enormous cost and a commitment sustained over decades. 

It is very doubtful that Mexico, because of the state of its economy and the nature of its political 

system, could match either this level of expenditure or this level of sustained and consistent 

political commitment. 

Even with these efforts, though, in no case has there been an unqualified or entirely 

satisfactory success. Complex and contradictory planning objectives have not been fully 

reconciled. Even these enormous expenditures on regional programs were generally small 
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" relative to all other public programs. In many cases, the Impacts of sectoral public policies and 

market actions may have reduced or even reversed the Impacts of regional programs. Even 

extensive efforts at ex post evaluation, as In Britain, have not been able to satisfactorily 

discriminate between the effects of intervention efforts and spontaneous decentralization from 

the core. 

The experience of the rest of the developing world has very closely matched the case 

of Mexico. There are a number of reasons for this, including that Mexico has provided a major 

model of urban and Industrial development for the developing world. Similar approaches to 

addressing regional development problems (in widely varied situations) have proliferated 

throughout the developing world, with little indication of critical, rigorous evaluation In terms of 

situation-specific development needs and objectives. 

The models of Brasilia (a new city) and Ciudad Guayana (a new growth center) will 

almost undoubtedly not be adopted by Mexico in the near future, because of the enormous 

costs involved and Mexico's previously unsatisfactory experiences with similar models (e.g., 

Cuautitlan-Izcalli and Las Truchas). All of these examples, though, represent examples of 

large-scale, radical approaches to solving regional development problems. Even If specific 

examples of these general models largely have been rejected, the general concept of 

large-scale, radical regional restructuring has not been rejected by Mexican regional policy 

makers and planners. Current regional decentralization planning in Mexico does not include 

the development of new cities or new industrial growth centers. Decentralization planning in 

Mexico does, though, imply large-scale public intervention and investment in the restructuring 

of the national urban- industrial system. 

Conclusions and implications to be drawn from the Brasilia and Ciudad Guayana 

examples, then, should be viewed as relevant and important to the regional decentralization 

plans for Mexico. The successes of these projects, in return for massive investments, have 
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been modest at best. Complexity and conflict In objectives, and especially vague and abstract 

statements of planning objectives, have thwarted critical, and rigorous evaluation. Projects 

have been completed-e.g., dams bullt-but broad and heralded social objectives have not 

been achieved. The enormous uncertainty of development planning In the third world has 

consistently frustrated the achievements of long-range and large-scale regional development 

plans. 

The exact lessons to learned from these experiences, and applied to the case of 

regional policy development and planning for Mexico, defy easy or ready formulation. The 

recognition of these persistent problems and obstacles to regional planning success, though, 

must necessarily be the first step toward addressing these problems and obstacles. The rest of 

the dissertation will be concerned with the explicit recognition of these issues within a planning 

evaluation framework and will attempt to suggest some mechanisms for addressing these 

problems. 
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CHAPTER 6 

CURRENT MEXICAN POLICY FOR REGIONAL PLANNING 

"We are able to believe six impossible things before breakfast. " 
- Lewis Carroll (Through the Looking Glass) 

Chapters 6 and 7 are concerned with an examination of regional policies prescribed by 

the National Development Plan: 1983·1988. This document largely has determined federal 

policy-social, economic, and regional-throughout the current administration of President de 

la Madrid. I am concerned In these chapters with the planning process which is provided for, or 

implied, In the regional policy of the National Development Plan, rather than simply specific, 

recommended strategies. The nature of this planning process is critical to the application of 

evaluation analysis. 

I am concerned in particular in these two chapters with the evaluation of effectiveness, 

as suggested by the regional policy statements in the.Elan. That is, how can we critically and 

rigorously assess a proposed plan, or attempt to determine whether a plan will be successful? 

Will the results and consequences of a policy or planning action prove to be satisfactory, 

particularly In comparison with possible alternative courses of action? More specific and 

detailed descriptions of regional development planning, In Chapters 8 and 9, and regional 

development practices, in Chapters 10 and 11, will permit a broader discussion of, respectively, 

efficiency and equity considerations In planning evaluation. 

This chapter (Chapter 6) concerns the regional planning process which is provided 

for, or Is implied in, the regional policy statements of the National Development Plan: 

1983·1988. A number of strategies are outlined here, which have dominated the rhetoric and 
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largely determined specific policy actions throughout the current administration of President de 

la Madrid. These strategies Include a number of measures concerned with '1he 

decentralization of national life," such as industrial deconcentration, the reduction of push 

factors from the rural hinterland, and the consolidation of secondary urban systems. A number 

of strategies also more directly address the pollution problems of the Mexico City metropOlis 

(e.g., industrial restrictions) and socioeconomic development in the metropOliS (e.g., housing 

and small industry development). 

The next chapter, (Chapter 7) concerns the planning process which is provided for, or 

Implied, in the National Deyelopment Plan offers a number of strategic policy 

recommendations, but does not comprehensively or specifically address planning objectives. 

As such, it does not emphasize a results-oriented approach or evaluation in terms of concrete, 

fundamental planning objectives. Conflicts among planning objectives or among regional 

planning interests are not specifically recognized and approaches to conflict resolution are not 

addressed. The Elan does not emphasize the critical comparison of of alternative regional 

planning strategies, in terms of effectiveness, nor does it explicitly recognize the potential for 

comparison (or conflict) between regional policies and alternative planning strategies such as 

pollution controls, population control pOlicies, and sectoral economic planning. 

Finally, the Elan contributes to a reification of decentralization and other strategies as 

virtual ends In themselves. Rather than offering one potential planning alternative, 

decentralization becomes a policy fetish, no longer subject to critical assessment or rigorous 

evaluation in terms of true, fundamental planning objectives, or ends. 

The National Deyelopment Plan: 1983-1988 

The most appropriate pOint of departure with regard to current regional policy is an 

examination of the National Deyelopment plan: 1983-1988 (Secretarfa de Programaci6n y 
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Presupuesto 1983). From the Plan's Introductory "Presentation" by President de la Madrid, 

... the new Article 26 of the Constitution mandates that the State prepare a National 
System of Democratic Planning. In accordance with this reform, the National 
Development Plan 1983-1988 Is presented to the nation, within the terms and time 
specified by the new Law of Planning. (Secretarra de Programaci6n y Presupuesto 
1983,9; my translation) 

As prescribed by the Mexican constitution, therefore, this document was prepared at 

the beginning of the current presidential administration (sexenio, or Six-year term) of President 

de la Madrid. Since then this document has served as a constant reference for federal policy 

administration. It has also provided a foundation and touchstone for subsequent policy 

statements, as published In the federal Djarjo Qticlal and announced in the annual presidential 

state-of-the-nation addresses. 

Most federal government administrators appear to believe that regional planning, 

especially with regard to urban-Industrial decentralization, has been effectively institutionalized 

and Is proceeding more or less apace. If ijs progress has been limited, it is primarily for lack of 

resources, as a result of the prolonged economic crisis. Invariably, as evidence, they produce a 

well-thumbed copy of the National pevelopment Plan, opening for my benefit to Chapter 9, 

"Regional policy." Many administrators can, and frequently do, also quote the Elan.. section 

and heading, in any discussion of regional planning. 

This chapter, therefore, has effectively provided the foundation for Mexico's regional 

planning and national urban policies throughout the past six years of the de la Madrid 

administration. From the chapter's summary, 

In this chapter are established the general bases for the decentralization of 
national life and regional development; the outline for an integrated regional 
development; the bases for a more complete integration of the diverse regions of the 
nation within national development; the strategy for reversing the concentrating 
tendency of the metropOlitan zone of Mexico City, as well as the necessary measures 
to provide for the most efficient growth of the growth of Mexico City. (Secretarra de 
Programaci6n y Presupuesto 1983,391; my translation) 
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It Is critical to recognize the Importance, therefore, of the National Development Plan 

as the basis for all subsequent regional policy statements and planning. Subsequent, 

subordinant policy statements, as they appear in the Diario Otlclal (Gobierno de los Estados 

Unidos Mexicanos 1986a and 1986b), essentially provide refinement and specification of the 

general outline provided by the National Development plan. The President's annual 

state-of-the-natlon address (de la Madrid 1987) provides a summation of the administration's 

accomplishments In the past year and most specifically a report on progress with reference to 

the objectives established at the beginning of the administration in the National pevelopment 

Elan. There is really no provision, mechanism, or tradition for a more fundamental, continuing 

evaluation of planning and progress outside of the terms of these established terms and 

objectives. 

This is consistent, though, with the traditional Mexican attitude toward the office of 

the presidency. The person or the office of the presidency is simply not a subject for direct 

criticism. Any level of the bureaucracy below that level-from Secretaries on down-is fair 

game for criticism, satire, and even prosecution. (The last only recently; the de la Madrid 

government, for example, has created a "Museum of Corruption" out of the opulent mansion of 

former Mexico City chief-of-police Arturo Durazo.) Significantly, the National Deyelopment plan 

carries the clear imprimatur of the President. While spec/tics and implementation of the 

Development Plan may well be subject to scrutiny and criticism, the.Elan carries the air of an 

unassailable foundation for policy. 

Regional polley in the National Development plan 

It should be noted from the outset that the .P.Ian:a chapter on regional policy is the 

ninth of ten chapters, constituting 30 of the total 420 pages in the Elan. Part I of the Elan 

provides a discussion of general policy principles, objectives, and strategies. Part /I concerns 
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the specifics and Implementation of these general strategies. Regional policy Is presented as 

the last of the four chapters of Part II, following "General economic policy," "Social policy," and 

"Sectoral [economic] policies." 

The first section of the "Regional policy" chapter-"Goals and an outline of strategy"

presents what might best be described as a discussion of goals or general planning principles, 

as a basis for the the more specific policies which follow. These principles Include a dedication 

to the "equitable and rational utilization of natural resources and the utilization of man's labor in 

his territorial environment." As another key principle, "The decentralization of national life is an 

Imperative for our political, economic, administrative, and cultural consolidation, as a society 

equitably and fully developed, which counteracts the problems caused by excessive 

concentration" (p. 394). 

The second section-"Outline of action for state-level development"-is concerned 

with economic, political, and administrative development at the state and municipal level. 

Under this section, a National System for Democratic Planning is outlined as a means for 

decentralizing some of the planning function from the federal to the local levels. Provisions are 

made for greater budgetary control at the local level, and for the creation of a Planning 

Committee for State Development (COPLADE in Spanish) at the state level. This committee's 

composition and mandate are briefly described in very general terms. Its purpose includes to " . 

. . Integrate and coordinate sectoral, multisectoral, and regional levels of planning, in accord 

with the basic outline of the National Development Plan" (p. 396). (In chapter 12, I return to the 

role of the COPLADEs in practice.) There is also some discussion in this section of the 

"transfer to the states of preschool, primary, secondary, and normal educational services, as 

well as the Integration of the National Health System ... " (p. 398), and the development of 

"popular participation" in these regional programs. 
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The third section Is titled "Outline of action for the Integration of the distinct regions of 

the nation Into national development." This section provides an outline of development plans 

for the four regions of the nation, given as the north, southeast, central Pacific coast, and Gulf 

coast. These plans are particularly concerned with assuring the fullest and most appropriate 

utilization of regional resources In each case: In a sense, a regionalization of national economic 

development planning. Diverting population or industrial growth away from the Mexico City 

metropolis (MCM) is not explicitly addressed as an objective of this strategy in this section. 

One of the development priorities for the nation's northern region, for example, is to 

promote " ... a diversification of Industrial growth, giving priority to activities with potential for 

exports" (p. 400). There is some discussion, also, of developing regional commercial industry 

and water resources. The discussion In this section recognizes the physical difficulties of 

physical Integration: "Geographic conditions and historic development have determined that, 

despite considerable dynamism, there remains little Interaction among the distinct poles of 

economic activity In the northern region" (p. 401). The potential for the further development of 

extractive Industries-agriculture, livestock, fishing, mining, and timber-and tourism Is also 

outlined. 

The last two sections of the chapter are the most directly pertinent to the problems of 

the MCM and decentralization planning. The fourth section presents an "Outline of action for 

reversing the concentrating tendency of the Mexico City metropolitan zone." Four lines of 

action are outlined as to: 

Intensify the deconcentratlon of industrial growth, opening viable locational 
alternatives. 

Check the migration to the metropolis, fortifying rural development conditions in 
the zones of origin. 

Consolidate urban systems and Interaction at the regional level, relatively 
independent of Mexico City, in the eastern and Gulf of Mexico regions of the 
nation. 

Strictly limit the location of manufacturing and tertiary activities in Mexico City and 
rationalize its physical expansion. (p. 405, my translation) 



Although not made explicit, the implication in this section appears to be that this 

strategic outline is intended to address both regional development objectives and objectives 

related to the problems of the MCM. 

The discussion which follows this outline of strategies is concerned primarily with 

outlining the specific tactics by which these general strategies will be realized. For example, 

with regard to deflecting migration from the MCM, 

Close to 70 per cent of Interstate migration originates In the states of the 
central part of the nation. . .. With the objective of stopping migration towards the 
metropolitan zone, efforts will be made to reorient this migration toward Intermediate 
cities .... 

Full advantage will be made, in the medium term, of the possibilities of 
small-scale irrigation in this part of the country, a reorganization of land use will be 
promoted in the areas of low agricultural productivity, and the role of these zones in 
the supply of food for urban markets of the central region will be reinforced. (p. 406, 
my translation) 
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The fifth and final section of the chapter presents an "Outline of action for the Federal 

District." Some brief discussion is made of the importance of Mexico City in the national urban 

and economic system. Decentralization as a planning strategy for the metropolis is not 

discussed, or even mentioned, in this section. Curiously, this section does not even, 

apparently, address the metropolis as a whole, but just the Federal District (OF). Instead, this 

section is exclusively concerned with strictly urban planning strategies for the city, rather than 

its relation to the metropolitan, regional, or national urban system. Strategy in this regard is 

especially concerned with the more efficient restructuring of the OF as a multi-nodal system, as 

described in Chapter 4. Various separate headings are concerned specifically with the 

development of housing, the environment, the provision of basic services, transportation, 

health, social security, education, industrial Infrastructure, administration, finance, and (again) 

the development of popular political participation. Rather than providing even an outline of 

plans for these various issues, though, these headings provide only a very brief outline of basic 
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planning goals or principles in each case, generally together with an affirmation of commitment 

to existing laws. 

A Diagram of Regional Policy In the National Development Pian 

Figure 15 is my own graphic representation of regional objectives and strategies 

established in the National Development Plan. The most appropriate organization I have been 

able to develop from the text is a diagram of roughly four categories of planning problems, or 

planning issues, and strategies which are apparently intended to address these problems. 

The categories of planning problems, or Issues, correspond roughly to the categories 

of regional planning issues described in the situation analysis of Chapters 2 and 3 (and 

diagrammed in the matrix in Figure 8): physical planning issues of the MCM, socioeconomic 

development in the national hinterland, and the socioeconomic development of the MCM. The 

first two of these issues are implied rather than directly addressed in the.Elan. Socioeconomic 

underdevelopment issues in the MCM (or more strictly the OF) are discussed explicitly at some 

length in the eJ.an. Physical planning issues of the rest of the nation's urban centers are not 

addressed in any manner. 

A fourth category of planning issues shown in the diagram is the underdevelopment 

of regional resources, as implied in the text of the flaD. This type of regional planning issue 

was not represented in the simple matrix in Figure 8; I will return to this topic in the following 

chapter. 

In Figure 15, also, I have arranged several distinct strategies as grouped into four 

broad headings, corresponding roughly to the four categories of planning issues described 

above. There is a great deal of ambiguity and overlap among these strategies and with their 

relation to planning problems. The implication of the flail seems to be that two of the four 

"strategies for the territorial restructuring of the economy" (industrial decentralization 
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and the consolidation of secondary urban systems) are Intended to address at least three 

planning Issues: the underdevelopment of regional resources, regional Inequities, and 

pollution and congestion In the MCM. 
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As Illustrated also in Figure 15, three of these strategies, by implication, are intended 

to address both regional development planning concerns and physical planning concerns for 

the MCM: industrial deconcentratlon, the consolidation of secondary urban systems, and the 

mitigation of push factors from the rural hinterland. These represent, apparently, plans for 

population and Industrial decentralization by means of a combination of tactics to pull 

(strengthening other urban centers) and push (deconcentratlng industry from the Metropolis) 

urban growth from the MCM core to the national hinterland. 

Industrial restrictions for the MCM may also have some relation to deconcentratlon, as 

a push factor from the core to the hinterland. Of course, though, restricting an industry from 

the MCM does not necessarily mean that it will relocate elsewhere; Investment may be diverted 

to another opportunity in the MCM, or out of the country. Industrial restrictions for the MCM, 

then, appear to be more directly concerned with managing the problems of the MCM itself, and 

only Indirectly with regional development goals. Metropolitan restructuring plans are presented 

In the .Elan as relatively independent of regional development goals, concerning instead the 

more effective and efficient management of the MCM itself. 

Finally, the.Elan outlines, at least conceptually, a number of plans for the economic 

and social development of the MCM. These include the development of housing, commuter 

transportation, social infrastructure development; the supply of basic necessities; and health 

care provision. As presented In the Elan, these are independent of planning for any of the 

other issues. There Is no discussion, for example, of the potential Impact of industrial 

restrictions or deconcentration on the economic development of the MCM. 
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My intention in the first section of this chapter chapter is to compare the planning 

process suggested in the National peyelopment Plan with two paradigm models of planning 

process: the traditional model and the modern model of systematic, comparative evaluation of 

alternative plans. I suggest that the process implied by the f.1an most closely resembles the 

traditional process and has not provided an appropriate basis for evaluation. 

In the second section of the paper, I describe a systematic planning process for 

regional development planning in Mexico. SpeCifically, I propose a framework, or matrix, of 

regional planning objectives as a basis for the rigorous comparison of alternative regional 

development plans, or strategies. 

Models of the Planning Process 

The Traditional Planning Process Model. The model of the Mexican regional 

development planning process, which I diagrammed in Figure 15 (Chapter 6) most closely 

resembles, or fits, the traditional model of the planning process, or "survey-analysis-plan," in 

the dictum of Patrick Geddes. In this process the master planner begins with a survey and 

analysis of the situation. The form of this analysis is not rigorously prescribed; it may simply 

represent the implicit pondering of the planner. On the basis of experience, intuition, 

creativity, then, a plan is created. There is no systematic means-or really any rationale-in this 

process for evaluation, either ex ante or ex post implementation of the plan. 
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Implementation Is assumed; a worthy plan will assert itself on the basis of Its own 

virtue. In the Immortal words of Daniel Burnham: "Aim high in hope and work remembering that 

a noble, logical diagram once recorded will never die but long after we are gone will be a living 

force asserting itself with ever growing Insistence." The architect-urban planner Le Corbusler " . 

. . did not try to find workable means to put his designs on the ground, or to adjust [to] the 

complicated legal framework of land ownership and development. He simply said ... that the 

legal and economic aspects of and problems created by his city deSigns were for others to 

study and solve" (Anthony 1966, 286). 

This process reached perhaps its greatest expression at the turn of tho century, In 

Daniel Burnham's grand plans for Chicago and other U.S. cities and several cities abroad. The 

artistically arrogant physical plans of Le Corbusier for Bogota and other world cities extended 

this tradition well into the 1950s (Mohan 1986; Anthony 1966, especially pp. 286-7). 

The process represented in this tradition has been supplanted in the theoretical 

literature since the 1940s, yet it continues to pervade actual planning practice to date. Where 

more modern methodology is utilized, it may often provide what is largely ex post facto 

justification for plans previously established and conclusions already reached. Recall Peattie's 

(1987) description of this process in the case of Ciudad Guyana, Chapter 5. 

The process modeled in Figure 15, and described from the National peyelopment 

..Elan in Chapter 6, begins with a stage of (often implicit) situation analysis and very general 

goals. This analysis and general goal development is followed directly by a number of 

strategies, or plans. There is no provision or rationale for further analysis, or critical evaluation, 

nor is decision addressed in any way-implementation Is assumed. 

Planning as a Systematic Process. The modern conceptual model of the planning 

process originated concurrently with, and drew In large measure from, the development of 

cybernetics theory in the late 1940s. The theoretical model of the planning process evolved as 
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a systematic process, of several sequential stages and systematic feedback loops. Lfchfield, 

Kettle, and Whitbread (1975, 17) studied 100 desclptlve and normative different modern 

examples of planning processes, identifying 33 distinct classes of models. These models vary 

In complexity and detail but are roughly in agreement with regard to fundamentals (as 

discussed In Hall 1975). 

Figure 16 provides one pOSSible, relatively simple diagrammatic representation of a 

modern, systematic planning process. This heading will be concerned with a description of 

this process. As described here, the structure and elements of this model contrast sharply with 

those which were explicitly represented in the regional policies of the National peyelopment 

.Elan. These differences are critical to the comprehensive and rigorous, or scientifically rational, 

evaluatfon of regional development plans. 

Modern systematic planning begins with a situation analysis, as in the traditional 

planning process. This analysis Is concerned Ideally with both the immediate planning issues 

and the broader planning environment. Planning issues may be described as general areas of 

practical concern: I.e., problems which would appear to be within the realm of control, 

management, or planning. The term 'planning goals' is also often used by Wilson (1972) and 

others. 

Potential planning issues must also include an interested party. Issues in the case of 

Mexican regional planning could include such general areas of concern as employment, 

accessibility (e.g., transportation development), and public health. Interests could be 

represented, e.g., by labor, the middle-class, or the business community. For the purposes of 

this research, I will be most concerned with interests which are expressed regionally: e.g., the 

interests of the Mexico City Metropolis (MCM), individual municipalities within the MCM, state 

governments, the northern border states, or lagging regions. 
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Within the sphere of the situation analysis, I also include what I will term as the 

'planning environment.' This represents the reality of the environment-physlcal, economic, 

soclaJ-other than the Immediate planning situation, which still may significantly affect that 

situation. For example, planning for employment development in a lagging region may 

significantly affect and be affected by social Issues such as housing shortages or pollution. 

The critical importance of this broader planning environment has become increasingly obvious 

in the case of urban planning: e.g., the need to address neighborhood concerns in the vicinity 

of major highway developments or waste facilities. As described in Chapters 4 and 5, in the 

case of larger regional development planning projects, attention to the broader planning 

environment has often been Inconsistent, reluctant, and incomplete, at best-often with 

unfortunate results. 

As the second stage in the planning process, a systematic and thorough analysis of 

the situation (both Immediate issues and the broader planning environment) should translate 

directly Into a set of specific planning objectives. Examples might include health goals 

translating into objectives such as pollution control or nutrition improvement, employment 

goals into specific types of job development, or general regional distribution, or equity, goals 

into Industrial or administrative decentralization. 

Objectives are generally not expressed quantitatively at this stage. That is, an 

objective would typically not be expressed as 'reduce air pollutants by 13 grams per cubic 

meter.' Objectives should, on the other hand, be expressed precisely enough so that tests 

may be applied in the later stages of plan evaluation which utilize meaningful quantitative 

measurements. An objective could, for example, be stated as to 'reduce levels of air pollUtion,' 

which could later be measured in quantitative terms such as grams of particular pollutants per 

cubic meter. 
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An objective at this stage should be understood as having some relatively Intrinsic 

Importance per se, as opposed to representing a means to a final objective. Simon (1965) 

Introduced the Idea of a "hierarchy of objectives." Conceptually, this is a correct and very 

Important Idea. I prefer to think of this as a 'hierarchy of plans,' in the commonly recognized 

sense of levels of strategic and tactical plans. In the terminology I use here, objectives, strictly 

speaking, are only those which can be considered Intrinsically desirable. Strategic plans are 

developed to achieve these objectives, and tactical plans are derived, in tum, to advance these 

strategies. As such, this hierarchy Is more appropriately addressed in the next stage of the 

process: the development and evaluation of alternative plans. 

The third stage begins with a proposed plan, which Is modeled In some way: 

physically, conceptually, diagrammatically, or mathematically. This model is then evaluated, 

hypothetically, to determine the extent to which it would meet the desired objectives, or the 

plan's effectiveness In achieving desired objectives. This evaluation Is represented by the 

(dashed) feedback path number 1 In Figure 16. 

Much more appropriately, several alternative plans are proposed and compared. 

Plans may be compared In terms of both effectiveness and cost efficiency In meeting planning 

objectives (feedback path number 2). One of these alternatives should always be either the 

status quo or the most conservative possible alternative, as a benchmark for the success of 

any other planning alternatives. It Is possible, also, that delays or further insights gained in the 

course of the evaluation process may suggest that the objectives themselves should be 

reviewed In terms of the situation analysis (feedback path number 3). 

More complex plans must be appropriately structured as a hierarchy of strategic and 

tactical plans. I use strategiC and tactical here as relative terms. In a complex hierarchy of 

plannIng, one planning level might be considered strategiC with regard to the level below It, and 

tactical with regard to the level above. The creation of local employment in an urban center 
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would be, for example, for all practical purposes considered an Intrinsically desirable planning 

objective. The expansion of local small Industries would be one possible strategy toward 

meeting that objective. The development of neighborhood credit unions would be one 

possible tactical plan towards advancing that particular strategy. Expanding small Industries has 

Intrinsic Importance only In so far as It meets our regional employment creation objective. The 

expansion of small Industry would have no impact on our objective to the extent that local 

employment is not created: e.g., where expansion is primarily capital-intensive, or employs only 

immigrants or commuters to the region. The tactic of developing neighborhood credit unions is 

yet one step further removed from our original objective. It has no impact on this objective 

except to the extent that it induces the expansion of local small industry which in turn creates 

local employment. 

In the fourth stage, a decision is made on a plan of action and this plan is Implemented. 

This may be a single plan, chosen from among the alternatives, or a combination of or 

compromise between two or more alternative plans. Caution must be taken, though, that prior 

to the Implementation stage any combination or compromise plan should be critically evaluated 

as a distinct planning alternative-as always, In terms of the original planning objectives. If not 

(as suggested in some of the case studies of Chapters 4 and 5), the preferred plan (e.g., a new 

town) may be realized In some compromised form, while the original planning objectives are lost 

in changes and confusion. 

Recall, too, that either the status quo or a most conservative alternative (when 

continuation of the status quo Is not possible or feasible) must be considered as one 

alternative. The failure to reach a decision or the failure to Implement a plan may be 

considered-by choice or by default-an Implementation of the status quo as the Implicitly 

preferred plan of action. 
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Decisions among altematlve plans are made In several ways. One would be by means 

of a modeling process, In which an optimal or feasible solution Is, suppOsedly, objectively 

determined. In fact, the determination of a priori "objective" criteria to be employed constitutes 

a form of decision making, and must be subject to some value judgement. For example, an 

Implicit decision to employ strict economic efficiency as the only criterion for evaluation 

constitutes, In itself, a very significant value judgement. 

Another means would be more a more explicitly subjective decision, or selection, 

process by a single decision maker or by means of debate among many policy makers. 

Decision could be based on many factors, including the results of planning model evaluation, 

factors extraneous to the model, intuitive judgement, or hidden motives. Decisions may also 

be reached through either popular vote or a process of relatively broad-based negotiation. In 

actual practice, the decision process may be very complex and is perhaps the least well 

understood stage in the planning process. I will return to the decision process, and especially 

its significance for objective evaluation, in Chapters 10 and 11. 

The fifth and final (and all too rarely or poorly realized) stage is ex post evaluation, or 

evaluation subsequent to the implementation and realization of the plan. In contrast to 

traditional planning as a means toward a definite, complete end or solution, modern planning is 

a continuous process of systematic and continuous evaluation, reassessment, and 

readjustment. This process is Illustrated in Figure 17. This evaluation process must 

determine, first, the extent to which the plan was realized as intended (shown as feedback path 

number 4). A thorough process of evaluation must also determine the effectiveness of the 

plan in meeting the original objectives (path 5). If the plan was realized as intended and yet the 

original objectives were not fully met, it is possible that the original planning analysis was in 

error. I.e., something significant was overlooked or misunderstood with regard to the situation 
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or planning environment, the situation changed between the development of the plan and 

Implementation, or analysis of the original plan was flawed. 
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Regardless of the perfection (however unlikely) of the plan in meeting the original 

objectives, an (Ideally) thorough and rigorous evaluation must return also to the situation 

analysis (path 6). The situation will have necessarily changed, simply by virtue of the 

implementation of the plan. It Is also very likely that many other factors-social, economic, 

political-will also have changed and will Significantly affect the original situation, planning 

environment, and even the structure of public goals. The process then begins again (path 7), 

with a reassessment of objectives in terms of the current situation, a comparison of planning 

alternative (8), which Include the current plan as Implemented (now the status quo), and so on. 

Planning as a Scientjfic Process. These two contrasting models of planning-the 

traditional and modem-are closely analogous to the two models of the scientific process: the 

modern, pOSitivist, or deductive method and the 'Baconlan' or inductive process (Figure 18, 

from Harvey 1969, 34). 

The transition from the traditional to the modem planning process was roughly 

contemporaneous with the acceptance of the positivist scientific paradigm in the academic 

fields as geography and planning. As such, the roots of the systematiC planning process 

derive strongly from exchange with developments In other disciplines (e.g., cybernetics) and 

also from these Important paradigm changes within planning and related disciplines. 

The traditional planning process is analogous to the inductive scientific process. In 

the Inductive scientific method, facts are collected, ordered In some way, and general 

conclusions are reached Inductively. There Is no provision, or rationale, for systematically 

questioning these conclusions. 

Similarly, in the traditional planning process, facts are collected (survey) and ordered 

(analysis), and the plan is inductively conceived from these facts. Once conceived, there is no 
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provision or logical rationale for evaluation of the plan beyond this stage. To the extent that 

resources are available, there Is no systematic barrier to Implementation once the plan Is 

conceived. Neither Is there any systematic provision for ex post evaluation of the plan as 

Implemented: I.e., there Is no systematic basis other than Intuitive observation for evaluating 

the success or failure of a plan and incorporating this knowledge Into a larger body of planning 

theory and the development of subsequent plans. 

The generation of plans in the modern planning process is analogous to the 

hypothesis of the positivist scientific model. That is, the plan as Initially conceived represents 

an Implicit hypothesis that an action-the Implementation of the plan-will result In the 

realization of certain objectives. If so much were not typically at stake In a real planning 

situation, the plan would be implemented and the results would be evaluated either to verify or 

reject the hypothesis, as In a typical laboratory experiment. In the real world of planning, of 

course, such massive experiments are generally far too expensive and the consequences of 

failure may be too great. Instead, we Initially perform a rigorous but hypothetical evaluation of 

our hypothesls- based on past experience, modeling, etc.-to simulate the implementation 

of the plan. Once we are satisfied that our hypotheses are sufficiently valid in simulation, we 

may choose to implement the plan: implicitly the real test or experiment. At that pOint, 

post-implementation evaluation (i.e., true experimental analysis) may begin to verify or reject 

the hypothesis that the plan served to effect the desired objectives, as hypothesized, with no 

significant unforeseen secondary consequences. 

The key distinguishing characteristic, then, of both the positivist paradigm of scientific 

method and the systematic planning process Is the rationale for falsit/cation: an objective basis 

for the evaluation of hypotheses or plans. This evaluation may be hypothetical: either 

modeling a hypothesis prior to experimentation or modeling and evaluating a plan prior to 
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implementation. Evaluation may also be made on the concrete basis of experimental data or ex 

post data from the implementation of a plan. 

In the positivist scientific paradigm, the concept of objective falsification would be 

rendered virtually meaningless In the absence of measurement, expressed In terms of precise, 

quantifiable variables. Similarly, In the absence of precise, quantifiable objectives, the concept 

of falsification Is rendered virtually meaningless in the context of the traditional planning 

process. Without precisely specified objectives, there Is no objective basis for the falsification 

of a planning hypothesis. A plan is 'correct' almost by definition, once the master planner has 

pronounced it so. Any argument on the correctness of a plan must be reduced largely to a 

personal debate on Intuition, experience, or planning expertise. 

Finally, In addition to establishing an appropriate systematic process for planning, 

planning theorists and practitioners are also concerned with the appropriate realization of 

comprehensiveness In each stage In the process. L/chfield et al. (1975) and many other 

authors, including Friedmann (1965) and Webber (1963), have stressed to varying degrees 

the importance of comprehensiveness In planning. There has been a general trend toward 

increasing comprehensiveness In planning practice, too, in addition to theory. Planners and 

the public are Increasingly gaining awareness of the complexity of planning issues: e.g., 

negative "externalities" of development. Advances in mathematical and computer modeling 

have also permitted an increasing capability for comprehensive analysis in the planning 

process. 

Toward a Systematic planning process for Mexican Regional Deyelopment 

This section is concerned with the development of a systematic planning process for 

Mexican regional development. In particular, I am concerned with evaluation within a 

systematic planning process. The precise specification of planning objectives, for example, 



provides a basis for a rigorous evaluation of, or comparison among, alternatives plans or 

strategies. 
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There are a number of other aspects of the planning process, which have less direct 

relevance to planning evaluation, which I will not address here. These Include, for example, the 

process of determining objectives (e.g., through community debate or through the 

observation of expressed community preferences) or the genesis of planning ideas, options, 

or altematives. All of these are Important elements of the overall planning process, however, 

but beyond the scope of this study. 

The Specification of Planning Oblectiyes. In Figure 8, Chapter 3, I presented a highly 

aggregated framework to organize the situation analysis discussed in Chapters 2 and 3. This 

framework incorporated the Immediate planning issue-physical planning for the Mexico City 

metropolis-as well as many other issues of the broader planning environment: the 

socioeconomic development of the rest of the nation's urban system, the socioeconomic 

development of the Mexico City metropolis, and physical planning issues of the rest of the 

nation's urban centers. 

Figure 19 presents a framework, or matrix, of regional planning objectives for Mexico, 

derived from the basic Situation analysis matrix. I have expanded this matrix slightly, by rows, 

from the original situation analysis matrix in Figure 8. The row which originally represented both 

economic and social development issues has been disaggregated into separate economic and 

social development categories. This is Intended to explicitly represent the distinction between 

these two aspects of development. In Chapter 2, for example, I stressed that there is not 

necessarily a strong or direct relationship In practice between these two regional development 

planning Issues: e.g., land speculation In an economically booming region may severely restrict 

housing development. 
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Figure 19. A Matrix of Regional Planning Objectives 
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More Importantly, I have reformulated the columns of the situation analysis matrix to 

reflect the Importance of recognizing objectives of, and Impacts on, regional planning Interests, 

or regional Interest groups. The explicit recognition of these Interests will be critical to the 

arguments made In later chapters: e.g., what interests groups are affected by proposed 

regional policies and plans, and how these costs and benefits are distributed. 

The matrix of regional planning objectives, as represented here, remains bifurcated by 

columns into the MCM and the rest of the nation's urban regions. The relocation of an industry, 

for example, from the Mexico City metropOliS to a peripheral location, may have a positive impact 

on local employment development objectives for residents of the periphery. This relocation 

may also have a negative impact on employment development objectives of the Mexico City 

residents and positive impacts on pollution control objectives of the metropolis. 

One additional column has also been added, representing planning considerations at 

the aggregate, national level. The issues, or objectives, repesented in this column could also 

be termed national economic planning, macroeconomic planning, or sectoral economic 

planning issues. This is a summation column of all previous regional columns (the MCM and the 

rest of the nation's urban regions, in this case). The data which would be represented in this 

column is not directly related to regional development problems, issues, or objectives. For 

example, an aggregate number of jobs or housing units created, as shown in this column, 

would indicate nothing about the regional distribution or impacts of these benefits. 

Arguments for and against decentralization pOlicies are very frequently made in terms 

of this aggregate level of analysis. An important example is the diseconomies of urban scale 

argument presented in Chapter 2, with regard to the Mexico City metropoliS. That is, this 

column would explicitly represent the cost of compromises, or trade-ofts, which are made 

between the most efficient distribution of development resources (e.g., concentrated in a 



single urban center) and more equitable, or dispersed, distributions of resources (e.g., 

allocations made to lagging and relatively Inefficient regions). 
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In many cases (such as In the Mexican regional planning case study presented In 

Chapters 8 and 9) arguments are made Q In terms of this aggregate scale, or very nearly so, 

with little or no consideration of the Individual regional impacts. As I will argue throughout this 

dissertation, exclusive attention to this analysis is misleading in many respects and has severely 

misinformed much of the regional planning research and analysis in the case of Mexico. 

Aggregate, national-level impacts may well be Important and legitimate objectives of 

regional policy and planning. French regional policy, for example, has referred to the 

"reglonalization of the national plan." It is critical to recognize, though, that regional interests 

cannot appropriately be considered subordinate to national, or aggregate, interests. An 

Important element of this dissertation Is the critical importance of explicitly recognizing and 

addressing individual regional Interests In planning analysis. 

The relationship between regional development objectives and aggregate national 

objectives are very complex and frequentiy confused or blurred. Richardson (1987) has 

argued eloquently that perhaps the most important reason for the failure of " ... national urban 

development strategies, human settlements policies, or population distribution policies .... Is 

the Isolation of national urban policy from the national economic planning process and from the 

overall context of macroeconomic and sectoral policies" (p. 227). My own Intention at this point 

is simply to explicitly represent this important Issue and to illustrate the relation of this aggregate 

level to the regional level of analysis. 

This framework is intented to contribute toward the assurance of comprehensiveness 

In the specification of regional planning issues and objectives: i.e., that all potentially Important 

planning Issues and Interests have been catalogued and considered. More difficult to 

systematize Is the appropriate level of disaggregation-the level of discrimination or 
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resolution-within these broad categories. A regional development plan, for example, may 

have a pos~lve impact for the rest of the nation as a whole, or a particular region, but may have a 

very negative Impact for an Individual state or particular cities or regions within states. Policies 

affecting the MCM, too, are likely to differentially affect microregions within the metropolis. 

This comprehensiveness, and the appropriate resolution of planning Issues and 

Interests, Is critical to the recognition of conflicts In regional development and planning. 

Conflicts may occur among the planning objectives of a single interest group. For example, 

objectives of contrOlling pollution In the metropolis may conflict with employment development 

objectives. Some trade-off, or compromise, must be made among the interests of metropOlitan 

residents, regarding the number of jobs which may have to be foregone In exchange for 

controlling pollution levels. 

Conflicts may also occur, of course, between the objectives held by different interest 

groups. Employment development objectives of different regions, for example, almost 

inherently conflict in the case of competition for an industrial location or in the regional 

allocation of scarce resources for social development. 

The failure to recognize and address conflicts among planning objectives (i.e., among 

Individual planning issues and regional interests) may be one of the most important 

impediments to the effective realization of Mexican decentralization pOlicies and planning. As 

one government development official suggested to me, the tendency of Mexican regional 

planning efforts, and Mexican development policy in general, has been to avoid recognizing, 

much less coming to terms with, these conflicts. 

One mechanism for this avoidance, institutionalized in the National Development 

Elan, is to address planning problems and their solutions in isolation, effectively ignoring 

conflicts or even the relationship between objectives. This isolation can be seen in the table of 

contents of the Elan, where separate sections address economic, social, and regional 
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planning. This separation is also present in the case of regional policy, where economic and 

social development goals for the MCM are effectively isolated from physical planning goals. 

Another mechanism to avoid conflicts has been simply to avoid the precise and 

rigorous specification of regional planning objectives at all. The result has been to blur distinct 

sets of regional planning problems, objectives, and potential conflicts In their solutions. 

Perhaps the most Important example In this regard has been the failure to distinguish between 

planning objectives concerned with the alleviation of problems in the Mexico City metropOliS 

and those objectives which address social and economic underdevelopment In the rest of the 

nation. The distinction between these sets of objectives Is blurred throughout the National 

Development Plan's chapter on regional policy. The Implicit assumption, as fflustrated in the 

previous chapter in Figure 15, would appear to be that the central plan-"the decentralization 

of national life"-addresses both sets of objectives. 

The President's latest state-of-the-natlon report blurs this distinction even further (de 

la Madrid 1987). This report was quoted above, with regard to the ubiquity of the 

decentralization paradigm for regional planning. The section of this report concerned with 

regional Issues Is titled "Decentralization of national life," but Is concerned virtually In its entirety 

with development issues of lagging regions: 

Highlights of state-level programs include population policies, ... the 
decentralization of education and the Instalation of libraries in each municipality, the 
decentralization of health policy so as to provide service to the population currently 
least protected, promotion of the agriculture and fishing industries; improvements 
In the environment; housing and urban development. ... 

. . . much of our assistance has already revised and modernized [the states'] 
administrative structures, permitting them to grant improved basic services to the 
community and efficiently execute projects and public works. We have restructured 
relations between the federation and the states. (My translation) 

Any potential positive impacts of this decentralization on the MCM must be assumed 

to be impliCit. A later heading titled "Department of the Federal District" describes only internal 

measures to mitigate problems of transportation and pollution. Regional development 
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objectives and objectives of decentralizing and dispersing urban Ills from the MCM are not 

necessarily the same thing, however. They Imply very different, and potentially conflicting, sets 

of objectives, and plans to attain these differing objective may also be very distinct. Confusion 

of the two Is a significant and potentially damaging consequence of the failure to rigorously and 

meaningfully Identify planning objectives. 

Regional development objectives are concerned principally with the promotion of 

economic and social well-being within a region: traditionally backward, or lagging, regions. 

From Scott (1982), "Regional planning in Mexico has traditionally been driven by objectives of 

regional development, with the goal of reducing the great disparities between the urban 

core-particularly Mexico City-and the national hinterland." Other regional development 

objectives may include the exploitation of underdeveloped regional resources. The federal 

government also has vital self-interests In regional development objectives. As I address in 

Chapter 10, examples include efforts to defuse unrest from the far pOlitical left in the South and 

within the Mexico City metropOliS and from the right in the North. 

Decentralization, on the other hand, In the case of planning objectives for the MCM, 

may be more accurately described as the dispersal of urban and industrial growth. That is, 

these policies are concerned primarily with relieving the pressures of excessive urban 

concentration. Concern with the regional hinterland is principally in its capacity as a receptacle 

for, or counterforce to attract, growth which is not desired in the core. This growth may be in 

excessive population, pollUtion, or other perceived urban problems. It does not necessarily 

follow, though, that what is no longer desirable for the core is desirable for the regions. A 

significant example is the relocation of heavily polluting industries. 

Plans to promote lagging regions may be very inefficient from the perspective of 

urban-industrial dispersal. It is logical, for example, that the relocation of industry would be most 

effectively and efficiently realized from the core to secondary cores: to already well-developed 



182 

regions, or to regions best endowed by location, natural resources, or other factors. Hardoy 

and Satterthwaite (1986) and others have suggested that a policy of urban deconcentratlon 

could conceivably result in an increased level of national urban centralization, if the core is 

simply fissloned or expanded regionally and made even more attractive as a result. One 

example of this may be current planning in Mexico to disperse the growth of the MCM into 

secondary centers of the nation's Central Region, described in the next chapter. 

In sum, regional planning objectives must be expressed in preCise, quantifiable terms, 

which may be subject to rigorous evaluation. These objectives must be considered 

comprehensively, such that all relevant, or important, planning issues (e.g., employment 

development) and interest groups (e.g., the residents of a peripheral region) are recognized. 

Most importantly, a framework of regional planning objectives must be able to explicitly and 

comprehensively recognize important conflicts among planning objectives. The explicit 

recognition of these conflicts is the first, critical step towards resolving these conflicts in the 

most efficient and equitable manner possible. I will return to these key topics in later chapters. 

The Comparison of Planning Alternatiyes. As in the determination and specification of 

objectives, the stage of generating planning alternatives must be concerned with 

comprehensiveness and precision. Comprehensiveness, in this case, refers to the 

comparison of all reasonably promiSing planning alternatives. Precision refers, first, to the 

appropriate specification of plans as a hierarchy of strategies and tactics and, second, the 

specification of plans such to assure that they may be subjected to effective evaluation and 

comparison. 

As I suggested in Chapter 5, there are a relatively few models of decentralization and 

regional development policies which have circulated widely throughout the developed and 

developing world. Most of these are represented in one way or another in Mexican regional 

poliCies. A larger problem in {he case of Mexico is the appropriate organization, thorough 



183 

evaluation, and comparison of these relatively few available plans. 

First, the National Development Plan, at least with regard to regional policy, is not in 

itself susceptible to any meaningful form of planning or policy analysis. All of the potential 

strategies are given in a very general way, at best. The precise means of implementation of 

these strategies can only be guessed at, and evaluation in turn would be an inefficient exercise 

in speculation. The Elan is apparently intended to provide little more than a very general 

outline of policies. More precise specification of poliCies has been left to subsequent 

statements in the Diarjo Of/cial, or Federal Register. Prominent examples include specific 

policies for regionally differential taxation districts (Gobierno de los Estados Unidos Mexicanos 

1986a and 1986b). To the extent that these policies are speCified precisely, and intended to 

be adhered to with reasonable strictness and uniformity (all very large assumptions), these 

policies would be susceptible to rigorous evaluation. I am not aware, however, of any Mexican 

evaluation studies concerned with these policies beyond, presumably, the cases of individual 

firm locations. 

Second, the Elan fails to structure its general "outline of strategies" into an 

appropriate 'hierarchy of objectives,' or a hierarchy of strategies and tactics. Following is a list of 

the various regional plans suggested by the "Regional policies" chapter of the Natjonal 

Development plan, roughly organized by categories as suggested by the Elan itself. 

A) Decentralization 
Industrial deconcentration 
Reduction of push factors from 

rural hinterland 
Consolidation of secondary 

urban systems 
Industrial restrictions 

IntheMCM 

B) MetropOlitan restructuring 
Metropolitan restructuring 

C) Community development 
Development of housing, 

commuter transportation, 
and social infrastructure 

Supply of basic necessities 
Development of health care 

services 
Support for small and 

medium-sized industries 
Administrative development 
Development of financial 

institutions 
Fostering public participation 
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Column A represents plans concerned with Industrial decentralization and population 

deconcentration. Column B represents plans for the restructuring of the MCM Itself. Column 

C represents community economic and social development, but exclusively as concerned with 

the MCM. Community economic development here refers to the development of local 

resources and entrepreneurship, as opposed to the relocation of externally developed 

Industry. Social development may represent either the development of local resources (e.g., 

local public land for housing) or the allocation of national social resources. 

Figure 20 presents a rearrangement of these plans, listed above from the National 

peyelopment Plan. This is an attempt to reorganize the several plans given In the .Elan Into a 

hierarchy of relative strategic and tactical plans. As shown In this diagram, plans become 

increasingly strategic with decreasing distance from, or connectivity with, the matrix of planning 

objectives. These diagrams may be thought of, also, as a causality diagram of dependent and 

Independent variables. In this diagram, the matrix of planning objectives represents the strictly 

dependent variable. All the plans are Independent relative to this matrix, but may be 

dependent relative to other plans. In the diagram, for example, the development of secondary 

urban system Infrastructure may influence the diversion of industrial development from the 

core to the hinterland. This in tum may serve to effect the reduction of migration from the 

hinterland to the core. This, finally, may realize certain regional objectives such as reducing the 

growth In demand for social infrastructure in the MCM. 

Note that some plans, such as industrial restrictions in the MCM, may affect the 

planning objectives through both direct and indirect causal paths. In this case, these 

restrictions might directly result in pollution reductions through the adoption of pollution control 

measures. These restrictions may also simply result in plant closure, negatively impacting 

regional economic development objectives for the MCM. Indirectly, restrictions in the MCM 

may induce industries to divert their location from the core to the hinterland, etc. 
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Metropolitan reorganization is Illustrated, in Figure 20, as a relatively isolated causal 

structure. Note that I am only reorganizing the plans suggested explicitly in the National 

Deyelopment Plan. In realistic detail, planning for metropolitan restructuring would describe an 

enormously complex causal network. 

The second page of Figure 20 Illustrates the causal linkages for community 

development-type planning, given explicitly in the fIao. for the MCM. The development of 

financial instruments is apparently intended for the development of small and perhaps 

medium-sized industry, and possibly to support housing development programs. For the time 

being, I have chosen to omit more abstract plans such as administrative decentralization and 

fomenting public participation. 

All of these categories of plans potentially impact on some, most, or even all (in some 

way) of the issues represented in the matrix of regional planning objectives, as developed 

earlier in this section. As shown in Figure 20, this is intended to represent the comparability of 

these many plans for purposes of evaluation. 

Some of these plans (or strategies, or tactics) may be directly comparable. For 

example, an Investment in a metropolitan restructuring plan might be compared with a 

comparable investment in industrial deconcentration planning, with regard to the mitigation of 

pollution in the metropoliS. This comparison might be attempted rigorously and quantitatively, 

or it may be useful simply as a conceptual framework for decsion making. Given limited 

investment resources, could pollution be more effectively controlled by reducing commuting 

distances in the metropolis (e.g., through extensive public intervention in housing 

development) or by subsidizing the relocation of industrial growth out of the metropOlis? 

Conversely, there may be very little apparent, direct relationship between, e.g., the 

pollution control objectives of metropolitan reorganization and the employment development 

objectives of diverting industrial development from the core to the hinterland. To a large 
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extent, though, all of these stategles draw from the same pool of limited resources, and difficult 

comparisons, or choices, must be made between these Investment altematlves. In return for a 

given Investment of scarce resources, for example, which Is preferred: x reduction in pollution 

In the metropoliS or y increase in employment in a peripheral region? 

This does not represent a comprehensive catalog of all immediately apparent policy 

options, though. There are, for example, at least two other categories of plans which are not 

explicitly regional but could potentially Impact significantly on this matrix of regional objectives: 

pollution controls and population control policy. 

Direct pollution controls are barely alluded to in the regional policy chapter of the Elan, 

under the heading concerned with the Federal District. It Is given somewhat more, but very 

vague and highly generalized attention in the ~ chapter on "Social policies." Nowhere 

does the plan address the comparability of pollution controls and Industrial decentralization or 

deconcentratlon. Clearly, though, both represent potentially effective means of reducing 

pollution in the MCM. Both also address regional development objectives. While 

decentralization Implies employment development elsewhere in the nation, pollution controls 

Imply the potential for retaining employment opportunity within the MCM. 

Population poliCies may be applied either locally or nationally, with results which 

potentially may differ significantly by region. The National peyelopment Plan, as discussed in 

Chapter 4, mentions population policy only in a rather oblique way, buried within the "health" 

heading of the "social policy" chapter. One of the four broad goals listed under this heading is 

to "contribute, with full respect for the choice of the couple, to a demographic increase in 

accord with the economic and social development of the nation." In practice, of course, 

population policies constitute an important, if necessarily discreet, thrust of national policy and 

programs. 
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There is no theoretical reason why investment in, and the effectiveness of, population 

policies and programs should not be compared with, for example, industrial decentralization, for 

evaiuatlon in terms of common, regional objectives. Especially over the long term, population 

control objectives include reducing the growth in demand for various types of social 

infrastructure: housing, transportation, education, and basic urban services. There is no 

difference between a million pesos in social development costs saved the MCM through 

population control programs and a million pesos saved to the MCM through the relocation of 

industrial and population growth to another region, although accounting in this manner 

becomes very complicated in practice (e.g., Norvell 1969). 

One additional category of policies which must be considered is the Implicit regional 

expression of sectoral pOlicies. As I suggested earlier in this chapter, Richardson (1987), 

Alonso (1975), and others have long argued the Importance of implicit regional impacts of 

national poliCies. These implicit regional impacts often effectively may counter, if not reverse, 

explicit regional pOlicies. National poliCies with implicit regional Impacts-such as Import 

substitution and export development policies in the case of Mexico-are unlikely to be 

pursued primarily for the purposes of regional objectives. Because their secondary regional 

impacts can be so great, however, it is important to be able to evaluate these impacts in the 

same objective terms as more deliberate (and perhaps less powerful) explicitly regional policies. 

In sum, regional development plans must be appropriately understood as a hierarchy 

of strategiC and tactical plans. Some forms of public intervention toward a given objective may 

be relatively direct (e.g., controls on industrial emissions) or indirect (e.g., subsidies to effect 

industrial relocations). Neither approach is necessarily more or less effective in all cases. A 

more direct manner of public intervention, though, will generally permit simpler and more 

accurate evaluation. For example, we could measure how much pollution is reduced by 

pollution restrictions on specific industries, but it may be much more difficult (as in the 
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European example, from Chapter 5) to assess the precise results of subsidies or differential 

taxation Intended to Induce more dispersed Industrial growth. How should this dispersion be 

measured (I.e., how can shifts and shares be determined?) and how has this affected pollution 

levels In the metropolis? 

All reasonable planning options which could potentially affect a given objective should 

be represented for comparison and evaluation. For example, two or more planning altematives 

may be compared in terms of their effectiveness in achieving a planning objective (e.g., 

mitigating pollution or creating employment In a region). Conversely, all potential plans, even 

those intended to achieve very different objectives, can be compared as alternative 

investments of scare development resources. For example, for a given investment of 

resources, does a community prefer the mitigation of pollution or the creation of employment? 

When investments are not discrete in nature (e.g., available resources could be allocated 

among pollution mitigation plans and employment creation plans), some optimum, compromise 

allocation of resources must be decided upon. I will return, in later chapters, to the nature of 

this decision process. Once again, though, the first step towards making these difficult 

decisions must be the explict recognition of available choices and alternatives. 

Eyaluation in the Planning Process. The most important criteria of evaluation may be 

rigor (i.e., evaluation in the most concrete, precise, and quantitative terms possible) and 

analysis in terms of fundamental objectives (i.e., that plans are evaluated in terms of the 

achievement of objectives with real, intrinsic value). 

The National Deyelopment Plan's treatment of objectives is confusing, at best, and 

potentially very misleading in terms of a systematic planning process. In the chapter on 

regional polley, for example, the.EJ.an proposes several planning strategies, which I 

diagrammed in Figure 15 and reorganized in Figure 20. The.Elan refers to these as strategies, 

but also frequently refers to them as objectives. The distinction between objectives and 
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strategies (or plans) and their proper placement within the planning process sequence is critical 

to evaluation. The Elan has sown seeds of confusion in this regard which I believe have 

pervaded and misinformed not only subsequent regional policy statements but also current 

regional planning and research. 

Recall from Chapter 7 that true objectives, as I defined them, must have some intrinsic 

importance. When strategies and tactics are falsely perceived as objectives, they come to 

assume an intrinsic importance in themselves. Plans then become reifled, or become policy 

and planning fetishes, no longer subject to appropriate evaluative terms of reference. 

In Mexican regional pOlicy, the strategy of national urban-industrial decentralization 

has emerged as a dominant example of a policy and planning fetish. The decentralization 

paradigm of economic development planning has become virtually ubiquitous in current policy 

and planning. Recall the statement of planning principles from the introduction to chapter nine 

of the fI.an: "The decentralization of national life is an imperative for our pOlitical, economic, 

administrative, and cultural consolidation; as a society equitably and fully developed; 

counteracting the problems caused by excessive concentration" (p. 394). 

Decentralization is the dominant theme throughout most of the Elan's chapter on 

regional policy. With the exception of the section on urban planning for the MCM per 5e, the 

remainder of the chapter, as described and diagrammed in Chapter 6, is concerned with various 

decentralization strategies: industrial decentralization, the reduction of push factors from the 

rural hinterland, the consolidation of secondary urban systems, and industrial restrictions in the 

MCM itself. 

Decentralization has continued to dominate regional policy to date. From the 

President's 1987 annual state-of-the-nation address, under the heading of "Decentralization 

of nationallffe, "Decentralization no longer constitutes simply a policy objective; as a 



government program It Is, above all, a model which characterizes and defines contemporary 

development In Mexico" (de la Madrid 1987). 
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Decentralization has also come virtually to dominate the academic literature concerned 

with regional policy and planning issues. Research papers tend to devote most of their efforts 

to concern with the success or failure of decentralization policies (e.g., Arteaga 1987, Gonzales 

1987, Street 1987), while little or no concern is paid to the impact of decentralization on 

fundamental planning objectives. As Gonzalez (1987) recognizes, though, "There does not 

exist, in synthesis, a clear relation between, on the one hand, socioeconomic development, 

the state of health services, and the health conditions of the population and, on the other 

hand, the realization of decentralization." 

The danger of this confusion is that once plans are institutionalized as objectives, they 

take on an intrinsic Importance in themselves. Once this has been established, analysis need 

only be made in reference to progress in attaining these psuedo-objectives. The progress of 

decentralization may be reported in general terms without reference to fundamental objectives 

such as congestion or pollution mitigation. Typically, quantification masquerades as rigor. 

Success in decentralization Is reported, for example, in terms of the numbers of factories or 

government offices locating outside the MeM. Quoting again from the President's 1987 

address, "Thirteen public firms of the federal government were relocated to various states of 

the Republic, and 20 public sector administrative units have been moved outside the 

metropolitan area. Shortly, we will be initiating the relocation of another 11 public firms" (de la 

Madrid 1987). 

From an analytiC perspective, however, the critical questions remain unaddressed. 

What amount of pollution, net, has been precluded from the MetropOliS? Precisely how has 

this affected the commuting situation in the Metropolis? How many jobs have been lost from 

the MetropoliS? How many jobs have been gained in the periphery, and where? Where has 
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the economic and employment multiplication occurred? What have been the gains or losses to 

the nation In terms of net efficiency? 

As I suggested In Chapter 5, urban-Industrial decentralization has largely dominated 

regional policies and planning worldwide. In the case of Mexico City, it must be admitted that a 

potential mass of nearly thirty million people in one urban center would seem to constitute an 

intrinsically real problem. Once we distance ourselves a bit from this incredible phenomenon, 

though, a number of factors must be considered from an analytical standpoint. One is that 

growth to over twenty-five million appears likely at this point, but is not a certainty. Vining 

(1986) and Townroe and Kern (1985), for example, cite international empirical evidence which 

suggests the potential for relatively spontaneous polarization reversal. 

Another factor is that population growth rates may be reduced in the core in absolute 

terms without necessarily implying a reduction relative to the hinterland. An important example 

of this is population control policy, in which population growth rates may be contained in the 

core without necessarily any relation to the rest of the nation. 

Third, analysis is facilitated by examining the more fundamental objectives which 

underlie population dispersal or deconcentration. Much of the underlying rationale may be 

found to be vague, at best. One example of this, mentioned in Chapter 3, is the vague but 

perSistent notion that the massive metropolis inherently represents some sort of massive 

cauldron of seething unrest and rebellion. The potential for unrest and rebellion certainly does 

exist in the MCM, but it is grounded in more fundamental, concrete issues. These are 

essentially regional development issues, the same as anywhere else in the nation or the world: 

unemployment, inadequate access housing and services, etc. Irrationally dispersing 

population growth to other locations-where employment and housing are also inadequate

does not appropriately address these issues. On the other hand, dispersing population 

growth to locations where industry and basic services may be more efficiently provided-if 
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these locations indeed exist-may begin to appropriately address these issues. Local 

economic development In the MCM may also address these Issues, more directly and 

potentially more appropriately so than through a dogmatic obsession with population dispersal. 

Similarly, population dispersal may be viewed as essentially an evacuation from 

polluted conditions In the MCM. Pollution control policy will address the same fundamental 

objective of reducing pollution-induced illness; such policies mayor may not be more efficient 

than population dispersal. 

Richardson (1987) offers a similar warning with regard to population pOlicies in 

general, and in particular policIes concerned wIth the absolute sIze of primate cIties. Recall from 

Chapter 3, "AcademIc planners and economists have long recognized that there are both 

agglomeration economies and diseconomIes of urban scale, but many of these are so difficult 

to measure-at least in monetary terms-that it Is impossible to calculate the net effect" (p. 

231). RIchardson continues, "In thIs context a concern with prImate city sIze appears an 

Irrelevancy. The Issue is not whether the primate city Is too big but rather how well primate city 

growth is managed." That is, the Issue is to assure the effective, efficient, and equitable 

functionIng of the overall socIoeconomIc system. 

Once again, planners must not sImply address broad strategies of population 

distribution Intervention, as addressed in the National Deyelopment Plan, wIthout attention to 

the level of specific, concrete, fundamental objectives. Contrary to the analysis implied by the 

Cuautitli~n-Izcalli planning team (Chapter 4), absolute population sizes and population 

distributions per se are not fundamental plannIng problems. Instead, appropriate planning 

objective concern the effective management of urban services and the provision of economIc 

growth and employment. Richardson concludes with the 

... negative prescription to avoid all quantitative spatial policy objectives, especially 
those relating to population. There is no legitimate rationale for primate city or other 
city population caps, target rates of growth for cities or regions, rural-urban 
population splits, or rank-size or other particular city size distributions. The adoption 



of such targets masks the general societal goals that national urban policies aim to 
serve and run the risk of undermining the support for such pOlicies when the targets 
prove to be infeasible. (p.242) 
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Decision Making In the Planning Process. Throughout this chapter, I have alluded to 

the critical, and difficult, role of decision in the regional development planning process. The 

emphasis of this dissertation is the element of objective evaluation in the planning process. In 

Chapter 9, with regard to regional deconcentratlcn planning for the Central Region, I will stress 

the importance of distinguishing clearly between true objective evaluation and the element of 

deciSion, which inherently incorporates subjectivity and value judgement. 

As I will argue in Chapter 11, though, the nature of the decision making process must 

influence the nature of even objective evaluation. Those engaged in applied planning 

evaluation must be concerned with how decisions will be made, what data will be most valued in 

the decision making process, and how these data and associated planning analysis can be 

most usefully presented to facilitate decision making in complex circumstances. 

This relationship underscores the importance of the planning process as a whole to 

effective evaluation. Just as evaluation should effectively serve the decision maker, the 

situation analysis and the specification of objectives should be appropriate to the requirements 

of evaluation and eventually to the concerns and values of the decison makers who will utilize 

that evaluation. 

Conclysions and Implications for Policy 

In final summary, the regional policies of the National pevelopment Plan have not 

provided an appropriate basis for evaluation in the planning process. The fIan has clouded the 

nature of competition and conflict among regional planning objectives; limited the comparison 

of alternative planning strategies; and reified decentralization planning, thwarting critical and 

evaluation of these plans. 
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Does regional development planning require any "basis" or policy guidance? I would 

suggest that a much more appropriate role for subsequent National Development Plans would 

not be to provide an outline of strategies or planning actions. Instead, a subsequent f.I.aD. 

could provide a critical leadership role In many other, important ways. 

The f.I.aD. could provide a situation analysis to Influence, or to stimulate debate on, 

national priorities for regional development. An authoritative document such as the National 

Development plan could clearly establish, at the outset of a new administration, Institutional 

mandates, responsibilities, and accountability for various aspects of regional development 

planning. The.eIao could also serve to encourage a conceptualization of planning strategies in 

terms of development objectives. Most Importantly, a National Development plan could 

encourage public consideration of, and debate on, the enormously difficult choices, 

compromises, and trade-ofts among these objectives and Interests which Mexican society 

must confront In the future. 



CHAPTER 8 

CURRENT REGIONAL PLANNING IN MEXICO: 
A CASE STUDY OF URBAN-INDUSTRIAL DECONCENTRATION 

PLANNING FOR THE NATION'S CENTRAL REGION 

"Strive for simplicity, but learn to distrust it. " 
- Alfred North Whitehead 

"Make everything as simple as possible, but not simpler." 
- Albert Einstein 

Chapters 8 and 9 concern a case study of current planning for the deconcentration 

of industrial and urban growth out of the Mexico City metropOliS and into the Central Region 

of Mexico. In particular, I am concerned with the process of evaluation analysis which is 

demonstrated in this planning: I.e., the rigorous comparison of potential planning 

alternatives. 

In the two previous chapters (Chapters 6 and 7), the general, or strategic, nature of 

regional policies In the National Development plan limited evaluation analysis to a 

consideration of planning effectiveness. The more specific nature of the planning and data 

In this case study permit, or encourage, further consideration of planning efficiency. That is, 

what are the public benefits to be received in exchange for a given Investment of scarce, 

public development resources? How does this return compare with the potential returns 

from other, alternative planning investment strategies? 

The Commission for the Conurbation of the Nation's Central Region, with which I will 

be concered in this chapter, is a quasi-governmental agency charged with a limited mandate 

for regional planning for the Mexico City metropOliS. One of the Commission's major efforts 

has been the development of plans for the deconcentration of the growth of the nation's 
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urban-Industrial core, from the Mexico City metropolis to the periphery of the surrounding 

Central Region. Planning analysis for this effort is concerned primarily with a comparative 

evaluation of two alternative distributions of development: among a few, large regional 

growth centers or among many, smaller growth centers in the region. 

As I describe in the next chapter (Chapter 9), the Commission's planning analysis 

most closely fits a model of evaluating effectiveness: i.e., which of the two planning 

alternatives will most effectively, or fully, realize several given planning objectives? The 

speCificity of this plan, however, suggests that analysis should also include an evaluation of 

efficiency. I.e., which of these plans will return the greatest public benefit for a given cost, or 

investment of, public development resources? Even more appropriately, these alternatives 

should both be subject to comparison with many other possible alternatives planning 

strategies. 

In Chapter 9, I present a framework, or matrix, to facilitate cost-benefit analysis, or 

the comparative evaluation of planning efficiency. This framework also explicitly recognizes 

the distribution of costs and benefits among individual regional interests, such as individual 

states and communities within those states. These costs and benefits must be subject to an 

appropriate discount rate over time, which is not explicitly recognized in the Commission's 

analysis. An important element of this discount rate is an accounting for the great uncertainty 

of future costs and benefits in Mexican development planning. An appropriate management 

of uncertainty should be one of the most important elements of critical and rigorous planning 

evaluation in Mexico today. 

The Commission on the Conurbation of the Nation's Center 

The Commission on the Conurbation of the Nation's Center was created by 

Presidential decree in 1976 (Gobierno de los Estados Unidos Mexicanos 1976). The 
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Commission was Initiated with a bold and sweeping mandate: nothing less than the " ... 

planning and regulation of human settlements, toward the Improvement of life for the urban 

and rural population of the [nation's] Central Region and of the Metropolitan Zone [of Mexico 

City]" (Comlsl6n de Conurbacl6n del Centro del Pars, undated). 

I needn't review here the challenges of and the obstacles to planning, regulating, 

and administering the Mexico City metropOliS (MCM). Even if this mandate were limited to the 

metropoliS, this alone would present a leviathan set of tasks and responsibilities, and 

potentially a concentration of power second only to the federal government Itself. The 

remainder of the Central Region, however, even exclusive of the MCM, Is still the most highly 

populated, urbanized, Industrialized, and economically productive region In the nation. 

The Central Region of Mexico-as conventionally defined for the purposes of the 

Commission and most federal statistics-Is comprised of the Federal District (DF) and the 

States of Hidalgo, Mexico, Morelos, Puebla, and Tlaxcala (see again Figure 6). Including the 

MCM, the regional population In the 1980 census was 23,533,900, or 35% of the nation's 

total population, while providing 46% of the nation's total industrial employment. Excluding 

the MCM, the regional population in 1980 was 9,320,800, or 14 % of the nation's total. In 

addition to the MCM, the Central Region includes four other of the nation's largest and most 

Industrialized cities: Toluca, Puebla, Cuernavaca, and Queretaro. The cities of Hidalgo and 

Tlaxcala are also important and growing administrative and industrial centers. Excluding the 

MCM, the region provides 13% of the nation's total industrial employment. 

The original mandate of the Commission was remarkably comprehensive in 

functional as well as territorial terms. As originally outlined, the principal functions of the 

Commission included to: 

(1) Promote demographic deconcentration and coordinate its planning 
with national decentralization planning for the urban core. 



(2) Elaborate and revise the Program for Restructuring [ordenacion] the 
Conurbation Zone of the Nation's Center, and submit this document for approval by 
the President of the Republic. 

(3) Propose programs of short, medium, and long range for the equitable 
urban and rural development of the Region and the Metropolitan Zone, with 
attention to the efficient utilization of regional natural resources and the system of 
human settlements. 

(4) Coordinate Investment programs with respect to a prioritization 
Uerarquizacion] of regional requirements. 

(5) Promote the rational use of the agricultural, hydraulic, energy, tourism, 
and Industrial resources of the zone, as well as rationalize the distribution of 
production. 

(6) Mediate between [gestionar ante] the region's authorities and 
agencies toward the coordination of state and municipal-level plans with those of 
the Central Region and the Metropolitan Zone; and promoting, as well, the 
coordinated execution of public works with respect to the capability of the various 
agencies of the federal, state, and municipal governments involved. 

(7) Develop an Inventory of the human, natural, and economic resources 
of the Central Region and the Metropolitan Zone; inventory state and municipal 
urban development plans and make these available for public scrutiny; and 
establish a Center for Information and Documentation for the purpose of 
centralizing information and technical material for use by the members of the 
Commission and the general public. 

(8) Provide a data and Information base for the purpose of facilitating the 
development of alternative planning solutions; and serve as a regional subsystem 
of the National Information System. 

(Paraphrase of Comisi6n de Conurbaci6n del Centro del Pars, undated, 
23; my translation) 
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The leadership of the Commission is nominally comprised of the mayor of the Federal 

District; governors of the states; delegates of the individual delegaciones of the DF; municipal 

presidents; and the national Secretary of Urban Development and Ecology (SEDUE), who 

presides. The Commission also has a large, in-house technical staff and coordinates the work 

of several outside technical consultants. 

The Commislon was established as a quasi-governmental entity, funded in part by the 

federal government and the International Development Bank. This relatively independent, 

extra-governmental status was deemed essential for the Commission's coordinating and 

mediating roles. Ideally, this status was intended to place the Commission above the fray of 

inter-agency competition within the federal government. This status, however, also placed the 

Commission at a bureaucratic disadvantage in the scramble for resources and political clout 
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under each succeeding administration. The Commlslon has had to compete as an outsider, In 

each new sexenlo, among both established and newly established, fair-haired government 

agencies. Some of the Commission's research responsibilities for example, have been 

usurped In recent years by the newly-created Instituto SEDUE, within the newly-created 

SEDUE Itself. 

As Ward (1986) has noted, such quasi-Independent commissions are established 

frequently In Mexico, generally with similar Intentions of promoting inter-secretarial cooperation 

with regard to a particular Issue or project. CuautiUan-lzcalli, as discussed In Chapter 4, provides 

just one example of a such a quasl- or extra-governmental agency. Almost by definition, having 

no established position within the bureaucracy (literally, 'rule by virtue of position'), these 

agencies command no inherent power or resources. Typically they rely on the support of a 

strong patron, such as a secretary or the president himself. 'he powerful and charismatic 

governor of Mexico State, for example, Hank Gonzalez, provided the necessary political 

patronage-for a time-in the case of Cuautitlan-Izcalli. 

From this perspective, it Is remarkable that the Commission continues just to survive 

through the end of the third sexenio since its inception. The Commission probably owes its 

relative longevity first to the government's and especially the International Development Bank's 

recognition of the importance of its mandated task. Its perpetuation may also simply reflect 

political inertia. Maintaining the Commission on a minimal budget (much of it provided by 

outside funding sources) serves to foster the perception that critical regional planning issues 

are being actively and effectively addressed. It may be possible that the continued existence 

of the Commission, at this point and In Its present form, Is actually retarding progress toward 

finding solutions. The perpetuation of th9 Commission approach may be masking the 

government's continued failure to imaginatively seek alternative solutions or to fully incorporate 

regional planning into the federal bureaucracy proper. 
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The original mandate for the Commission was broad In terms of tasks but not specific 

In terms of responsibilities and powers. The decree of 1976 conceivably could have resulted in 

anything from an advisory agency to a metropolitan, if not regional, government. Predictably, In 

the present sexenio, the Commission represents something much closer to an advisory 

agency than a true regional government or planning authority (cf. the original, comprehensive 

mandate of the Commission, as described above). 

The Commission today plays a minor role as an information agency and a somewhat 

larger role as an advisory agency on medium to long range regional planning. Information 

dissemination Is primarily in the form of brochures, which provide descriptions of the planning 

situation and proposed planning solutions. The Commission also organized the 1987 

conference of the World Association of the Major Metropolises, which was hosted in Mexico 

City. The Commission Is presently collecting and coordinating the translation of the many 

academic and professional papers presented at the conference, many of them addreSSing 

various topics concerned with the Mexico City metropOlis. Sponsoring such paper sessions in 

the future, and collecting and publishing the results, could potentially be an important role for 

the Commission. There are surprisingly few publications or other forums in Mexico which 

actively solicit such papers. 

In its planning role, the Commission serves primarily as an external research, planning, 

and advisory body to SEDUE. SEDUE, in turn, represents one voice among the members of 

an Intersecretarial planning review committee. This committee also includes such powerful 

federal agencies as the Secretariat of Planning and Budgeting, the Secretariat of Commerce 

and Industry, and the Department of the Federal District. As such, the Commission represents 

an advisory commission to an agency which itself functions largely In an advisory capacity with 

regard to regional planning. However emasculated and indirect the role may be, though, for all 



203 

practical purposes the Commission is the only body in Mexico today actively involved in either 

medium or long-range regional planning for the MCM. 

The Commission has worked in accordance with two principal planning mandates 

since 1982, the beginning of the current sexenlo. The first of these has been analysis and 

planning for the MCM Itself, especially with regard to land-use management (Comisi6n de 

Conurbaci6n del Centro del Pars 1985a) and planning the reorganization of the metropOliS as a 

multi-nodal urban system (Departamento del Distrito Federal 1984). The second mandate has 

been to plan for the deconcentration of population and industrial growth out of the metropOliS 

and into a number of satellite growth centers within the Central Region. The primary motivation 

for both of these planning areas has been the physical problems of the MCM. Economic 

development objectives for the rest of the Central Region and the nation have tended to serve 

as secondary motivations, at best. 

The Commission's priorities during this sexenlo have favored the first of these 

mandates: planning for the metropolitan zone itself. There is no question that there is an 

urgency for this level of planning: the nation's capital and primary urban center must be kept 

functioning. This level of planning also directly concerns the home of the vast majority of the 

nation's political leadership and bureaucracy, which helps to command attention. Beyond 

simply short-term disaster management, however, this level of planning also may hold some 

promise for longer term solutions. Motor vehicles, for example, generate 70% of the Capital's 

air pollution. With a reorganization around eight metropolitan nodes, as presently conceived 

(discussed in Chapter 4), average commuting distances may be reduced, and both traffic 

congestion and air pollution alleviated. The Commission was to have presented a conclusive 

report with regard to this level of planning to an inter-Secretariat review board at the end of 

1987. 
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Meanwhile, planning for regional deconcentration has been granted, at best, a 

medium-term priority status. Several preliminary, rather glossy general plans have been 

produced by the Commission (e.g., Comlsl6n de Conurbaci6n del Centro del Pars 1985b). A 

number of technical studies have been sub-commissioned from various academic and private 

sector consultants. These studies have addressed topics Including regional demographics, 

environmental and resource aspects, land use, and infrastructure. The Commission has also 

funded, in part, more basic research such as the development of a regional Input-output matrix. 

Funding shortages have cut short at least some areas of the originally programmed 

research. By mld-1987, research funding had effectively concluded for the remainder of the 

present sexenio. For the most part, the studies and reports completed to date have been 

general and descriptive rather than normative and specific. None of these reports has been 

published, and apparently no final report will be Issued with regard to the Central Region, like 

those which will be presented to SEDUE and the Inter-Secretarial Commission with regard to 

restructuring the MCM. 

The study of regional industrial reorganization was sub-commissioned from the private 

Mexican consulting firm, Felipe Ochoa and Associates (Ochoa, Felipe, y Asociados 1985, 

1983a, and 1983b). Their work for the Commission concluded in 1985 with the final of several 

volumes of data and reports. The remainder of this chapter, and the next, are concerned with 

these reports, as a case study of research and planning for regional urban-industrial 

deconcentration. 

I selected the Ochoa and Associates reports as a case study for several reasons. First, 

although theses reports address industrial restructuring in particular (i.e., the the dispersal of 

Industrial growth out of the MCM), with much less attention to social and other factors of 

decentralization, Industrial organization must be considered a keystone of any decentralization 

planning efforts, for the Central Region or nationally. Indeed, planning for industrial 
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reorganization has been a key element of the Commission's general, comprehensive plans. 

Regardless of the specifics of the plan, the location and organization of industry will inevitably 

determine in large part the region's population and infrastructure distribution, land use, and 

environmental impacts. 

This has also been among the most fully-realized of the studies commissioned. 

Ochoa and Associates were fully funded to complete the initial, descriptive phase of the study. 

Unlike a number of other studies, they were also able at least to begin the normative phase of 

their work, in at least a broad, general treatment. 

I haven't deliberately singled out the Ochoa studies as a straw man. To the contrary, 

although weak in many respects, the Ochoa reports provide among the most significant, 

complete, and rigorous planning documents currently available with regard to decentralization 

planning in Mexico. As such, it provides an important basis for the evaluation of current 

planning methodologies, as well as a foundation for continued progress in normative modeling 

for Mexican regional planning. 

An Urban-Industrial peconcentratlon Plan for the Central Region 

The introductory volume of the initial, 1983 report (Ochoa 1983a) very briefly 

addresses the rationale for pursuing a strategy of regional deconcentration: 

The deconcentration program is not in opposition to a decentralization 
policy, as such, but in fact represents an Intermediate step ... towards the 
achievement of that policy. It constitutes, in sum, an appropriate option-given the 
resources available-for apportioning the means for decentralization which eventually 
will make possible a broader distribution throughout the national territory. As such, so 
that decentralization can revive and accelerate in the medium-to-Iong term along with 
economic expansion, deconcentration emerges in the short term as a potential 
strategiC instrument, which clearly defines its basis or reason for being. (p. 101; my 
translation) 

In paraphrase, from this florid and rather confusing statement of objectives, regional 

deconcentration planning is considered one step, bridge, or one element, toward the 
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realization of national urban-Industrial decentralization (lithe decentralization of natlonallife," In 

the words of President de la Madrid). Figure 21, from Ochoa and Associates (1985) provides a 

map of the Central Region and a broad Illustration of regional decentralization planning and its 

relation to national decentralization. 

Roughly explict, also, Is the recognition that the resources of the Central Region 

(existing urban and infrastructure development, proximity to the capital, etc.) make the region a 

choice location for the relocation of Industrial growth from at least the standpOint of efficiency 

and effectiveness, if not Inter-regional equity. Within the Central Region itself, each of the 

states of the region Is certainly relatively underdeveloped compared with the MCM, as 

discussed in Chapter 2. By many measures, however, they are wealthy and well-developed 

relative to most other states and regions of the nation. 

The particular measurement is critical, though. The State of Mexico, for example, is by 

far the wealthiest state in the nation, in terms of local tax revenues. State officials, however, 

claim that Mexico is the poorest in the nation on a per-capita basis, as it shelters such a large 

number of the capital's marginal population. In a more disaggregated analysis, too, as I 

suggested in Chapter 2, particular regions of these states are among the poorest and most 

underdeveloped in the nation. The State of Puebla, for example, provides one of the sharpest 

contrasts between its highly industrialized capital and, for example, the state's mountainous, 

agrarian, economically marginal northern region. 

One additional argument for regional deconcentration policy is presented later in the 

report. This is the Importance of diverting intra-regional migration away from the metropolitan 

zone. The report projects that over 50% of the nation's population will eventually live in the 

Central Region, with the majority of the population growth now originating within the region 

itself. 
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Figure 21. "General strategy of Industrial deconcentration" (Ochoa and Associates 1985) 
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A number of other volumes In the 1983 report are concerned with descriptive 

statistics: primarily surveys of existing Industries and Industrial resources and Infrastructure in 

the region. The concluding volume of this descriptive phase (Ochoa and Associates 1983b) 

summarizes national Industrial decentralization policy and catalogs potential relocation 

Incentives to Industry and development feasibility at the state level. 

The 1985 report by Ochoa and Associates (1985)-the last to be funded and 

completed- begins to develop a general strategy for industrial and population 

deconcentratlon. This Is the document In which planning begins to move beyond the 

preliminaries Into substance. As such, this Is the document wnh which I will be particularly 

concerned for the remainder of this chapter. 

This report, and the planning process which It describes, is organized into five 

sections. The first Is an Introduction which reviews the rationale for regional deconcentratlon, 

as presented in the 1983 document. The second section explains an econometric model 

which Is used to model and forecast population growth In the region, dlsaggregated by state, 

for the period of 1985-2000. This basic model Is then expanded to forecast industrial 

employment growth In the region, dlsaggregated again by state. The third section presents a 

survey of existing infrastructure and short-term Industrial park capacity for each state In the 

region. The fourth section formulates two alternative strategies for deconcentrated Industrial 

growth in the Central Region: (I) deconcentratlon among a few, major designated growth 

centers; and (II) deconcentration among a larger number of centers. These alternatives are 

evaluated In terms of financial cost, equity considerations, and environmental Impacts. The 

report concludes that the difference between the two alternatives is minimal, but expresses a 

preference for the first, more concentrated alternative, which is forecasted to be less 

expensive over the term of development. Fifth and finally, the study provides some simple 

analysis of industrial requirements by sector. Based primarily on extrapolation of historic 
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development trends, a relatively detailed Industrial distribution plan which allocates Industrial 

development, by sector, among the major growth centers. 

The econometric model In Section 2 generates two population flgures-a trend 

hypothesis and a programmatic hypothesls-dlsaggregated by region and state. Tables 2 and 

3 present the results of this model, by state. Following is a summary of the regional figures, 

projected for the year 2000: 

Population prQieclions for year 2000 

Ir~Dd bllCQtb~sls E[QgrammatiQ blll::!Qlb~sls 

Central Region, total 49,584,200 44,090,700 

Metropolitan Zone 29,044,400 24,009,400 

Central Region, net M.Z 20,539,800 20,081,300 

Rest of nation 65,499,800 65,089,400 

National total 115,084,000 109,180,100 

The trend hypothesis represents the model's population forecast, based on an 

extrapolation of current trends. It apparently represents a 'do-nothing' model, assuming 

relatively little public intervention, or little beyond current levels of public intervention. These 

forecasts are presented, implicitiy, as single 'best-guess' figures. There are no ranges for the 

forecasts, or tests of the sensitivity of the model to variations in the estimated variable values. 

The programmatic hypothesis is generated by the same model. The total population 

figure is apparentiy determined by modifying the population growth rate variable. A very large 

assumption in these calculations is the success of national population control policies. It's not 

clear, though, on what basis the growth rates are determined as disaggregated by region or 

state. The programmatic hypothesis reduces projected growth in the metropolitan region, for 

example, by 17.4%, compared with 2.2% in the Central Region and only 0.6% in the rest of the 

nation. In the absence of any clear explanation in the report, my assumption must be the 
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Absolute Values 

Puebla 
Mexico 
Hidalgo 
Morelos 
Queretaro 
Tlaxcala 
OF 
MCM 
Central Region 
Rest of the Nation 
NATIONAL TOTAL 

Table 2. "Population projections (historical hypothesis)" 

(Ochoa and Associates 1985, my translation) 

2..0.0.0. 

2,508.2 3,347.7 3,831.0 4,718.4 
3,833.2 7,564.3 12,976.8 22,918.0 
1,193.8 1,547.5 1,813.1 2,299.5 

616.1 947.1 1,346.9 2,301.7 
485.5 739.6 966.4 1,433.5 
420.6 556.6 652.1 827.1 

6,874.2 8,831.1 10,928.9 15,076.0 
14,213.1 19,749.1 29,044.4 

15,931.6 23,533.9 32,515.2 49,584.2 
32,293.6 43,312.9 54,368.4 65,499.8 
48,225.2 66,846.8 86,883.6 115,084.0 

(Figures in thousands of persons) 

Relative Values 

Puebla 5.2 5.0 4.4 4.1 
Mexico 7.9 11.3 14.9 19.9 
Hidalgo 2.5 2.3 2.1 2.0 
Morelos 1.3 1.4 1.6 2.0 
Queretaro 1.0 1.1 1.1 1.3 
Tlaxcala 0.9 0.8 0.8 0.7 
OF 14.3 13.2 12.5 13.1 
MCM 21.3 22.7 25.2 
Central Region 33.1 35.1 37.4 43.1 
Rest of the Nation 66.9 64.9 62.6 56.9 
NATIONAL TOTAL 100.0 100.0 100.0 100.0 
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% Change 
1980-2000 

1.7 
5.7 
2.0 
4.5 
3.4 
2.0 
2.7 
3.6 
3.8 
2.1 
2.8 



Table 3. "Populatfon projections (programmatic hypothesis)" 

(Ochoa and Associates 1985, my translation) 

.En1Ih! 2.O..QQ 

Absolute Values 

Puebla 2,508.2 3,347.7 3,818.8 4,803.9 
Mexico 3,833.2 7,564.3 12,380.7 20,835.3 
Hidalgo 1,193.8 1,547.5 1,866.9 2,729.5 
Morelos 616.1 947.1 1,188.1 1,856.1 
Queretaro 485.5 739.6 933.5 1,201.0 
Tlaxcala 420.6 556.6 594.0 .764.3 
DF 6,874.2 8,831.1 9,843.9 11,900.6 
MCM 14,213.1 19,753.7 24,009.4 
Central Region 15,931.6 23,533.9 30,625.9 44,090.7 
Rest of the Nation 32,293.6 43,312.9 54,235.4 65,089.4 
NATIONAL TOTAL 48,225.2 66,846.8 84,861.3 109,180.1 

(Figures in thousands of persons) 

Relative Values 

Puebla 5.2 5.0 4.5 4.4 
Mexico 7.9 11.3 14.6 19.1 
Hidalgo 2.5 2.3 2.2 2.5 
Morelos 1.3 1.4 1.4 1.7 
Queretaro 1.0 1.1 1.1 1.1 
Tlaxcala 0.9 0.8 0.7 0.7 
DF 14.3 13.2 11.6 10.9 
MCM 21.3 23.2 22.0 
Central Region 33.1 35.1 36.1 40.4 
Rest of the Nation 66.9 64.9 63.9 59.6 
NATIONAL TOTAL 100.0 100.0 100.0 100.0 
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% change 
1980-2000 

1.8 
5.2 
2.9 
3.4 
2.5 
1.6 
1.5 
2.7 
3.2 
2.1 
2.5 
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variables of the model have been adjusted to meet some exogenously determined normative 

target figures for regional population growth-possibly a target of maintaining the metropOlitan 

zone's population at about 24 million. 

The model for estimating Industrial and total employment, the results of which follow 

these population figures, Is not described or explained in the report. Neither is the relation 

between the industrial employment forecast and the earlier population forecast made clear. 

Apparently some percentage figure for economically active population is simply multiplied by 

the population forecasts. Again, two sets of figures are generated: trend and programmatic. 

Once again, it is not clear how the programmatic figures are determined. These are apparently 

derived in some way from the programmatic (normative, or target) figures for regional population 

growth rates, given by the previous model. 

Section 3 provides a survey of existing Industrial parks in the Central Region. 

"Existing" is used in the broadest possible sense, including tracts of land which are presently 

nothing more than brush-covered tracts which represent gleams in the states' or private 

developers' eyes. All existing or projected industrial parks in the region are cataloged, with data 

on area, programmed infrastrucure, development of infrastructure to date, area available at 

short term, etc. 

Several parks are ruled out for further consideration and development. These are 

parks which are included in the federal zones of restricted development. The Cuautitlan-Izcalli 

park is excluded, for example, on the basis of Its location within the Mexico City urbanized area: 

the most restricted zone for industry. The remaining industrial parks are cataloged again on the 

basis of their designated federal zoning classification, area available at short and long term, 

availability of technical feasibility studies, and priority classification by the feds and the states. 

This last classification is simply a bifurcation: priority or not. 
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A list is then given of all "integrated urban systems with industrial vocation" in the 

region. No criteria are given for this designation. All individual municipalities which fall into 

these "integrated urban systems with industrial vocation" are then classified into six categories, 

ranging from (A) locations with high industrial capacity to (F) locations without industrial 

vocation. To determine these classifications, municipalities are assigned values In six 

categories: existing population level, existing level of economic active population, current level 

of industrialization, current housing base with services, access, and Industrial park land. Values 

are summed, unwelghted, for each municipality, and the total unwelghted value determines 

the classification category. 

This process is termed the "first selection," as diagrammed in Figure 22. In the 

"second selection" process, the remaining localities with some Industrial vocation are classified 

on the basis of capacity for absorbing additional employment. Criteria for this classification are 

trend Indications, location within an Integrated urban system, and an adequate current 

population. 

The final result of this two-tiered selection process is to generate a final list of localities 

(either municipalities or Industrial zones) with some capacity for hosting industrial development, 

and classify each locality according to its potential for absorbing employment. This employment 

may be absorbed either by large industries In industrial parks, or by small industries which are 

primarily located within the community, serving local needs. 

The final result of all of these modeling exercises can, I believe, be understood as an 

analogy of water and buckets. The water represents a given amount of employment (and by 

extension population) to be absorbed by the Central Region. The buckets represent the 

capacity of each 'locality with Industrial vocation' to absorb, or contain, employment (and 

presumably population) growth. The total volume to be contained is assumed to be given. 

Total capacity is in excess of this total volume to be contained. The problem, then, is to 
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Identification of municipal-level industrial potential 
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Locations vith i odustrial potentia. 
1. Absorption of more than 50,,000 employees 
2. Absorption bet ... een 15,,000 and 50,.000 employees 
3. Absorption behnen 5,.000 and 15,.000 employees 
4. Absorption of less than 5 .. 000 employees 

Figure 22. "Methodological schematic for the selection of sites with industrial vocation" 

(Ochoa and Associates 1985, my translation) 
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determine the optimal allocation of the water volume among the buckets, given the competing 

goals of efficiency and equity. The effectiveness goal of (Implicitly) diverting population and 

pollution growth away from the MCM is assumed to have been met. 

Presumably, this could be formulated as an optimization model of all possible 

alternative distributions, given the constraints. This report, though, provides only two 

alternatives for evaluation. Figure 23 graphs total development costs for the full range of 

alternative distributions, from most concentrated (Inequitable) to most fully distributed (most 

equitable). The two alternatives are represented on the x axis as "D I" (i.e. alternative I) and "D 

II" (alternative II). D I apparently represents the (politically) most concentrated acceptable 

alternative, which concentrates development in at least one major site per state. This relatively 

concentrated alternative is represented graphically in Figure ~4. Alternative II (D II) is 

apparently determined by some sort of threshold analysis. Alternative /I seems to represent the 

most widely dispersed (equitable) development, constrained by the sharp rise in development 

costs (expressed as millions of pesos/hectare) illustrated in Figure 23. A continuum remains 

between these two extreme alternatives, but this is not addressed or considered explicitly In 

the report. 

A comparative evaluation is therefore made among these two alternatives. There is no 

comparative evaluation, however, In terms of the status quo, or trend hypothesis. The 

comparative evaluation between the two alternatives is made in terms of three considerations: 

financial, hydraulic, and ecological Impacts. 

Figure 23 has already provided a graphic summary of the financial evaluation. Table 4 

presents a summary breakdown of three categories of costs, which are calculated elsewhere. 

These three categories of financial costs are (in loose paraphrase of the Spanish terms) 

Industrial park development ("habilitaci6n parques "), urban phYSical development ("desarrollo 

urbano"), and urban social development ("equipamiento urbano" ). 
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level of inve:;lmenll 27.8 9.25 0.4 40 

I 
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Figure 23. "Marginal increments of federal investment In deconcentrated employment 
under various alternatives" (Ochoa and Associates 1985, my translation) 
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Figure 24. "Deconcentration scheme: Alternative I" (Ochoa and Associates 1985) 



Table 4. "Synthesis of Impacts under alternatives of Industrial deconcentration" 

(Ochoa and Associates 1985, my translation) 

Deconcentration Deconcentration 
.Eact!rs A/lemative I (01) A/lemative " (DID 

Direct financial impacts 
(thousands of millions of 1984 pesos) 

Cost of industrial park development 45 50 
Cost of urban Infrastructure 73 98 
Cost of urban development 83 92 

SUBTOTAL 201 240 

Indirect financial costs 
Fiscal and financial incentives medium high 
Investment in access routes minimal medium 

Other Impacts 
Municipalnies attended 44 64 
Ponution high and medium and 

concentrated diffused 
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D.Il.LQl 

1.1 
1.3 
1.1 
1.2 

1.5 
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Industrial park development costs, as defined by the report, include land (calculated 

as 11% of total cost), access (26%), water (36%), sewer and drainage (9%), and electrification 

and lighting (16%). This total figure also includes such necessary, general infrastructure as 

electrical substations, water treatment, etc. Urban physical development, as calculated, 

Includes land (28%), electrit/catlon and lighting (27%), paving (15%), curbing and sidewalks 

(15%), and potable water system (9%). Urban social development Includes 55 elements within 

the categories of "education, culture, health, social aSSistance, commerce, supply, 

communications, transport, recreation, sports, and services." SEDUE norms and standards 

are used in this determination. As shown in Figure 23, costs In each of these three general 

categories are projected to decrease monotonically, from left to right, with Increasing 

concentration and economies of scale. 

There is also some discussion of the requirements for financial and fiscal development 

Incentives and also investment needs for major transportation access: e.g., major highways and 

railroad trunk lines. Alternative I Is assumed to be superior in both regards. There is no attempt, 

though, to quantity or estimate either of these in absolute terms or relative to any status quo 

alternative. 

With respect to strictly financial costs of development, in sum, alternative I Is 

apparently not only objectively superior, but dominant In that it is found superior in all 

considerations. 

Hydrology is a relatively trivial consideration in this evaluation, since federal zoning 

classifications have already precluded, or sharply restricted, industrial development from 

areas-such as the MCM-where water resources are seriously jeopardized or depleted. The 

report compares the depletion of the localities' water resources between alternatives I and II. 

The differences are significant at the local level, but in most cases relatively insignificant at the 

aggregate state level. Apparently, though, neither alternative is constrained In the case of a 
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single localny with regard to the availability of water resources. In the final evaluation summary 

table, water resources are not even mentioned. 

The report openly acknowledges the paucity of data with regard to regional 

environmental impacts. The full range of operative federal laws in this regard, under SEDUE's 

responsibility, have been in effect only since 1982. At the time this report was prepared, 

therefore, regional environmental Impact analysiS remained (and remains) In its infancy. 

Apparentiy, existing or readily accessible data are available only with regard to water pollution. 

Even this issue, though, apparently due to a lack of data, is restricted to discussion of only 

surface water systems and only one indicator of pollution, expressed as "biochemical oxygen 

demand." 

There is no discussion in the report of air pollution. Even in the complete absence of 

data, however, there is certainly enough anecdotal evidence of serious air pollution problems 

In the secondary cities to merit some mention of this. The final conclusion with regard to water 

pollution Is ambiguous. The findings, based on the SEDUE data, as might be expected, are 

that alternative I would result In more concentrated pollution in fewer communities, and 

alternative" would result in less concentrated pollution in more communities. There is no 

health rationale explicitly discussed which would determine between these. In the case of 

some centers which are both Important tourist and industrial centers, such as Cuernavaca and 

Puebla, some mention of the aesthetic impacts of water and air pollution should also have 

been important. 

The report does suggest, though, that alternative I would be superior in terms of 

pollution mitigation. A number of arguments are presented, but these arguments are not 

quantified or otherwise substantiated. These include the arguments that under alternative I 

fewer individual plants would be necessary, savings through economies of scale could be 

invested in pollution control, economies of scale could be realized in pollution treatment, 
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monitoring would be facilitated by the concentration of plants, and more qualified personnel 

would be available In the larger centers. 

The evaluation concludes (rather anticlimactically) with the choice of alternative I as the 

preferred plan. Ail further, more specific levels of planning in the report assume the alternative I 

distribution from that point. Table 4 presents the final summation of all evaluation findings. 

Several factors are not quantified, and there is no explicit weighting mechanism among the 

various factors. From the prior discussion, alternative I would appear to be superior in all factors 

except equity: expressed here as "municipalities attended." This Single factor would appear to 

be completely dominated by the other factors, however. There is no mention of equity in the 

discussion which accompanies this chart, and no concessions or compromises are made to it. 

The differences between the two alternatives with regard to this equity issue are not 

InSignificant, however. As shown explicitly in Table 4, 44 municipalities are "attended" under 

the preferred alternative I, vs. 64 under alternative II: a 37% agggregate difference, which is 

even larger In the cases of some individual states. Table 5 shows the significant difference in 

employment impacts accruing to individual municipalities-in the States of Hidalgo, Morelos, 

and Queretaro, for example-between the two alternatives. This difference is also highly 

significant at the aggregate level of total state employment levels. In contrast, as shown in 

Table 6, the States of Mexico and Puebla, at the aggregate state level, with larger industrial 

centers and higher existing levels of industrialization, receive significantly higher levels of 

Industry (in terms of industrial employment) under alternative I than under alternative II. With 

regard to equity considerations, the differences In impacts to individual municipalities are much 

less In these two States than in the cases of Hidalgo, Morelos, and Queretaro shown in the 

previous diagram. 

The final chapter of the report begins with a curious exercise in which future industria.1 

growth for the next fifteen years is na'ively and rather casually allocated among the localities with 
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Table 5. "Regional distribution of Industrial employment by alternatives," States of Hidalgo, 

Morelos, and Queretaro (Ochoa and Associates 1985, my translation) 

Deconcentration Deconcentratlon 
Short term AHernative I AHematlve" 

~ (through 1988) ( through 200Q) ( through 2QOQ) 

STATE OF HIDALGO 
Apan 784 
Atotonlfco 1,280 2,176 
HuejJfta 1,232 
IxmiqJipan 1,072 
Padl.lca 10,528 10,528 
Sahagjn 1,062 
Tepep 11,000 32,808 35,708 
Tizayuca 2,160 2,160 
Tufa 6,054 
Tulardngo 2,224 2,224 
SUBTOTAL 11,000 49,000 64,000 

STATE OF MORELOS 
Cuautla 6,652 8,216 
Cuemavaca 5,000 11,616 10,840 
Jutepec 5,000 11,732 10,840 
..bjJtla 9,000 11,228 
Pte. de Ixtla 8,540 
Yautepec 9,324 
Zacatepec 3,120 
SUBTOTAL 10,000 39,000 63,000 

FIGURES IN NUMBERS OF EMPLOYEES 



Table 6. "Regional distribution of industrial employment by alternatives, States of 

Mexico and Puebla" (Ochoa and Associates 1985, my translation) 

Deconcentration Deconcentration 
Short term AHernative I AHemative II 

Begbo (through 1988) ( through 200Q) ( thrQugh 20QQ) 

STATE OF PUEBLA 
Atlixoo 1,056 1,056 
Cuautlancingo 8,624 8,624 
Coolula 1,200 1,200 
Gajales 848 848 
r. de Matamoros 928 928 
NopaIucan 3,038 2,931 
Puebla 16,000 312,000 31,632 
S. M. Texmelucan 600 59,242 51,068 
Tetuacan 11,758 10,603 
Teziutl~n 1,408 1,408 
Xoxlla 1,248 1,248 
Zacatlan 200 768 
SUBTOTAL 16,600 125,000 115,000 

STATE OF MEXICO 
Almoloya de Ju~rez 4,608 3,448 
,Apaxoo 1,088 811 
Atlaoorrub:> 8,602 6,448 
Huehueloca 8,339 6,644 
Ixtlahuaca 4,816 3,614 
Jilolepec 444 588 
Lenna 6,019 83,916 61,475 
Melepec 5,440 4,097 
S. F. del Progreso 5,980 4,482 
Tejupib:> 4,256 3,188 
Tenancingo 2,608 1,950 
lianquistenco 1,792 1,336 
Toluca 30,981 130,959 99,542 
Villa VICtoria 2,752 2,070 
ZlIlCanlepec 4,400 3,302 
SUBTOTAL 37,000 270,000 203,000 

FIGURES IN NUMBERS OF EMPLOYEES 
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Industrial location. The sole criterion determining this allocation Is said to be the historical trend 

of previous Industrial location. This basis for analysis Is so perfunctory that It borders on the 

absurd. The historical trend has been extreme concentration In the MCM; there are no trends 

that can meaningfully forecast the unprecedented deconcentration of many Industrial sectors. 

I can only imagine that this section was added as an afterthought, or under the haste of a 

deadline. 

The only redeeming aspect 01 this analysis is that allocations are "flexible" to the 

extent that they are made only according to broad, two-digit industrial classification levels. 

Even this level of allocation, however, is not Justified by the analytic basis. Regionally, specific 

allocations of employment and land area are made to the level of the individual industrial park, 

which is completely unjustified by the analysis. The chapter concludes with time-lines of 

development phases for each of the industrial parks involved. There is no rationale provided 

for this programming. It is not clear if it is determined by forecasted demand or-as has been 

typical-by unrealistic supply expectations. The timelines are not linked in any way with a 

forecasted schedule of development. 



CHAPTER 9 

TOWARD A RATIONAL AND COMPREHENSIVE EVALUATION OF EFFICIENCY 
IN MEXICAN REGIONAL PLANNING 
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This chapter begins with a critical assessment of the planning analysis of the Felipe 

Ochoa and Associates planning documents. (I will refer to these documents from this point as 

the "commissioned" plan, to emphasize that Ochoa and Associates worked to a very large 

extent under the mandate and direction of the Commission for the Conurbation of the Nation's 

Center.) 

The first section of this chapter is concerned with models of planning evaluation. In 

particular, I am concerned with locating the analysis of the commissioned plan within the leading 

models, methodologies, or frameworks of evaluation. I conclude In this section that the 

analysis of the commissioned report constitutes a relatively simple model of effectiveness 

evaluation, with a number of flaws. This analysis, however, cannot be considered an adequate 

evaluation of either efficiency (the primary concern of this chapter) or the distribution of 

projected costs and benefits of planning. 

In the second section of this chapter, I propose a cost-benefit type framework for the 

evaluation of efficiency and regional distribution. I also address a number of Important 

elements of this type of evaluation analysis, Including the discount rate of costs and benefits 

over time and the appropriate management of bias and uncertainty. 

Models of Planning Eyaluation 

The analysis of deconcentation alternatives, as presented In the commissioned plan, 

is largely limited to the simplest of three models of evaluation: I.e., models which are concerned 



226 

with effectiveness, efficiency, and equity. In the discussion of the general regional policy 

strategies of the National Development Plan, In Chapter 7, I was concerned with developing a 

model of effectiveness evaluation. This Is the model which most closely describes the analysis 

of the commissioned plan. The commissioned plan, however, concerns a level of planning 

speCificity and rigor which should be subject to more comprehensive evaluation: in particular, 

the evaluation of efficiency, In terms of returns to scarce development resources. A plan of this 

nature should also be subjected to evaluation In terms of the distribution of these resources 

among Individual planning Interests. As I have suggested before, how this objective 

distributional evaluation translates to the subJective, or value-determined, evaluation of equity 

is a more difficult matter. I will return to a consideration of this topic In the final two chapters of 

the dissertation. 

Models of Eyaluating Effectiyeness. Evaluation In the planning process seeks to 

provide the means for chOOSing, In an Informed and rational manner, between two or more 

possible alternative plans or courses of actions. Planning evaluation is not concerned with 

determining whether a course of action is Intrisically good or bad. Instead, a proposed plan can 

be evaluated only In terms of superiority or Inferiority to available alternatives. Lichfleld, Kettle, 

and Whitbred (1975, 4) state that 

The term "evaluation" is often used loosely in planning to refer to 
descriptions of planning proposals and statements of their merits. We use the term 
more formally to denote the process of analysing a number of plans or projects with a 
view to searching out their comparative advantages and disadvantages and the act of 
setting down the findings of such analyses in a logical framework. The essence of 
evaluation is the assessment of the comparative merits of different courses of action. 

As I suggested also In Chapter 7, evaluation must be made In terms of concrete, 

fundamental planning objectives. In the absence of any meaningful objective basis, evaluation 

Is meaningless. A number of planning theorists (in particular Hill 1968) argue that evaluation 

must be made on the basis of objectives which are determined and speCified prior to the 
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evaluation stage. As I will suggest In later chapters, other theorists (Lindblom 1959) argue that 

the w:IQr determination of objectives Is neither necessary nor meaningful In a planning context, 

so long as evaluation Is made In terms of concrete and fundamental objectives. Regardless of 

the stage at which objectives are determined, there Is general agreement that evaluation must 

be made on some objective basis. 

The commissioned plan does offer an example of evaluation. As described in the 

previous chapter, the plan's analysis compares two alternative plans of urban-industrial 

deconcentratlon in terms of their effectiveness in achieving certain criteria. This comparison is 

not comprehensive, however. Llchfield et al. (1975), for example, also emphasize one critical 

element of evaluation which I suggested in Chapter 7: the comparison of planning alternatives, 

Including the status quo, or "do nothing" case (" ... which arises in the absence of a decision by 

a planning agency to take some positive course of action" p. 4). The commissioned analysis 

compares the two deconcentration plans with each other, but not with the status quo. An 

assumption is made, implicitly, that the status quo is, a priori, undesirable. Comparison with the 

status quo will become more important in a more comprehensive evaluation of efficiency, to be 

discussed following. In simple terms of effectiveness, either alternative may be preferrable to 

the status quo, but are the advantages afforded by either alternative over the status quo 

necessarily worth the enormous cost? 

More directly pertinent is the comprehensive comparison of the two deconcentration 

alternatives with other possible alternatives, as discussed in Chapter 7. These might include 

direct pollution controls, population control poliCies, or many other possible strategies instead 

of, or in combination with, regional deconcentration. The Commission is largely restricted, by 

its mandate, to planning for the Central Region. The commissioned deconcentration plan, 

however, provides no basis or rationale for the comparison of regional deconcentration 

alternatives with more extensive decentralization alternatives. 
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The analysis in the commissioned plan also restricts itself to a comparison of two 

relatively extreme alternatives: a maximum and minimum distribution of development 

investment among urban centers of the Central Region (as diagrammed in Figure 23, Chapter 

8). There Is no clear rationale provided for restricting evaluation to these two, extreme 

alternatives, rather than evaluating a continuum of alternatives between (and including) these 

two extremes. 

Neither Is the analysis comprehensive in terms of planning objectives. Recall, for 

example, the framework or matrix of regional development objectives which I suggested In 

Chapter 7. The commissioned plan Is most directly concerned with the creation of jobs, or 

more properly the redistribution of employment growth out of the metropoliS and allocated in 

some way among several urban centers of the Central Region periphery. The number of jobs 

to be redistributed to the Central Region periphery is determined a priori, though, and is the 

same for the two planning alternatives. The total amount of pollution removed from the 

metropolis Is also assumed to be constant. 

Social development objectives (e.g., the development of housing and other social 

infrastructure) are addressed In the plan, which Is admirable, but are not strictly treated as 

planning objectives. Instead, social development is treated as an associated cost of 

development. This treatment calls to mind the (largely failed) ideals of comprehensive social 

development in such cases as Cuautitian-Izcalli (Chapter 4). The implicit assumption is that all of 

these costs can be met. If these costs cannot all be met, as appears very likely given the 

current economic condition of Mexico, there is no basis or rationale for addressing or resolving 

conflicts among competing objectives: essentially the same argument presented in Chapter 7. 

What is the basis for comparison between creating jobs and building homes? What is the basis 

or rationale for evaluating trade-ofts between pollution and employment? Would the 

metropolitan population, for example, be willing to accept more polluting industries than the 
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commissioned plan provides for, In exchange for more local job creation? 

In sum, then, the commissioned planning analysis most closely resembles a model of 

effectiveness evaluation, as I developed In Chapter 7, but subject to a number of 

shortcomings. These shortcomings Include a lack of comprehensiveness In the comparison of 

planning alternatives and an Inappropriate specification of relevant planning objectives. 

Given a reconceptualization as an effectiveness evaluation model, and an appropriate 

level of comprehensiveness, the commissioned report could potentially bring a number of 

sophisticated methodologies to bear on the evaluation and comparison of these alternatives. 

The simplest of these are a number of check-list type procedures for evaluating the 

effectiveness of planning alternatives In terms of several objectives. "In Its simplest form, this 

approach ranks alternative proposals on an ordinal basis in relation to a number of specified 

criteria (representing the desired attributes of the plan), [followed by] ... a subjective judgment 

on the alternative preferred according to the criteria employed. It has been developed by 

professional land-use planners, and until recentiy was the approach to evaluation most 

commonly used in practice" (Lichfield et aJ. 1975, 50). 

Various degrees of sophistication are employed in different check-list models. One 

relatively sophisticated model Is Hili's (1968) "goals-achievement matrix." Garcra-Ayaviri (1978) 

presents one particularly Interesting application of a goals-achievement matrix type technique 

In a developing nation application. A highly sophisticated methodolgy which may also belong 

in this category Is the broad range of optimization modeling. Planning optimizing models 

began with linear programming and extend to recent and continuing developments in 

multiple-objective analysiS (Nljkamp and Rietveld 1983, Nijkamp 1979). 

Models of Eyaluatlng Efficiency. The concept of efficiency evaluation is implicit in a 

number of lesser-known and less-utilized techniques such as threshold analYSis (Kozlowski 

and Hughes 1972). The usefulness of threshold analysis is limited by a number of technical 
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difficulties (Lichfield et a!. 1975,57-58). Conceptually, too, this technique Is less versatile than 

other evaluation methodologies, In particularly cost-benefit analysis. 

Pearce (1983,3), in a standard text, describes cost-benefit analysis (CBA) as " ... a 

procedure for: (1) measuring the gains and losses to Individuals, using money as the 

measuring rod of those gains and losses (2) aggregating the money valuations of the gains and 

losses of Individuals and expressing them as net social gains or losses." 

Planners typically refer to the application of cost-benefit type methodologies In public 

planning contexts as social cost-benefit analysis (SCBA). 

This approach has been developed by economists for appraising the social 
worth of public sector projects, particularly those Involving the commitment of 
resources. It draws on a variety of traditional aspects of economic study. To quote 
Williams [1967,8], SCBA "is essentially a means of adapting the rules for 
profit-maximizing Investment behaviour by private firms to fit the different 
circumstances under which governments operate .... " (Lichfield et a!. 1975,58) 

Most simply stated, CBA, or SCBA, Is concerned with the determination of a benefit

to-cost ratio for alternative plans. In theory, then, benefit-to-cost ratios can be compared for 

these plans, and the plan with the greatest benefit-to-cost ratio would be considered superior. 

In practice, of course, there are a number of complicating factors, some of which I will address in 

the next section of this chapter. 

Even by this very simple definition, the commissioned plan's analysis cannot be 

considered a true cost-benefit analysiS, or a true evaluation of efficiency. Recall, for example, 

my discussion in the previous chapter of a two-tiered evaluation and deciSion process. The 

first-tier process (i.e., the inter-regional allocation of employment and population) did not take 

development costs or resources into account at all. A given percentage of the nation's 

employment and population growth was allocated to the Central Region with no explicit 

consideration of the cost of efficiency of this distribution. 
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The second-tier evaluation and decision process (I.e., the intra-regIonal allocation of 

employment and populatfon) confused the Issue by treatfng the minimization of costs as a 

planning obJectfve. This treatment obscures the scarce, or limited, nature of resources for 

regional development and decentralization In Mexico today. The Implication Is that regional 

planning analysts simply need to forecast how many jobs will be required In the Central Region 

by the year 2000, allocate these jobs within the region, and the Secretariat of Planning and 

Budgeting will provide the requisite number of pesos. This Is, of course, absurd, particularly In 

Mexico's current economic plight. Perhaps at one time the nation could have deficit-financed 

as many jobs as necessary, in any location, no matter how Inefficient (recall the Lazaro 

Cardenas steel plant in remote Las Truchas). Today, the nation's financial constraints are 

determined as much by the OPEC nations and International lenders as by the Mexicans 

themselves. 

It would be much more appropriate to speak in terms of the regional allocation of 

available development resources, rather than the allocation of some absolute number of jobs. 

This process would be more realistically described, then, as estimating the total amount of 

resources which will be available for regional Industrial development, and then deciding how 

these resources would be optimally allocated regionally. Given realistically finite resources, 

some compromise would necessarily have to be made between equity, or the Intra-regional 

distribution of resources, and efficiency in employment creation. This is the classic 

equity-efficiency conflict, recognized at least since the development of growth-pole theory in 

the 1940s and 1950s. 

Another, even more realistic way of describing this process could be as an Initial set of 

wish-lists which Is chopped down to size in the budgetary process. That is, planners might be 

charged with the task of developing an ideal plan, in which employment and equity targets are 

met without undue concern for resource constraints. Once this regional plan and its budget is 
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submitted, along with the budgets requested by all other government sectors, the work of the 

Secretariat of Planning and Budget (SPP) begins: making compromises and across-the-board 

cuts as necessary to pare the budget down to fit resource constraints. This model probably 

most closely describes the budgetary process In our own national government (although 

obviously our nation's chopping process has left much to be desired in recent years.) 

The evaluation of such wish-list planning, though, may tell us little or nothing 

regarding the plan as actually budgeted and implemented. If the budget is ultimately much 

smaller than in the commissioned report, as seems inevitable, the pian which results may be far 

different from either of the two original alternatives. Even if cuts were made proportionately in 

every item of the plan's budget, the conclusions of the commissioned report would still not 

necessarily be valid. For each item of the budget-for e.g., Industrial infrastructure or 

housing-marginal costs would likely be very different for different levels of funding and 

development. 

Such across-the-board, proportional budget cuts wouid imply some sort of equal 

weighting to all items of the budget, which is not necessarily justified. Faced with tough 

budgetary restraints, a decision maker would more likely decide to give priority to certain key 

sectors. Typically these budgetary priorities would be the most direct industrlai Inducements, 

with lower priorities given to industrial and especially social Infrastructure. Regardless of the 

priorities, the evaluation of alternatives under the actual budget in this type of case could likely 

be very different from a speculative, wish-list type accounting. 

In brief, the commissioned plan's analysis does not adequately provide for the 

evaluation of efficiency: i.e., the commissioned plan does not employ an appropriate 

framework, or conceptual model, for the rigorous comparison of planning benefits, or public 

gains, to the costs of public resources Invested. 
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The evaluatIon of plannIng efficiency, or a cost-benefit type approach to policy and 

planning evaluation, Is well established In the literature of many discIplines. Many models and 

case studies are available of planning evaluation In the developed world, including a number of 

examples pertaining to regional development and decentralization planning. Llchfield et al. 

(1975), for example, present an example of plannIng for the new town of Irvine, near Glasgow, 

Scotland. Lichfield (1981, 1962) has also published a number of evaluative studies in whIch he 

has employed hIs Planning Balance Sheet framework of CBA analysIs. A number of excellent 

texts are also available concernIng the applicatIon of CBA-type analysIs In regIonal and urban 

plannIng contexts, Including Rothenberg's (1967) EconomIc Eyaluation of Urban Renewal: 

Conceptual Foundation of Benefit-Cost Analysis and Gramlich's (1981) Benefit-Cost AnalYsiS 

of Goyernment Programs. There is a remarkable paucity, however, of published of cost-benefit 

applications in third world contexts-partlcularly exemplary models. 

A faIrly large literature has emerged recently In the related field of social impact analysis 

(SIA) and some elements of environmental Impact analysis (EIA) In developing nations (Carley 

and Bustelo 1984). Unfortunately, both SIA and EIA remain the exception rather than the rule 

In third world policy and planning analYSis, as Corbett (1984) strongly suggests in the case of 

Mexico. These studies, too, when they exist, have widely varying levels of sophistication, and 

few of them may be considered true evaluation or especially true CBA-based studies. 

Unfortunately, a simplistic view of CBA has led to a number of prevalent 

misconceptions regarding its application in a planning context and a resistance to its use in 

many planning applications. Certainly there do remain a number of very intractable problems 

with regard to the application of CBA in complex planning contexts, as I will discuss in the next 

section of this chapter. I believe, though, that CBA, when applied appropriately and 

circumspectly, provides an important contribution to the systematic evaluation of alternative 

plans. 



We accept that we still have a long way to go before costs and benefits are 
reasonably well measured. We accept that we have even further to go in modelling 
the incidence of welfare effects. But whilst accepting its present limitations, the PBS 
[i.e., Planning Balance Sheet: Llcht/eld's CBA framework for planning applications] 
insists that the best information currently available should be used, even when 
(reluctantly) this Information Is based on only "informed guesswork" and therefore to 
be treated with caution. We can always debate our best efforts, even If they are 
known not to be as satisfactory as we should like. As modelling and measurement 
techniques improve so too will PBS evaluations and CBAs generally. (Lichfleld et al. 
1975,77) 
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One particularly Important advantage of CBA (and its application as SCBA), compared 

with a number of other evaluation techniques (or the lack of any rigorous evaluation), Is the 

solid basis of this methodology in established welfare (also termed political or normative) 

economic theory. Consider, for example, a graphic representation of the evaluation of 

efficiency, derived from Mishan's (1981) standard text, Normatiye Economics. 

Suppose that the orginal, commissioned planing analysis were reformulated as a true 

cost-benefit type evaluation. Figure 25 presents a graphic model of limited resources and two 

objectives: for example, the minimization of pollution and the creation of jobs in the Mexico City 

Metropolis (MCM). Curve yx represents the production possibilities frontier: i.e., the available 

resources are sufficient to minimize the increase in pollution to point y or to expand 

employment to point x, if all resources were dedicated exclusively to either of these objectives. 

Any combination of these objectives may also be achieved, subject to the limitations of 

available resources. I.e., any point on curve yx can be achieved by some possible plan or 

combination of plans. 

As illustrated in Figure 25, these are competing objectives. Above point a on the 

production frontier, the increased in pollution can only be reduced by decreasing the total 

number of jobs created in the region. The reverse Is also true, above point a on the curve. 

Any point on line curve segment ya, then, may be considered an efficient use of available 

resources: neither objective can be more fully realized without reducing the realization of the 

other objective. 
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The only exception to this Is below point a on the frontier curve. Below point a, as the 

amount of pollution In the region Is Increased, the total number of jobs Is also reduced. This 

might Imply that diseconomies of urban scale are being reached, such that labor must be 

offered higher wages or other Incentives to live In such a heavily polluted region. No point on 

curve segment xa can be considered fully efficient, since a move from, e.g., point b to point a 

can both reduce the amount of pollution and Increase the total number of jobs. 

Also, any points in the interior of the curve represent an Inefficient application of 

development resources. That is, some alternative plan exists by which superior results could 

be achieved with the same available resources. From any interior point (e.g., pOints c or d), 

there Is an opportunity to either increase one objective without decreasing the other (from 

point c) or to more fully realize both objectives (from point d). 

The goal of an entirely objective planning evaluation, then, is to determine whether 

available development resources are being Invested In the most efficient possible way. That is, 

Is there some other possible plan, or use of available resources, by which one objective can be 

more fully realized without diminishing another? Put yet another way, as represented in this 

model, has society allocated its development resources so as to achieve some point on the ya 

line curve segment? 

An objective planning evalutlon has nothing to say beyond this pOint, with regard to 

the correct, or most valued point on this curve segment. That is, In this case, the best trade-off 

between the amount of pollution and the number of jobs created in the MCM Is necessarily a 

value judgment and beyond the mandate of objective evaluation. 

At best, as suggested, eg., in Lichfield et al. (1975), an objective planning analyst 

might attempt to determine a society'S values, or priorities among competing objectives, 

through the observation of expressed preferences. These are typically expressed 

diagrammatically as social "indifference curves" (Mlshan 1981), as shown in Figure 26. As 
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shown here, a society Is Indifferent between any combination of objective achievement along 

curve I. The only feasible point on this curve, though, or the only point attainable given the 

limitations of resources, is point q. Point q would be preferred by society to any point such as a 

or b, which lie on a lower, or inferior, Indifference curves (/'). By definition, society prefers any 

point (i.e. combination of objective attainment) on curve 1 to any point on curve I' . 

The objective determination of social values present enormous, if not insurmountable 

difficulties. First, for example, there are a number of theoretical and practical objections to the 

extrapolation of future preferences from previously expressed preferences, and from one 

situation to another. Second, the representation in Figure 26 is very simplistic. It does not 

reflect, for example, the diversity of preferences among the many individual interest groups 

which constitute any society, and Mexican society in particular. I will return to these topics in the 

final chapters of the dissertation. 

Models of Evaluating Distribution. Traditionally, CBA has been concerned with the 

determination of a benefit-to-cost ratio for a given policy or plan, in which benefits and costs 

over time are subject to an appropriate discount rate. In theory, then, the plan with the greater 

benefit-to-cost ratio would be considered superior. As stated by Pearce, earlier, CBA as most 

widely applied in economics and policy analysis has tended to be concerned exclusively with 

this ratio as It impacts the welfare of a society as a whole (especially at the national level), rather 

than individual segments of a society. 

There is no theoretical or practical reason why cost-benefit calculations must be 

applied only to an aggegrate of SOCiety as a whole, though. Individual costs and benefits of 

alternative plans can be calculated and compared for regional or social components of a nation 

or SOCiety. Lichfield et al. (1975), Hill (1968), and a number of others have recognized the 

Importance of this disaggregation for urban and regional planning applications. 
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The analysis in the commissioned plan is erratic, at best, in its evaluation of the 

distribution of benefits and costs. For example, the analysis provides no accounting of costs 

incurred by local administrative units: states and municipalities. By far, most of the budget for 

either alternative plan will come from the federal government. Mexican State governments, 

though, as they industrialize and expand their own, independent industrial tax bases, are 

assuming an expanding role in the planning and budget for their own development. 

Regardless of the relative size of this role, however, states have a legitimate interest in 

evaluating the efficiency and effectiveness of their own resource expenditures. Evaluation Is 

made only in terms of the efficiency and effectiveness of the aggregate costs: primarily federal 

funds. There is no mention of the merits of the two alternative plans with regard to the 

resources of the individual states. 

Municipalities have an even smaller planning and budgetary role than the Mexican 

states. These roles, though, are not insignificant, especially in the cases of some of the most 

developed urban centers: e.g., Toluca, Puebla, or Cuernavaca. For smaller muncipalities which 

are targeted as potential growth centers the impacts may well be staggering. Budgetary 

demands over the short term, for small, rapidly-growing development centers could result in 

enormous fiscal and administrative problems overthe short term (see, for example, O'Hare and 

Sanderson 1977). 

The analysis in the plan does provide an extensive accounting of both the benefits 

(e.g., employment creation) and adverse impacts (e.g., pollution increase) which accrue to 

individual states and even individual urban centers within the states. Strangely, though, given 

the extensive data presented in this regard, this analysis virtually disappears in the final 

evaiuation of the two alternatives and the choice of the preferred alternative. Recall that this 

choice was apparently made almost entirely on the basis of minimizing overall costs. I will return 

to this issue in a discussion of decision and bias, in the next section. 
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The evaluation of distribution could be represented graphically as shown In Figure 27. 

This diagram Is Identical to that In Figure 25, with the exception of the planning objectives 

Involved. In this case, the objectives are the total cost of the deconcentratlon plan (on the x 

axis), or efficiency considerations, and the total number of communities in the Central Region 

which receive some development Investment (on the y axis): I.e., distribution considerations. 

In this case, urban diseconomies may also be shown on curve segment ax, where the 

total cost of the plan increases as the number of communities assisted decreases beyond point 

a: I.e., as industrial and population growth are concentrated in a few, very large, secondary 

centers. Again, too, the objective planning analyst is concerned only with determining an 

efficient disposition of available resources. That is, the objective planner is concerned with 

determining that society has attained some point on curve segment ya, but not precisely which 

point on this curve. 

In the commissioned plan, a choice, or a decision, was made between similar 

objectives. That is, a pOint, or a specifiC combination of objectives, was chosen on curve ya. 

This choice was made in favor of greater efficiency (i.e., lower costs) rather than greater 

distribution, or equity (i.e., fewer urban centers of the Central Region assisted). 

This is a simple and fairly na'ive representation of the determination of distribution. 

Consider, for example, the responsibility for determining this point on the curve: i.e., who is it 

that determines the optimal social compromise between efficiency and equity in this case. As I 

will argue in the next chapter, there does not exist in Mexico any single, or unitary, politically 

omnipotent decision maker for regional policy and planning. I will return in Chapter 11 to the 

subjective determination of of an equitable distribution of development resources, as a result 

of (often heated) negotiation and competition among competing interest groups. 
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Toward a Framewor1s for Rational and Comprehensive Evaluation 

A Cost-Benefit Framework for the Evaluation of Efficiency. The matrix shown in Figure 

28 is intended to provide a general cost-benefit framework for the evaluation of regional policy 

and planning in Mexico. The top component of this diagram reproduces the matrix of regional 

planning objectives which was developed In Chapter 7. The rows of this sub-matrix represent 

physical, economic development, and social regional planning objectives. Recall again that the 

rows of this diagram represent only broad categories of regional planning objectives. Physical 

planning, for example, could Include objectives of mitigating pollution or facilitating access 

(e.g., transportation to employment, educational, and social service sites). Economic 

development objectives could be disaggregated by wage groups, or by employment accruing 

to local residents vs. new migrants. Social development could include housing, physical 

services (e.g. potable water and sewer), and social services. 

Similarly, as mentioned before, the columns of this sub-matrix also represent broad, 

highly aggregated categories of regional planning interests. The MCM region, for example, 

could_be disaggregated into its many constituent political units or micro-regions. The column 

representing the rest of the nation would be most appropriately disaggregated by individual 

states. As I have suggested before, the diverse regional interests within Individual states 

should also be recognized. In every case, as discussed in Chapter 7, in actual practice both 

rows and columns would be dissagregated to the appropriatE: level of discrimination. 

As I discussed also in Chapter 7, and earlier in this chapter, the final column of this 

sub-matrix, representing aggregate national interests, does not represent regional planning 

objectives, but these are objectives which may be relevant to regional planning. 

This sub-matrix, then, represents public planning objectives, or benefits to be 

accrued from investments made through regional development, or decentralization, poliCies 

and plans. Perhaps more accurately, the cells of this matrix could be considered categories of 
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Figure 28. A General Cost-Benefit Framework for Planning Evaluation 
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conseQuences which potentially could result from such poliCies or plans. Pollution objectives 

could be conceptualized, for example, as 'negative benefits,' 'negative externalities,' or simply 

as consequences of development efforts. 

The lower sub-matrix In Figure 28 represents the cost component, or regional 

resource matrix, of the evaluation framework. These resources Include two broad categories of 

resources: monetary and nonmonetary. Monetary resources would include public capital 

Investments. Nonmonetary resources could Include public land, regional water resources, and 

equipment. 

All types of resources must be appropriately accounted for, rather than simply the 

financial resources in the commissioned report. The report Inappropriately treats the 

conservation of water resources, for example, as an objective. Water from renewable sources 

would be more appropriately treated as a resource, to be allocated for development. The 

cursory treatment of this essential resource permits no meaningful evaluation of its use or 

allocation. Just as with any other resource, this evaluation will be necessary for limited water 

resources to be applied to their highest and best social use. The treatment of nonrenewable 

natural resources-e.g., minerals-Is quite a bit more complex than this (an interested reader 

could begin on this topic with Page 1977). One example might be the mining of groundwater 

resources in the Valley of Mexico, which Is not addressed in any way by the commissioned 

report. 

Another important aspect of this resource matrix Is that resource investments are 

disaggregated by individual regional interests. The Federal District (OF) and the Mexican states 

do possess real resources, both monetary and nonmonetary, with which to promote local 

physical, economic, and social development. The OF and states collect industrial taxes and 

partiCipate In various federal revenue sharing programs. They also control public land and have 

some say In the disposition of regional water resources. Municipalities, the next lower level of 



political administration, generally control a very small share of development resources, but 

there are some notable exceptions, especially in the case of the largest cities. 
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While the sum of all state and municipal resources is smail relative to those of the 

federal government, these resources represent a significant and growing share of total 

development resources. This is particularly true in the case of the most highly industrialized 

and developed states and cities. Many of the states have developed their own industrial parks, 

for example. The State of Mexico (which today includes half of the MCM) has undertaken 

several major development programs, including highway construction projects, both 

independently and jointly with federal agencies. 

The third column in this lower sub-matrix represents the largest component of public 

development resources in Mexico: the federal government. This is a summation column, of 

federal monetary and nonmonetary development resources, as dispersed regionally across all 

other columns. 

One final problem with the commissioned plan's treatment of resources is its ambiguity 

regarding the private and public levels of resources which would be used in either alternative. 

The accounting of total costs would seem to include both private and public costs of ail 

industrial and social infrastructure development costs. Apparently, the oniy item not accounted 

for would be direct, private plant and site development costs. The private share of larger-scale 

development, though, may potentially be significant. Particularly with the government's push 

toward privatization, at least some of these industrial parks are likely to be private, including 

some private share of infrastructure development costs. Private firms will also incur a major 

share of the costs of housing and social infrastructure development, but only very indirectly 

through INFONAVIT and other agencies. 

Figure 28 represents a J:UAb.ljQ regional planning evaluation framework, in which the 

lower component represents an accounting for costs in terms of public resources. As such, 
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privately-Incurred costs should not be Included. The only form In which private costs should 

appear In thIs worksheet are as projected results, or benefits, in terms of the matrix of 

objectives. If a new Industry can be induced, cajoled, or extorted to provide a feeder road, a 

school, or a housing development, that should be duly accounted for in the appropriate cell of 

the matrix of objectives. It is not a public concern-or may not even be public Information-how 

much the road, school, or housing costs the private developer. The only public concern would 

be to the extent that such exactions impact other public objectives: e.g. when a developer 

curtails regional production or employment development as a result of such exactions. 

These two components, then, of the matrix in Figure 28-the matrix of regional 

development objectives and the matrix of regional development resources-together 

constitute a general cost-benefit framework for the evaluation of planning effectiveness, 

efficiency, and distribution. Conceptually, the matrix of regional planning objectives represents 

the numerator of a benefit-to-cost calculation, and the matrix of regional development 

resources represents the denominator, from which a benefit-to-cost ratio may be determined in 

theory. 

This framework also represents a complex cause and effect model, of planning actions 

and consequences, as I discussed earlier in Chapter 7. Berry (1981) describes a similar model. 

In Berry's model, two types of inputs-deliberate pOlicies and programs and external 

forces-act upon the urban system. These inputs result in two types of outputs: goals and 

objectives (what I termed 'results' in Chapters 4 and 5), and undesirable results (what I termed 

'consequences') . 

Table 7 represents the analYSis of the commission's plan within this cost-benefit 

framework. In this figure, "S" deSignates objectives which are suggested by the analysis but 

are not rigorously developed. Inter-state equity, for example, was suggested at one point in 

the report but disappears in the final analysis (labeled here as "agg. employ.," to denote 



Table 7. A Cost-Benefit RepresentatIon of AnalysIs for RegIonal Deconcentratfon 

(Data source: Ochoa and Associates 1985) 
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aggregate employment at the state level). Tnble 5, from the previous chapter, Indicates that 

the Interstate distribution of total employment varies significantly between the two alternative 

plans. 

"E" designates those objectives which are explicitly identified and rigorously 

developed. Data on water pollution are analyzed, for example. Data for differential impacts at 

the local, or Intra-state, level are also presented (labelled here as "intra-state equity"). The total, 

aggregate monetary costs of both alternative plans are calculated and compared. Recall that 

the employment to be created in, or allocated to, the Central Region is identical in both 

planning alternatives. Employment levels at the state level, however, are explicitly calculated 

and vary significantly between the two planning alternatives. 

It should be noted that the commissioned report Is also very ambiguous with regard to 

economic multipliers. It appears that the public sector directly creates or fosters the 

development of some regional industry-especially large, park-based industry-and provides 

the necessary Infrastructure for the associated multiplication of medium and small Industry. The 

regional employment figure used In the report, then, apparently includes the employment 

created by successive rounds of employment creation. Obviously, indirect job creation by a 

public program is more speculative and more difficult to estimate than direct job creation. As a 

relevant objective, though, all employment creation should be fully projected, to the extent 

possible, for a full evaluation of projected effectiveness and efficiency. 

Elements which are neither suggested by, nor explicitly developed in, the analysis are 

left as blank celis. Economic and social development objectives for the MCM, for example, are 

completely exogenous to the analysis in the commissioned plan. This is clearly Inappropriate, 

since the Commission's mandate encompasses the whole of the Central Region, Including the 

MCM. Economic development objectives for the rest of the nation were considered only for 

the states of the Central Region. Particularly In comparison with a broader range of 



alternatlves-e.g the status quo-lhls failure of comprehensiveness could have a great 

Importance which Is lost in the present analysis. 
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Social development Is not treated as an objective In the commissioned report. It is 

treated instead as an associated cost of industrial development, as I suggested earlier. This 

treatment implicitly assumes that all objectives in this category will be met: full education, 

housing, public transporation, potable water, etc. This is unrealistic and effoctively denies any 

possibility of meaningful evaluation of real plans and administrative actions. 

As mentioned in Chapter 8, too, partly because of a lack of data, the report treats only 

surface water pollution at the local level and does not quantitatively address air pollution. This is 

a grossly inadequate treatment of this important issue, particularly given the tremendous and 

growing physical planning problems of cites such as Toluca and Puebla, not to mention the 

MCM itself. 

Even if, given the lack of data and research resources, these objectives cannot be 

fully quantified in cardinal numbers, they must be acknowledged and addressed in some form. 

Lichfield and others have suggested Simply listing critical evaluation factors which cannot be 

adequately estimated or quantified. Many mathematical advances in the Incorporation of 

ordinal data and 'fuzzy' analysis may eventually be effectively brought to bear on these 

important considerations. See, for example, Nijkamp (1979) and references cited there. 

Quoting from Nijkamp, 

... van Delft and Nijkamp have developed a purely qualitative analysis in which both 
the criterion weights and the plan performances are denoted by fuzzy or qualitative 
statements such as 'good', 'reasonable', etc .... 

Fuzzy set theory is based on the assumption that many key elements in 
human thinking are not numbers, but rather linguistic variables (such as long, very 
long, not long, etc.). Fuzziness is a type of impression which is associated with 
categories in which there Is no sharp transition from membership to non-membership. 
In other words, the demarcation criterion of a fuzzy set is linguistic in nature. 
Consequently, there are grades of membership intermediate between full 
membership and nonmembership. (p. 277) 
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Decision and Problems of Bias In Planning Analysis. The commissioned report 

proceeded well beyond the point of objective planning analysis, as I described it earlier in this 

chapter, and introduced decision. That is, a choice was made between the planning 

alternatives. Rather than attempting to objectively determine social, or community, 

preferences, however, as I described, the report implicitly introduces a number of value 

judgments into its analysis. The introduction of these values is particularly insidious to 

objective evaluation because they are introduced impliCitly, introducing what I term "bias" into 

objective evaluation analysiS. 

This is analogous, again, to the scientific method of testing hypotheses. The most 

difficult task of any social science researcher is the elimination of systematic sources of bias 

from experimentation. Cook and Campbell (1979) refer to these biases as threats to validity, 

due, for example to inappropriate statistical inferences or the mis-specification of causality. To 

the extent that bias is present, or validity is threatened, in the experimental deSign, the results 

cannot be considered fully, objectively conclusive. In planning as in scientific research, unless 

significant sources of bias or threats to validity can be identified and systematically eliminated, 

the results of the most rigorous and exacting research may be meaningless. 

Consider, for example, the deciSion, or choice, which was made in the comparison of 

the two planning alternatives. In Chapter 8, I suggested that the rationale employed for this 

choice was very confusing. Table 8 presents an attempt to compare these fwo planning 

alternatives, utilizing the cost-benefit framework of the previous section, in terms of the 

relevant objectives and costs suggested by the analysis of the commissioned report. 

I have used simple, nominally-scaled values in representing these issues, indicating 

which planning alternative is superior in terms of each issue. A value of 1, for example, was 

assigned to the objective of aggregate employment development for the state of Mexico, 



Table 8. A Cost-Benefit Comparison of Regional Deconcentration Alternatives 

(Data source: Ochoa and Associates 1985) 

ALTERNATIVE I: UNWEIGHTED VALUES 

~ 1:1 .MX ME .e .Q I 
PhYSical planning 

Water pollution 0 0 0 0 0 0 

Economic dev. planning 
Aggregate employ. 0 1 0 1 1 0 
Intra-state equity 0 0 0 0 0 0 

Social dev. planning 

Resources 
Total cost 

ALTERNATIVE II: UNWEIGHTED VALUES 

~ 1:1 .MX MB .e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 

Economic dev. planning 
Aggregate employ. 1 0 1 0 0 1 
Intra-state equity 1 0 1 0 1 1 

Social dev. planning 

Resources 
Total cost 
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under altemtatlve J. Mexico receives a larger employment allocation under alternative I than 

under alternative II. 
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Values of 1 were assigned to the two objectives of aggregate state employment and 

intra-state equity for the state of Hidalgo, under alternative 1/. Hidalgo is allocated more total 

employment and a more equitable distribution of employment under alternative 1/ than under 

alternative J. 

Similarly, the cell representing total costs to the nation is assigned a value of 1 for 

alternative I and (() for alternative II. As calculated in the commissioned report, total costs are 

lower for alternative I. 

I have not assigned any values to the physical planning objective of mitigating water 

pollution. As I have mentioned earlier, the report's conclusion with regard to this objective is so 

ambiguous that I have chosen to disregard it for now. 

At the top of Table 9 Is a corresponding matrix of objective weights. The 

commissioned report did not explicity state the weights which were employed in its decision. In 

this case, I have assigned equal, initial weights of 1 to all objectives (with the exception of water 

pollution). For both alternatives, then, each element is multiplied by its corresponding weight, 

and all weighted values are summed for a total score. As shown in the table, under this 

weighting scheme, alternative II has a significantly higher total score, contrary to the 

commissioned report's conclusion. 

There is no valid rationale, however, for assuming that this is an objectively appropriate 

weighting scheme, or necessarily any more valid than any other weighting scheme. In Table 

10, for example, I have increased the weight assigned to the total cost objective to 6. This 

would set this efficiency objective equal to the sums of the weights of the two equity objectives 

(at the inter-state and intra-state level). In this case, alternative I has a slightly higher total score 



Table 9. A Weighted Comparison of Deconcentratlon Alternallves 

(Data source: Ochoa and Associates 1985) 

WEIGHTS 

MQM .I:l MK MB. e g I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 1 1 1 1 1 1 
Intra-state equity 1 1 1 1 1 1 

Social dey. planning 
Resources 

Total cost 

ALTERNATIVE I: WEIGHTED TOTAL 

MQM .1:1 .MX MB. e g I 
Physical planning 

Water poilu lion 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 0 1 0 1 1 0 
Intra-state equity 0 0 0 0 0 0 

Social dey. planning 
Resources 

Total cost 

TOTAL SCORE 

ALTERNATIVE II: WEIGHTED TOTAL 

MQM .1:1 MX MB. e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 1 0 1 0 0 1 
Intra-state equity 1 0 1 0 1 1 

Social dey. planning 
Resources 

Total cost 

TOTAL SCORE 
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Table 10. A Weighted Comparison of Regional Deconcentration Alternatives, 

emphasizing total costs (Data source: Ochoa and Associates 1985) 

WEIGHTS 

MJ;.M l:I .MX MB e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 1 1 1 1 1 1 
Intra-state equity 1 1 1 1 1 1 

Social dey. planning 
Resources 

Total cost 6 

ALTERNATIVE I: WEIGHTED TOTAL 

MJ;.M l:I .MX MB e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 0 1 0 1 1 0 
Intra-state equity 0 0 0 0 0 0 

Social dev. planning 
Resources 

Total cost 1 

TOTAL SCORE 9 

ALTERNATIVE II: WEIGHTED TOTAL 

MJ;.M l:I .MX MB f .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dev. planning 

Aggregate employ. 1 0 1 0 0 1 
Intra-state equity 1 0 1 0 1 1 

Social dey. planning 
Resources 

Total cost 0 

TOTAL SCORE 7 

254 



than alternative II. This conclusion Is In accord, then, with the commissioned report's 

conclusion. 

255 

In Table 11, I have doubled the weights assigned to Inter-state equity, or aggregate 

employment at the state level. Alternative I has the higher score again In this scheme. There Is 

no reason why this weight had to have been doubled for each state, though. The relatively 

poorer states In the region could have been assigned higher weights, for example. 

Finally, in Table 12, I have doubled the weights assigned to intra-state equity. 

Alternative II achieves a higher total score In this scheme. Again, higher weights could have 

been assigned to states with, for example, the poorest sub-regions in absolute terms or the 

greatest intra-state disparities in wealth or employment levels. 

Again, one particular weighting scheme cannot be considered inherently, or 

objectively, superior to any other weighting scheme. All weighting schemes imply the 

Introduction of an implicit or (preferably) explicit set of values: pOlitical, professional, or 

personal. 

It Is particularly important to note, in this case, that neither alternative dominates or 

nearly dominates the other. That Is, there clearly exist reasonable and feasible weighting 

schemes In which either alternative may be shown to be superior. The commissioned report's 

decision in favor of alternative I must be considered rather perfunctory, therefore, in the 

absence of an explicit rationale for the weighting scheme which was employed. 

Weights are implicitly introduced at a number of other pOints in the analysis. For 

example, the classification of municipalities' potential for development was based on a number 

of factors (see Figure 22, Chapter 8). It is not clear how these factors were weighed, though, in 

determining the final classifications. Overall, this source of bias in the deCision process is 

probably not serious, but there may be significant impacts in the cases of particular 

municipalities. 



Table 11. A Weighted Comparison of Regional Deconcentration Alternatives, 

emphasizing Inter-state equity (Data source: Ochoa and Associates 1985) 

WEIGHTS 

MQM. H .MK MB f .a I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dev. planning 

Aggregate employ. 2 2 2 2 2 2 
Intra-state equity 1 1 1 1 1 1 

Social dev. planning 
Resources 

Total cost 5 

ALTERNATIVE I: WEIGHTED TOTAL 

MQM. H .MK MB f .a I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 0 2 0 2 2 0 
Intra-state equity 0 0 0 0 0 0 

Social dey. planning 
Resources 

Total cost 5 

TOTAL SCORE 11 

ALTERNATIVE II: WEIGHTED TOTAL 

MQM. H .MK MB f .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dey. planning 

Aggregate employ. 2 0 2 0 0 2 
Intra-state equity 1 0 1 0 1 1 

Social dey. planning 
Resources 

Total cost 0 

TOTAL SCORE 10 
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Table 12. A Weighted Comparison of Regional Deconcentration Alternatives, 

Emphasizing Intra-State Equity (Data source: Ochoa and Associates 1985) 

WEIGHTS 

MQM .l:i MX MB .e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dev. planning 

Aggregate employ. 1 1 1 1 1 1 
Intra-state equity 2 2 2 2 2 2 

Social dev. planning 
Resources 

Total cost 

ALTERNATIVE I: WEIGHTED TOTAL 

MQM .l:i MX MB .e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dev. planning 

Aggregate employ. 0 1 0 1 1 0 
Intra-state equity 0 0 0 0 0 0 

Social dev. planning 
Resources 

Total cost 

TOTAL SCORE 

ALTERNATIVE II: WEIGHTED TOTAL 

MQM .l:i Ml{ MB .e .Q I 
Physical planning 

Water pollution 0 0 0 0 0 0 
Economic dev. planning 

Aggregate employ. 1 0 1 0 0 1 
Intra-state equity 2 0 2 0 2 2 

Social dev. planning 
Resources 

Total cost 

6 

6 

9 

0 

TOTAL SCORE 11 
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There are at least two means of dealing with this potential bias, where decision or 

judgment is introduced into planning analysis, neither of which are employed In the Ochoa and 

Associates report. The first Is to make the judgment involved in decision making as clear and 

explicit as possible, attempting to clearly distinguish value from true objective evaluation 

analysis. This should alert readers (e.g., policy and der.ision makers u\iJizing this research) to 

the potential sources of bias involved. 

A second means is through the use of sensitivity analysis. For example, in the case of 

the report's industrial development classifications, the researchers could have tested the 

sensitivity of these classifications to changes in the organization of categories, scales used, 

weightings, etc. If it appears that the categorization of these municipalities will remain fairly 

Insensitive to these changes, the classifications may be assumed to be reasonably objectively 

determined. 

Similarly, when potential sources of bias are made explicitly clear, consumers of this 

report may choose to perform their own sensitivity analyses. The owner of an industrial park in a 

municipality which was classified as medium rather than high priority, for example, would 

certainly be concerned with the bases for these judgments. 

Another source of potential bias almost inevitably results from the decision to arrange 

decision making as a hierarchical process. As the process was described in the report, 

population (and by extension industry) was first allocated by region. Second, industry (and by 

extension population) was allocated Intra-regionally. The objectives which were aCiually 

relevant to the decision are not fully known, but in my model there appeared to be at least some 

Important differences in the criteria used in each case. 

There doesn't seem to be any compelling reason why the evaluation and decision 

process was organized Into this two-tier hierarchy. Just as appropriately, the first tier of 

nation-wide allocations could have been made, for example, at the state rather than regional 
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level. In theory, there is no reason why there could not be simply one grand allocation, among 

all localities in the nation with some "vocation" for industriallocatfon. This would be particularly 

simple if we limited choice again to two extreme alternatives: the most equitable possible 

distribution and the most concentrated feasible distribution. 

Why wasn't this done in the commissioned report? First, of course, the Commission's 

mandate, and by extension the consultants' mandate, was only for the Central Region. Since 

there is no comparable commission for the nation's other regions, though, there is no reason 

why this couldn't have been suggested. Second, allocation at the national level serves to 

exacerbate and Illuminate the inappropriateness of limiting choice to only the two most extreme 

feasible alternatives, for all regions and all states. This limitation is less absurd in the case of the 

single region, but only by degree. 

Any hierarchical decision process may possibly bias the final results of the planning 

process, resulting in a sub-optimal solution. The arrangement of planning decisions into a 

hierarchical process may be unavoidable, however, especially in highly complex planning 

situations. Planners and decision makers, however, must be aware of the potential for bias 

imposed by any hierarchical division. 

One means of addressing this potential source of bias is 'recycling,' as emphasized by 

and Illustrated in examples in Lichfield et al. (1975). Recycling implies a systematic reevaluation 

process, such that once-rejected alternatfves may be reconsidered at later stages of the 

evaluation process. An alternative plan may be rejected on the basis of a particular criterion, 

but may later be found to be a superior plan in terms of an overall evaluation. 

Bias in this sense can be minimized only by the recognition that systematic evaluation 

must refer back to the earliest stages-i.e., the first tiers-of the entire planning process. 

When evaluation fails to return to the earliest stages of the process, then the first tier decisions 

become fetishes: i.e., plans which are not subject to full analytiC evaluation. 
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A Social Bate of Discount. One of the most basic concepts of accounting or any form 

of financial analysis Is the discounting of future values, both for prOjected returns and prOjected 

costs to be Incurred In the future. The framework Illustrated In Figure 28, then, implicitly 

incorporates a third dimension: a time, or true planning dimension, in which all prOjected 

benefits and costs are forecast for the life of the proposed policy or plan. At least conceptually, 

costs and benefits for each year are expressed in terms of a net present value and summed for 

all relevant years. 

In public sector planning, the concept of discounting values over time, or net present 

value, is termed the social rate of discount. The social rate of discount Incorporates two basic 

components: the opportunity cost of foregOing public consumption, and some premium for 

risk, or uncertainty. 

This uncertainty may be In terms of the estimated costs of the plan over time and the 

prOjected benefits of, or returns from, the plan. SOCiety's future attitudes and values are also 

uncertain. Recall the graphic depiction of community indifference curves In Figure 26, which 

determine the "optimal" allocation of community resources for development. In the course of a 

15-year planning period (i.e., the planning horizon of the commissioned plan), changing 

circumstances may have changed the nature of this optimum allocation. That is, the shape of 

the community's indifference curve may have changed significantly, so that a very different 

distribution of resources may be termed optimum by the future community. In that case, even 

if a community receives exactly the return of benefits that it had estimated for a given 

investment, there exists some uncertainty as to the value which the community will place on 

these returns in the future. 

Returns to be received In the future, then, are less valuable to today's society than are 

returns to be received immediately or in the short term. In the same way, public costs to be 

Incurred In the future are less valuable than cost Incurred at present. To the extent that public 
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expenditures can be delayed, these resources can be utilized In the present for other 

opportunities. There is also some chance that, because of changing circumstances, these 

costs will never have to be incurred or fully incurred, resulting in a complete savings in public 

expenditures, which again can be Invested productively elsewhere. 

The conventional means for managing these differing values is through the 

application of a social rate of discount for public investment. This rate is expressed as a percent 

figure, indicating in precise, quantitative terms how much annual value is placed on foregone 

public opportunity. In cost-benefit analysis for a project, all expenditures (costs) and revenues 

(benefits) involved in a project are appropriately discounted over time, and the final figures are 

expressed in terms of net present value (NPV): i.e., their value to us today. 

Establishing an appropriate social discount rate is a complex task in any society (see, 

for example, BaumoI1968). Most developed nations can approximate an appropriate social 

discount rate through free market action. For example (as a very simplified example), it would 

generally be inappropriate for the government to spend more (calculated at NPV) to develop a 

project than it would cost to pay a private developer for the same work. 

Mexico, however, like most developing nations, has a very highly distorted economy, 

due to extensive public industries, controls, and interventions. Given these complicating 

distortions, together with a national inflation rate over 150%, it would be very difficult to 

determine the social rate of return. lt is certainly not zero, however. Mexico is part of the global 

economy, as evidenced by the hemorrhage of capital to the U.S. and other alternative 

investment opportunities. Like anywhere else in the world, then, there is some real 

opportunity cost of capital and investment overtime. 

lt is not explicitly clear, however, in the commissioned report, if the total costs of the 

planning alternatives were calculated using discounted net present values. Clearly this would 

be necessary in these calculations: initial costs of the alternatives would have a much higher 
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discounted value than costs to be incurred 15 years later, at the end of the project. The report 

would seem to suggest implicitly, however, that discounted rates were not incorporated at all in 

these calculations. Recall that not until the last chapter of the report-long after costs had 

been calculated-was a time-line schedule for development suggested. 

The planning horizon involved in this study was originally 15 years: from 1985 to 

2000. This span of time, together with the massive levels of investment and incentives 

projected, suggests that the rate of return is far from a trivial consideration. Assume even, as 

the commissioned report seems to, that choice Is strictly limited between the two given 

alternative strategies. Any difference in the schedule of Investment, then, between the two 

alternatives is likely to result In a significant difference in the discounted net present value of 

the project. It would be an incredible coincidence, though, If two such different development 

programs would Incur perfectly proportional costs each year over 15 years. For example, it Is 

possible that the larger growth centers would require larger early Infrastructure investments

e.g., larger trunk lines-than the smaller centers. 

If a zero rate of return were Implicitly assumed, too, there would be no reason not to 

start developing all the growth centers simultaneously, to the limits of available capital, even If 

these centers were only to be gradually occupied over the course of 15 or more years. Indeed, 

this simultaneous investment would make good political sense, to placate all states and 

localities from the outset. Some mention of scheduling is made at the end of the report, but it 

seems to be based more on limitations of capital, resources, and political attention, than on 

concern for the cost of capital. 

The social discount rate should also figure importantly into a sensitivity analysis of 

uncertainty. Assume that the costs calculated for the two alternatives were in fact calculated as 

net present values, with alternative I the lower cost project. As I have suggested, though, this 

alternative may tend to require larger initial Infrastructure Investments. Suppose, again, that we 
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vary estimates of economic growth and Industrial expansion for the nation, or any other factor 

which affects the demand for Industrial locations In the Central Region. In the case of a slow 

economic growth and Industrial expansion, the relatively large, anticipatory infrastructure 

Investments of alternative I could represent a serious capital loss. These unnecessary, or 

premature, expenditures would represent foregone opportunities in which socially productive 

Investments could have been made more effiCiently elsewhere. 

In contrast, most of Mexico's massive infrastructure development has traditionally 

been made much more on an as-needed (or desperately was-needed) basis. As planned on 

paper, this may be an Inefficient means of development. In practice, however, given the level 

of uncertainty in the national economy and general situation, short-sighted development in 

some cases could prove to be more efficient than long-range, but uncertain, planning. 

On ethical as well as technical grounds, it may be highly inappropriate that decisions 

should be made today in consideration of impacts 15 years ahead, as in the commissioned 

report. Consider, for example, Baumol's (1968) argument of "Robin Hood stood on its head." 

Barring an incredible stretch of economic catastrophe, over the course of the next 15 

years Mexico will manage some real, if small, sustained economic growth. If so, as this growth is 

compounded, the Mexicos of later years will be relatively wealthier (even on a per-capita basis) 

than the staggeringly impoverished Mexico of today. If so, it is not appropriate for a relatively 

poor Mexico today to be making excessive sacrifices -i.e. long-term investments-on behalf 

of the relatively wealthier Mexicos of tomorrow. This logic may run contrary to the conventional 

wisdom of long-range planning and vision in public policy. The notion that sutfering present 

generations should sacrifice for wealthier future generations, though, may be no more rational 

or ethical than explicitly and publicly to tax Mexico's poor today to assist the middle class or 

wealthy (I.e. robbing the poor to give io the rich, or "Robin Hood stood on its head). This is 



precisely the effect, though, of the apparently zero rate of discount employed in the 

commissioned report. 
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The Management of Uncertainty in Pian Evaluation. There are at least two broad 

categories of uncertainty which are virtually inherent in regional development planning for 

Mexico. The first of these is the uncertainty which is general to any planning, and particularly to 

planning in a third world context, which I will term 'technical uncertainty.' The second category I 

will term 'political uncertainty:' uncertainty which is specific to the Mexican political-economic 

system. I will return to this topiC later in this section. 

The management of technical uncertainty is the admission that as planners we are 

really only making Intelligent and informed guesses at a wide wage of Important factors: e.g., in 

the shape and expansion of the resource frontier curve, as shown In Figure 25 or 27. These 

guesses become more and more conjectural as planners attempt to divine these curves for 

years ahead. The plunge in 011 prices and other problems of the early 1980s, for example, 

drastically contracted the nation's resource, or production, frontier. Other events, such as the 

expansion of the maquiladora industry on the U.S. border, may have also drastically altered the 

shape of the curve, permitting greater levels of equity In national industrial distribution for 

relatively smaller resource costs than anticipated. 

Also, as I suggested in the previous section, planners are at best making educated, 

experienced, intuitive guesses at future community values. As a nation or a region becomes 

wealthier or more economically secure, more weight may come to be assigned to equity than 

strict economic efficiency objectives. Conversely, when a nation such as Mexico actually 

becomes poorer (as it did in 1986 In absolute terms) more weight may be assigned to economic 

efficiency objectives. On the other hand, as the nation Is so severely stricken that the poor 

begin to fall below a conscionable level of deprivation, some more weight may again have to be 

applied to regional or socio-economic equity considerations. Similarly, pollution In the MCM 
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may come to reach such obviously detrimental levels that more even weight Is placed on this 

objective (I.e., the reduction or mitigation of pollution) In the future. The value structure of a 

nation, region, or community simply changes over time, from a variety of environmental, 

experiential, Intellectual and other causes. 

This level of uncertalnty-uncertalnty In the future community Indifference curve-Is 

not likely to be addressed as such by planners or decision makers. It Is very hard to Imagine 

trying to make decisions on the basis of the values and attitudes that we think future citizens will 

hold. For all practical purposes, we must base our decisions on our own, present best 

judgment. We can also rely on social discounting, as discussed in the previous section. 

Of more immediate and appropriate concern in planning practice in uncertainty are 

less ethereal factors of the evaluation analysis. This may Include unanticipated changes In the 

real values of monetary returns and costs overtime, or in the projected ratio of benefits to 

costs. 

There are three ways, that I am aware of, of managing uncertainty, which I will 

categorize and term as (I) risk analysis, (Ii) sensHlvity analysis, and (iii) discounting future values. 

I already have presented some discussion of the value of discounted future values In the 

management of uncertainty, and I will return to this topic again under the next heading. 

"Risk" has two meanings in evaluation: an ordinary and a technical sense. The 

ordinary meaning of risk is nearly synonymous with uncertainty, perhaps emphasizing in 

particular the potential for negative consequences: risking one's money In the stock market, for 

example (particularly appropriate In the case of the Mexican stock market). The technical sense 

of risk, as I will use the term here, implies that this risk can be expressed in quantitative, 

probabilistic terms: one stands a 25% chance of losing money in the stock market. In contrast, 

my chances of earning or losing money In the market can be termed uncertain if I can1 assign 

precise probabilities. 
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Risk analysis, then, assumes that we can at least estimate the uncertainty Involved In a 

decision, typically described as a probability. We can evaluate the risk of issuing a loan for the 

development of a small business, for example. Drawing from prior experience and records of 

similar small businesses In the community, state, or region, we can estimate the probability of 

success or failure. Interest, collateral, or terms of payment could be adjusted according to this 

estimated risk. 

These risk estimates are very useful for actuarial use in making business loans, Issuing 

Insurance policies, etc. The appropriateness of risk analysis, however, Is much less clear in the 

case of regional planning evaluation. loan and insurance agencies, for example, can draw 

upon hundreds, if not many thousands, of cases on which to infer these risk estimates. 

Regional planning, on the other hand, tends to be concerned with fewer, larger cases which 

differ greatly in situation and environment. Without a large and relevant body of experience to 

draw upon, it is almost meaningless to state that a proposed industrial park In the State of 

Hidalgo has a 65% chance of returning a real profit to the state. There may be many industrial 

parks in the nation, but each has a unique location, they were created at various times and 

under various circumstances. The chances of success for this park may be uncertain, but I 

cannot meaningfully assign a probability of success for a unique case. 

A much more meaningful assessment of this example industrial park would be through 

the use of modeling and situation analysis. A model could be employed to estimate, for 

example, the total regional demand for industrial location, the attractiveness of the park's 

location to prospective Industries, the Infrastructure capacity of the region, or the impact of 

subsidies and incentives which could be offered. Ideally, this abstract model would be 

supplemented by more concrete evidence confirming the model. Evidence could be gathered 

from similar developments elsewhere In the region or In the nation, for example. Industrialists 



could be canvassed, also, for expressions of Interest, statements of Intent, or firm 

commitments to locate In the park. 
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The model and supporting evidence may indicate that the park will indeed be a 

success: e.g., by returning an appropriate real profit to the private developer or to the state. A 

very good model should assure us that there is relatively little uncertainty due simply to 

technical error. No matter how good the model, however, we can never be assured that the 

development will be a certain success. 

As suggested above, for a large, unique project, we simply cannot know the 

probabilistic risk of such a project with any meaningful precision. The most appropriate means 

of addressing the inherent uncertainty in such a project Is a process of sensitivity analysis: i.e., 

testing the sensitivity of the model's conclusion (I.e, that the project will be a success) to 

changes in the many variable values Which are assummed In the model. For example, If new 

industrial location demand In the nation grows only by 4%, rather than the 5% estimated In the 

model, what is the Impact on the project's profitability? If only 3%? 2%? O%? 

As a private developer, I may be able to calculate that even with only 4% growth, the 

project remains profitable; with a 3% growth rate, I can break even; with 2% I'll lose money but 

can cover these losses; but with no growth, my firm will be bankrupt. Further, I may decide that 

0% growth in new Industrial development is unlikely, but with the nation's economic volatility it 

remains a real possibility. The consequences of this possibility, even if the possibility Is very 

small, may be too great to accept the risk (used In the ordinary sense). Instead, I may chose to 

scale back the project, or look for a safer investment. On the other hand, if economic 

conditions rebound and exceed the assumptions of the model, profitability could greatly 

exceed the original estimate. 

Similarly, a state development agency may estimate that an industrial park for large, 

imported industries will generate an additional 10,000 jobs for the state. Under the agency's 
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model, public Investment In this park will provide the best possible return In terms of 

employment numbers, multiplier effects, tax revenue, wages, etc. Such a project, however, 

could be acutely sensitive to changes In national economic conditions. Using a lower 

economic growth assumption in the model, the best return to the state could be an industrial 

park which emphasizes the development of small to medium-sized local industries. 

Again, higher than estimated economic growth could generate even higher returns 

from the large-Industry park. The public sector, though, tends to be risk-averting. In contrast, 

private entrepreneurs may be more willing to accept high risk In exchange for potentially high 

returns. A public official, on the other hand, will receive relatively little personal gain if a project 

is exceptionally successful, but may face serious disgrace with even a relatively small 

failure-perhaps depending on political circumstances. Where public officials are not seriously 

affected by the negative impacts of their deciSions, then the public sector has failed to provide 

for appropriate accountability. 

The consequences of failure may also be much greater to the community than to the 

entrepreneur. An ambitious entrepreneur may face bankruptcy, restructuring or loss of control 

of the firm, or a sense of personal failure, but probably not abject poverty. As we see in many 

third world nations today, the failure of public economic planning may be disastrous, resulting in 

great and widespread human misery and potentially catastrophiC political and even 

revolutionary reprisals. 

The commissioned report generates a planning model, but makes virtually no use of 

sensitivity analysis. ConSider, though, some changes in a few of the basic assumptions 

underlying this model. Suppose, for example, that the economic growth rate assumption is 

changed. Even in the three years since this model was completed, economic growth has fallen 

far below the initial assumptions. One effect of this very slow, and even negative (in 1986), 

economic growth has been a very minimal demand for new expansion In industrial capacity, with 
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excess capacity in the MCM. Had the govemment lunged ahead with the commissioned plan, 

private and public returns on regional industrial parks would have been sharply reduced. 

At the same time, slow economic growth may have reduced the push factors 

motivating the deconcentration of industry and population out of the MCM. With industrial 

production well below capacity in the MCM, industrial pollution has also fallen. With hard 

economic times and real increases in gasoline prices, fewer workers will own or drive private 

vehicles. More commuters will use private transit. Many will use the clean metro system and the 

expanding system of electric buses and intra-metropolitan trains. 

Consider, also, the model's projections of population growth in the MCM. For at least 

the short-term, net migration into the MCM fell as a result of the devastation and fear from the 

1985 earthquake. (The long-term impacts are unclear at this pOint.) On the other hand, 

population growth rates nationally and in the MCM may be higher than the projections in the 

planning model. If even larger population allocations had to be made to the Central Region, 

how would this affect the decision of alternative lover alternative II? With a greater popuiation 

base, could more regional growth centers be created efficiently? 

There may also be additional pull factor developing outside of the Central Region. It is 

not clear that the regional allocations made in the report reflect the full measure of importance 

now placed on the maquiladora Industry and border development, for example. it is clear from 

a number of recent government pronoucements that border development is now considered 

one of the highest priorities of the federal government. 

It is possible, too, that additional factors will increasingiy motivate the dispersal of 

Industry and population out of the Central Region In general. Some of the largest centers are 

becoming increasingly polluted and are depleting their water and other resources. Labor In 

Mexico is centralized nationally, but tends to have strong regional charactor. As evidenced by 

the long and Inflamatory Volkswagen strike in Puebla, for example, this is a labor-sophisticated 



region which Is well organized and not reluctant to strike. This may be a motivating factor In 

Industrial locations elsewhere In the nation, such as the border, the south, or to the new 

government-sponsored developments In the Yucatan. 
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An even more important element of uncertainty in the case of Mexico, however, may 

be due to the nature of the Mexican political system. Quoting the presidential nominee for the 

next sexenio (beginning in 1989), Carlos Salinas de Gortari, "I do not have any commitment to 

continuity, except in the strengthening of the fundamental principles of the Mexican people ... 

. Not In economic matters, nor In any other sphere, am I tied to any dogma or formula" 

(Plchardinl 1988). 

This statement exemplifies a very important element of uncertainty which is virtu rally 

inherent In the Mexican political-economic system, which I have discussed extensively in 

previous chapters: the lack of continuity In specific regional poliCies and programs from one 

sexenio to the next. 

On the other hand, as Bock and Rothenberg (1979, 75) note, " ... our analysis does 

suggest that Mexico's combination of centralization and personal-informal loyalties can yield a 

cohesive and dynamic staff capable of running In high-gear for six-year stretches, a prospect 

seldom enjoyed by more stable but staid civil service organizations." 

Another important element of political uncertainty, as mentioned above, is the natural 

tendency toward conservatism, or risk-aversity, in public sector deciSion making. "There are 

few systematic rewards for successful technical Innovation [in the Mexican public sector], but 

there are clear disadvantages associated with delay, controversy, or embarrassment, even if in 

the long term these lead to corrective measures that enhance policy implementation" (Corbett 

1987). 

Earlier In this chapter, I addressed the importance of the social rate of discount, but I 

haven't yet discussed how this rate should be set. In Mexico, this rate will represent a critical 
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element of decision on the part of decision makers. The political factors mentioned above, 

however, and all other elements of uncertainty discussed in this chapter, militate for an 

appropriately hialJ rate, such that future, uncertain, benefits and costs will have little present 

value relative to near-term, more certain benefits and costs. 

I won't address here the means for determining an exact rate of discount. I would 

maintain, however, that an appropriately and realistically high discount rate for Mexico today 

would render very nearly valueless any returns projected for more than six years in the future. 

This implies that a worthwhile development project must return benefits greater than costs 

within six years. In the case of nonmonetary returns, I would suggest an absolute limit which 

permits the calculation of benefits only for a six-year period. 

This is intentionally an inflexible and extreme standard for evaluation (and one which I 

doubt would be adopted), and as mentioned runs counter to conventional planning and public 

policy wisdom. It is a standard, though, which I believe is justified by the current economic and 

social situation in Mexico and the extreme uncertainty which is virtually inherent in the Mexican 

political-economic system. 

With staggered six-year turnovers in federal, state, and municipal administrations, it 

may well be rational to prefer 50 jobs created In the present year to even 1000 projected to be 

created over the next ten years. Benefits projected 15 years in the future, as in the 

commissioned report should be entirely irrelevant. This period would involve at least three 

separate presidential administrations, in addition to gubernatorial administrations. In Mexico's 

current miserable economic and social situation, any rate which is set lower than this (i.e. such 

that benefits 15 years hence are considered appropriate for evaluation) is a travesty. 

If adhered to, the implications of this strict standard would be significant. This standard 

implies that incremental, short-term, relatively certain plans are in general to be preferred to 

more radical, long-term, relatively uncertain plans. Most long-term projects (e.g., major 
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highways or subway systems) would have to be justified on the basis of short-term, Incremental 

components of Investment and returns. The only exception to this would be large projects 

(e.g., dams, power plants) that are projected to provide adequate long-term monetary returns 

calculated according to a high social rate of discount. This standard would weigh strongly 

against the infamous tendency In developing countries, documented In Chapters 4 and 5, 

toward the creation of regional development monuments, promising vague but grandiose 

returns In the distant future, in exchange for the sacrifice of real, scarce development 

resources today. 

Concluding Comments 

There clearly must be practical limits to the comprehensiveness, as described In this 

chapter, which can be realized In planning evaluation In actual practice. There must be practical 

limits to the number of sensitivity calculations, for example, which can be performed. More 

Importantly, there are practical limits to the amount of information which can be incorporated by 

any decision maker. 

In practice, though, evaluation does not necessarily require the explict and 

quantitative testing of each and every aspect, with regard to every relevant objective. Decision 

makers will be concerned only with the largest and most uncertain assumptions. In most cases, 

the precise sensitivities of variable factors for the full range of possible changes will not need to 

be determined. It may often be enough for the decision maker simply to be aware of the 

uncertainty in a certain factor, and perhaps have some relative idea of the degree of sensitivity. 

This alone may be enough information to Incorporate into a reasonably effective decision, or it 

may be as much information as a decision maker can effectively absorb. Perhaps the most 

important role of the planning analyst is simply to communicate clearly and effectively to the 

deCision maker at least the most important sources of potential bias or uncertainty In the 



evaluation, so that these can be taken Into account In some way In the final decision. 

As I noted In the previous chapter, there are certainly many practfcal and technical 

difficulties to the realization of a comprehensive cost-benefit analysis In such a complex 

context. Debate has contfnued for many years on the practlcal and theoretfcal utility of 
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large-scale modeling and complex analysis. Chadwick (1977) and Lee (1973) offer just a few 

examples. In the next chapter I will present what I believe to be one particularly cogent and 

coherent theoretical basis for this argument. 

Regardless of the many difficulties, however, a last defense of the cost-benefit model 

In this situation Is that these models can provide a very useful conceptual model for planning 

evaluation. The framework which I have proposed provides a useful conceptual model of 

effectiveness In regional objective achievement, efficiency In terms of returns to scarce 

regional resources, and the distribution of costs and benefits among region Interests. 

Although these would appear to be intuitive and obvious concepts, as I have suggested to this 

point none of these are fully and appropriately represented in current Mexican policy or 

planning. 

I conclude with the contention of Lichfield et al. (1975): 

... we believe it is possible to achieve far better insights than otherwise by utilizing 
the cost-benefit approach, preferably as adapted for the complex problems of 
choice in urban and regional planning .. " That is, we should always think In terms 
of comprehensiveness, of groups affected, the nature of their preferences, and the 
likely magnitude of costs and benefits to be incurred or enjoyed. Given existing 
decision-making procedures, we believe the rational approach is to provide 
decision-takers and the community with the best possible information for debate 
and choice. If the decisions may not always appear to be rational we should still not 
rule out the rational approach. (p. 77) 



CHAPTER 10 

MODELS OF MEXICAN REGIONAL DEVELOPMENT 
IN CURRENT PRACTICE 

La Revolucion mexicana nos hlzo salir de nosotros mismos y nos puso frente 
a la Historia, planteandonos la necesidad de inventar nuestro futuro y nuestras 
instituciones. La Revolucion mexicana ha muerto sin resolver nuestras 
contradicciones. Despues de la segunda Guerra Mundial, nos damos cuenta que esa 
creacion de nosotros mismos que la realidad nos exige no es diversa a la que una 
real/dad semejante reclama a los otros. Vivimos, como el resto del planeta, una 
coyuntura decisiva y mortal, huerfanos del pasado y con un futuro por inventar. La 
Historia universal es ya tarea comun. Y nuestro laberinto, el de todos los hombres. 

[The Mexican Revolution forced us to emerge from ourselves, to confront 
the truths of history, and to recognize that we must invent new institutions and a new 
future. But the Revolution has expired without resolving our contradictions. Ever 
since World War" we have been aware that the self-creatlon demanded of us by our 
national realities are demanding of others. The past has left us orphans, as it has the 
rest of our planet, and we must join together In inventing our common future. World 
history has become everyone's task, and our own labyrinth is the labyrinth of all 
mankind. (Translation by Kemp 1961)] 

-Octavio Paz, EI Laberinto de la Soledad (1959,155) 
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The order of Chapter 6 through 11 of this dissertation has been structured to proceed 

from the most general and abstract (i.e., regional policies as stated in the National Development 

Elan) to the most specific and concrete: i.e., the practice of regional development in Mexico, 

which will be addressed In this chapter and Chapter 11. These final two chapters are con-

cerned with regional development action as it actually occurs in Mexico today, as distinguished 

from regional development as stated in policy or in plans. In particular, I am concerned with 

action which addresses the planning Issues of the Mexico City metropolis or the decentraliza-

tion of urban-industrial growth from the metropolis. 
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This chapter describes and develops a model of regional development in practice In 

Mexico today. Although medium-to long-range planning for the regional development is 

prescribed In federal and state law, these efforts have been almost entirely ineffectual. 

Regional develonment, as it Is practiced In Mexico today, is much more appropriately described 

as a process of short-term, or even ad hoc, actions based on limited Information and evaluation. 

This model contrasts sharply with the systematic and comprehensive planning process which I 

developed in Chapters 6 and 7. 

Decision making with regard to equity Issues, or the distribution of regional 

development resources, Involves a complex process of competition and conflict involving 

many interest groups. These Include Individual agencies of the federal government, different 

levels of government, and powerful interest groups outside government. I define "decision 

makers" very broadly in this sense, to include all interest groups which significanlly influence 

the course of regional development actions. This model contrasts with the Implication in 

Chapters 8 and 9 of a centralized decision making process based on objectively rational and 

comprehensive evaluation. 

The scarcest resources for regional development and decentralization action may be 

planning, data-collection, and analysis capabilities. These resources have traditionally been 

concentrated in the Mexico City metropoliS. Since the economic crisis began, research and 

analYSis nationwide has suffered from sharply reduced funding and a loss of qualified 

personnel to second incomes and other occupations. These losses have imposed important 

practical limitations to the rational and comprehensive analysis which I have advocated to this 

point. 

The purpose of these final chapters is not to refute or contradict the conclusions I 

have advanced prior to this point. Instead, the purpose-especially the purpose of Chapter 

11-ls to reconcile these conclusions (which to this point have been advanced largely in 
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abstract principle) with the realities and limitations of Mexican regional development In practice. 

A number of alternative models of the planning process and evaluation may permit 

more rational and comprehensive planning -given the limitations imposed in actual practice

than the models I have suggested In previous chapters. These models explicitly Incorporate 

the concepts of the Inherently limited, or "bounded," nature of human rationality, the practical 

limitations of comprehensiveness, and the artificiality of truly centralized planning and declson 

making. 

Based on these same concepts, in the next chapter-Chapter 11-1 suggest an 

alternative model of the Mexican regional development process, which I term a 

"bounded-mutual adjustment" planning process model. This is intended both as a descriptive, 

conceptual model of the regional development process as it occurs in Mexico, and also as a 

normative model for the practice of regional development planning and evaluation. 

I also advance a number of final conclusions concerning planning for the physical 

problems of the Mexico City metropolis, and I suggest a number of positive Implications for the 

practice of evaluation In Mexican regional development planning. I conclude with a brief 

discussion of implications for further research and debate on the decentralization of the 

Mexican urban-industrial system. 

Introduction to Chapter 10. The first section of this chapter is intended to provide a 

description and model of how Mexican regional development actually occurs in practice. This 

model can then be compared with the theoretical models of planning process and evaluation 

which I have developed in earlier chapters. Long and medium-range planning is prescribed In 

policy at both the federal and state levels. Based on my research, however, the most Important 

model of regional development in actual practice can be most accurately described as a 

short-range or even ad hoc process of planning. 
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The second section of the chapter Is concerned with how decisions are actually made, 

In practice, with regard to Mexican regional development efforts. I have employed a very broad 

definition of decision and decision makers, in this regard, to Include all Interest groups which 

significantly and importantly effect the course of public Intervention In regional development. 

The decision process which results from this description Is very far from centralized 

planning or decision making. Decision making for regional development in Mexico can best be 

described as a continuous process of "mutual adjustment," or competition and conflict 

between many groups with interests in the regional distribution of development resources. 

The reality of this complex process differs from the implicit model of comprehensive and fully 

rational decision making vested In a central planning authority. 

The third section concerns the resources which are actually available for regional 

planning, data collection, and analysis. These scarce resources sharply contrast with the 

elaborate and extensive evaluation methodologies which I have espoused in previous 

chapters. 

The Regional Planning Process In Current Practice 

Long and Medium-Range Planning at the Federal Level. Responsibility for 

long-to-medium-range regional planning for the nation's Central Regional and the Mexico City 

metropolitan regional as a whole has been vested in the Commission for the Conurbation of the 

Nation's Center. The Commission Is responsible for, among other things, planning the general 

reorganization of the Mexico City metropolis (MCM), in coordination with planning for the 

Federal District and individual states of the Central Region. This Commission, however, serves 

only in an advisory capacity, with no vested political authority. The Commission reports most 

directly to SEDUE, the Secretariat of Urban Development and Ecology. As I will suggest In the 

next section, SEDUE itselt tuctions in largely an adviSOry capacity to the more powerful 
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agencies of the federal bureaucratic structure: in particular SECOFI, the Secretariat of 

Commerce and Industrial Development, and SPP, the very powerful Secretariat of Planning 

and Budgeting. 

The Commission was to present its complete planning report on the 

metropolis to an intersecretarial review board by the end of 1987 or early 1988. 

was not able to determine if this review will consist of a simple approval or 

disapproval of the plan, or if the Commission will be prepared to respond to revisions 

recommended by the board. I suspect that these procedures have not been fully 

established in advance. 

The results of the review process, however, are likely to be relatively moot, 

since this report will coincide with the conclusion of the the current sexenio. The 

restructured secretariats of the next administration will undoubtedly require another 

thorough review and extensive revisions before incorporating the plan into policy. 

Even with extensive revisions, though, the next administration would have some 

concrete foundation of metropolitan research and planning, so that it might not have to 

begin again from the drafting table. On the other hand, even though this plan is the 

product of a quasi-independent commission, it is likely to bear the stamp of "not 

invented here," and may Simply be abandoned or ignored by the next administration. 

Comprehensive regional planning beyond the MCM is limited to the Commission's 

incomplete work on the Central Region, which was discussed at length in Chapters 8 and 9. 

There is no comparable commission or planning effort for any other region of the nation. 

Recall, though, that much of the emphasis of "Regional policies" in the National Deyeiopment 

Plan 1982-1988 was placed on regional integration and the consolidation of regional urban 

systems, toward a relative independence from the MCM. The Pacific and the Gulf of Mexico 

coastal regions were cited in particular in the general regional strategic outline, and the 
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northern border and southeast regions were described elsewhere at considerable length. 

As of summer 1987, it appeared that the Commission would not be prepared to 

present a final plan or report for the Central Region by the end of the current sexenio. The 

many subcommissioned studies and reports remain in various stages of partial completion. It 

appears that the Commission has hardiy begun to incorporate these diverse reports into a 

coherent, comprehensive regional plan. In the unlikely event that any final report would be 

compiled before the end of the current sexenio, it is very difficult to see how it could possibly 

provide the basis for any but the most general regional policy. 

It is possible that regional planning could be resumed by the Commission during the 

next sexenio, effectively beginning in early 1989. By that time, however, most of the data 

collected and analysis completed will already be six or more years old. The administration of the 

Commission will also almost certainly have been restructured, as it was at the beginning of the 

present sexenio, so that there is no guarantee of continuity in the process and focus of the 

Commission's regional-scale planning work. 

If the metropolitan plan is adopted, or if the regional-scale plan is completed, it is also 

unclear how these plans will be incorporated into regional policy and particulariy into the 

implementation of regional development action. Neither of these plans - at least in their 

present stages of completion - is intended to directly control present public investment. 

Instead, they are apparently intended to provide a guide for the future decisions of the 

individual secretariats. In the absence of a singie central planning authority, or a far more 

detailed plan, however, there is no policy mechanism for assuring the coordination of these 

decisions. 

At best, the conclusions reached in Commission's work in this regard will be 

assimilated in some form or another into the National peyelopment Pian of the next sexenio. 

As described in Chapters 6 and 7, the various secretariats are guided by the Elan and 
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subsequent policy statements. The National Deyelopment Plan provides a very general 

strategic plan for regional development, but does not provide a systematic planning process or 

a framework for comprehensive plan evaluation and decision. As I have described, 

contradictions are rife and virtually inherent in the Elan and the planning process which results. 

The secretariats move independently in the rough directions indicated in the .Elan, subject to 

their own interpretations. In the inevitable event of contradictions, conflicts, or changing 

circumstances, the .Elan provides no guidance or mechanisms for addressing these problems. 

Similarly, the Commission's metropolitan and regional plans also fail to contribute any 

systematic process for planning. Instead, the general recommendations of these reports will 

likely simply be incorporated into subsequent National Development plans, in the same way. 

Recall, though, that the Commission's work, as described in Chapters 8 and 9, has 

incorporated many of the assumptions of the current National Deyelopment plan. The result is 

a circular and cumulative process, which continually imbeds the reitication of certain strategies 

deeper and deeper into policy and the planning process. 

The various quasi-governmental agencies conduct their own long-and medium-range 

planning, to some extent. These agencies include housing agencies such as INFONAVIT 

(National Fund for Workers' Housing) and FONHAPO (Trust Fund for Popular Housing: largely 

housing for the unemployed or those not employed in the formal sector), and national 

development agencies such as BANOBRAS (National Works Bank: national bank for 

infrastructure and public works) and NAFINSA (National Financier: national industrial 

development bank). This planning is not systematically coordinated, however, with the 

secretariats of the federal government. There is some administrative coordination and overlap: 

a representative of SECOFI (the Secretariat of Commerce and Industrial Development), for 

example, holds a seat on the board of NAFINSA. These agencies also adhere to the 

guidelines of government policy. Most, for example, have made some overtures toward 
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decentralizing their regional investment patterns and their own bureaucracies. There are, 

however, no formally established joint boards or commissions for coordinating planning among 

these agencies or between these agencies and the federal secretariats. 

Planning at the State and Municipal Leyel. Some of the most interesting and 

promising regional planning in Mexico today may be occurring at the local, and especially the 

state, level. Although these local efforts are largely established by the regional pOlicies of the 

National Deyelopment plan, though, they generally do not explicitly relate to, or advance the 

objectives or strategies of decentralization. 

Like the federal National Deyelopment plan, each state of the republic is required by 

law to produce an individual state development plan. These documents are developed and 

published at the beginning of the state's own administrative sexenio : i.e., the governor's 

six-year term. The State of Mexico's elections were held in July 1987, for example, and a new 

state development plan should be expected by mid-1988. 

Probably the most current and fully-developed state plan, as of the time of this writing, 

is Puebla's, which was completed in July 1984. This is the plan de Desarrollo del Estado de 

.P1Wlla (Goblerno de los Estados Unldos Mexicanos, Gobierno del Estado de Puebla 1984). 

This plan addresses specific objectives for development, and these objectives are 

disaggregated by by regional planning interest: i.e., by intra-state regions and by individual 

communities. Although there are many flaws In the plan, an effort has been made toward the 

creation of a true, operational, budgeted, plan. The failure to synchronize this planning effort, 

however, with federal administrative terms, National peyelopment Plans, or with the 

development plans of other states (even states within the same region) presents a major 

Impediment to the usefulness of state-level planning in advancing regional or national planning 

efforts. 
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The National Development Plan and several subsequent federal policy statements 

also provide explicitly for a comprehensive planning authority at the state level. This authority Is 

termed a COPLADE: Comile de Planeacl6n para el Desarrollo del Eslado or Planning 

Committee for State Development. The State of Mexico has developed one of the most fully 

realized state-level planning organizations (Secretarla de Planeacl6n y Presupuesto, undated): 

COPLADEM (Comile de Planeaci6n para el Desarrollo del Eslado del Mexico). 

The President of the COPLADE Is the state governor. The Permanent Commission 

and the many subcommittees are composed of representatives of the federal secretariats' 

state-level 

offices, and their counterparts in the state government. As I have noted previously, state 

bureaucracies tend to be miniatures of the federal bureaucratic complex. Typically, the federal 

agencies represented would include the Secretariats of Planning and Budgeting (SPP), Urban 

Development and Ecology (SEDUE), Commerce and Industrial Development (SECOFI), and 

several others depending on the state. At least on paper, there are a vast number of 

subcommittees, each concerned with a particular topical or regional aspect of state 

development. The government has pledged, for example, to provide for the creation of 

subcommittees of science and technology in all state COPLADEs by the end of the current 

sexenio (Excelsior 1987b). 

COPLADEs have been established to some extent in most of the states of the nation. 

To date, these committees have been established In 13 of the nation's 31 states. There are 

plans to organize COPLADEs in the remaining 18 states by the end of the current sexenio, and 

further develop the existing committees. These committees have been most fully realized to 

date In the most developed states, such as Mexico and Puebla. This organization for 

intergovernmental (i.e., federal-state-Iocal) planning coordination is most relevant for these 

states, where state and municipal resources comprise a relatively large share of the total state 



development budget. Federal Interagency coordination at the state level Is, of course, 

desirable for every state. 
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I have spoken with COPLADE committee members from the state governments of 

Mexico and Puebla. State government officials with whom I have spoken who sit on the 

COPLADEs seem to be pleased with these committees. Among other things, they seem 

pleased with the direct forum the committee provides for communication and coordination with 

federal agenCies. Federal officials with whom I have spoken have also found it to be an 

effective organization for coordinating regional development actions at both the inter- and 

Intragovernmentallevels. An objective assessment Is difficult, however, since the COPLADEs 

are relatively new and there Is very little previous experience in federalism with which to 

compare these committees. It's possible that a better perspective for evaluation may come in 

the next sexenio. My impression to date is that these committees are very promiSing, if not yet 

fully developed, and deserve attention from the research community. 

These committees may be very useful for advancing the development objectives of 

Individual states, and especially for the coordinating of these objectives with those advanced 

by federal agencies. For example, these committees provide an excellent forum for 

coordinating the complex and conflicting objectives of urban-industrial decentralization 

planning. These committees may also provide a model for the potential development of 

coordination and institutions at the regional level. 

The Mexican Regional Deyelopment process In practice. I have not encountered any 

strict or conventional definition for short-, medium-, or long-range in the context of Mexican 

regional planning. I believe that a useful working definition for long-range regional planning, 

though, would be a planning period exceding one sexenio, or six-year administration. I would 

define medium-range planning, then, as a period of one sexenio: i.e., within the range of a 

single administration's six-year National peyelopment plan. Short-range planning would be a 
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planning period less than six years, or within a single sexenlo. Most typically, this would 

describe a planning process no longer than one year. Actions which are guided by essentially 

no planning process (as I have depicted the planning process to this point) I will term simply as 

ad hoc development practice for the time being. II is this as hoc process which I believe best 

describes most of the Mexican regional development In actual practice today. 

Figure 29 represents an attempt to diagram this ad hoc process for regional industrial 

development in Mexico today. I believe that this process Is particularly appropriate to the 

development and location of large and heavy industries in Mexico. If true, this is probably the 

most relevant and important process to Mexican regional development in general. Most major 

Mexican regional development projects have concentrated almost exclusively on the 

distribution of large and heavy Industry. Besides these sectors, very little research or analysiS 

on other aspects of urban development In Mexico has explicitly or effectively contained a 

regional or spatial dimension. 

The first column of the diagram in Figure 29 represents the steps of a general 

systematic planning process. This diagram suggests that the planning process is primarily 

event-driven, beginning with an opportunity for a major industrial location. This opportunity 

could be a national private firm creating a new industrial plant, a foreign firm considering Mexico 

as an industrial location, or the creation of a new public Industrial plant. The first and the last of 

these possible cases have become rarer in the years since the current economic crisis began. 

With reduced national demand, private industry has generally been far under capacity. In the 

few cases where expansion might be Indicated, tremendous uncertainty in the economic and 

political environment has militated strongly against radical changes. More conservative 

alternatives might Include extra factory shifts or the expansion of existing physical plants. 

One of the few examples of growth in the economy has been the export sector, due 

in large part to the peso's continuing plunge against the dollar and other foreign currencies. 
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Many of the largest export-oriented Industries are partially-owned subsidiaries of multinational 

firms: U.S., German, and Increasingly Japanese. Among the very few other economic bright 

spots are the maquiladora Industries, which are, almost by definition, at least partially owned by 

foreign firms. Probably the most typical and appropriate case study today, therefore, for major 

Industrial location planning Is the multi-national subsidiary with an Interest In a Mexican location. 

The second column of Figure 29 begins with an implicit situation analysis, which leads 

to something resembling, but distinct from, a set of planning objectives. I have labeled these 

here as 'criteria' for location, primarily to differentiate them from true planning objectives (as I 

have described them in Chapter 7). I will discuss this distinction following a brief description of 

the criteria listed in this diagram. 

These criteria actually represent something closer to heuristics, or rules of thumb, 

than true objectives. Taking this as a premise for the moment, I will list these criteria in what 

appears to me to represent a roughly typical order of heuristic-type decision making. This order 

does not necessarily imply the relative importance of these criteria. Instead it suggests a typical 

order in which these criteria might be considered in the course of decision making. 

The first criterion listed in the diagram is termed 'location priority.' This refers to the 

industrial priority zones which have been established for the nation, dictating the regional 

incidence of industrial tax credits and financial and other incentives (see Map 7, Chapter7). 

These zones are preCisely specified geographically and published in the Djarjo Oflcial, the 

official federal record (Gobierno de los Estados Unidos Mexicanos 1986a, 1986b). The 0i.aJ:iQ. 

.Qf.ima.t is widely distributed (even sold at streetcorner newstands), so that these zoning 

specifications are publicly known and closely read, particularly by the national chambers of 

commerce and other business organizations. There are occasional modifications in the 

specification of the zones, but in general these classifications are considered meaningful and 

to be fairly rigidly adhered to. 
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In addition to, and apparently In accord with, these priority zones, there are also a 

number of designated national priority centers. An Intersecretarlal commission for Industrial 

location and relocation (to be described below) has currently designated 22 national priority 

centers. These are clustered to some extent as urban systems, but for the most part they are 

liberally spread across the national map. The clusters, such as they are, generally correspond 

to the priority regions described in the National pevelopment Plan, such as the Pacific and Gulf 

coastal regions, the southeast, and along the border. In general, the emphasis is on 

secondary-level cities (i.e., below the level of the big three: Mexico City, Guadalajara, and 

Monterrey) rather than on the largest urban-industrial centers. Fifty-nine cities are now 

classified as secondary urban centers. There seems to be a general confidence In their 

potential for growth and development. 

Although these priority designations apparently represent certain coordination and 

agreement among several federal secretariats, this classification is far from universal. Any 

number of quasi-governmental agencies and organizations (e.g., the Commission for the 

Conurbation of the Nation's Center) have designated their own geographic priority zones and 

centers at the national and regional levels. Many states also deSignate their own system of 

priority zones and centers. Generally the federal priority centers coincide fairly well with the 

state deslglnations, often as a result of federal-state negotiations. In general, though, the 

states deSignate many more priority centl3rs and industrial parks than the federal agenCies 

recognize. The federal agencies consider this as politics and wishful thinking at the state level, 

which the states seem to recognize as well. 

I have listed 'water availability' separately from location priority. It is not entirely clear 

what factors determine the national priority zones. It's likely that water resources represents 

one factor in the decision, both in terms of the quality (degree of pollution) and quantity of 

available resources. I have been told, for example, that one of the most important factors 
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limiting major Industrial growth In the city of Queretaro Is the depletion of local water resources. 

Development In Puebla, on the other hand, may be retarded because of the abominable 

quality of the local water supply. From my conversations with SECOFI regional development 

administrators, water resources - particularly quantity of supply - often represents a key 

criterion in the evaluatlon of industrial location alternatlves, depending on the nature of the 

Industry. These rl:lsources seem to be evaluated to some extent apart from and in additlon to 

the priority zones per 5e . 

Another key criterion is labeled In the diagram as 'Industrial priority.' This represents 

the criteria or objectives employed by the management of the locatlng Industry. In many cases, 

there may be little or no conflict between the location criteria of private industry and those of the 

government: e.g., private prioritles may coincide with the government's own priority zones. 

The location of maquiladora Industries, for example, are restricted to the nation's 

maquiladora zones (as in the case of free trade zones in the U.S.). The nation's maquiladora 

zones have prOliferated in recent years, though, giving government development 

administrators a great deal of flexibility In this regard. The Yucatan, for example, Is currently 

being developed and promoted as a priority maquiladora region, with proximity to U.S. and 

European Atlantic ports. The maquiladora industries of the border state of Sonora have 

already extended far from the border. A major Ford production plant opened in 1987 in the 

Interior capital city of Hermosillo, and federal and state officials are also promoting the port at 

Guaymas and other inland, interior cities. 

The entire set of factors employed in the private firm's site selection is, of course, 

proprietary, generally closely confidential, and impossible to ascertain fully. Some of the most 

important of these factors in major plant locations in Mexico, though, appear to have included 

access to necessary infrastructure (highways, rail, ports), labor markets (espeCially skilled labor 

and management), proximity to major markets, and the nature of local unions. 
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It Is also quite possible that the criteria employed by the private firm will conflict with 

those of the government. In many cases, for example, the optimum site for the industry will be 

proximate to the MCM, rather than within the priority zones. As I mentioned earlier, for example, 

the U.S. Apple Computer firm chose to locate its new production facility within the metropOliS 

itself in 1986. 

The Mexican government is desperate for economic growth, though, and it is widely 

recognized that major concessions are increasingly being granted to foreign firms locating in 

Mexico (Stockton 1986). A key example is the concession made in 1986 to IBM with regard to 

the nation's foreign ownership restrictions (less than 50% foreign ownerShip). There also 

appear to have been significant concessions made to Apple, relaxing conditions on the use of 

domestiC suppliers and local vs. export market sales. 

The next criterion listed - 'regional political priorities' - represents a complex and 

unclear set of factors. It may be a bit cynical to group economic development and political 

priorities together, but the two are closely linked in many ways. In some cases, this criterion 

may directly represent an effort to address severe economic development needs in lagging 

regions. Significant economic development efforts have been made in the south, for example 

(espeCially the States of Oaxaca and Chiapas), in response to truly desperate economic 

conditions. As I will discuss below, however, these development efforts in the south also 

represent an attempt to que" riSing political instability and even threats of insurgency in the 

region. Economic development as a tool of political co-option has been central to the stability 

and continuity of the Mexican political system ever since the revolution and remains a critical 

element of national politics today. 

Finally, I have included a stochastic element in the the set of significant location 

criteria. I have not used this term to imply true randomness, but factors that are obscured 

enough from public scrutiny to effectively defy objective evaluation. Important factors within 
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this category may Include personal corruption: e.g., the promotion of development sites with 

which a government official or a crony has some financial Involvement, or from which an official 

may receive some kick-back. SEDUE's Director of Air Pollulfon Standards and Enforcement 

was arrested In September 1987 for acceplfng over two million pesos In bribes for overlooking 

Industrial fines (Medina 1987). President De la Madrid's trumpeted "moral renovation" 

campaign (also his campaign slogan in 1982) may have had some Impact. Without firm 

evidence to this effect, though, and with much anecdotal evidence to the contrary (Branigan 

1987), we must assume that official corruption remains an Important, if reduced, factor in 

regional location decisions. 

Beyond blatant corruplfon, there exists a broad gray area of cronyism and repaying 

political favors, different perhaps In degree only from common pork-barreling in the U.S. I have 

been told by a number of sources, for example, that the home state of the president Is one of 

the most Important factors In determining Industrial location and regional development. 

How do these criteria differ from true planning objectives, which I described In Chapter 

7? As I have suggested, several of these criteria may function more as heuristics, or rules of 

thumb, rather than as true objectives to be optimized. The best example of this is 'location 

priority.' In this case, government officials have clear guidelines, or rules, determining industrial 

locations. In policy, these rules are absolute; in practice, a fair amount of discretion and 

flexibility Is exercised In their application to location decisions. 

Even with this flexibility, though, evalualfon proceeds as a heuristic sequence rather 

than a true optimizing process. This process would describe a hierarchical evaluation process, 

as represented in this diagram. The exact order of criteria is not knowable, and probably varies 

widely according to circumstance. I have represented, though, what I believe may represent a 

typical ordering. In this example, the process begins with location priority. Suppose, in this 

example, that a foreign Investor has expressed interest In a major maquiladora manufacturing 
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plant. "Locate in an industrial priority zone" might be the first heuristic criterion, followed by 

"locate only where water resources are adequate." Eventually a conflict among these criteria 

may require a reassessment of previously considered criteria. For example, a rule like 'meet the 

investor's requirements' may conflict with respect for the industrial priority zones. Such 

conflicts may require a reassessment and possibly a deviation from established rules. 

Note that this describes something very different from either a true optimizing process 

or a true planning process as I have described it. At best, this evaluation process is likely to 

result ultimately in a satisfactory solution to a given location process. There is no reason, 

though, other than through chance, to expect that this process will result in an social optimum 

solution or even anything close to a social optimum solution in terms of planning objectives. 

In the first place, there is no assurance of comprehensiveness in the evaluation of the 

full range of possible variations to this plan. Not all, or even many, feasible locations are 

necessarily considered. Neither are the full range of appropriate options necessarily 

considered. For example, a site which is rejected on the basis of an early criterion could be the 

best overall site in terms of all criteria. 

Neither is there any provision toward comprehensiveness in the evaluation of 

possible alternative plans which may better meet the full range of social objectives. For 

example, it is possible that regional investment in the expansion of local industries, technical 

training, or small industry development could prove a more efficient investment of public funds 

- in terms of a comprehensive set of social objectives - than providing incentives for a heavy 

industrial plant in any location. 

Finally, there is no assurance of comprehensiveness in determining a solution to be 

satisfactory. There is no explicit framework, such as the matrix of objectives which I have 

proposed, to provide assurance toward rigorous or comprehensive specification of what 

constitutes 'satisfactory.' A location which is satisfactory over the short term, for example, may 
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prove Jess than satisfactory over the medium or long term. Similarly, a solution which Is 

satisfactory in terms of a limited set of criteria may ultimately prove unsatisfactory In terms of a 

broader set of relevant social objectives. As described In earlier chapters, the recent history of 

major regional development projects,ln Mexico and Internationally, provides ample evidence of 

this potential for failure. 

Decision In the Mexican Regional Deyelopment Process 

My discussion of the practice of regional development to this point has been limited to 

the processes and especially the mechanisms for evaluation in this process. I have represent

ed these mechanisms as best described by a heuristic model which seeks satisfactory if not 

necessarily optimal solutions, as compared to an Ideally rational, comprehensive, systematic 

evaluation model. 

It should be recognized, though, that a large element of decision making is implicitly 

present throughout this form of evaluation. Most of the decision making in this process is 

accomplished implicitly and mechanically, by means of the criteria which have been adopted as 

essentially a priori rules of thumbs. As I suggested above, where no serious conflicts exist 

among these criteria In the course of a problem-solving process, a decision may be made with 

very little additional decision input other than these mechanical guides. 

With regard to the role of decision in this process, though, there remain two very large 

questions. First, who has the power and responsibility for determining these criteria? Second, 

when conflicts arise between these criteria, how are these conflicts resolved to determine a 

satisfactory choice among alternatives? 

The model represented in Figure 29 strongly suggests a highly centralized decision 

process, in which the federal government presumably respects, coordinates, and Incorporates 

the criteria of many interests in the nation. Quite to the contrary, I will suggest in this section 



that this Is not a complete or appropriate model of development decision making In Mexico 

today. Instead, regional development decision proceeds through a process of formal and 

(more typically) informal negotiations between agencies of the federal government and 

between the federal government and many other interest groups. 
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Indeed, perhaps the strongest characteristic of Mexican federal leadership-under 

the Institutional Revolutionary Party and its predecessors since the revolution of the 

1930s-has been its skillful self-perpetuation through the identification of emergent interest 

groups, employing placation, co-optation, and a myriad of other manipulative techniques. As I 

will suggest later in this chapter, the importance of these manipulations becomes most obvious 

as the economic crisis threatens their continuation. "'My concern isn't so much that they're 

throwing bones to calm the Jungle's hunger,' says Jose Marfa Calder6n, a sociologist at the 

National University. 'My concern is whether the bones are big enough'" (Walsh 1985b). 

The amount of power held by these various interest groups varies widely. Relative 

balances of power may also change over time, and the true amount of power wielded by a 

particular interest is very difficult to gauge objectively with any certainty. The important point to 

recognize, though, is that there are many groups (formal and informal) which represent more 

than simply interests respected by the federal government. These groups wield genuine 

power, in varying degrees, and actively partiCipate in many ways in the overall regional 

development decision process. 

Consider the alternative representation of the decision process shown in Figure 30. 

In this diagram, the criteria of location priorities and regional water resources remain categorized 

as 'federal criteria.' The criteria of industrial priority, regional economic/political priorities, and 

stochastic factors are diagrammed here as dashed boxes. These are criteria which in many 

cases have been incorporated into the federal government's own set of decision criteria. 

These may have been adopted through genuine governmental benevolence and social 
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responsibility, or these criteria may have been adopted to suit the government's own 

purposes. The exact motivation (most likely some complex combination of these and other 

rationales) is not immediately relevant to present Issues. What Is relevant Is that, while the 

federal government may have adopted many of these criteria as Its own to varying degrees, the 

extent to which these criteria Influence a given development decision is largely determined by 

powerful interest groups other than the federal government Itself. 

In Figure 3D, the process begins as represented earlier, In which federal agencies 

evaluate a number of location alternatives in terms of several, hierarchical criteria. In some 

cases, especially in relatively minor events, the federals may indeed act relatively unilaterally. In 

larger and more complex development events, though, such unilateral (If not authoritarian) 

decision making and implementation may not be possible, or the results may ultimately prove 

very adverse. 

More typically, something like an Initial bargaining position is struck by federal decision 

makers In terms of the location priority zones and other criteria. One preferred location or a few 

acceptable alternatives may be determined in terms of these criteria. After this pOint, though, 

most of the decision is Ultimately determined through a process of negotiation or other forms of 

"mutual adjustment" (Shafer 1966) between the federal government and other powerful 

interests. 

I have represented these Interests here as additional sets of decision criteria, similar to 

the types of criteria employed at the federal government level. In some cases, this may be an 

appropriate conceptualization. Some state governments (Mexico and Puebla, as two 

examples) have established their own formal state industrial priority zones. These state

determined priority zones can differ significantly from the federal priority zones. 

It is not entirely clear what factors were employed and how they were weighted to 

determine these state-level priorities and zonlngs. This is similar to the process at the federal 
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level. On the one hand, state governments should be expected to be at least Intuitively more 

aware of and sensitive to local conditions than the federal government. This may be true at 

least to the extent that state government officials have genuine local ties. Especially at the 

highest levels of state government, though, officials tend to be appointed from Mexico City. 

Even If locals are appointed, it is very likely that they will have been educated and have gained 

most of their working experience In the capital. The degree of state government awareness 

and sensitivity of local conditions may also depend on the Influence of local interest groups 

which can be brought to bear on government decisions. 

On the other hand, If resources for research and evaluation are related to the quality of 

evaluation and decision, even the federal government's limited resources are far superior to 

anything at the state level. The only possible exceptions to this may be Mexico State and the 

Federal District itself. I will return to this topic in the final section of this chapter, which discusses 

resources for development planning research and evaluation at the federal, state, and private 

levels. 

In most cases, however, an Interest group's basis for decision making, negotiation, or 

bargaining may be far less formally developed than even these rules of thumb at the federal or 

some state levels. As I will suggest in the next chapter, this is a concern which I believe has not 

been fully addressed In the planning literature: the development of an adequate theoretical 

framework for multiple-participant decision maldng through a process of negotiation and mutual 

adjustment. 

For the remainder of this section, I will present several interest groups which I believe 

to be among the principal participants in determining regional development decisions in Mexico 

today. These will be presented as represented as roughly two levels of competition: (1) 

intra-governmental at the federal level and (2) between the federal government and many other 

interest groups. 
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The Intragovernmentallevel will be presented as Involving competition and 

negotiation between the federal secretariats and In some cases additional federal agencies. At 

the second level, other key interests groups include state and local governments, business 

organizations and labor, and popular organizations and alternative political organizations. 

Intragoyernmental Decision at the Federalleyel. This heading is not intended to 

provide a comprehensive discussion of the structure of and balance within the federal 

government. My more limited intentions are, first, to provide an introduction to some of the 

most important organizations and structures involved in regional development decision. 

Second, I intend simply to provide some evidence that decision making at the federal level 

cannot be appropriately viewed only as a formai process. Also important-perhaps even more 

important-is the enormously complex network of quaSi-formal, informal, and ad hoc 

negotiations which can occur among virtually any combination of relevant governmental, 

quasi-governmental, and extra-governmental entities. 

There is no single governmental body at the federal level with full, general 

responsibility for coordinating the planning function. This is true in the case of national 

economic planning, planning for particular economic or social sectors, and for regional 

development planning. The closest approximation to such general planning authority is the 

office of the presidency itself, as coordinated through the Secretariat of the Presidency. As I 

have stressed previously, the centrality of the Mexican presidency cannot be ignored. From 

Shafer (1966), 

The presidency originates most legislation; and the congress does not enact 
measures of which the president disapproves. . .. In addition to his control over 
legislation, the president exercises wide power through issuance of the reg/amento 
(detailed execution of the law). Reg/amentos are published in the Diario Oficia/ (as 
are the laws), and are an executive interpretation of legislation, often issued shortly on 
the heels of the latter, and subject to no effective control by any agency of 
government. The effect of the occasional judicial interpretation of the constitutionality 
of legislation is minute. Finally, there is no question of congressional disapproval of 
presidential appointees. 



The budget the president presents to the congress Is accepted virtually 
without question. This Is because nearly all congressmen are members of the PRI, 
and that party Is so highly centralized in direction that nomination to congress Is 
arranged In the Secretarfa de la Presldencla, and also because executive control of all 
phases of government finance Is traditional in Mexican government. (pp.l0-ll) 
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Central to Shafer's argument, however, is that this enormous centrality functions only 

In association with extensive negotiation or, in his terminology, "mutual adjustment," with 

Interests both inside and outside the federal government. "It must be emphasized ... that 

although decision making is highly centralized In the office of the preSident, both physical 

necessity and sound political practice urge the party into consultation of a wide variety of party, 

government, and private interests" (p. 10). 

The actual decision making process within the office of the presidency is complex and 

foreign to those more familiar with the formal administrative policy process in the U.S. 

"Consultation often Involves ad hoc committees. The president does not meet the heads of 

the [secretariats). .. as a cabinet for this or any other process. (p. 10)" 

The National pevelopment Plan 1982-1988 (Secretarfa de Programaci6n y 

Presupuesto 1983) lists a total of 21 federal secretariats and secretariat-level offices in addition 

to the Secretariat of the Presidency. This source also lists 21 para-state entities (entidades 

paraestatales), such as the general directorships of the Federal Electricity Commission, the 

National Railroads of Mexico, Social Security, Mexican Petroleum (PEMEX), and the Lazaro 

Cardenas-Las Truchas Steel Complex. Also listed are five national financial agencies (including 

Bank of Mexico and NAFINSA) and the four major banks, which were nationalized in 1982. 

Shafer, in 1966, counted " ... some four hundred decentralized organs of 

government (organismos decentralizados) and enterprises in which the government 

participates in one fashion or another [empresas de participaci6n estatal)" (p.ll). I have not 

found any similar, more recent census for these entities, but the number is still very substantial. 

The Commission for the Conurbation of the the Nation's Center is just one example of an 
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organ/smo decentrallzado, and one whIch was created sInce Shafer's count. 

Empresas de partie/pac/on estatal are now more commonly termed paraestatales 

('parastate' IndustrIes) and have been a subject of consIderable oratory and debate throughout 

the current sexenio. The current adminlstratfon has ostensIbly been committed to the sale and 

privatfzation of these firms, but the results of this program have been dIffIcult to judge. No one 

really seems to know for sure exactfy how many paraestatales exist. Conflictfng figures have 

been reported; I suspect that there Is some dIfficulty In clearly differentiating some of these 

enterprises and perhaps in clearly dlfferentfating some of them from more formal branches of 

government operatIons. 

I am not goIng to attempt to grapple here with the shadowy relatfonship between the 

government and the PRI (Institutional Revolutionary Party). To suggest the extent of the 

connection between the two, though, suffice it to note that the PRI has won every presIdential 

and gubernatorIal election sInce the revolution of the 1930s, and has held a vast majority of the 

congressional seats since that time. Signiffcantly for regional decision purposes, the PRI is 

organIzed both in terms of sectors (farmworkers, laborers, and professionals) and by pOlitical, or 

geographic, divIsions. 

Padgett (1976) and others have advanced the theory that the party and the 

government, although closely connected, are In fact distfnct. Padgett describes a relatively 

independent federal bureaucracy other than at the highest echelons which provides continuity 

from administration to administration. He suggests that the primary role of the party is to get the 

votes out for its candidates. In return, then, the party holds a substantial say in many high-level 

appointments and expects patronage in terms of lower and local-level bureaucratic positions. 

Beyond this, the party's voice in policy determination and especially in day-to-day 

administration may not be very large. 
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More Important, perhaps, In the determination of policy Is the formal structure of 

business and Industrial organizations which exist outside of the PRI. According to Shafer, 

"Consultation of the functionally specialized business and Industrial organizations, which ... do 

not belong to the PRI, Is provided by law. It is widely agreed that there Is a tendency to Increase 

the consulting role of groups outside the PRI" (p. 10). 1'1/ return to these organizations under a 

later heading of this section. 

Below the level of the presidency, there Is a quasi-formal Inter-Secretarial Commission 

for the Relocation of Industry. This Commission Is chaired by SECOFI (the Secretariat of 

Commerce and Industrial Promotion) and is comprised also of high-level administrators 

representing SEDUE (Secretariat of Urban Development and Ecology), SPP (Secretariat of 

Planning and Budget), the Secretariat of the Treasury and Public Credit (SHCP), the 

Secretariat of Agriculture and Hydraulic Resources (SAHR), and the Department of the Federal 

District (DDF). 

I stress that I consider this organization only quasi-formal in its decision making 

process. By this I mean that it is a formally established bureaucratic entity, but I would describe 

Us actual decision making process as closer to ad hoc than to a formal planning or even 

managerial process. I have spoken with administrators from both SECOFI and SEDUE who 

have participated in this commission, however, and they have expressed what appears to be 

genuine satisfaction with the success of the commission. 

This commission generally meets not at the level of the General Secretaries but at 

approximately the next administrative level down. Meetings are not held regularly, but are 

convened on an ad hoc basis as determined by events. Meetings are generally convened by 

SECOFI, typically in anticipation of a major industrial location. I was given the impression that 

SECOFI would not convene a meeting as a matter of course, but only in cases where conflict is 

obvious with regard to the policies of SEDUE or the other agencies, or where consultation with 
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one or more of the agencies is deemed appropriate. Other interests may also be brought into 

consultation as necessary. These are generally the particular firms in question but they may 

also include high-level representatives of the Chambers of Commerce, especially where 

policies being considered may affect an entire Industrial sector. 

As I mentioned earlier in this chapter, formal coordination and consultation among 

these agencies may also occur through their offices at the state and localievel, and especially 

through the individual state COPLADEs. There has been an emphasis, under this 

administration, to decentralize federal agencies to the regional level to the extent possible. 

The functions of the secretariats have long been notoriously complicated, 

ambiguous, and overlapping. This Is true In general, but it is particularly true, I believe, with 

regard to regional development functions: typically the bastard or orphan among economic and 

sectoral development priorities and interests. Even more confusing, the Intersecretarlal 

balance of power and Influence (with the preSident) with regard to regional development 

functions shifted abruptly and significantly between the previous L6pez Portillo administration 

and the current de la Madrid administration. From Ward (1986), 

L6pez Portillo consolidated planning activity within a [Secretariat] of Human 
Settlements and Public Works (SAHOP). Within a year a National Urban Development 
Plan was published which aimed to confront the huge disparities in the distribution of 
national population. The plan created a national framework of 11 integrated urban 
zones with programmes designed to shape efficient urban systems within each. 
Population centers were subject to policies of a stimulus; consolidation; or ordering 
and regulation. Mexico City, needless to say, fell within the final category. The 
function of the Human Settlements Ministry was to co-ordinate execution of the plan 
at the national, state, conurbation and municipal levels, but it fell to another ministry 
(Programming and Budgeting-SPP) to promote it. This dependence upon the 
goodwill and support of another sector was a major stumbling block. Moreover, the 
National Urban Development Plan was further dependent upon the goodwill of other 
sectors if it was to be operative. Particularly Important was the attitude adopted by the 
[Secretariat] for the Promotion of Industry (SEPAFIN) whose National Industrial 
Development Plan, although ostensibly congruent with the National Urban 
Development Plan, in fact added a further 16 priority areas to the 11 zones already 
established, and In effect rendered SAHOP's initiative virtually inoperable. Despite its 
apparent 'activity', planning remained passive in so far as it followed the pattern 



established by the so-called 'efficient' sectors of economic growth .... It therefore 
validated the economic Imperatives of the day. 

The traditional dominance of economic over physical planning has been 
reasserted by President De la Madrid. Although a 'technocrat', his background was 
firmly set In economics, and while he was [Secretary] of SPP there was little love lost 
between his group and the physical planning axis in SAHOP and In the DFF. The 
result has been a downgrading of physical planning since 1983. SAHOP was 
emasculated: the large slice of its resources represented by public resources was 
removed, and it was renamed the Secretariat of Urban Development and Ecology 
(SEDUE). (p.46) 
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This complex and seemingly Inefficient structure of secretarial function with regard to 

regional development activity would seem to mandate a complex negotiation process for 

virtually any regional development administrative deCision, to say nothing of longer range 

planning. 

I suggested earlier that my impression, from several interviewed sources, was that 

SEDUE continues to be relegated to a weak, almost adviSOry capacity relative to other agencies 

of the federal bureaucracy. It may be noteworthy, too, that the presidential tapado (effectively 

the president-designate for the next sexenio) is trained as a political economist, moving 

directly from his position as Secretary of the Treasury and Public Credit. If past experience 

offers an indications, this may not bode well for physical planning Interests. 

State and Local Government. From Padgett (1976), 

... [state] governors are likely to be allowed a free hand in spending state 
funds. . .. State administrators usually act in close collaboration with the national 
government in matters of joint interest and receive national government support and a 
relatively free hand in the administration of state affairs. 

The fact remains, however, that the President is the ultimate power in state 
politics. He has the authority to intervene to replace personnel of state governments 
with those who promise greater service in satisfying his policy needs. (pp. 203-4) 

While there Is no immediate prospect for a radical change in this relation of dominance 

between federal and state governments, certainly a key theme of the National Deye!QP!Tliill1 

Plan 1982-1988 is the decentralization of administrative and budgetary responsibility to the 

state level. In addition, the decentralization of industrial growth has created a new, relatively 
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independent source of wealth and resources for many of the most industrialized states. Some 

of the most developed states already possess the resources to independently develop 

industrial parks and transportation, which must be coordinated with federal levels of develop-

ment planning. 

While clearly an instrument of the president's pOlicies at the local level, the governor 

also serves the important function of mediating between the federal government and local 

interests. As many states become increasingly populous and urbanized, the voice of the local 

interests becomes increasingly louder, and cannot easily be ignored by the governor. While 

the circumstances were particularly extreme, the governor of San Luis PotosI state was 

removed from office in 1987 as a result of several highly unpopular actions (Schodolski 1987). 

The ex-governor of Queretaro has been strongly criticized In the press for inattention to the 

state's needs during his term. " ... he spends the majority of his time over there [in Mexico 

City], projecting his image and forgetting about Queretaro," complains a local lawyer (Guevara 

1987). Popular outcry in Mexico City following the 1985 earthquake resuited in the ouster of "a 

city labor commissioner, the mayor's No.2 man, and the head of one of the city's most 

Important political divisions ... " (Walsh 1985b). 

With the exception of Mexico City and the Federal District, the local or municipal level 

of government wields a relatively insignificant amount of power at the federal level. There may 

possibly be some exception to this in the case of the largest and most industrialized secondary 

cities, espeCially as bolstered by the recent, general commitment to decentralization at all levels 

of government. Traditionally, however, as Padgett (1976) notes, the relationship between 

state and municipality closely resembles that between the federal and state levels: 

At the level of the basic local unit of government in Mexico, the municipio, 
the pattern of centralization is even more pronounced. Each state has a municipal law 
which holds true for all municipios in that state. In thirteen states the govemors can 
dispose of municipal authorities at will under the states' municipal laws, and in the 
other states the facts of political life make for a similar decision. Thus the governor, 



who takes office on the basis of presidential choice in the one-party system, In turn 
commands the municipal authorities. 

Business Organizations and Labor. From Luna et al. (1987), "Our fundamental 

hypothesis Is that for various reasons, Mexican businessmen have experienced a political 
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renaissance since 1982, a year which marks the emergence of a new political will for Mexican 

business." 

Since the current economic crisis began In 1982, there has been a general and 

Increasing dissatisfaction in the national business community with the government's handling 

of the situation. One key milestone In public-private sector relations certainly was the 

essentially unilateral decision by President L6pez Portillo to nationalize the nation's banks in 

1982 and to take other drastic steps to restrict the flight of capital out of Mexico. The business 

community also perceived as essentially unilateral the government's 1987 decision to allow the 

peso to plunge further on world markets, rather than deplete the national foreign reserves. 

This decision, and the way in which It was determined, has also sparked vigorous criliclsm. 

In prosperous times, the government could count on broad popular support, 

especially from the majority of the working populallon which depends in full or large measure on 

public employment. The economic crisis, however, has cut deeply across virtually all social 

strata, and dissatisfaction has broadened considerably. Of particular significance and perhaps 

explosive potential is the growing dissatisfaction and disenfranchisement among the middle 

class. I will return to this topic under the next heading. Organizations promoting private 

Industry have seized upon this dissatisfaction to aggressively promote the cause of private 

in Illative. One privately-sponsored campaign-sponsored with particular vigor by Ihe 

president of Ihe Mexico City Chamber of Commerce (Walsh 1986d)-promotes empalhy and 

Identification wilh Ihe privale sector through ils slogan "Privale initiative: Almost all of us are part 

of II." 
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Another factor potentially favoring greater private sector Influence may be the 

government's major program of promoting the privatization of the paraestatafes. Analysis of the 

success of this program has been Inconclusive to date. There is no question that the number 

of publicly owned enterprises have been greatly reduced. By the end of 1988, it is projected 

that the number of state-controlled firms will have been reduced to 502 from 1,155 in 1982 

(Serbolov and Lomerrn 1987). The government has also taken some genuinely bold, if 

perhaps largely symbolic steps, such as the closure of the massive Fundidora de Monterrey 

steel plant which I discussed in Chapter 4. What is less clear is if the govemment has made any 

significant progress in privatiziation in terms of public firms' total share of and influence in the 

national economy. A number of the most important industries remain in the public sector, for 

example, including PEMEX (Petroleos Maxicanos) and most public utilities. 

As within the federal government itself, negotiations between the federal government 

and the business community are conducted through a wide network of channels, both informal 

and formal. Informally, " ... businessmen have exerted pressure in a number of ways. One 

printed thousands of grocery bags with pro-business slogans. Others tried to organize a debt 

moratorium on loans to govemment banks. Some simply booed the commerce minister at a 

chamber-of-commerce meeting, wild behavior in a country that puts a premium on good 

manners and discretion" (Walsh 1987a). 

As I mentioned earlier, Mexican law also provides for formal channels of communica

tion between the federal government and quasi-autonomous chambers of commerce. 

Probably the four most important of these chambers are CONCAMIN (Confederation of 

Chambers of Industry of Mexico), CONCANACO (Confederation of National Chambers of 

Commerce), CANACINTRA (National Chamber of Manufacturing Interests), and COPARMEX 

(Mexican Employer's Confederation). CONCAMIN and CONCANACO are generally considered 

the two most closely allied with the government, and both of these are national in scope. 
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CONCAMIN is primarily oriented toward manufacturing industries, and CONCNACO toward 

commercial and other industries, but there is a great deal of overlap. These are both actually 

'chambers of chambers': umbrella organizations for many, even hundreds, of small chambers 

limited to particular sectors or localities. 

"Opinions differ about the degree to which they actually form part of the governing 

bloc [but] most analysts see a clear separation between government and business interests" 

(Ward 1986, 41). The government has attempted to make membership in these chambers 

compulsory, to facilitate negotions. These large organizations enable the government to deal 

with firms at the broad sectoral level whenever possible, rather than at the level of the Individual 

firm. This has been resisted by the private sector, which generally prefers negotiation at the 

level of the individual firm. In Padgett's (1976) estimation, "This arrangement. ... has afforded 

government officials important channels of communication for learning needs and demands of 

specific types before announcing policy decisions. Though by no means foolproof, this 

arrangement has prevented much embarrassment and disapPointment on both sides .... " (p. 

180). 

CANACINTRA and particulariy COPARMEX are considered more independent voices 

for business interests. COPARMEX is an entirely voluntary organization, and, according to 

Bravo (1987), it is " ... the only private-sector Institution in the entire country which includes all 

types of entrepreneurs-industrialists, livestock breeders, and professionals-most of whom 

are also members of local chambers of commerce or professional associations. . .. The stated 

goals of COPARMEX are to promote development, to defend the legitimate interests of its 

members, and to harmonize relations between employer and employee" (p.91). 

COPARMEX is widely perceived, especially by the government, as an arm of the major 

Monterrey and Jalisco industrialists. As such, it is strongly identified with regional interests and 

conservative economic, political, and social interests. It has gained a reputation as the most 



Independent major spokesman for the private sector, though, and is considered broadly 

representative of the private sector because of is broadly inclusive membership. 
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These chambers and other formal business organizations may influence government 

decision in a wide variety of ways. COPARMEX and other chambers, as one example of a 

formal channel of Influence, hold seats on the board of INFONAVIT, the Nationallnsitute for the 

Fund for Workers' Housing. CANACINTRA and CONCAMIN have also publicly advanced a 

proposal to greate a new, fourth sector of the PRI party speCifically representing business 

interests (Luna et al. 1987). This would be in addition to the present agrarian, labor, and 

"popular" (essentially representing the Interests of the middle-class) sectors of the party. 

Also, according to Padgett, "Frequently the demands of these groups are phrased in 

the form of proposed laws which are given to the government. . .. The strategy is to emphasize 

that the proposal of the [chamber or] confederation fits not only special interests but also 

general interest. Thus even though personal contacts and advantage have continued to be 

vital in policy successes, spokesmen for business interests must also justify them in light of the 

public interest" (p. 180). 

This passage is telling in many ways. In one sense, this goes further toward 

demonstrating the often uncertain formal relationship between the government and the formal 

sector. In another sense, though, it suggests the potential for very broad-based negotiation 

between the private and public sectors. 

This passage also suggests the great Importance of informal, and especially personal, 

lines of communication between the government and the chambers, and between 

government and individual private firms. Although very difficult to quantify in any meaningful 

way, as I have suggested before, the need for personal and immediate business contacts is 

probably one of the greatest impediments to the decentralization of industry and espeCially the 

decentralization of management personnel. 
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Finally, what Interests have these organizations advanced with regard to regional 

development planning? I have pursued this question through Interviews with chamber and 

government officials and reading through the many chamber pronouncements which appear In 

the newspapers. 

In many matters, the private sector has taken an aggesslve, public stance In their own 

behalf In particular and in general on behalf of a generally more rational and open debate of 

national policies. From Luna et al. (1987), " ... radical entrepreneurs have ... demanded the 

exercise of an 'anti-populist' technical rationality in decision-making. In the first instance, this 

demand means giving priority to the laws of the market in pollcymaldng. More specifically, this 

technical rationality requires a precise definition of decision-making rules or the function of the 

government administration In a public, unconcealed manner." 

It does not appear to me, though, that the chambers or other business organizations 

have taken major specific positions with regard to regional development or national urban 

policies, or have made a significant effort to Influence federal decision in these matters. The 

attention of these organizations has been dominated instead by matters of the national 

economy and national economic and sectoral policies. Where regional concerns have been 

addressed at all, they have taken the form instead of reaction to government policies and 

actions. For example, through their seats on the INFONAVIT board, the chambers may attempt 

to influence the development of worker's housing in relation to regional industrial 

developments. The national chambers may also serve as conduits for communicating the 

localized needs of smaller chambers which are regional in scope. Still, this is much more limited 

than actually actively developing a coherent private sector position on regional Industrial policy. 

Such a policy position, even limited in scope, does not seem to be forthcoming. 

Neither does a position on regional policy appear to be forthcoming from labor. Like 
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the chambers of commerce, much of the labor unIons' attentIon has been drawn by national 

events and negotfations at the IndustrIal sector rather than regIonal level. 

The government's system of regIonally determIned mInImum wage levels (ostensibly 

related to regional cost of living variations) has added an geographic dimension to union wage 

negotfatfons. Labor has also been shaken by recent government moves to close some very 

large, and extremely costly, public projects from the past. Recall the discussion in Chapter 4, 

for example, of the local Impacts of the Fundldora de Monterrey steel plant. The major MexIcan 

labor unIons are very large and national in scale, but the aggressiveness of union activity and 

general the general nature of labor relations have also traditionally had strong regional variation. 

Mexican labor has generally been thrown Into turmoil In recent years, making it 

partIcularly difficult to gauge its role in regional development. Inflation levels exceding 150%

virtually necessitating frequent disputes Involving large rate increases-have accelerated and 

changed the nature of wage disputes and negotiations. Just one of many possible examples is 

the bitter, protracted, and even violent strike at the Puebla Volkswagen plant, which involved 

over two months' negotiations between labor, Volkswagen, and the federal government. Note 

that with 150% inflatfon, wage reqUirements-just to keep pace with rising prices-would have 

risen nearly 25% just over the two months of the strike period, and another 25%, due to 

inflation alone by just two months following the strike's resolution-hardly conducive to 

standard and formal negotfation processes. 

The balance of powers within labor itself may also be shifting. Fidel Velazquez, the 

secretary-general of the 4.5 million-member CTM (Confederation of Mexican Workers), who has 

been a dominant power in Mexican labor since the 1940s, is now 88 years old. " ... PRI 

politicos ... have come to depend heavily on the CTM to bolster a regime associated with 

belt-tightening austerity ... , 'Don Fidel' ... has endorsed (sometime begrudgingly) official 



policies, backed party nominees nationwide, and kept the lid on labor unrest even as real 

wages have declined by 45% since 1982" (Grayson 1987). 
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Popular Organization and Alternative Political Organizations. The most Important 

reason for combining these two categories Is the doubtful power of most formal, legally 

recognized alternative political organizations In Mexico. What power they wield, if any, is 

probably due less to their own Inherent attractiveness than simply the partially focused 

expression they provide for popular dissatisfactions. Despite the apparent popularity of the 

PAN (National Action Party) in the north, for example, most political analysts believe that more 

votes are actually cast as opposition to the PRI and the existing government than as actual 

support for the PAN (Grayson 1985). 

Despite this, the PAN is the most potent alternative political party in Mexico today. It is 

closely identified with the interests of the private sector, especially COPARMEX. Like 

COPARMEX, it is also closely identified with conservative interests, the Catholic church, the 

north, and regionally with the cities of Monterrey and Guadalajara (traditional conservative 

strongholds). It has an obvious presence in the capital but their popular support is generally 

not as strong there as in the north. (It should be noted that any political party which is 

considered right of the PRI is not necessarily far-right by U.S. standards. On the other hand, to 

flank the PRI to the left of the political spectrum almost necessarily implies an extreme socialist 

platform by U.S. standards.) 

The many, fragmented leftist parties in Mexico, which are oft/clally sanctioned and 

receive government funding, would appear to pose even less of a potential threat than the 

PAN within the formal political arena. There is greater concern for the development of more 

radical groups, on either side of the political spectrum, outside the relatively manageable formal 

political process. Violent demonstrations have recently been sparked in Sonora, Chihuahua, 

and other border states as a result of local elections in which the PAN has claimed victory and 
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election fraud. Once again, however, this probably represents more of a demonstration against 

the government than support for PAN (Walsh 1987b). 

While the far-left has been most traditionally associated with the national university and 

the poorest areas of the capital, concern has been growing most rapidly with regard to the 

south: especially the southern states of Oaxaca and Chiapas. These states are among the 

nation's poorest, with the largest indigenous populations and most poorly developed 

economies. Chlapas borders Guatemala, and has received most of the refugees from that 

nation's political violence. Amnesty International has reported many Instances in the past two 

years of disappearances and killings believed to be related to anti-government organization In 

these two states (Shaw 1986). It Is noteworthy In both of these cases-the north and the 

south-that these disturbances have tended to have strong geographic identification, 

contributing another Important dimension to government regional development priorities. 

Even more significant than the existing formal political alternatives, though, may be 

the tremendous groundswell of relatively unorganized popular dissatisfaction with government 

policies. Dissatisfaction which began with the economic crisis in 1982 became far more serious 

with the Mexico City earthquake in 1985. The combination of the persistently worsening 

economic conditions, unrelenting austerity, and the government's often inept handling of the 

earthquake situation had the effect of shaking many Mexicans' faith in the government and the 

PRI. From a report shortly following the earthquake, "PRI officials, unnerved by the 

independent agitation, are making appearances all over the earthquake zone. 'As long as 

people aren't conscious, they're safe,' one city government official warns. 'Now they're 

[politically] conscious, and that makes them dangerous'" (Frazier and Walsh 1985). 

With inflation over 150% throughout much of 1987 and early 1988, and strict 

government controls on wages, public demonstrations for wage increases have become 

virtually a daily event In the capital. Many of the demonstrations intentionally disrupt traffic 
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during peak hours (virtually any time In Mexico City), fueling even greater frustration among 

capital residents. Public demonstrations over other social development issues are just as 

common and have resulted In a number of successes. A number of obnoxious and dangerous 

plants have been relocated out of densely populated residential areas of the MCM and other 

cities, In response to local demands. A very large public outcry, and increased attention to 

national environmental movements, have resulted from the construction of the Laguna Verde 

nuclear plant. 

Even where this dissatisfaction does not explicitly take the form of opposition to the 

government, it may be expressed in other ways which tend to undermine the control of the 

government and the party. "People are [increasingly] fending for themselves, outside the 

system-behaviorthat is anathema to the Mexican ruling elite and its machine, the PAl" (Frazier 

and Walsh 1985). Over half of the national economy may now function outside of the formal 

economic system, and beyond the government's capability for taxation and control. As much 

as 40% of the nation's total employment creation is now believed to be in the informal sector 

(Ortiz 1987). 

Growing middle-class dissatisfaction and malaise Is a relatively new and Increasing 

cause for concern by the government. The middle class in Mexico, defined primarily by higher 

education levels, comprise about 20 to 25% of the nation's population. "When Mexico's 

economy crashed in 1982, the middle class was swatted back to second-class status, to ... the 

shock of being back in the Third World" (Walsh 1985a). Much of the blame is being placed on 

the government. "By the time Mr. de la Madrid took office ... the lettist movement that had 

seemed so threatening a decade earlier had been successfully co-opted In classic PAl fashion. 

But Mexico's growing middle class and private sector had become Increasingly alienated from 

the PAl by years of economic mismanagement and corruption" (Frazier and Walsh 1985). 
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The economic crisis has also disturbed the government's relationship with the nation's 

university Intelligencla. Largely In response to the student disturbances of the 1960s, " ... the 

government realized It had to include yet another Interest group: the modern intellectual left. 

To buy the Intellfgencia's good will, the PRI began giving It everything a leftist could want. It 

showered money on new schools and progressive think tanks. It co-opted student leaders by 

turning them into government advisors. It jetted dissidents around on the presidential plane" 

(Frazier and Walsh 1985). This perpetuation of this grand largesse has become impossible in 

today's economic situation; even the highest-paid, tenured professors at the National 

University now earn less than $5,000 U.S. yearly (Walsh 1986a). 

Research and Analysis in the Mexican Regional Deyelopment Process 

The economic Impact on the national universities has also severely affected the 

quantity and quality of basic research In Mexico. The vast majority of university social scientists 

today hold only part-time university positions (typically working full-time in a government Office) 

or must moonlight out of economic necessity. Federal funding for research is severely limited, 

and moonlighting professors have little time or resources for independent research. 

University social science research also tends to be limited geographically. The major 

social research institutions-Including the National University (UNAM), the Metropolitan 

University (UAM), and the Colegio de Mexico-are located in the capital. Partly as a result of 

this concentration, most current social research, Mexican and international, tends to focus 

exclusively on the metropolitan region (e.g., Gilbert and Ward's 1985 study of housing in the 

MCM). There are a number of reasons for this emphasis: one reason is simply the proximity of 

the capital to the researchers, together with limited funding for research travel costs. Another is 

the spectacular nature of the Mexico City situation, which tends to overshadow interest in 
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smaller urban centers. Another is simply access to data, which tends to be most available for 

the metropolitan region. 

One Important exception to the metropolitan research bias Is research on the 

U.S.-Mexico border region. A number of examples of published research on this topic, 

especially related to economic development, may be found in the Journal of Borderlands 

Stydles and Corona and Gibson, eds. (1984). While much of this research emphasizes 

regional socioeconomic development or trans-border economic relations, in general there has 

been little attention given to the role of this development In Industrial, economic, or population 

decentralization from the MCM. 

Some notable exceptions to the concentration of university-level research have been 

the small research institutes which have spun off from the Colegio de Mexico. These include 

the EI Colegio de la Frontera Norte, which is centered in Tijuana with branches in several border 

cities; and the Incipiant Colegio Mexiquense in Toluca, developing under Dr. Boris Graizbord. 

Another important exception Is the Technological Institute in Monterrey. This institute has a 

good reputation In business studies, but not in other areas of social science. While it has an 

excellent teaching reputation, it has earned very little note In research. In general, the quality of 

research In regional-level institutions must be considered very poor. 

From my conversations with federal government officials, there is a general impression 

that university research tends toward the torre de marfil (ivory tower), without enough practical 

usefulness to decision makers. The Colegio de Mexico, which maintains very close relations 

with many government agencies, is generally ciled as an important exception to this. The 

economics department of the National University (UNAM), in particular, is perceived as largely 

dominated by Marxist studies. In 1979, the business community of Puebla actually 

". .. organized a general strike to protest the control of the state university by a handful of 

Marxists" (Escobar 1987, 74). 
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In general, only a handful, at most, of those working professionally as urban or regional 

planners are trained as either planners or regional economists/scientists (I have met one). The 

very large majority of professional, practicing planners are trained as architects. From my 

experience, the next largest group, by training, are engineers (generally civil), but these are far 

below the number of architects. Certainly these professions bring very important, and 

necessary, skills to the practice of planning. What I have found largely lacking, however, are 

those skills which could be provided by trained planning urban and regional planners, regional 

economists and scientists, and geographers. 

In general, too, the nation's universities have given very little attention to regional 

economics and planning. UNAM boasts an economics faculty of some 300, Including one 

professor of regional economics. From a student body of over 250,000, In 1987, one UNAM 

student had a concentration in regional economics. There Is one Mexican text on either urban 

or regional economics, of which I am aware (Corona 1974). Economics is a very popular subject 

in Mexico, among laymen as well as academics and practitioners. A quick scan of the 

economics section of any bookstore will show the dominance of Interest In international 

(especially U.S.-Mexico relations), national (especially lila crisis "), sectoral (espeCially the 

decline of the petroleum industry), and radical (especially Marxist) topics. 

There are also some basic research departments within federal government agencies, 

but these have very limited resources. The Instituto SEDUE, for example, was created in 1984. 

This institute is primarily a coordinating agency for outside research, though, and primarily 

concerned with ecological Issues rather than urban development. SEDUE also contains an 

Administration of Housing Research and Statistics. This office's resources are spread very thin, 

though, on many critical research topics, and its work tends to be dominated by the compilation 

of housing statistics. 
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As at the university level, and for many of the same reasons, the research of these 

federal government agencies tends to be dominated by the MeM. Because of limited 

resources, for example, the new national Input-output matrix, scheduled for publication In 

1987, will be regionally dlsaggregated for the first time-but only for the metropolitan region 

(GarclnI1987). 

State government agencies are also slowly developing some limited data collection 

and analysis capability. Once again, the state of Mexico provides something of a model In this 

regard, developing an Independent department of statistics and recently a relatively 

sophisticated remote sensing land-use mapping program. Again, though, administrative 

Interest has tended to favor the metropolian region at the expense of Toluca and especially the 

smaller urban centers of the state. In virtually all other states, research capabilities are much 

more limited. 

Research in the private sector is very limited, as well, particularly with regard to regional 

Issues. The chambers of commerce have only very small research staffs and resources. Most 

of these limited resources, again, are limited to national economic matters. A large share of 

their resources for analysis must also be devoted to the review and dissemination of 

Information on changes In national business and labor laws. 

One of the most Interesting programs for private sector analysis and planning is 

FONEP, the National Fund for Studies and Projects, within the national industrial development 

financial agency NAFINSA. FONEP, with partial funding from the Internation Development 

Bank, provides feasibility study funding to private and public firms and to agencies of the 

federal, state, and municipal governments. Approximately 70% of this funding supports these 

studies In the private sector. These funds go to the firms and agencies themselves and also to 

private consulting firms. FONEP also maintains a directory of these consulting firms and 

provides a clearinghouse function between these firms and potential clients and investors. 
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FONEP also provides training programs for these consulting flrms-on such topics as 

standards In feasibility studies-and reviews completed studies before disbursing payment. 

Figure 31 introduces the element of research and evaluation in the diagram of the 

regional development process in practice. I have diagrammed this as a dashed box, which may 

or may not be present in this process In actual development practice. Where it is not present, 

the process proceeds primarily on the basis of habit, tradition, intuition, or instinct. Where it is 

present, research and analysis may better serve to inform the development of location criteria 

for the federal government and other interest groups. Basic research and analysis may also 

provide a broader range of planning altematlves for consideration. It may also serve to facilitate 

partisan evaluation and decision making, as well as effective, efficient negotiation with other 

Informed interest groups. 
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CHAPTER 11 

AN ALTERNATIVE MODEL OF PLANNING AND EVALUATING EQUITV 
IN MEXICAN REGIONAL DEVELOPMENT 
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The model of regional development practice, developed in the previous chapter and 

diagrammed In Figures 29, 30, and 31, contrasts sharply with the model of the systematic 

planning process which I developed in Chapter 7 (as diagrammed in Figures 16 and 17). It also 

contrasts sharply with the model of scientifically rational and comprehensive evaluation 

developed in Chapter 9 (e.g., as represented in the cost-benefit matrix of Figure 28). 

Figure 32 diagrams a proposed alternative model of the Mexican regional 

development process, which I term a 'bounded-partisan adjustment' (BPA) model. This 

diagram Illustrates a process very similar to the descriptive model developed in the previous 

chapter. This similarity is not coincidental. My intention in this chapter is, first, to deveiop a 

descriptive, or conceptual, model, of the Mexican development planning process, based on 

alternative theoretical models. Second, I am concerned with the practical, operational, and 

normative implications of this model for the practice of regional development planning 

evaluation. 

The purpose of the first section of this chapter is to describe some alternative 

theoretical models of the planning process and evaluation in the planning process, as a basis 

for an alternative model of the planning process. These alternative models may provide a much 

closer fit to the model of Mexican regional development process than the rational-

comprehensive models developed in earlier chapters. These models may also represent 

alternative means of achieving, or approaching, rationality and comprehensiveness in the 

planning process. These alternative models may, indeed, more closely approach rationality 
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and comprehensiveness than the earlier, conventional models, given the nature of the 

Mexican decision making process. 

An Alternative Model of Mexican Regional Deyelopment Planning 
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Probably the best way to introduce this alternative model is to compare it with the 

paradigmatic status quo, or the conventional rational-comprehensive model (refer again to 

Figures 16 and 17). There are relatively few major differences between the two models. This 

alternative bounded-partisan adjustment (SPA) model, I believe, describes a modification of 

the rational-comprehensive model rather than an entirely new model. 

Four principal factors distinguish the two models. These concern (1) evaluation in 

terms of objectives, (2) the generation and comparison of planning alternatives, (3) the explicit 

conceptualization of decision making in the process, and (4) the role of formal research and 

analysis in the development planning process. None of these are necessarily foreign to the 

rational-comprehensive model. Instead, these differences are largely aspects which have 

simply been more fully or more explicitly represented in the bounded-partisan adjustment 

model than have been conventionally represented in the rational-comprehensive model. 

Consider first the objective evaluation of alternative plans in the two models. The SPA 

model begins, or Is primarily driven or motivated, in response to the availability of resources, 

opportunities, or events. Resource availability simply refers to the disposition of available 

funding, water, (perhaps) land, and other resources for development. A development 

opportunity might be, for example, a foreign firm considering Investment in a Mexican plant 

location. 

Another category could include other 'events' impacting regional development. 

These events could be negative as well as positive. An example might be the closure of a 

major source of local employment, such as the closure of the Fundidora de Monterrey steel 
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plant (Chapter 4). Such an event could hardly be termed either an opportunity or a resource. 

Typically, though, it Is Important that the Impacts of such an event be planned for in some 

sense, or at least projected and anticipated. Alternative plans could possibly be considered. 

For example, where a choice must be made to close one of a number of facilities, a community 

Impact assessment for the alternative plant locations might be considered in the decision. 

In contrast, the rational-comprehensive model begins, or is primarily driven, in 

response to planning goals and objectives. This can perhaps be most clearly represented 

again in terms of the scientific cause and effect model. The rational-comprehensive model, In 

theory, begins with the effects (I.e., desired objectives or results) and searches backwards for 

hypothetical causes (plans which can effect these objectives or results). The 

bounded-partisan adjustment model, in contrast, begins with cause (e.g, a regional 

development opportunity). A number of plans, or alternative applications of this opportunity 

may be considered. The hypothesized effects, or results, of these alternative plans are then 

projected for comparison and evaluation. 

This representation is consistent with arguments by Lindblom (1959) and others that 

we cannot really know these goals or objectives in the abstract. Particular goals and objectives, 

and especially the relative weights to be assigned these objectives, have practical meaning to 

decision makers only in relation to real events, opportunities, or available resources. EspeCially 

where community objectives are complex and often conflicting, 

Administrators cannot escape these conflicts by ascertaining the majority'S 
preference, for preferences have not been registered on most issues; indeed, there 
often are no preferences in the absence of public discussion sufficient to bring an 
Issue to the atlention of the electorate. Furthermore, there is a question of whether 
intensity of feeling should be considered as welf as the number of persons preferring 
each alternative. By the impossibility of doing otherwise, administrators often are 
reduced to deciding policy without clarifying objectives first. 

Even when an administrator resolves to follow his own values as a criterion for 
deCisions, he often will not know how to rank them when they conflict with one 
another, as they usually do. .., How does one state even to himself the relative 
importance of these partially conflicting values? A Simple ranking of them is not 
enough; one needs ideally to know how much of one value is worth sacrificing for 



some of another value. The answer Is that the administrator chooses-and must 
choose-dlrectly among policies In which these values are combined In different 
ways. He cannot clarify his values and then choose among policies .... The value 
problem Is ... always a problem of adjustments at the margin. But there Is no 
practicable way to state marginal objectives or values except In terms of particular 
policies .... 

Somewhat paradoxically, the only practicable way to disclose one's relevant 
marginal values even to oneself Is to describe the policy one chooses to achieve 
them. Except roughly and vaguely, I know of no way to describe-or even to 
understand-what my relative evaluations are for, say, freedom and security, speed 
and accuracy In govemment decisions, or low taxes and better schools than to 
describe my preferences among specific policy choices that might be made between 
the altematives In each of the pairs. (p. 81-2) 
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The significance of thlG difference between the two models may be subtle, but It Is 

potentially real and significant. The process described by the BPA model may be more relevant 

to development practice. The BPA model directly addresses the effective and efficient 

disposition of opportunities and resources at hand. The rational-comprehensive process may 

Instead represent more of an abstract exercise In wish-list construction, only Indirectly 

addressing these concrete, immediate opportunities and resources. 

Also In practice, the rational-comprehensive process, as a conceptual model, may 

tend to encourage and exacerbate the innate tendency to monumentality in planning: the 

Daniel Burnham "make-no-little-plans" syndrome. The rational-comprehensive model 

encourages the planner to begin by thinking big, in terms of a complete range of objectives, 

and only then scaling plans down to meet available resources. As I discussed In Chapter 9, 

planning by proportional scaling-down cannot necessarily be considered a fully rational, 

unbiased process. A plan which is optimal at one scale will not necessarily be optimal at a 

smaller scale. 

Also, Lindblom suggests that decision on a policy or plan may be facilitated by this 

process, since competing interest groups may be able to agree on a policy or planning action 

without necessarily having to, or being able to, agree on objectives. I.e., different groups may 

prefer a similar policy or plan on the basis of very different reasons. " ... the test Is agreement 
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on policy itself, which remains possible even when agreement on values is not" (p. 83). 

The second major difference between the two planning process models is intended 

to be implicit in the structure of Figure 32. This difference is a conservative, or incremental, 

approach to the generation and comparison of planning alternatives. As shown in Figure 32, 

plans are created in response to the available, or projected, resources and opportunities for 

regional development and decentralization. As I have emphasized earlier, these resources! 

opportunities are extremely limited in Mexico today. Very few monetary resources are availabie 

for regional development and there is little industrial or economic growth in the nation to be 

decentralized. 

This conservative, or incremental, approach to planning may also be a more rational 

methodology for planning than the conventional representation of full comprehensiveness, or 

optimization among all possible planning alternatives. Simon (1965), for example, describes 

"economic man" as a representation of the fully rational and comprehensive planning and 

evaluation process as I have depicted it. "Economic man has a complete and consistent 

system of preferences that allows him always to choose among the alternatives open to him; he 

is always completely aware of what these alternatives are; there are no limits on the complexity 

of the computations he can perform in order to determine which alternatives are best; 

probability calculations are neither frightening nor mysterious to him" (p. xxiii). Economic man is 

clearly intended to represent an impossible ideal. 

The alternative to economic man is "administrative man." Administrative man could 

also be considered 'planning man," in the case of Mexican regional development practice. 

Administrative man represents two key, related concepts: "bounded rationality" and 

"satisficing." In brief, administrative man makes decisions on the basis of rationality, but a 

limited rationality insofar as he does not possess the "preposterously omniscient rationality" 

attributed to economic man. Rather than administration (read planning) as a model of 
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optimization, or maximization, administrative or planning man represents the theory " ... of the 

behavior of human beings who sat/stice because they have not the wits to maximize" (p. xxiv). 

Two key characteristics distinguish economic man from administrative, or planning, 

man: 

1) While economic rnan maximizes-selects the best alternative from among 
a" those available to him; his cousin, whom we shall call administrative man, 
satisflces- loo/<s for a course of action that Is satisfactory or 'good enough' .... 

2) Economic man deals with the 'real world' In a" Its complexity. 
Administrative man recognizes that the world he perceives is a drastlca"y simplified 
model of the buzzing, blooming confusion that constitutes the real world. He Is 
content with this gross simplification because he believes that the real world Is mostly 
empty-that most of the facts of the real world have no great relevance to any 
particular situation he is faCing, and that most significant chains of causes and 
consequences are short and simple ... , Hence, he is content to leave out of account 
those aspects of reality-and that means most aspects-that are substantially 
Irrelevant at a given time. He makes his choices using a simple picture of the situation 
that takes into account just a few of the factors that he regards as most relevant and 
crucial. (p. xxv) 

Clearly, this is strikingly different than the essentially economic-man assumptions of 

the rational and comprehensive models I developed in Chapters 6 through 9. If this is 

true-and the model does have the Intuitive ring of truth-the implications for rational, 

comprehensive planning should be very significant. Simon offers some suggestions of the 

implications of this theory for practice: 

What Is the significance of these ... characteristics of administrative man? 
First, because he satisfices, rather than maximizes, administrative man can make his 
choices without examining all possible behavior alternatives and without ascertaining 
that these are in fact all the alternatives. Second, because he treats the world as 
rather 'empty,' and ignores the 'Interrelatedness of ali things' (so stupefying to 
thought and action), administrative man is able to make his decisions with relatively 
simple rules of thumb that do not make Impossible demands upon his capacity for 
thought. (p. xxvi) 

This continues to beg the question, however, of what might be the normative 

consequences, if any, for planning theory of this new descriptive conceptualization. Does this 

have the potential to provide a new normative model for the planning process? It would seem 
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that two possible consequences are suggested by this descriptive model. First, to the extent 

that human decision makers indeed cannot possibly possess '~he wits to maximize," any 

normative theory which assumes the contrary is deceptive and may not represent a truly rational 

or effective approach to problem solving. Second, even if it could be demonstrated that 

human decision makers could conceivably possess the capacity, to some degree, for truly 

rational and comprehensive problem solving (perhaps wilh the aid of elaborate computer 

modeling efforts), such a rational process may be relatively inefffcient compared to 

satisficing-type processes. That is, the additional resources expended on rationalily and 

comprehensiveness in planning and decision making may not be justified by a relatively small 

Improvement over the results obtained from simply satisficing. 

It may be, then, that Simon's work does not provide planning with an entirely new 

model In the discipline of planning but perhaps the potential for major modifications to the 

current model of rational comprehensiveness. A modified model may continue to utlllze 

rationality as its foundation, but it must also explicitly recognize the significance of limitations to 

man's rationality and the potential limitations to the efficient application of rationality Itself. 

Perhaps the most coherent development of the concept of bounded rationality In 

practice remains Lindblom's 1959 "The science of muddling through." Like Simon, Lindblom 

begins " ... muddling through" by describing a perfectly rational and comprehensive 

administrator. Lindblom characterizes this approach as the "rational-comprehensive" or "root 

method," in which even the most basic and fundamental aspects of a problem and a decision 

must be scrutinized. 

For complex problems, ... [thiS approach] is of course impossible. Although 
such an approach can be described, it cannot be practiced except for relatively Simple 
problems and even then only In a somewhat modified form. It assumes intellectual 
capacities and sources of information that men simply do not possess, and il is even 
more absurd as an approach to policy when the time and money that can be allocated 
to a policy problem is limited, as is always the case. 



Of particular Importance to public administrators Is the fact that public 
agencies are in effect usually instructed not to practice [this] ... method. That is to 
say, their prescribed functions and constraints-the politically or legally 
possible-restrict their attention to relatively few values and relatively few alternative 
poliCies among the countless alternatives that might be Imagined. It is the second 
method which Is practiced. (p. 80) 
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This second approach seems similar to the criteria or heuristics which are employed by 

regional development practitioners in the Mexican government, as described In the previous 

chapter. This method Is termed the "branch method," or the "method of successive limited 

comparisons. Lindblom describes the application of this methodology in practice: 

In the method of successive limited comparisons, simplification is 
systematically achieved In two principal ways. First, it is achieved through limitation of 
policy comparisons to those policies that differ in relatively small degree from policies 
presently in effect. . .. (p. 84) 

The second method of simplification of analysis Is the practice of Ignoring 
Important possible consequences of possible poliCies, as well as the values attached 
to the neglected consequences. If this appears to disclose a shocking shortcoming 
of successive limited comparisons, it can be replied that, even if the exclusions are 
random, policies may nevertheless be more intelligently formulated than through futile 
attempts to achieve a comprehensiveness beyond human capacity. (p. 85) 

The third major difference between the rational-comprehensive and the 

bounded-partisan adjustment models is the representation of decision maldng in the planning 

process. In the bounded-partisan adjustment model, a relatively centralized decision process 

may occur in very limiting cases. Much more typically, however, as described in Chapter 10, 

the bounded-partisan adjustment model explicitly represents decision as a process of active 

negotiation and other forms of partisan mutual adjustment. This is explicit in the decision stage 

of the process (labeled 'decision I negotiation I adjustment'). It Is also explicit in the format of 

the evaluation matrix, which will be described more completely below. 

In fact, Lindblom argues that these " ... exclusions, seemingly arbitrary or random from 

one point of view, need be neither." Toward this end, Lindblom (1959 and 1965) introduces 

the concept of "mutual adjustment" as a decision-making process which may be able to 
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satisfactorily achieve this effective comprehensiveness within the successive comparison 

method. 

Lindblom Introduces the term "partisan decision makers" to Identify Interest groups 

Involved In this process, and "partisan mutual adjustment" to best describe the process 

process Itself. This partisan mutual adjustment may be most recognizable In the form of active 

negotiations among Interest groups. Mutual adjustment, though, may provide a more useful 

and comprehensive general conceptualization than just negotiation. Mutual adjustment, for 

example, may take the form of adaptation, In which partisan decision makers simply adjust their 

demands without any consultation with other parties: e.g., simply In anticipation or calculation of 

the needs or demands of other parties. This may encompass decisions which are made 'in the 

public Interest,' without full Justification in terms of partisan objectives. 

Viewed in this broad context, If ••• it is at least possible that mutual adjustment among 

partisan political leaders, being ubiquitous, may turn out to be a more fundamental political 

coordinating process than centrality," (Lindblom 1965, 11), or centralized planning and 

decision making. In particular, Lindblom uses the example of mutual adjustment among 

government policy-making agencies: 

Suppose that each value neglected by one policy-making agency were a 
major concern of at least one other agency. In that case, a helpful division of labor 
would be achieved, and no agency need find its task beyond its capacities .... 

The virtue of such a hypothetical division of labor is that every important 
interest or value has its watchdog. And these watchdogs can protect the Interests in 
their jurisdiction In two quite different ways: first, by redressing damages done by 
other agencies; and second, by anticipating and heading off Injury before it occurs. 

Mutual adjustment is more pervasive than the explicit forms it takes In 
negotiation between groups; it persists through the mutual impacts of groups upon 
each other even where they are not in communication. For all the imperfections and 
latent dangers in this ubiquitous process of mutual adjustment, it will often accomplish 
an adaptation of poliCies to a wider range of interests than could be done by one 
group centrally. (Lindblom 1959,85) 
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Finally, Lindblom relates the methodology of successive comparisons to this mutual 

adjustment mechanism. He notes 

.... how the incremental pattem of policy-making fits with the multiple 
pressure pattern. For when decisions are only incremental-closely related to known 
policies, it is easier for one group to anticipate the kind of moves another might make 
and easier too for it to make correction for injury already accomplished. 

For all the apparent shortcomings of the incremental approach to policy 
alternatives with its arbitrary exclusion coupled with fragmentation, when compared to 
the root method, the branch method often looks far superior. In the root method, the 
inevitable exclusion of factors is accidental, unsystematic, and not defensible by an 
argument so far developed, while In the branch method the exclusions are deliberate, 
systmatic and defensible. Ideally, of course, the root method does not exclude; in 
practice It must. (p. 86) 

The fourth major difference between these models is the explicit representation of 

formal planning research and analysis in the bounded-partisan adjustment model. Again, this 

may be a subtle difference, but potentially a difference with both conceptual and practical 

importance. Figure 32 illustrates formal research and analysis as a dashed box intervening 

between the development process and objective evaluation. 

This representation is intended to suggest that formal research and evaluation are far 

from ubiquitous in the development process. I refer cautiously to the right-hand-side of the 

diagram as representing 'objective evaluation.' Objectivity in this case should be considered an 

ideal. Most evaluation in practice Is based on informal assessment rather than formal, objective 

research and planning analysis. The bases for this informal assessment may include local 

familiarity, experience and custom, subjective value and judgment, and blatant guesswork. 

large measures of judgment, or subjective interpretation, also inevitably and 

necessarily intervene between, for example, plan evaluation and decision. Chapter 9 

discussed some of the many challenges to achieving even something approaching true 

objective evaluation. There may also be large elements of judgment or subjectivity in the 

interpretation of an objective situation analysis, the selection of alternative plans, the choice of 
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negotiating positions, or In the Interpretation of plan results. The diagrammatic representation 

In Figure 32 Is Intended simply to recognize more explicitly that formal research and analysis 

represent, at best, only a few of the many elements Informing evaluation, the generation of 

alternative plans, decision, and the Interpretation of results. 

Beyond these four major differences between the two models, there are also a 

number of more minor modifications and (I hope) refinements to the original 

rational-comprehensive model. I will describe these modifications In a more systematically 

description of the model. 

The model diagrammed In Figure 32 consists of three interactive columns: the 

regional development process itself, objective evaluation, and research and planning analysis 

which may Intervene between these two columns. As I described above, the process begins 

with, or Is driven by, regional development opportunities, available resources, and events. This 

Is shown In Figure 32 as the first stage In the first column of the process. 

Opposite this stage, in the evaluation column, is the situation analysis component. 

This Is very similar to the situation analysis in the rational-comprehensive model, differing largely 

In emphasis. The emphasiS of the situation analysis In the bounded-partisan adjustment model 

is primarily descriptive, with less emphasis on normative goal formation as in the 

rational-comprehensive model. In the bounded-partisan adjustment model, the situation 

analysis serves primarily as a conceptual framework for ordering available data on the regional 

planning environment. This is the environment within which development opportunities, the 

dispOSition of available resources, or events create an impact; this is the basic system into 

which action, or cause, is introduced. ~ 

The situation analysis in actual practice may be relatively informal or unstructured. It 

may simply represent an unorganized assemblage of assorted known facts, informal 

assessment, and very large measures of subjective value and judgement. Neither is there 
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necessarily any provision for or assurance of comprehensiveness. Operationally, I would 

suggest that some rigorous and formal framework be employed In the process of situation 

analysis: I.e., I3ssentially the same situation analysis matrix format which was developed in 

Chapter 7. As discussed in that chapter, first, this framework could potentially serve to usefully 

structure available data and to facilitate rigor and comprehensiveness in this analysis. Second, 

this framework can provide a basis for the next stage in the process: the objective evaluation of 

alternative plans. I will return to this stage below. 

In the second stage of the first column, an initial plan or a number of alternative plans 

are generated in response to development opportunities, resources, or events. As shown in 

the diagram, this stage is highly interactive with the next stage in the process: 'decision/ 

negotiation/adjustment.' That is, additional alternative plans may be introduced at any time in 

the process of decision, negotiation, or other forms of mutual adjustment. In practice, these 

would most typically be incrementally small changes in the initial plan. In relatively rare cases, a 

radically new plan might be introduced, perhaps to break a stalemate in the decision process. 

As explicitly represented here, there are no mechanisms assuring 

comprehensiveness in the generation of alternative plans. Indeed, as I have suggested 

above, this process may serve to encourage only relatively similar, incrementally different plans 

from the status quo. I will discuss this concern in the next section. 

Once these plans are generated, in whatever manner, they should be subjected to 

evaluation and comparison. As I suggested in the case of the situation analysis, in practice 

evaluation may be made on the basis of both formal planning analysis and informal assessment. 

The framework I propose to structure and facilitate this evaluation is essentially the same matrix 

of objective benefits and resource costs which I proposed in Chapter 9. This regional 

development matrix is central to the bounded-partisan adjustment model as a whole, and 

especially to the operational/zation of this model. This matrix is intended to facilitate the 
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rigorous and comprehensive objective evaluation of alternative plans. It is intended to provide 

a formal structure to organize both the results of formal research and analysis-and also 

informed judgement and cautious assessment where complete and objective data are not 

available. 

It is organized, in particular, to emphasize objective evaluation In terms of partisan 

interests: e.g, evaluation in terms of a given plan's Impacts at the regional, state, or municipal

as well as federal-level. Because of this emphasis, this matrix Is Intended to facilitate 

negotiation or other forms of partisan adjustment. That is, this worksheet should facilitate the 

partisan evaluation of negotiation proposals or other adjustments made by competing Interest 

groups. 

As I have discussed already, the third stage In the first, development-process, column 

represents decision, negotiation, and other forms of partisan mutual adjustment. This stage Is 

represented as actively Interacting with the generation of alternative plans and the objective 

evaluation matrix, with formal research and analysis intervening to the extent feasible. 

Once a decision is ultimately rendered, in whatever manner, it Is only concretely and 

meaningfully manifested through implementation. As I suggested In Chapter 7, the failure to 

implement a plan represents an implicit decision to allow the continuation of the status quo 

alternative or something very close to this. Similarly, negotiation could fall to reach a mutually 

agreeable accord on a particular plan, or fail to adequately provide for the implementation of a 

plan. Again, this may be represented as an implicit agreement to continue the status quo or 

persist as closely as possible in the continuation of the status quo. 

Finally, the same matrix framework for plan evaluation also provides an objective 

framework for the evaluation of the results of a plan following implementation. These results 

may be evaluated In absolute terms; that is, in terms of the net change effected In the planning 

environment. These results would then be reincorporated Into the general situation analysis. 
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The results may also be evaluated relative to the Implicit, hypothetical prediction of the plan. 

These results could be Incorporated Into the generation and evaluation of alternative plans in a 

later case. 

Literature of Negotiation and Mutual Adjustment. Within the last decade, a wealth of 

excellent literature has emerged either directly concerned with negotiation in planning practice, 

or concerned with negotiation and bargaining In conflict situations with important bearing on 

planning practice. 

Among the best of the latter works is Fisher and Ury's (1981) Getting to ves; 

Negotiating Agreement Without Giving In, which is cited frequently in the planning negotiation 

literature. Another interesting example, which utilizes examples from both policy and planning 

practice, is Dutton and Kraemer's (1985) Modeling as Negotiating: The Political Dynamics Of 

Computer Models in the policy process. Among recent examples of important contributions to 

the planning literature are Lake's (1986) excellent anthology Resolving Locational Conflict and 

Mlnnery's (1985) Qonflict Management in Urban planning. 

The emphasis in all of these books Is strongly on practice, rather than on the 

development of theory. Sullivan'S (1984) Resolying peyelopment plsputes Through 

Negotiations probably does the best job of introducing negotiation and bargaining theory 

developed in other disciplines, particularly political science. Sullivan incorporates a wide range 

of sources, including political-science works by Henry Kissinger, Jimmy Carter, and Fred Ikla. 

After introducing all of these sources, though, Sullivan seems to have little time left to connect 

this rather distant theory with immediate and practical planning problems. 

There are a few other veins of literature with some relation to negotation and 

multiple-partisan decision making. Unfortunately, there does not seem to be much relation or 

cross-fertilization between these separate veins. One of these veins, primarily in the regional 

science literature, concerns mult-objective optimization analYSis and analysis which involves 
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multiple decision makers. One Introductory reference, cited In an earlier chapter Is Nljkamp et 

al. (1979); a number of other examples are contained In Nljkamp and Rietveld (1983) and Starr 

and Zeleny (1977). While this work represents very important technical advancements, I am not 

Intuitively satisfied with the theoretical bases for planning applications. 

I hope to be able to better articulate this dissatisfaction In later work. For the time 

being, though, I have not found a satisfactory development of a conceptual framework 

addressing the rationality and comprehensiveness in this enormously complex analysis 

(compared to conventional optimization models). These methods can provide a decision 

maker, or set of partisan decision makers, with a technical means of perhaps choosing among 

many possible planning alternatives. What, though, is the theoretic framework which 

determines the set of alternatives? What Is the theoretical framework for determining the 

criteria in terms of which technical analysis is made? What theory guides the determination of 

the choice of decision makers involved? More generally stated, how do we define an optimum 

or a satisfactory solution in these situations? Also, what is the relation between these 

techniques and the entire planning or policy process; and, perhaps on another, more general 

level of theory, what is the relation between this analysiS and action in practice? I.e., what 

relation does this analysis have to decisions as they are actually made and policies and plans as 

they are actually implemented? 

The best example I have found yet of a theoretical discussion of this methodology is 

Wierzbicki (1983), which begins to address a few of these concerns. Wierzbicki's article is 

particularly concerned with the location of multiobjective analysis within a planning or policy 

process, and developing some models of the relations in the cases of centralized decision 

making, the decisions of independent actors, and hierarchical decision processes. 

There are also a very large number of important examples of negotiation and partisan 

mutual adjustment in regional planning contexts, both for the developed and developing 



335 

worlds. Unfortunately, I have not found these models to have been gathered, organized, or 

fully analyzed In the literature. 

Sundquist (1975) provides a number of examples of negotiated planning In the 

deconcentration efforts of Britain, France, and Italy. In France and Italy, for example, the level of 

Incentives offered to influence a particular Industry to locate In a development area Is often 

subject to negotiation. In Italy these negotiations proved to be a critical element of the efficacy 

of locat/onallncentlve. 

Reports ... showed little response by private enterprise to the new incentives .... 
The contention of the communist opposition that planning in a capitalist SOCiety must 
Inevitably prove to be a useless paper exercise seemed on Its way to being confirmed. 
But If a capitalist govemment-even with socialist particlpation-could not compel 
industry to follow a govemment plan, It could consult and bargain. If existing 
Incentives ware Insufficient, it could find out just what incentives the private 
companies required. In 1968 the CIPE [Intermlnlsterial Committee for Economic 
Programming] directed a subcommittee to Initiate a series ot consultations with 
management and labor deSigned to Influence major investment decisions. The 
consultation became known as contrattazione programmata, or 'negotiated planning.' 
(p.167) 

In Britain, " ... to place such discretion In administrative ottlclals has been rejected as 

counter to the Ideal ot equity" (p. 75). British planners, however, devised a compromise 

mechanism, In which the administrators of these Incentives would negotiate on the advice ot 

citizens' review boards pOSition of administrators. "The solution they chose was a form of 

collective and semipublic decision making .. " [T]his structure of shared responsibility 

appeared to be providing an acceptable way of bringing an element of discretion and selectivity 

into the loan program while protecting the applicants against arbitrary and inequitable 

decisions" (p. 75). 

"In France, ... budget expenditure can sometimes be the least Important element of 

policy. 'The state always has some means of applying pressure' on major private industries, 

said a DATAR [Agency of Territorial Management and Regional Action) official. The 
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requirement of approval for factory construction In the Paris region opens the opportunity for 

government-Industry negotiation" (p. 121). 

A number of other examples exist In the planning experiences of developing nations. 

"In Argentina, perhaps the most conflict-ridden Latin American society in the past fifty years, 

the Idea of 'social concertation,' a process Involving much give and take on the part of various 

social groups, has achieved considerable prestige' (Hirshman 1987,30). 

In the case of Brasilia, Epstein (1973, 13) suggests an adjustment process between 

the government planners and the working-class community. 

The squatter group ... possessed a limited amount of bargaining power due largely to 
numbers and some potential for resistance under conditions of severe threat to its 
permanence In the squatment. A tacit bargaining process thus developed whose 
outcome was the toleration of squatting In certain areas of the urban space. The 
administration also developed certain programs-satellite towns and public housing 
projects-as alternatives to squatting, In spite of their deviation from the original plan. 

Applied and theoretical researchers in a number of social science fields are increasing-

Iy turning their attention to the study of both individual and collective decision-making 

processes. Quoting from Morrill (1987), "On geography:" 

In this context, it is enlightening to review some of the topics Identified by the 
Committee on Basic Research in the Social and Behavioral Sciences (National 
Academy of Sciences), on which I was the representative of geography. The topics 
that the psychologists, economists, sociologists and political SCientists, linguists and 
anthropologists selected as espeCially Significant directions for research in the coming 
years are areas that are familiar to most of us, areas on which geographers do and can 
make Important contributions .... 

The dominant theme for research across the social sciences was viewed as 
decision making-for example, the ways in which alternatives are valued and choices 
made and the nature of institutional and structural constraints to rational decision 
making. Clearly the location and movement decision is one basic question in 
geography. Inasmuch as we believe that the location and movement decision is 
affected by space-as separation or as socially transformed-we can make an 
important contribution to this endeavor (Couclelis 1986). 

A second prominent theme, related to the first, is collec:tive choice or the 
decision making of groups and governments. Again in most collective decisions, 
spatial aspects are prominent, providing us, for example, with an incentive to develop 
theory of territorial vs. class identity, of how this affects choices and deciSions, and of 
how space affects and is affected by the very creation of such social distinctions as 
ethnlcity. 



A third major theme concerns the evolution and adaptation of Institutions 
(Including social systems and their component Institutions) like the market or 
centralized planning. . .. Again, this theme has an Inescapable territorial component, 
which reinforces the observation about the critical Importance of reinvigorating a 
regional geography that enables us to playa strong role In comparative international 
studies. (p. 538-9) 

Planning for the Mexico City Metropolis: Some Conclusions and Implications 
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In the first chapters of this dissertation I stated that the original concern of my research 

was with physical planning for the Mexico City metropolis (MCM). That Is, I was concerned wHh 

addressing the many serious problems of perhaps the largest urban center on earth: e.g., the 

mitigation of pollution and congestion, and the provision of urban services and affordable land 

for housing. 

In a later chapter, I addressed a number of planning Issues which may weigh against 

facile approaches to planning for these problems. Socioeconomic need in the MCM, for 

example, and physical and administrative constraints to development of smaller urban centers, 

may weigh against radical policies of dispersing industrial and economic growth out of the 

metropOlis. 

I discussed the historical experiences of Mexico and other nations of the first and third 

worlds In addressing similar problems with public intervention in urban-industrial development. 

I concluded that there were no entirely satisfactory models, particularly from the Mexican or 

third-world experience, on which to pattern Mexico's plans for the future. Where successes 

were Indicated-e.g., in the first-world examples-the resources and sustained commitments 

which were necessary to effect those (even modest) successes are beyond current Mexican 

economic capacity and the nature of the Mexican pOlitical system. 

Where, then, do the solutions lie to the physical planning problems of the MCM? Do 

solutions exist, or do we resign ourselves to Impotence and despair? "At the least, we can be a 



huge warning to the world," as one planner for the Federal District was quoted (McDowell 

1984). 
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My Intention In this dissertation has not been to advocate a particular plan, or solution: 

either one which has been tried before or one which has not been attempted. As I have 

suggested, there are a fairly limited number of different strategies (ranging from the radical to 

the Incremental), most of which have been or are currently being implemented in Mexico In 

some combination. 

Instead, In the last several chapters of this dissertation, my Intention has been to 

address systematic Impediments to progress In planning and in the achievement of regional 

development objectives. I have addressed current Mexican models of regional development 

policy, planning, and practice, and I have suggested a number of obstacles which lie between 

proposing plans and the effective and effiCient attainment of the Intended results. In many 

cases, I have suggested, there Is no satisfactory quantitative framework for either estimating or 

assessing the ex post results of these public Intervention efforts. Even in a qualitative 

assessment, however, the results of many of these intervention efforts have been 

unsatisfactory. That Is, the actual results of these efforts have fallen far short of the original 

Intentions or estimations. 

If solutions do exist to the physical planning problems of the MeM, they will not be 

spectacular. There are no great plans which will, or possibly could, be implemented which 

would solve all of the physical problems of the MeM, over the short, medium, or even relatively 

long term (Figure 33). The solution to physical planning problems of the MeM, and the many 

other regional development planning problems of the nation, lie instead, I believe, in the details 

rather than in the grand deSign. Solutions, In this sense, may be thought of as the exploitation 

of limited opportunities and the mitigation of complex problems. 
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Jose Palomo. LA Jomeda. MWco city 

Figure 33. (Palomo 1988) 

In particular, the solution lies, first, in diligent attention to evaluation, which I have defined (to 

this point) as the determination, to the extent possible, of the most effect/ve and efficient 

application of scarce, available resources for regional development. The realistic evaluation of 

results and consequences of public intervention, in turn, will require a conservative, even 

incremental approach to planning design. 

This Is a difficult conclusion to accept, for planners and public alike. (Crowds were 

said, anecdotally, to respond to presidential candidate Salinas de Gortari's low-keyed and 

constrained campaign pledges wilh "Enough reality, already-give us promises.") This is 

evidenced in the persistence of large-scale, long-term planning, as suggested in the National 



Deyelopment Plan and represented by the Commission for the Conubatlon's plans for the 

Central Region. 
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Second, if solutions exist, they do not lie, for the most part, In centralized planning 

approaches. To this pOint, I have attempted to avoid normative judgement on the technical 

feasibility or moral rectitude of central planning approaches. Instead, In the previous chapter I 

have argued that centralized planning, and especially decision making with regard to regional 

development, Is simply foreign to the reality of the Mexican administrative and political system. 

In short, Mexican regional policy makers and planners have little effective say with 

regard to equity considerations, or distribution of scarce regional development resources. 

Instead, they act as "decision takers" rather than "decision makers" (Lichfield et al. 1975) in 

attempting to ascertain and accomodate the demands of many competing Interest groups. The 

most appropriate role of the regional development policy maker or planner is as mediator, or 

arbitrator, between conflicting issues and competing Interests in the regional development 

process. 

This Is much closer to a description of regional planning as it actually occurs in Mexico 

than to a new and exciting normative prescription for regional planning. Given the litany of 

problems which I outlined in Chapters 2 and 3, this might seem to be a call for the perpetuation 

of these problems. 

Instead, first, It Is Intended to be a prescription to avoid disaster. Like the Mexican 

political system, the Mexico City metropoliS and Mexican urban-industrial system do function. A 

number of observers have suggested that they may even work fairly well, relative to the 

Situation of many other nations (Dogan and Kasarda, eds. 1988; Segal 1988). In both the 

Mexican political and urban-industrial systems, despite very many serious problems, there 

clearly exist far worse scenarios than the status quo. It is less clear that there exist ready and 

feasible ~ scenarios. 



341 

The inherent conservatism of the Mexican policy making and administrative system 

tends to avoid the Implementation of radical and poorly understood plans which may either 

result In a worsened situation or squander desperately scarce and necessary development 

resources. As such, the system has tended to directly reject or Indirectly pigeonhole the most 

radical regional development plans, especially as available resources have become scarcer. 

In this last chapter, I propose, Instead, that scarce planning and analysiS resources be 

applied In a way which is appropriate to the reality of regional development in practice. If the 

inherent (If unspectacular) logic of Mexican regional development practice could be 

appropriately Incorporated with the nation's planning and analysis capabilities, both serious 

failures could be averted and real (if incremental) progress could be achieved. 

Conclusions and Implications for Eyalution In the Mexican Regional Planning Process 

The implications of this alternative planning process model for formal planning 

evaluation are not largely different from the conclusions which have been reached in previous 

chapters, In Chapters 6 through 9. In fact, I believe that the empirical and theoretical models of 

"bounded-partisan adjustment," as I have described in this chapter, provide an even sounder 

basis for these conclusions-based on the realities of regional development planning in 

Mexico-than the theoretical models presented in Chapters 6 through 9. The alternative 

conceptual planning model which I propose may provide a more urgent, useful, and expanded 

role for regional planners and researchers in Mexico than the current paradigm model. 

In this section, I provide a summary of the major conclusions which I have reached to 

this point with regard to the role of objective evaluation in the planning process. I also expand 

on these conclusions, as appropriate, in light of the alternative models which I have developed 

in this chapter. 
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The Evaluation of Effectiveness. Proposed regional development plans must be 

subjected to vigorous, critical, and rigorous evaluation In terms of effectiveness In achieving 

concrete, fundamental objectives. In the case of physical development planning for the MCM, 

objectives would Include the mitigation of pollution and congestion problems in the metropolis. 

The matrix of planning objectives, which I developed in Chapter 7, has been explicitly 

Incorporated Into the evaluation framework of the SPA planning model. The data which are 

available for this matrix are clearly limited. The structure of this framework, however, 

emphasizes the objective nature of this evaluation: I.e., evaluation in terms of fundamental 

objectives rather than the reiflcatlon of popular planning concepts or slogans. In many cases, 

where reliable, objective data are not available, the Informed judgement of experienced 

planners or experts In other areas may be cautiously applied. This matrix of objectives could 

provide a framework for the appropriate utilization of both available data and expert opinion. 

This regional planning evaluation for effectiveness must explicitly recognize 

competition among planning objectives. For example, planning programs in the MCM which 

address the mitigation of pollution (e.g., subsidies for industrial pollution control eqUipment) 

may compete for resources with plans to mitigate congestion (e.g., mass transit). Evaluation 

must also explicitly recognize conflict among individual planning interests or advocacy groups. 

For example, pollution mitigation efforts in the MCM may conflict with demands to expand local 

employment opportunities. The explicit recognition and evaluation of competition and conflict 

is the first, necessary step toward making difficult choices and resolving conflicts as effectively 

and efficiently as possible. 

The Evaluation of Efficiency. All alternative plans must be subject to rigorous 

comparison In terms of these development objectives. These planning alternatives must be 

compared not only In terms of the effectiveness of achieving development objectives, but also 

In terms of the efficiency of achieving these objectives at the cost of scarce public 



development resources. These resources may be monetary or nonmonetary: e.g., the 

effective and efficient utilization of public land and water rights. 
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These comparative evalutlons should be made as comprehensively as possible, given 

the limitations of data and resources for analysiS. The requirements for comparative evaluation, 

however, will be limited by a conservative, or Incremental, approach to planning design. 

The benefits and costs of alternative plans must be rigorously evaluation In regionally 

dlsaggregated terms. Individual states and communities have a legitimate interest in the most 

effective and efficient possible return from the Investment of their own, scarce development 

resources. 

Evaluation must provide decision makers with unbiased data and analysis as an 

objective basis upon which to weigh community values, preferences, and priorities. Evaluation 

must also appropriately discount the value of returns and investments over time. Only a very 

high rate of social discount will appropriately reflect the present state of the Mexican economy 

and the scarcity of development resources. 

Evaluation must explicitly and rigorously address the uncertainty which is inherent in 

development planning. Uncertainty in evaluation can be managed through the application of 

sensitivity analysis. Even more effective, however, is the incorporation of uncertainty 

considerations in an appropriately high social rate of discount. Given the nature of the Mexican 

political-economic system, this rate would render prOjected returns from a plan very nearly 

valueless beyond a six-year period. Stated another way, except for plans with an exceptionally 

high estimated return-on-investment (in monetary terms), regional development planning in 

Mexico should largely be restricted to a six-year evaluation horizon. The evaluation of 

nonmonetary benefits (e.g., employment or housing creation, or the mitigation of pollution or 

congestion) should be strictly limited to a six-year horizon: i.e., a Single administrative 

(presidential or gubernatorial) term. 
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The Evaluation of EQUity. Through Chapter 9, I have limited my definition of objective 

evaluation to the determination of effectiveness, efficiency, and the distribution of costs and 

benefits among regional interests. The previous chapter was largely concerned with ~ 

considerations, or the process of determining social values and the optimal regional distribution 

of the benefits and costs of regional development. 

The determination of a SOCially equitable, or optimal, distribution of benefits and costs 

was impliCit in the deconcentration plan for the Central Pian, described in Chapter 8. In Chapter 

9, I attempted to make explicit this decision making process (i.e., the assigning of values, or 

quantitative weights to particular objectives). I demonstrated that the consequences of 

assigning values, either implicitly or explicitly, were very significant. In a comparison between 

two alternative deconcentratlon plans, different choices would be made depending on the 

values employed and weights assigned to these vaiues. 

I attempted to demonstrate, though, in the previous chapter that equity decisions are 

not the province of any central planning authority in the Mexican political-administrative system. 

Instead, an "equitable," or "socially optimal," distribution of development benefits and costs is 

determined through a complex process of competition, negotiation, and other forms of mutuai 

adjustment. This adjustment process occurs among individual agencies of the federal 

government, between different levels of governance (e.g., federal-state), and includes many 

powerful interest groups outside government. 

Given this decision-making environment, is there any contribution which objective 

evaluation can make toward the determination of~? I believe there are two important 

contributions which objective evaluation can make in this regard. The first is to provide an 

objective basis for negotiation and mutual adjustment, to facilitate effective and efficient 

adjustment among competing partisan interests. That is, negotiation and other forms of mutual 

adjustment will be encouraged by the availability of objective information which is available to all 
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interested parties. Regional interest groups (e.g., individual states or private firms) may choose 

to gather their own data or perform their own evaluation analysis, to assure an unbiased 

objective basis for decision making. It may be possible that tho availability of objective 

information may also facilitate efficient adjustment: e.g., negotiations which are not unduly 

protracted or cosily due to mutual distrust or unrealistic demands. 

The second contribution which objective evaluation can make toward a socially optimal 

distribution of benefits and costs is faCilitating movement toward a Pareto optimal distribution, 

or allocation, of scarce resources. In brief, a distribution of scarce development resources 

cannot be considered Pareto optimal as long as there exists some aiternative plan by which 

either (a) all interests can be made better off, or (b) one or some interests can be made better 

off while making no other interests worse off. A critical role for regional development planning 

analysts in Mexico must be to comprehensively generate and evaluate planning aiternatives 

and potential trade-offs and adjustments between partisan interests to facilitate movement 

toward a Pareto optimal distribution of resources. 

Recall the graphic representation of objective evaluation and Pareto optimality which I 

introduced in Chapter 9. Similar diagrams can be used to describe evaluation which supports 

negotiation and mutual adjustment processes. (Again, these diagrams are derived principally 

from Mishan 1981). Figure 34, for example, illustrates a community, subject to limited 

development resources, in which the objectives of minimizing pollution and creating 

employment are represented as trade-offs. This diagram might represent the Federal District 

(OF) or a secondary urban center which is evaluating its role in the decentralization of industrial 

development. 

Indifference curve'1 could be typical of a community at a low level of development. In 

this case, the community might be willing to accept relatively high increases of pollution in 

exchange for additional employment. As the community develops, though, and pollution 
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Figure 34. A Graphic Representation of Competing Development Issues in a Community 
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begIns to reach serIous levels, the communIty indIfference curve could shIft to '2' In thIs case, 

only relatively hIgh Increases In employment would be accepted In exchange for addItional 

pollution. Curve '2 may be more representative of the DF, for example, or the larger cIties of 

Toluca or Puebla. 

How Is thIs community IndIfference curve determined, though? Should we assume 

that all members of the less-developed community would be in agreement on point a as the 

socIal optimum? Would all members of the more well-developed community be In agreement 

on point b as the top-level social optimum? This is almost certaInly not the case. 

Instead, the community indifference curve represents the many different Indifference 

curves of all interests In the community, as shown In FIgure 35. This diagram illustrates a 

competition between two Interest groups within acommunity. In this case, curve '1 might 

represent the Indifference curve of the lower class interests of the cDmmunity, with an Dptimum 

at point a. Curve '2 might represent middle and upper class interests of the community, with an 

optimum at pDlnt b. 

The sDclal Dptimum fDr the cDmmunity as a whDle lies sDmewhere Dn the resources 

curve between points a and b, possibly at pDint c. Any pDint on curve ab, alDng the reSDurce 

curve, represents a ParetD optimal pDlnt on the curve. Once sDciety has attained a point Dn 

curve ab, any shift alDng this curve will necessarily result in Dne interest group being made 

better off at the expense Df the Dther (I.e., one interest grDup mDves tD a higher indifference 

curve and the other interest grDup mDves to a IDwer indifference curve). Alternatively, any 

movement away from curve ab can potentially result in bDth grDups beIng made WDrse off (i.e., 

both Interest groups are shifted tD IDwer Indifference curves). Stated anDther way, from any 

point off curve ab, both groups can potentially be made better off by a shift to curve abo 

Objective development planning has nothing to say regarding the exact position 

attaIned on curve abo ThIs Is determined only by the relative political power of the two 
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Figure 35. A Graphic Representation of Competing Interests, or Values, Within a Community 
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competing Interest groups. Objective planning, however, does have a role In facilitating the 

attainment of a point somewhere on curve ab, from any point not on curve abo Point d , for 

example, Is not a Pareto optimal point. A shift from this point to curve ab can potentially result 

in making both interest groups better off. Such a movement would clearly be desirable from 

the perspective of both interest groups. (This would be true, at least, in the absence of 

mean-spiritedness on the part of at least one group. Such extreme animosity Is not unheard of, 

but it is probably relatively unimportant and I won't address it here.) 

On the other hand, point e , also a non-Pareto optimal point, represents a more 

difficult case. In this case, a movement from point e to point c would make interest group #1 

better off, but would make Interest group #2 neither better nor worse off. Why should group 

#2 bother? They might be persuaded to make the shift out of benevolence or community 

spirit, especially if the shift is costless. Up to this point, I have implicitly assumed that such shifts 

are relatively costless. In practice, this is probably an inappropriate assumption. It is quite likely 

that there will exist a number of structural factors that will serve to impede such easy shifts. 

Suppose that group #2 faces real costs in incurring this shift, and these costs excede 

the group's community benevolence. How could they be persuaded otherwise to make this 

shift? One means might be the introduction of another factor into negotiations between the 

two groups. This cannot be as easily illustrated, but it would take the form of a z axis on the 

diagram, representing another dimension of both the community resource curve and the 

Interest groups' Indifference curves. It may be that the interest group #2 could make a 

concession in this dimension-e.g., regarding the disposition of a parcel of community-held 

land-to effect a shift to point c. 

Such negotiations and exchange could also transpire between two communities or 

two regions. This concept can be Illustrated more clearly by the use of an Edgeworth box 

diagram, as shown In Figure 36. This diagram Illustrates competition between two regions. The 



(Jow) 

Pollution 
I'ICI'I 

(high) 

°I'lCI'I 

(Jow) Employment Hidlllgo 0 Hidlllgo (hIgh) I 

(high) 

Po IJutionHidll190 

(Jow) 

(Jow) Employment I'ICI'I (high) 

Figure 36. A Graphic Representation of Interregional Competition for Development Benefits 
Co) 
01 
o 



351 

diagram could represent, for example, competition between the MCM and the State of Hidalgo 

In a regional deconcentratlon effort. In this case, the two regions are In competition for the 

distribution of employment and pollution over a given planning period: e.g., the next year of 

projected Industrial growth. The horizontal dimension of the box represents the total amount 

of Industrial employment which Is forecasted to be added and shared between the two regions 

over the next year. The vertical dimension of the box represents the total amount of pollution 

which is expected to be associated with this Industrial development. 

The MCM 's social Indifference curves between pollution and employment are shown 

as the curves which are convex to origin 0MCM' This more developed (and polluted) region Is 

willing to accept Increases in pollution only In exchange for relatively large Increases in 

employment creation. The State of Hidalgo's Indifference curves are shown as the curves 

which are convex to origin 0Hidafgo' The State of Hidalgo is willing to accept relatively much 

larger increases in pollution In exchange for employment creation. 

Suppose that some regional development plan-e.g. the deconcentration plan for 

the Central Region-Initially suggests a development strategy represented by point a, in 

Figure 37. For example, the commissioned deconcentration plan allocates approximately 

66,000 new jobs per year to the MCM, and 6000 new jobs per year to the State of Hidalgo. 

Under this strategy, then, the MCM would gain an additional 0MCM aMCM (i.e., 66,000) jobs 

In exchange for a pollution increase of 0MCM a'MCM units (not specified in the commissioned 

report). Hidalgo receives an additional 0Hidalgo aHidalgo (i.e., 6,000) jobs in exchange for an 

increase of 0Hidalgo a'Hidalgo units of pollution. 

As shown in this diagram, point a does not represent a Pareto optimal position 

between the two regions. A shift to pOint b, on the other hand, will shift both regions to higher 

indifference curves. 80th regions are made better off in this case, in terms of their own values. 

The MCM has reached a preferred pOSition in which fewer jobs are substituted for a smaller 
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pollution Increase. Hidalgo has reached a preferred position In which a greater pollution 

Increase Is exchanged for a greater number of jobs created. 
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The principles of negotiating to effect this shift are the same as those discussed 

earlier with regard to Figure 35. As shown In Figure 37, for example, a shift from point a to point 

b would probably present less of a negotiating problem than a shift from point c to point b. 

80th regions stand to benefit from the a to b shift, whereas only Hidalgo would benefit from a c 

to b shift. 

As shown In Figure 38, finally, an additional curve can be drawn which, In theory, 

which cor:mects all possible Pareto optimal points In the diagram. Once again, from any pOint 

on this Pareto optimal curve, one region can only be made better off by making the other 

region worse off. From any point which Is not on this curve, it is possible to make a shift so that 

at least one can be made better off without making the other worse off. It may be possible to 

effect a shift, too, such that both regions can be made better off. 

Again, also, development planners have no objective role In determining which point 

Is attained on this Pareto optimal curve. This position is determined by the exercise of political 

power between the two regions. Clearly, for example, an upper-right pOSition would be most 

desirable forthe MCM. In this case, e.g. at point d, employment is high and pollution is low in 

the MCM, and employment Is low and pollution high In Hidalgo. The opposite is true at point e, 

on the other hand, which would clearly be more advantageous to the State of Hidalgo. 

The objective role of the planner in this case is simply to facilitate movement to a point 

somewhere on the Pareto optimal curve and maintain a position on this curve once it Is 

attained. This may be accomplished through negotiations or other types of mutual adjustment 

between the groups, involving these two factors. 

It Is possible that these negotiations and adjustments could also expand in scope to 

include many other factors. An additional dimension could also be added to this box diagram. 



Land could not be exchanged between regions, as In the last example. This additional 

dimension could represent, though, the potential exchange of funds for housing 
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development. Many other exchanges could Imagined Involving relatively liquid regional assets, 

such as financial resources. It's possible, too, that non-liquid assets, such as public land, could 

be sold and the returns be exchanged with another region. In all cases, in n dimensions of 

development objectives, the Intention of objective development planning is to attain, or to 

approach as closely as pOSSible, to an n dimensional Pareto optimal curve. 

Beyond a simple two-dimensional diagram, the complexity of this process can be 

readily appreciated. The situation Is rendered even more difficult by the involvement of both 

liquid and relatively non-liquid resources In exchange. This exchange process is rendered 

even more difficult due to the paucity of effective, efficient exchange mechanisms, or even 

effective channels of communication to facilitate exchange. Despite these difficulties, 

however, the rationale for facilitating these mutual adjustments Is real, and the potential 

benefits to all Interests In SOCiety may be great. 

Indications for Further Research and pebate 

In this final section, I suggest a number of additional Implications of my research, and 

especially from the models developed in this chapter, which may Indicate avenues for further 

research (where technical issues are involved) or debate (where the issues may be more 

political In nature). 

PrinCiples of Planning Eyaluatlon. My research to this point suggests that the criteria 

of effectiveness, efficiency, and equity may be just as appropriately applied to a critical 

assessment of the practice of planning evaluation itself. For example, most of the research in 

this dissertation has been concerned with effective evaluation (cf. the evaluation of 

effectiveness in planning). That is, my concern has been that planning analysis must be 
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technically and conceptually relevant to the needs of decision makers. As it Is, the Mexican 

planning profession recognizes that many of their best planning efforts end up discarded or 

pigeonholed Indefinitely. Mexican professors of planning have told me that enrollments in 

planning programs are low, and that one Important reason is the frustration of creating plans 

which are never Implemented. I have suggested in my research that these plans simply may 

not be effectively meeting the needs for realistic and relevant planning solutions. 

A more difficult question is the efficiency of planning evaluation. I have suggested 

that data collection, planning, and analysis capabilities must be considered critical and scarce 

resources for regional development in Mexico. Perhaps the most inefficient use of these 

scarce resources would be to end planning efforts which. are clearly not implementable or 

relevant to the needs of decision makers: I.e., nearly all long-range, large-scale, centralized 

planning efforts. Beyond this, though, it is less clear how administrators, planners, or 

researchers address the question of the most efficient application of their resources: i.e., 

creating the greatest public return (e.g., in contributing to improved decision making, resulting 

in a better application of development resources) in exchange for public investment (e.g., 

public support for data collection, planning efforts, analysis, and basic research). It would seem 

that a higher-level planning effort may be necessary to address this question. That is, what is 

the most effective and efficient utilization and distribution of scarce resources for regional 

development planning and evaluation? 

Finally, an equitable distribution of planning and evaluation resources must be a 

political question, just as the equitable distribution of development resources. This issue 

sparked debate and extensive political action in the U.S. in the 1960s, in the form of advocacy 

planning. Who is to be an advocate for regional interest groups (e.g., poor communities, or 

squatter settlements) who must compete in negotiations and adjustments with federal 

government agencies, state and municipal governments, and private firms? Should the 
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government appoint a planner to represent these Interests, even against the Interests of the 

federal government itself? (I.e., In the nature of an appointed public defender). These are 

questions which have never satisfactorily been resolved In the U.S., but they may have new 

urgency In the context of Mexican regional development planning. 

Mechanisms for Mutual Adjustment. Lindblom (1965 and 1959), whose arguments I 

have attempted to summarize in this chapter, suggests that rationality and comprehensiveness 

can be approached to the extent that all partisan interests are able to freely evaluate and 

determine policy decisions through negotiation and other forms of mutual adjustment. This 

provides the basis for the bounded-partisan adjustment model which I have proposed. 

This concept of rationality and comprehensiveness through partisan mutual adjust

ment can perhaps best be explained as an analogy to the familiar 'magic of the marketplace' in 

economics. In this concept, economic rationality and comprehensiveness are approached 

through the (intendedly) self-serving partisan activities of many individuals, with a relatively 

small role for centralized decision making. In its ideal form, the efficient and comprehensive 

allocation of scarce resources is realized through free exchange between these partisan 

Interests. 

Is this a valid analogy? One objection might be that economics' market-place enjoys a 

common unit of exchange: money. (It might be argued that the case in economics is in fact 

more complicated than this. It is more difficult, for example, to quantitatively express the relative 

economic security provided by one investment scheme over another. This isn't immediately 

important to the argument at hand, however.) Ideally, economics enjoys a standard unit for 

both its evaluative denominator and numerator. That Is, the evaluative test of the relative 

goodness of a given investment is the ratio of the money to be earned (net present value) over 

the money invested. 

1" 
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Regional development planning, on the other hand, enjoys standard units neither for 

its evaluative denominator or numerator. A given regional development Investment, for 

example, may Involve water or land as well as financial resources. The numerator may be 

expressed In financial return as well as employment, housing, or services created. Planners 

and economists have largely been frustrated in their attempts to reduce these many units to a 

single, common unit: most typically money. The use of cost-benefit analysis in planning seems 

to have gained an undeservedly negative reputation from early, relatively unsophisticated 

efforts to reduce even intangible costs and benefits to monetary units. 

The fundamental principle is the same, however: effecting the most efficient 

application of scarce resources through free exchange among partisan Interests. The 

unwieldiness of this exchange, compared with economics, does not necessarily mean that the 

concept is invalid. Regional development issues are just very complex. These issues may 

involve adjustments between very distant locations and very different groups. They may 

concern relatively tangible issues such as employment development for many wage levels and 

housing and service development. They may also concern relatively intangible issues such as 

political interests and interregional equity. 

Are these issues necessarily much greater in complexity, though, than the emerging 

unified global financial market? Probably not; the global financial market is a fundamentally 

intuitive concept which has become enormously and complexly developed. Marketplace 

exchange has been greatly facilitated by advancements in communication (e.g, instantaneous 

global telecommunications) and mechanisms for exchange (e.g, arbitrage and new financing 

Instruments; the new debt plan between Mexico and U.S. banks might be a particularly relevant 

example of the latter). 

Eventually the state of regional development planning may aspire to a similar level of 

development. The requirements for faCilitating negotiation and mutual adjustment may be very 
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similar to those of facilitating marketplace exchange. These requirements may Include the 

development of effective and efficient channels of communication and mechanisms for 

exchange. In the case of Mexico, the state-level COPLADEs represent one important 

development in regional development communication in the public sector, between federal 

and state agencies. 

The privatization of the Mexican economy, which appears to be occurring slowly, 

would provide another potential mechanism for facilitating this exchange, as evaluation and 

decision on many issues are transferred from the public to the private sector. This could be 

termed "economic decentralization." While this Is currently a major theme of Mexican policy and 

rhetoric, It is a politically, and often SOCially, difficult process. Federal economic planners 

Increa!3lngly are recognizing, though, that this tranSition may be necessary to the revival of the 

moribund national economy. If this transition proceeds through the next administration, it will 

have profound consequences both for economic planning and regional development planning 

In Mexico. 

Related to this issue is elimination of subsidies for industrial and urban services: e.g., 

assigning the full cost of water provision to private firms In the MCM. This strategy currently 

enjoys great currency among regional development planners and planners for the Federal 

District and MCM. Like the entire concept of regional decentralization, the elimination of urban 

subsidies is very attractive as a simple concept but rapidly becomes problematic in the details. It 

is unclear, for example, whether this strategy would, or could, also be applied to residential 

services: e.g., full potable water and sewer costs assigned to poor or working-class 

neighborhoods. It is also very unclear how the problems of "externalities" would be addressed 

in this context (e.g., Just, Hueth, and Schmitz 1982). For example, how could the full,SQQ,i.al 

cost of Industrial pollution be assigned to private firms, or the full social cost of traffic congestion 

caused by Industrial employees? 



A mechanism for facilitating adjustment within the public sector could be termed 

"administrative, or pOlitical, decentralization," which has also been dominant topic of policy 

rhetoric throughout the current sexen/o. The decentralization, dispersal, or delegation of 
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administration can take a number of forms. In a non-spatial sense, administrative responsibility 

may be delegated to lower levels of a central bureaucracy. This mayor (perhaps more typically) 

may not occur in the case of dispersing the Mexican central bureaucracy out of the capital to the 

provinces. More significantly, administrative responsibilities can be delegated to lower-level 

regional units of governance: e.g., new regional governments or agencies (as in the case of 

true metropOlitan governance for Mexico City), states, municipalities, and even to the level of 

community or neighborhood orgainizations. Rondinelli (Rondinelli and Wilson 1987; Rondinelli 

et al. 1983; Cheema and Rondinelli 1983) has written extensively on this theme and particularly 

on its relation to regional development planning. 

Associated with this also, perhaps, may be the decentralization of educational and 

research institutions. In the previous chapter and elsewhere I have noted the extreme 

concentration of higher educational facilities and research resources in Mexico City, and I have 

suggested that this concentration may have important consequences for regional 

development and decentralization efforts. 

Finally, the successful realization, or institutionalization, of regional development 

negotiation and adjustment may depend ultimately on an expanded openness in the availability 

of public information, the encouragement of public debate, and more direct public participation 

in the political process. Schteingart (1988, 290) suggests: 

Probably efforts will be made to address certain problems [of the Mexico City 
metropolis], but there are strong structural limitations to application of many of these 
proposals. Such pOlicies must be viewed in the context of governmental decision 
making in a country with an extremely dependent capitalist economy and high 
inegalitarian distribution of resources. 

Because of this situation, there will likely be a significant transformation of 
state poliCies (and of metropolitan development perspectives) only if basic changes 
are made in Mexico's socioeconomic structure. My view is that there must be a 



democratization process at national and local levels to open the way for greater 
participation of the masses and popular organizations In decision making about the 
future of Mexico. Otherwise, technocratic and antipopular urban development plans, 
rather than modifying present tendencies, may accentuate Mexico City's growth only 
to benefit its already powerful minorities. Better mobilization of independent popular 
organizations and more activism by those who suffer most intensely the negative 
consequences of metropolitan growth can create progressive new options. Such 
developments, of course, will not be encouraged by the city's privileged groups, nor 
by firmly established government leaders. [Italics added.] 

One mechanism for institutionalizing this openness in the Mexican regional 
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development planning process may be the adoption of the cost-benefit evaluation framework I 

have proposed as a public document. The federal government could mandate, for example, 

that something like this framework be prepared for major, public, regional development 

Investments. This could be similar in concept to, if more comprehensive than, the mandated 

environmental impact statement in the U.S, or the social impact statements which are often 

prepared in association with international development assistance programs. 

A number of critical standards could be applied to the preparation of this framework, 

most importantly a standard practice of calculating the social discount rate. I suggested earlier 

that this rate should be set very high in the case of Mexico, although I did not suggest 

specifically how the exact rate or standard would be applied. The exact rate, or standard, would 

most likely be determined in Mexico through some negotiated process. The public debate of 

these standards would be useful in itself, to the extent that this process encourages public 

consideration of the important principles involved. As proposed plans and public projects 

could potentially live or die by the exact rate or standard eventually determined, this debate 

should be expected to be active and heated. 

The institutionalization of such a standard frameworl< would be intended to serve a 

number of ends. The first depends on the public nature of such a document; as such, this 

application should be expected to engender a great deal of opposition and resistance within 

the established bureaucracy. This framework would provide a mechanism for the open, public 
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scrutiny, and assessment of proposed policies, plans, and public programs. Do the plan's 

objectives have real public importance? Are realistic assumptions being employed? Do the 

social benefits truly outweigh the costs? Have the best altematives been considered and 

compared with the proposed plan? 

A second, and more important, purpose of this framework is to facilitate negotiation 

and other forms of mutual adjustment. Certainly, negotiation and mutual adjustment occur in 

Mexico today. A standard framework for evaluation, however, could serve to facilitate 

effectiveness and efficiency in the negotiation and mutual adjustment process. Effectiveness 

would be served as a standard framework enables competing interests to recognize and effect 

mutually beneficial (i.e., Pareto optimal) exchanges or compromises in proposed plans. 

Efficiency could be served as a standard framework facilitates this exchange or compromise in a 

timely and relatively inexpensive manner, rather than through protracted negotiations and 

politically and financially taxing competitions. Finally, equity, too, may be served as all regional 

interest groups are provided with a mechanism for the rigorous and objective evaluation of their 

own, legitimate, partisan interests. 

The U.S. experience with environmental impact statements should provide important 

perspectives and, especially, cautions on the adoption of such a mechanism. With four years' 

experience working in developing nations, neither am I naIve with regard to the practical 

difficulties of instituting such scrutiny and accountability. As Corbett (1987, 57) notes in the 

more limited case of social impact analysis, 

[Mexican government agencies] have few obligations or motivations to 
provide information about activities or plans to outsiders, including other government 
departments. Information is a commodity to be traded, not shared .... 

Unless the analyst can convince the bureaucrat that SIA will be beneficial, not 
threatening, there is little that can be offered in exchange for access to data .... 
without data, it is difficuit to demonstrate applications that are useful to the agency .... 
Analysts operating outside the bureaucratic system need some influential support to 
legitimize their efforts and to assure cooperation. 

. . .. To the extent that SIA identifies flawed plans or thinking, it calls 
attention to errors by deCision makers, exposing individuals, agenCies, or camarrillas 



to criticism. In addition, SIA may make explicit likely winners and losers from a given 
project, crystallizing opposition In a system that is poorly equipped to accomodate it. 
Although it is possible to make strong developmental arguments for the use of SIA, 
the would-be Innovator needs to sell its value on pOlitical, not technical grounds, a 
challenge made even more difficult by the paucity of successful precedents [italics 
added]. 
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Certainly a number of other difficulties remain to be addressed in the operational/za

tion of such a proposed process framework. Two particularly important obstacles are the 

related problems of corruption and rent-seeking (see, for example, Krueger 1974). Segal 

(1988), formerly a planner for the state of Mexico, concurs with Corbett's assessment of the 

extremely proprietary nature of information in the Mexican political situation: 

This model presumes open information exchanges antithetical to Mexican planning 
processes. It also presumes some degree of countervailing or parity bargaining power 
between major interests. Keep in mind the governance of Mexico City: municipal 
councils spread over the State of Mexico and the D.F., lack of any effective 
metropolitan wide administrative or elected body, etc. All this gives inordinate power 
to the autonomous agencies, water, electricity, transport, who are virtual fiefdoms. 
One has to address the planning process perhaps not as bargaining between rational 
actors but as a turf struggle with access to information or its denial used to establish 
and maintain boundaries. 

What hope, then, exists for the institutionalization and operationalization of as 

sweeping and comprehensive an evaluative framework as this public framework, or forum? The 

potential tor the development of this mechanism, or effecting this openness, lies in two 

considerations. The first is the incremental nature of the Mexican system itself. Not onl~' is it 

unlikely that such a process as I propose would be embraced and implemented in a single 

sweeping change of policy, it would be unwise. Instead, the logic of conservative policy 

change dictates that changes be made gradually and incrementally. A similar, slow process can 

be seen today in government efforts to decentralize the national economy, such as through 

the privatization of industry and the sale of paraestatal firms. 

The second consideration is that the decentralization of the regional development 

evaluation and decision-making processes may ultimately prove to be the only hope for 
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. 
"managing the maelstrom": I.e., for coping with the physical situation of the Mexico City 

metropolis while meeting the regional socioeconomic needs and demands of the future. The 

processes of realizing both decentralization and In Mexico democratization may be arduous, 

but both processes may be necessary and inevitable. 
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