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INTRODUCTION

Regional imbalance is an important oompouent,of incdme inequality; o fact
which is being recognized throughout the social sdiences even within diseipli-
nes which have previously neglected its study. Two soéiologists; Zorten  and
Brovming (19755 12) recently noted that space "constitutes an important resour
ce that interacts with, limits and contributes to the Stability of the social
order'. Vithin sociology and anthropology, indeed, more and more writers are’
concentrating on the spatial dimension and on the study of concepts such ag
"internal colonialism' and the "centre-periphery mechanism' (Roberts, 1975;
Long, 1975; ‘alton, 1975; Baldn, 1975). Parallel %o this change, diccipli-
nes which hove traditionally been concerned with spatial phenomena are begin-
ning to concentrate on the iisue of inequality. Geographical, econontic and
planning studies cre shifting increacingly ftowards a more politicai and class
based approach to urban and regional processes (Coraggio, 1977; Harvey, 1973;
Brookfield, 1975; Smith, 1977; Santos, 1977; Coates, Johnston and  Xnox,
1977). | '

Such pgrowing interest is welcome insofar as there is little evidence that
regional inequalities are diminishing in TLatin .merica or in other less deve-
lopec areas (Gilbert and Goodnan, 1975). Despite the plethora of regional »o-
licies to be found in the <ub-continent, regional ‘problems” remain as severe
as ever; the Drazilien mnortiea.t, .outhern :'eiico, the Peruvian 3ierra and the
Bolivien ..ltiplano continue to staund out for their concentrations of  acutely
poor people. The object of this proer iz to examine some of the reasonsz  why
the state has Tailed to moCify existing centre-perivhery relationships.

P

The continuance of mzjor regional disparities muszt be seen, of course, in
a wicer development context., .\nG in the absence of genuine moves towards 50~
cicl equality in most Iatin ‘merican countries the survival of regional digpa—
rities is not unexpectec., Indeed; the main argument of this paper-is that how

ever strong regional policies, fundamental changes in geographical patierns of



inequality will not be achieved without substantial modifications in nation-
al development strategies. So long as national policy makers expouse econo-

mic growth as the sine gua non of development, regional problems will  per-

sist. Nevertheless, it is clear that regional disparities can be ameliora-
ted through strong and consistent government policies. Unfortunately, the
second argument of the paper is that such policies are the exceptions rathexr
than the rule in Iatin America. 'State action -to modify regional  inequali-
‘ties besides lacking commitment, has suffered from a lack of -~ understanding
of the processes involved. In particular, there has been insufficient recog
nition that the state itself is a major perpetuator of regional disparities.
-S0 pervasive and complex has the role of the state become in latin American
societies that specifically designed regional policies form but 'a small part
of the staté’s impact on'spatial patterms. Its effect in poor regions . is
felt most critically'through 1ty policies towards industrial development,
exchange rates, inflation, agricultural prices and so on. Insofar ds regio
nal planners have failed to take cognizance of this fact, the effects of spa
tial programmes have been outweighed by those of national policies. In ad=-

dition, regional policies have been weakened by the use of methods inappro=- ‘

priate to the needs of Latin American societies. Some at least of the blame
for poor planning rests with the academic literature on regional development

and the inconsistencies it contains,

Al £atterns of regional inequalidy

Later I shall discust the difficulties involved in measuring  regional
disparities and argue. that a vafiety of indices are required before a relia-
ble conclusion can be drawn either on trends or on comparative national si-
tuations., lly attempt at this point to make a general statement about condi-

tions across Latin America, therefore, runs the risks of misinterpretation,

especially because the reliability of the data leaves something to be desi-

red. INeverthele:is, the broad patterns seem sufficiently consistent with the
evidence on persona; income distributions and other indices of inequality
that some confidence can be placed in them (Ueisskoff and Tigueroa, 1976;
UNECIA, 1971). |
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TMrstly, regional income disparities as measured by a crude index, the
coefficient of variation, are nmuch wider than in most contemporary developed
countries and indeed much wider thon in rwost  of those nations in the past
(7illiamson, 1965). The regional differentials in Tatin /merica are not,
however, wider than those in the small number of Asian and African countries
for which data exist. Naturally, differences vary according to the particu-
1ar index of inequality employed; indices refiecting economic growth tend to
magnify regional disparities and those measuring sociel infrastructure and

service provision tend to reduce themn.

Secondly, the coefficient of variation chows no systematic tendency to-
wards either greater egquality or greater inequality in those nations for
which data exist (Table One). Vhile relative disparities between regions ha
ve failed to change markedly, absolute differentials between the poorest and
the richest regions have normally increased. There are, however, no consis-
tent declines in absolute incomes within the poorer regions of Latin America
nor in health or social service levels. lore often than not the average in-

come and welfare level of poor areas has increased.

Thirdly, while income and welfare levels in poor regions have normally
increased, intraregional inequality has sometimes worsened. In some cases,
such as in certain cities of northeast Brazil between 1960 and 1967, absolu
te income levels among the poorer groups actually declined. Vith respect to
social service provision the conditions of the poor have not normally worse-
ned but due to rapid population increase larger absolute numbers of poor

lack access to services. At the same time, higher relative and absolute num

bers of people have acces: to infrantructure and serxrvices in most poor
regions,
Tourthly, these inequalities have been modified in a spatial context

vhere larger proportions of the population have become concentrated in a li-
mited number of core regions. Industrial and urban exponsion has taken pla~
ce in the regions around the major cities of the continent and in general the

degree of urban primacy has increased.



B, The role of the State

If poverty among peripheral reglons is to be reduced the onus of action
_must-lie with the state. Tew writers doubt that the general tendency of the
free market is to‘accentuate regional dieparities. The dlfflculty is to de~

termine under what condltlons the state will be dlsposed to reduce 1ncome
1nequa11t1es and under what circumstances its actions w111 be ' euceessful.
This issue has been extensively dlscuseed in the literature even before the
capitalist state became a recent focus of research. Ae long ago as the fif-
ties, Hirschman (1958) suggested that the state would normally even out re-
gional disparities, while lMyrdal (1957) argued that in practice, the actions
of the state tended -to worsen regidnal'imbalance"in moetiless;developed coun
tries. ' . Lo T ' o } '

Recently, thiu 1que has teLen on newr 1mportance as wrlters such as

Coraggio, 1977' Kusnetzoff, 1977, and Tx av1eso, 1972 have denled both the

A etate s willingness to 1nterfere in a meaninbful way and. its abillty to modi
fy euch fundamental contradlctlone of the eapltalist r*y.;'l:em.; Counterpoeedto
this school of thought is the mass of technlcal planners 1nvolved in reglo-
nal development programies who clearly believe in the possibility of change.
The reality of the situation; I believe, is that vhile no capitalist -state
will eliminete reégional diSpariﬁies,'eome degree of convergence is - neither
'1mp0351b1e nor 1ncompat1ble ‘with the worklng of the capitallst system. With
in a capltallst framework govermments can and do work towards a modification
of regional relationships: At the same time, there- are numerous governments
which 1gnore or even encourade reﬂional disparitles, as Myrdal (1957) points
out governments range along a continuum from the "oppressor" to the "welfare
state", Admittedly, contemporary Latin America does not contain many exam-
ples of welfare states, but it cannot be denied that the conditions of the
poor and the policles adopted by the state towards the poor vary considera-
' bly both, within and between nations. ‘

Iy point is that even though the"state,is constrained in the range of
actions it can take, it possesses a measure of autonomy in most Latin Ameri-
can countries. While I accept that dominant class interests frequently

determine the nature of state policies the nature of their influence is not

£



wholly predictable in a regional context. Iy fear about the more extreme
statements about the state and regiomal inequality is that they deny -the
possibility of meaningful intervention and thereby preclude the possibility

of ‘any modification in regional processes.

‘ Thé @eniai of stafe éutonomy aiso.gogg against much marxist and non-
marxist thought. To the noﬁ-marxist, the state’s role in regional policy is
clearly cpnst;ainéd by the actions of pressure. groups, - balénce-offpayments
ﬁituations, the demands of the I.H.F.;"limited national budgets, impending
eleétions and 5o on, but a choice it still has, This choice is exercised on
what is sdmetimes depicted as a series of "conflicts" between goals such as
efficienqy and eqﬁity, spatial concentration and decentralization, urban and
iufal development (Friedman, 1966). A wise government will consider = its
priorities, examine the national and regional_situations, analyse political
realities and,ihtroduce its spatial policies accordingly. Sometimes the po-
1i§ies will aqcentuaﬁe disparities and sometimes reduce them; a point under-
lined by the wide diversity of regional programues introduced. by capitélist

states.

ilost marxists also admit the partial autonomy of the state. Thus IIili-
band (1969;130) notes in the case of western style political regimes that
while "dominant economic interests in capitalist soclety can noxmally count
on the active good-will and support of those in whose hands state power lies
+eo these interests cannot, all the same, rely on governments and their advi
sers to act in perfect congruity with their purposes ... governments may wish

to pursue certain policies which they deem altogether beneficial to capita-

list enterprise but which powerful economic interests may for their part,
fiqd profoundly objectionable; or these govermments may be subjected to
strong pressures from other classes which they cannot altogether ignoxe",

Similar views have been put forward by Gold, Lo and Vright (1975; 435) when
they argue that "the state is always relatively automomous. It is  nelther
9ompletely free from active control by capitalist elites nor is it wholly do
mina%ed by them'., Clearly the degree of autonomy will vary from government
to govérnment and from situation to situation but some flexibility does
exist. Certainly, I would suggest that in some TLatin American nations, pés~

sibly'including Colombia, llexico, Peru and Veneguela; recent 4governments



have acted to redress some of the inequalities cfeated by the process of

capitalist development.

Such an argument does not imply that the state is neutral nor. deny that
powerful economic and social interests regularly win their dlsputes w1th na-
tional governments whilst the voice of the poor is frequently 1gnored. Kus-—-
netzoff (1977;435) is correct when he suggests that "in Tatin American coun-
tries there is unfounded confidence that the central political body  will
impartially try to harmonize and mediate among ‘the man& interests in = oxder
to deal equitably with all sectors of the population".‘ But T believe - that
he goes too far when he concludes that "state decisioné are reached undexr
strong pressures and control by the dominant sectors of these sbcieties,

whose polltlcal and economic interests are in constant confllct with the ha-

tional majorities who aré supposed to benefit!" (my empha51s) To'my  mind
this argument suggests that the state can do nothing whatsoever to red1str1~
bute income; frequent conflic between rich and poor there may well be but ra

rely constant conflict. Nevertheless, insofar as this situation approximae=

tes to the truth it represents the principal obstacle to effective regional

development and to regional income and welfare convergence.

Once it is admitted, however, that the capitalist state in many nations
has partial autonomy this opens up several possible policy ' alternatives.
These alternatives may well range between what marxists call accumulative
and legitimizing objectives. The accumulative rolé is intended to accelera-

te the rate of capitalist development; a role often achieved through incen-

tives and subsidies to the private sector and through the removal of obsta-
cles to its efficient operation. Import restrictions and the construction

of economie infrastructure are clear examples of policies with accumulative

objects. By contrast, legitimizing policies are designed'to reduce politi~
cal opposition and social conflict, The provision of social servides,‘whiie
it may also aid accumulatlon, is often intended to offer some benefits +o
poorer groups to retain their tacit support or to prevent overt opposifion.
Prequently, such policies are ammounced with a rhetoric of social inclusion

encapsulatlng a plcture of future prosperity and social ‘harmony.

In practice the ch01ce between accunmulative and leg1t1m1z1ng policiéé

differs little from what the non-marxist wight depict as the trade~-off

-



between equality and efficiency (Friedmann, 19733 Richardson, 1977). Under
both frameworks a decision must be malke whether to accelerate economic
growth or to redistribute at the possible cost of growth. Vhether osuch a
trade~off is inevitable and vhether there are possible combinations of
equity and growth based policies is a vital issue requiring further investi
gation but the arguments of two seemingly incompatible sides seemArelatively

close on this issue.

Ca The obstacles facing regional equilization policies

If partial govermment autonomy exists why have regional disparities perx
sisted in Latin America? To this question I believe there is not a singley
but a range of answers. It is not simply that the average Latin Amexican go
vernment falls into Ifyrdal’s (1970) category of the weak state since some of
the region’s govermments take surprisingly strong and efficient action when
they commit themselves to a policy objective. ITor is it simply that domi—~
nant class interests £ail to support regional programmes because substantial
policies have been introduced in the Brazilian Amazon, in the Venezuelan
Guayana and in various iegions of llexicc, Similarly, it is too simple to
argue that the state ignores spatial inequalities because numerous  govern-
ments have deliberately favoured poor regions in their national budgets and
in the distribution of social infrastructure. The answer is more coumplex as

I shall now try to demonstrate.

a) ational development strategies. If there is a single dominating

factor in the failure to recolve regional problems it lies in the realm  of
national development strategies. Iliost Latin American countries have  tried
to imitate the example of the developed countries and have attempted to esta
blish industrial activity and agriculiural enterprise with technologies simi
lar to those in Durope and the United States. The import-substitution indus
trialization strategy and the later export based model adopted in Brazil and
Colombia both fell into this category. The consequence of this policy for
poorer regions is simple; since most industrial companies find new locatio-
nal advantages in such areas most poor reglons have remained poor, Only
where natural resources have been available has this pattern been  reversed

and even then the capital-~intensive form of industrial growth together with



. its high import content has failed 1o generate widespread -development, Inso
ﬁiar”as'imports'touthe'pOOrer regions have become more expensivefas‘a result
of import tariffs, government policy has tended to accelerate the . natural
‘forces of the market towards polarized growth. ‘

Latln Amerlcan governmente have not been unaware of such an outcome but
‘have venerally failed to redress the' conoequenx reglonal inequalities. In
this decision they have clearly been strongly influenced by the economic ar-
gument that favours growth now and distributlon only at a later "stage" of
development., Tew national governments have asked whether ‘the tendency can
be revetrsed in. the future or have questioned publicly whether ‘the majority
of their populations will ever participate in the advantages derived from
growth. ' The-.arguments of those such as Furtado (1972-73) that. industrializa

tion -based -on a concentrated income distribution is in the interests of trans

national enterprise given theirimassive investments in transitory, highe
value, consumption items, have been ignored. Vhether the neglect of equali-
zation policies has been due to mis-specification by plamners or is a reflec

tion .of the dominapce of vested interest groups over the nation state ' is
irrelevant here, The important issue is that national growth has .= .been
efficiency-orientated and capital-intensive, and has- concentrated on a
limitedvmerket made up by a small proportion of the nationel "~ population.

The process has neither. created sufficient jobs to absorb the.  majority of
poor Latin Americans nor generated sufficient‘pressures ﬁo force & redistri-
butlon of 1ncome.‘ The process is inequitable but as Cardoso ‘(1972;v1977)
has 1nd1cated conforms to the needs of peripheral capltallsm. The incomes
of the poor have hardly 1ncreaseo while those of groups attached to the . so-
‘called "formal" sector have risen marledly. Since inequalitj‘has been . the
result of the natlonal growth strategy, the reglonal consequences have been
s1m;1ap: The main thrust of development policies has been towards polariza-
tion, Only if subetential regional and or personal equalization policiesare

introdqeed can this process be reversed in the future.

*The,reason why “such policies have not been introduced owes at- least as
much  to the mis<specification of ‘development goals by government planners as
to domination by class interests. To a large extent I agree .with Elliott
(1975: 191) in his. description.of decision making in Third World countries.

~»



"It is not ... that the bureaucratlc elite is a greedy, s self serving ﬁonsteg
gobbllng up scarce consumptlon reoources and therebJ impoverishing the rest
of the commum.ty. The real significance of the bureaucratlc elite in the
process of 1mpover1shmenf is nore suBtle ...'by using its power'and‘influen~
ce, it distorts the allocation of resources and mis-specifies the ﬁature of
goods and services to be produéed.~ It thereby impoverishes those who- are
excluded from that allocation®, . '

In LatintAmerica, mis—speéificatidﬁ affects regional development in the
following way. Given the deification of national zrowth as a developmental
objective, regional policies:gain support only when they promise to expand
national economic potential. This generalization is valid even when a regio
nal problem createé.a crisis of legitimacy., Thus, in 1970 when renewed
drought in the Brazilian northeast undermined confidence.in SUDEIL s ability
to solve that’region’s problems, the Amazon prograrmme was accelerated as a
means of décanting the peaéantry. But; if the PIN programme contained a
strong social component, it also promised to sustain the Brazilian "economic
mi.racle" . Through an increase in export potential, natural resource develop
ment and the creation of an expanded market for the heavy industries of the
southeast, economic appeal was added‘to the programme. It is hardiy acciden
tal that in the development of fhe progfamme the role of the nordestino
peésant has been so limitéd, the Brazilian state has spent most of its funds
in buildlng roads and in encouraging large private and multinatlonal enter-

Prises to develop the 1nterlor through the offer of major tax subsidies.

In Venezuela, the Guayana programme is a still better example of a2 re~
gional policy satisfying the ethos of national economic expansion. Undoubt-
edly, a social digension was an explicit joal of the policy but its primary
appeal lay in the potential for industrial development offered by the re-
gion’s rich iron, bauxite and hydro-electiric power resources (Friedmann,
1966). The espousal of regional development in the Guayana and its rapid de
mise in other parts of Venezuela can‘be explained only in texms of the for-
mer’s contribution to national grovth and the rest of the country‘s lack of
similar economic potential, 'The same logic underlies the river basin = pro-
jects in Ifexico (Barkin, 1975), the Paysandd project in Urvguay and  indeed

practically all large regional projects in TLatin America, lajor regional
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development projects have usually been adopted only when their principal con
trlbutlon was likely to accrue to the natlon. A vital contrlbutory cause of
this pattern has been mls-spe01f1cat10n, the main element of wthh has been
the ublqultous and often mlsplaced bellef in growth as the Iundamental deve~
lopment objective. ' |

There national growth has conflicted with regional policy goals, the
outcome has been inevitable. Government after government has established:re
gional policies espousing goals of greater equity and regional balance,
Invariably; tne outcome has been that the effecfs of regional policies have
been counteracted by the national pollqy. In this sense Bervsmann (1975)
is correct when he argues that the reﬂlons of Braz1l have been most dramatl-
cally affected by "accidental spatmal pOllCleS- "The unintended ) spatial
effects of national programme° have normally been stronger than the antlclpa
ted benefits from dellberate reg :ional policies. In Colombla, thls confllct
was eloquently demonstrated between 1970 and 1974 when the Pastrana adm1n1s-
tratlon synchronously 1ntroduced both polar1z1nf and decentral:.z:.nb program-
mes. The hey national nrowth programme based on stlmulatlno the construc—
tion 1ndustny was expected to assxst the largest citles, an outceme which
was elear}y'demon strated when 63 per cent of the available constructlmnfunds
had been invested in Bogoté by the middle of 1974 (Gilbert, 1975). Parallel
to this programne and embraced within the seme nationai ﬁianvwes a policy to
decentrallze economi.c growth through widening the avallability of credlt, im
nrov1n; infrastructure and generally stimulating the country’s 1ntermed1ate
cities. The net outcome was that the decentrallzatlon policy was too  weak
to balance the polarizing effects of the national development programme., It
can be argued, of course, that the policies -were not incompatible but that
without. the decentralization programme, the polarization forces would have

been still more powerful. ‘Such an argument is valid but it does not contra-

dict the fact that within the National Planning Depariment of the day, - the .

strongest forces lay in the polarizing rather than in the decentralizing
camp. Consequently, polarization was the dominating force during the period.

The growth-before-dlstrlbutlon ethos also pervades the formulation of
rewional development programmes even when polltics ‘dictates that a genuine
pollcy of spatial decentralization be expoused. Thus in the Brazilian norﬁg

®
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east programme resources have been-channelled for redistributive reasons
away from the southeast. Ilew industrial employment has been created in the
main cities of the northeast and the programme has helped to raise the regio
nal product of the area, 3Such a programme was not motivated by national
growth objectives. The locational 1neff1c1ency involved in 1ocating indus-
try so far from the country’s main markets and supply areas has not been ne-
gliglble and W1thout considerable incentives private 1ndu°try would not have
responded to the programme. But whlle the aims of the policy clearly a1d
not reflect the natlonal growth ethos, the method of implementation dide In
dustrial ex pansion for large companles was certainly not slowed by the enor-
mous tax reliefs offered under the 34/18 mechanism. No change was invoked
in the capital intensive nature of Brazilian industry because of the failure
to offer stronger incentives to labour-intensive companies (Goodman, 1972).
ITothing was done to redistribute land or to introduce otlier social measures
which were alien to the natiomal growth strategy. The inevitable corollary
has been that while the regional product increased, intrarvegional  dispari-
ties widened. Vhether méasured in terms of urban-rural differentials or in
provement in their economic and social s1tuatlons. There is also some evie-
dence to suggestjﬁhat real per capita incomes of the poor in several cities
actually declined'during the‘sixties despite the programme (Gilbert and Good
man, 1976). In the northeast, the programmé helped the poor but the bene-
fits were undermined by the lack of an equity component and by the - effects
of national policies concerned with controlling inflation and hence wage le~
véls. Stabilization programmes throughout Tatin America have tended to hurt

numerous groups includlng the poor in peripheral regions,

In the case of the Amazon programme, one can go further and suggest
that the regional policy directly haxhed the region’s poor. The plight of
the indigenous communities is legion and need not be discussed further  but
in addition, spontaneous settlers havelffequently suffered eviction" from
lands which they have farmed for many years. Rather than achieving the rhe-
torical goal of settling poor nordestinos in the interior, the tax incentive
schemes and the methods by which land titles have been aliocated have forced
settlers off the land and further into the interior (tiason, 1978). The
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famous "agrovilas" along the roads have become a sad joke as has the techni-
cal and financial help.that should be available to the colonist. The  pro-
gramme has been geared throughout towards large enterprises because their

participation would guarantee rapid economic expansion.

Throughout LatinﬂAmemicé'regional policies have fallen into the  same

trap, By employing the same etrategles at the regional as at the "national‘

level, the formal ‘sector has expanded creatinD employment and higher incomes
for the.few while creatlng llttle in the way of opportunltles for the magoni
ty. While the harmful effects on the poor in the Amazon are especially re~
gretable, there is little s1gn in other countrles of the poor benefltt:.nb to
any eubstantlal extent (Barkin, 1975) ‘ ‘ o '

b) Centrallzatlon and assoc1ated tendenc1es. Interregional income equa

lization and help»for_poon regions may be achieved through non-spatial poli-

cies, It is frequently argued, indeed, that more equitable tax policies and

social4service_distribution are superior to regional development in the help-

they give to the‘poor (Richardson, 1977). Thus inereas ed natlonal expenditu
res on primary education, health, sanitaulon and rural roads_may help “the
poor within the periphery much more than.specific,:egional Programes. Line-
ked to this argument ia therfact that most Latin American etates have become
more functionally centralized over time. Faced'byna backward periphery with
an inert government and admlnlstratlve system central governments have often
established their own agencies to 1mplement social programmes. Thus many of

the new responsibilities absorbed by the state since the second world war

have been undertaken by the national govermment; in Colombia, for example,

this has led_to a massive increase in the number of semi-autonomous govern~
ment agencies from 20 in 1950 to 120 in 1974. In the sense that the natio=
nal government is more efficient than local govefnment, this deveIOpment is

often beneficial. Frequently, 1nfrastructure and services have been brought

to the perlphery in this fashlon. But this centralist approach does not sti

mulate regional development and can undermine local initlatlve. As Roberts
(1975 .80) has observed in Peru, Tor example, a strong centralist bias has
acted as "an irritant to local development" In its possibly well 1ntentlo~
ned effort to accelerate the pace of social change it has concentrated deci~
sion making within the national dovernment hierarchy in Lima. Such a
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developmental approach is doomed given the social economic structures in ma-
ny Latln Amerlcan countries since "the capacity of any centrally located bo-
dy to plan and effect a social transformation depends on the extent that the
populatlon can be, and is already, hierarchically organlzed in coherent and
1ntegrated economic and social systems. Integrated mrket systems and hier-
arehies of cities that embody such an organization are not the outcome ,of

,central{control, but are the essential preconditions for it".

It is also possible that the functional centralization of authority
over service provision may not benefit the periphery. It is often the case,
for example, that efficiency outweighs equity in the allocation of govern-
ment funds., Frequently this is desirable in the sense that it prevents was~
te. At the same time the fact that say primary education facilities are pro
vided only -in the urban areas because larger numbers of students can be
reached for the same expenditure accentuates regional disparitiese. It a,
series of govermment agencies are using the same cost-effectiveness strategy,
regiohal imbalance will_become much greater. To some extent this has Dbeen
the case in Colombia especﬁally with respect to health provision, The Natio
nal Hospital Plan (1970~1972), for example, specified that the largest oi-
tles should be prov1ded with 5.6 hospital beds per 1 000 people whilst  the
rural areas should have 0.8 beds., This disparity was justified - 6h. the
grounds that current usage of the large numbers of beds in the main cities
was much higher than in the rural areas given a limited budget those funds
would be best spent 1n the metropolltan areas. The weakness of the argument'
from a social v1ewp01nt was thet limited hospltal use in the rural areas was
not unas~oc1ated.w1th a lack of medieal peruonnel in those same areas' A
costaeffectlveness eriterion while sens1ole from the agency perspective made;
llttle sense in the wider contex® of regional 1mbalance and social deprlva-
tlon. To the extent that most ~overnment agencies tend to concentrate on ur

ban activities rural and regional neglect 1s guaranteed.

On the other hand, efforts &t decentralizing authority to local govern~
ments can also .accentuate regional dicparities. In Colombia, various ef-
fects were made from the late sixties on to provide credit facilities for lo
cal govermment projects. ILocal authorities could apply for funds to a varie

ty of govermment, quasi-government and private agencies providing that the
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projects were sélf-financing. Unfortunately, the inevitable outcome of this

policy was to favour the largest and most prosperous cities. Iacking an ade

quéte tax bése and often efficient administrations, the poorer cities simply
failed to produce adequate projects. Between 1964 and 1973, Bogotd, Medellin
Cali and Barranquillé received 73 per cént of the internal credit granted to
the 34 largest citiés compared to their population share of 57 per cent (ANIT
1974). What this outcome reflects is the close association bétween'the"spa-
tial distribution of economic activity in the country and the quality and in
comes of local govermnment. Since the major cities contain the bulk of busi-
ness and industrial interests and a high proportion of  the higher income
groups, -there is a positive correlation between per capita local government
revenues and. city size. ‘Any programme, therefore that relies on local autho
rities; to help themselves, is bound to favour the largest and most dynamic
clties and thereby perpetuate regional disparities.

Nevertheless, it would be misleading to suggest that government expendi
tures on social infrastructure generally accentuate régional : dispafities.
Evidence from several countries shows that per capita central government ex-
penditures are highest and -taxation incomes lowest in thé-peripheral regions
In Brazil, for example, Chalault (1977: 124) demonstrates that "during " the

sixtles, the Northeast received more expenditures from the Union than it
paid in taxes; from this perspective, the fiscal system was a mechanism
favourlng the region; in per capita terms, durlng the sixties the ‘Union

spent less resources in the Northeast than in the Southeast, while in G.D.P.
terms the expenditures were approximately equalv, Similarly in Colombia the
central government’s expenditure is progressive in per capita terms  though
much less so when cbmparedvtojper capita income levels, lMany national g0~
vernments are genuinely erigaged in a process of redistfibuting income to the
poorer regions. This constitutes a legitimizing goal in the sense that they
are merely redressing the-consequences of the national development strategy.
The private sector and the process of economic growth accentuate regional
disparities, one of the functions of. the state is to harmonize the interests
of different regional groups byﬂbaléncing that process. The tendency for re
-gional disparities.to inprease or decrease depends on large part on the se-

riousness with which central governments go about this legitimizing task..
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¢) The quality of plamming and the wisdom of planners. - The appeal of
plamning is that it promises all things to all men. It is also neutral  in

the sense that it is open to govermments of all- political persuasions to use

it as a means of* evaluating alternative policies, testing the consistency of
different programmes and of recommending methods of implementation for poli-
tical decisions. In practlce, of course, the process of planning is _never
neutral. Politicians appoint planners, determlne the env1ronment in which
they operate and prov1de or restrict funds for planning action. Under . any
political system plannlng reflects the domlnant ideology and power structure.

In Tatin America many of the failures of plamning, whether at the natio
nal, urban or regional scale, have been due to the unwillingness of the domi
nant political groups to permit particular lkinds of planning action. In so=-
me cases plamning has been deliberately encouraged as a smokescreen for poli
tical inactlon; on other occasions as a cover for unpopular Fforms of action.
"Growth centres®™ have been designated in regional plans but no funds cormmit-
ted to them; within urban areas zoning regulations have been used to prevent
the incursion of low-income groups into the residential areas of the elite.
A case can also ve made that plamning would not have become so important in
Latin America had it not improved the chances of obtaining foreign loans.
Since the main international iending institutions approve of planning and de
nand that.pnojects be submitted in some kind of planning framework, politin
cians have been forced to eutablluh planning awenc1es or forgo international
credits. In such 01rcumstances those planning agencies are used merely +o
dress dubious projects in elegant clothes; a process “that vas preeminent in
the granting of an IADB loan for the Dastern Zone of Bogotd (Reveiz et.al,
1977; Gilbert, 1978). ' o

Dven in Tatin America, however, planneru can 1nfluence policy when the
full s001a1 1mpllcat10ns are not grasped by polltlcal and economic interests
potentlallj hostile to that policy. Unforhunately, it is my contention that
even when such favourable circumstances arise plannere often miss the oppor-
tunities open to them. As Ramfrez (1974: 2) has suggested, it is only  if
plauners understandAthe social forces operating in society that they can re-
cognize “what room is left for social change according Lo the valuee of. the

particular environment and of the plamners". But even when they grasp  the
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politiéal oppoftunities a misunderstanding of regional processes and the
complex role of the state in most Lstin American countries often undermines
the value of the actions taken. All too often programmes are : recommended
which will do little to resolve the:problems .requiring solution - (Boisier,
1976: chapter one). s

“An important cause of such misundersténding stems from 'inadequacies
in the regional development literature,  There is an abgence of techniques
relevant to the éonditiOns.fouhd in most Tatin imerican countries and  fre-
quently no real uﬁdersténding of the causes of regional differentiation.
The inadequate techniques derive in large part from the veneration for impor
ted plamning concepts (Gilbert, 1976). The transfer of planping wisdom from
Burope and the United States is understandable in the sense that such counw
tries have had extensive experience in regional development from which Latin
Americans can learn. In principle transfer has much to commend it, but in
practice transfers are rarely made with sufficient thought or modification.
Even when programmes have been less than. successful in their countries of
origin, it is not. unknown for them to be shipped wholesale to the Latin Anme-

rican continent.

But the fault lies not only with the practising planners. They are
hardly helped by the regional development literature which frequently  cone
tains errors of inferpretation, casual empiricism and a failure to underline

the ideological assumptions on which a planning concept is based.

- The literature on regionél income disparities is'é élea; example _of
such difficulties. For many years the modefnizétion efhicxled to a  search
fdr'a universal deveiopméntipath along which all countries would one day
follow. One outcome of this search was the Williamson (1955) mbdél which
demonstrated that as per capita income levels roseé in a nation, regional dis
parities'first’widened'then diminished. Supported both by cross-section and
time series data Williamson’s findings were wholly consistent with those of
Kuznets (1966) and others for personal and functional distributions of inco-
me. The findings were correct, but the interpretation placed upon them by

other writers largely erroneous. Williamson’s results were interpreted as

proof that regional disparities in developing countries would soon diminish

or that they could be eliminated by government action. The possibility that

Vo,
4
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convergence might prove difficult in less developed countries occurred to
very few writers. The dominant ideology encouraged such misinterpretation
and the formulation of planning strategies unsuited to the needs of Iatin

American countries.

Unfortunately, the shift in the development-studies paradigm towards
greater social concern has not improved understanding of regional processess
In place of the positive assumption that disparities will lessen over  time
there is now a compulsive belief that the gulf between core and periphery
will remain and usually widen. Under the process of capitalist development
surplus extraction will lead o the impoverishment of the periphery. Such
an argument underlies Griffin‘sc (1965: 5) suggestion that in Peru "the level
of consumption of the Sierra was lower than it would have been had there
been no trade'" with the Coastél region. It was algo implicit in Frank’s
(1967) original and esséntially spatial model which linked world metropole,
national metropolis and rural area in an exploitative relationship that led
inevitable to the impoverishment of the periphery. It is only gradually
that the marxist literature on regional development is absorbing Cardoso’s
(1972) observation that capitalisct expansion is occurring within less deve-
loped countries. The implication for regional development is that if 3razil
say can develop within a dependent framework so too can the northeast of
Brazil despite the continued expansion of the southeast. Of course, such
development will increasé regional domination,may accentuate  intraregional
disparities and in certain circumstances con lead to a decline in real inco-
mes ameng the poor, but the féét that the peripheral région can  experience

economic growth generates a different set of policy questions.,

llost commentators fail to recognize this fact and assume that within a
dependency framework absolute exploitation of'poor regions is inevitable.,
Very few cdistinguish that relative exploitation is more frequent; surplus is
extracted by commercial and industrial interests based in the dynamic re~
gions but sufficient remains within the periphery to raise income levels
(Vilson, 1975). Such flexibility of interpretation does not undermine  the
cage that relationships between rich and poor regions are inequitable. It
merely underlines the point that in a capitalist system centre-periphery re-
lationships are highly complex and that the resulting social consequences

are sometimes harmful and sometimes not.
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It 1s unfortunate, 1$00,’ that reglonal welfare dispar1tie~ are partlcu—
larly dlfflcult to measure. Part of “the ' problem iies in the fact - %hat
whilst "equality is easy o' measure oo lhequality may take': innumerable
forms, and by any standard of measuring must be arbitrary" (Bowen, 1970:29).
In the case of regional iriequalities this difficulty is accentuated by  the
.arbitrary nature of regional units. Since most measurements are. recorded
for administrative regiong, income and welfare levels-are calculated - for
areas,of differing geographical size; population numbers; urban composition
and -physical structure. One result is that levels of regional inequality
can be altered radically by aggregating or disagzregating regional units.
Such ‘problems will persigt until statistics are collected for standard areas.
Even so, it .is doubtful whether it will prevent the careless use of statis—
tics 40 prove a particular argument. Such carelessness has become almost
intrinsic in regional gstudies. Phrases such as "regional disparities are
narrowing" or the "gulf -between core. and -the periphery is widening" . are
thrown out with the mere hint of a statistic and-Without any qualification.
Unfortunately, ‘such statements make little sense unless a range of alterna-
tive forms of inequality are considered (Gilbert, 1974; - . Slater, 1975).
Spéoifically,-the following-inequalities should be mentioned: the trend in
average measures of-inequality sueh as the Gini coefficient or the . coeffi-
cient of variation; the extent to jwhich the richest regions have gained or
lost 'vis-a-vis the poorest in both absolute and in relative terms; - .~ the
degree . to which inequality has increased or. decreased within rich and = poor
regions; the direction of absolute welfare levels in poor regions - are ‘the
poor poorer or more prosperous? Vithout such information generalizations
about regional tendencie are meanlngleso. Accuracy of course will not re~
solve re~1onal dluparltleg ‘but it should help dlagnosiu of the real patternu

and processes anolved.

.
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D. Conclusions

All capitglist societies contain important regional disparities. At the
same time the disparities found in Britain,lFréhce, Japan or even the United
Stétes palé into insignificance compafed to those féund in most Iatin Ameri-
can countries. Different historical circumstances and experiehces are main-
ly responsible for the different situations, but there is another differehcé_
of possible importance. In most developed countries regional imbalance has
been.the object df gserious government attention for a number of years; in Ia
tin America it is-a recent innovation introduced by ffequently less then com
mitted govermments. It would be difficult‘to argue that regional policies in
developed countries have been totally successful. Indeed, disparities persist
despite considerable govermment expenditures, and many effort at regional de
velopment have been more notable for their inconsistency than for thelr suc—
cess., Nevertheless, regional disparities have declined and in Britain  the
current concern is whether employment decentralization programmes have indi-
rectly accentuated the problems of the central cities. Perhaps the critical
guestion is whether regional disparities have declined because of government
action or due to changes in the priorities of the private sector. Would con
gestion costs eventually have risen sufficiently to encourage spontaneous de
centralization; could the state have saved considerable energy and expense
by ignoring regional question? In gengral the answer is no. Govermment poll
¢y has helned to remedy the situation and disparities would have been grea-
ter without its action. But in turn this raises onother question. Have go-
vernments in Lurope and the other developed countries reduced disparities main
ly through regional policies? Again the answer must be no. Without the
assistance in Britain of free education and health programmes, pensions for
the old, grants for retraining, and unemployment benefits, regional dispari-
ties would have been much greater. Regional poliey in Europe was introduced
into social systems which were unequal but where the worst excesses were be-

ing removed by national welfare programmes.

It is here that the prime difference lies with Latin America. Decentrall
zation programmes are being introduced without any real effort to remove ba-
sic inequalities. Indeed; as a result of national development strategies in

equalities between rich and poor are becoming worse in far too many countries.
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The persistent search for strategies to waximize economic growth is.tending
to perpetuate existing inequalities and increase them in absolute terms. In
such a context regional policies are bound to be ineffeetive and ILatin Ame~
rica exhibits more than its fair share of abortive regional exercises. As
Cornelius (1975:23) has argued "until the goal of greater equity in the dis
tribution of benefits flowing from the development process is given higher

priority than other national policy objectives, even the few programmes im-

plemented in the name of redistribution are likely to discriminate against.

the poor, or at least fail to help them appreciably". Regional development
policies can only be effective if the. wider development context. is modified.
In this sense the principal obstacle in»the amelioration of regiomal dispa-

rities is'the.mis-specifiqation by the state of national policies.

*



Table 1
REGIONAL INCQIE INBEQUALITY IN IATIN AMERICA
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Nation Year VW Bagis of measurement Number of regions
Argentina2 1959 .32 " Gross product 22
1969 0 45 ‘Gross product 22
Bolivia2 S 1967 Y Gross internal product 9
Brazil2 1939 .78 Gross national income 21
1949 .73 Grnss national income 21
1959 .65 Gross national income 21
1969 .60 Gross national income 21
Chile2 1958 27 ., Gross domestic product T
Co . - 1967 .35 Gross domestic product 7
Colombia’ 1950 .46 Gross internal product Toa
1960 031 ~ Gross internal product - 24
1970 .33 Gross internal product 24
. 1975 © 031 Gross internal product 24
Mexi¢o4' 1940~ 43 Gross internal prbductA 8
1950 . 64 Gross internal product - 8
1960 . - .57 Gross intszrnal product .- 8
1970 W57 Gross internal produect 8
Peru® 1961 7 7. .53 National income = 23
Venezuela ’5_1961_ W43 National income 9
1969 W66 Gross regional product 9
r * (n, /n)
5 _ i
1.‘ . v‘;] - -
- . y .
where 0, = population in region'i,‘
'iA n = négipné;fpobulatfpng.
yi = income per capita in fegion i
and ¥y = national income per capita.

The smzller the coefficient the narrower regional dlsparltles.
2., Sources are listed in Gllberu and Goodman (1976).

3. Svenson {1977).

4. Unikel (1976).
5,  Ingles,(1975).
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