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A

PREFACE

Those who have foliowed the evolution of this series over the past year will note that
it has undergone a number of changes Beginning as a modest operation, the first eleven
papers made available in mimeographed form, are a cross-sampling of the work prepared
for a wotkshop convened by the Institute of Latin American Studies during the spring of
1976, With this paper by Cuzan not only has the format changed but also the content

The alteration in format by moving fiom the mimeographing of a limited number of
papers to a more extensive printing through use of an IBM Composer reflects the success
of our initial series. The request for these papers over the 1976-77 academic year first
doubled and then tripled This response both in number and in individual communica-
tions has indicated that the papers have had a much wider utility to other than originally
anticipated. The new format enables us both to meet this increased demand and to make
more apparent our intent that this series be considered more than simply another random
publication of ephemeral material. Any librarian who deals with pamphlets, occasional
papeis, and the like knows ali too well the problems entailed in locating and cataloging
such materials on a regular basis. Through the use of copyrighting and now more formal
printing we wish to establish this series as a serious and continuing cooperative academic
endeavor.

In content this twelfth paper in the Technical Papers Series also represents a shift
when compared with our firsi publication. Originally those of us active in planning the
1976 workshop on policy implementat:on in the public sector throughout Latin America

‘got together in an informal post-conference meeting to decide how best to give wider

circulation to the individual papers presented at the workshop and discussed amply in the
roeeting’s working sessions. Rather than pull together these papers into a single edited
volume, we opied for an occasional paper series in which we would issue individual papers
selected from the onginal pool, but not necessarily all of them. With the present paper we
leave behind the repimting of conference papers and turn now to a more formal selection
process in which this paper has been and future ones will be reviewed and refereed on
campus through the Institute Office for Public Sector Studies.

This last development, the sponsorship of these papers by an organized unit within
the Institute, represents a third change in the Technical Papers Serics Originally a small,
ad hoc interdisciplinary faculty studies group, the public sector studies program a year
later has become a much more substantive operation within the Institute’s activities
Under the direciion of Alfred Saulniers, an economist who is serving as coordinator of the
Office for Public Sector Studies, we have new research underway on campus on the
public sector in Latin America and have developed a teaching component which fits into
the Institute’s current M.A program and is coordinated at the doctoral level with
individual departments. As an outlet for new and important public sector research, we
aspire through this series to building a much more solid empirical basis for interdisci-
plinary research and dialogue on the role of the state in the economy and society
throughout {aiin America and related world areas

Austin, July 15. 1977 Lawrence S Graham, Associate Director



A TALE OF TWO SITES: POLITICAL STRUCTURE AND
POLICY PERFORMANCE IN COSTA RICA AND EL SALVADOR!

Alfred G. Cuzan
New Mexico State University

A growing body of research in political science and pub way of popuiar needs. Exther a centralized bureaucracy or a
lic admunistration s currently exploring the causal linkages mass political party are in a position to view public problems
between organizationai structure and public policy out: from a perspective wide enough to enact policies that aze con-
comes. Recent findmgs suggest that under certain condi- sistent with the national welfare
tions the form of institutional arrangements has a deter-
mining influence on thew performance “ This line of inquiry On the other hand. a polycentric model retorts that cen-
could yield valuable practica: resuits, for if the way govern- traiized bureaucracies tend to become rigid and arrogant and
ment 1s orgamized has an effect on pohcy independent of to fose, distort, or musinterpret vaiuable snformation concern-
“ecological”’ variabies. then attemp1s can be made 1o raise mg crtizen preferences and environmental conditions 8 Single-
the level o?f social welfare through conscious changes m 113 paity systems it which eiectoral competition is weak are no
structure.” Such a possibility might be of interest 10 devel- toriously unresponssve to popular demands and are easily
opmg areas where, as in Latin America, previous findings captured by self serving elires.” As a consequence attractive
have srressed the deterministic aspects of poliucal culture, economic alternarives will be missed and costly mustakes will
historical trad«icns, and economic dependency(a‘ be made by bureauctats positioned at various ievels of a hi-

erarchy rhat ,s out of touch with political and economic re-

This paper compates *he performance of *wo Central alities. Public interests are better served i a system in which
American polirical systems that differ significantiy in poli- auionomous decisionimakers at several levels of government
tical structure—Costa Rica and El Salvador. The tormie: ate free ro pursue pariial objectives and to partficipate in the
resembles a polycenrric modei of organization, while rhe enactiment of progirams that atfect the mterest of thew con-
latter typifies the Lanin Amwerican mode! of a monocen- stituencies The combined etfort of a multitude of iocal govein-

! tric regime . A 1epresentavive case study fiom each country, ments can hainess a navion's energy and chanmei it into pro-
} - dealing with alimost identical issues of poiicy, will serve as ductive endeavors without having o clear all important matters
- the basis for comparison The cases are evaluared on the fo!. with a cenver far vemoved from the azea of operations.
lowing critenia efficiency, equuy, and the level of force re-
quired to execute the policy. The daia show that the Costa Theories about Latin American politics ate similarly
Rican case outperformed its rival on all three. They aiso in divided over the relative metits of these two torms of

dicate that the allocation of public resources 1s more hkely
to reflect citizen preferences in a system of free exchange
among autonomous poirtical units than in a centrally di-
rected hierarchy of choice.

Two Models of Organization in Comparative Perspective5

Theories about public organization m developing areas can
be grouped into two general catagoties. On the one hand, a
monocentric mode! argues that only by centralizing decisions
can a polity effectively mobilize collective efforts to make an
impact on national problems. Public mvestmenis stand the
greatest chance of success if they are ditrected from a central
vantage pomnt from which the whole gamut of economic al
ternatives can be objectvely assessed o Accordingly, a nation
must allocate its resources ar the highesi level of government,

" where the parochrabism of local interests will net stand in the

governmental organization. While some writets such as
Charles Anderson, James Busey, and William Stokes ar
gue that centralism has been one of the major obsta-
cles 10 rationai policy-making tn many countries of
Latin America, others hke Jacques Lambest and Claudio
Véliz maintain that it deserves credit for the achieve-
ments that have already taken place, and that it is the
only hope for the future. In defense of the latter posr
ron, Véliz writes that

The principal feature of contempoiary Latin American
nationalsm 18 the return to a type of political be-
havior firmly rooted m an autochthonous centraiist tra-
dition. On this tradition is founded the structure of msti-
iutions and political habits of Latin Americans; on 11, as
well. ave based the organizational successes of the past de-
cades Latin Ameticans are increastngly conscious that mn



harnessing the momentum of this tradition to the needs
of national development, they will acquire understand.
ing and mastery of the problems of their nations

Stokes sums up the opposite view:

There have been leaders of the most valiant courage and
the greatest virtue and integrity in every Latin American
country who have attempted {o make politics the rea-
soned art of democratic compromise When such men
have relied upon centralized power, they have invariably
fallen short of their ideals When they have permitted
such principles as individualism, voluntarism, and de-
centralization to operate, as in Uruguay, Argentina, Chile
and Costa Rica in certain periods of the hxstones of these
countries, better results have been achieved |

A TWO-NATION COMPARATIVE STUDY!3

This paper brings to the argument data from two Central
American countries that differ significantly in organizational
structure—Costa Rica and £! Salvador The two are not only
geographically close, they are similar in many respects. Both
are tropical, mountainous. countries, small in area as well as
in population. Coffee is the mainstay of their export-orien-
ted, largely agricultural economies . In both countries, less

than 40 percent of the population lives in urban areas Neither

country has a large Indian minority Rather, they are inhab-
ited by whites and mestizos for the most part, although In-
dian characteristics and heritage are more evident in El Sal-
vador. On the other hand, Costa Rica has visible black and -
Chinese populations, whereas these groups are largely absent
in El Salvador The countries do differ, however, in social
and economic conditions, with Costa Rica ahead of El Sal-
vador on most indexes of 'social and.economic develop:
ment

Structurally, El Salvador exemphﬂes the Latin Ameri-
can pattern of presidential dominance.!5 All instruments
of government are subordinate to the national executive.
The office has been occupied for almost two decades by
military officers governing under the banner of a party or-
ganized and led by the armed forces. The party has con-
trolled the Congress during the same period, lending near-
ly unanimous support to the administration. The Supreme
Court plays a minor role, nearly always in support of the
president. Municipal finances, personnel, and ordinances
are subject to presidential control through the Ministry
of the Interiot. A network of volunatary associations held
together by a presidential agency prevides still another
link between the national executive and local communi-
ties. -

By contrast, Costa Rica is the Central American country
that most closely resembles a polycentric model of organiza-
tion 1 No presidential hierarchy unifies all political and ad-
munistiative elements within a centralized network of com-
mand . Rather, the Costa Rican system is characterized by a
separation of powers, a decéntralized administrative struc-
ture, competitive elections, and substantial autonomy for
local governments Hundreds of neighborhood corporations
independently design and execute local projects financed in
part through property taxes raised within their jurisdictions.
They are also powerful lobbyists before Congress and the
national administration.

Policy outcomes associated with these opposing types of
political systems are now explored in the context of two
case studies that are fairly typical of the policy processes
prevalent in each country. The two cases have to do with
the decision to locate a public project—a sanitary landfill ..
in Costa Rica, a hydroelectric dam in El Salvador In each
instance, the main beneficiary of the project was the metro-
politan center, and substantial costs were imposed on the
mral periphery However, each system processed the various
interests involved differently--Costa Rica through mutual
accomodation and bargaining, El Salvador by central direc-
tion—and thus twe different patterns of policy outcomes
were yielded While the cases differ in the type and, espe-
cially, the scale of the projects that were decided upon, they
are sufficiently similar to make a reasonably good compari-
son

The evaluation of how each system performed is made on

the basis of three criteria: efficiency, equity, and the degree

of force required to execute the official decision. The lower
the total costs of a policy in relation to its benefits, the more
efficient it is.!7 The more a policy benefits the better-off
members of society at the expense of the worse-off, the less
equitable it is. 18 And the more a policy requires the use of
force for its executlon the less acceptable to the-citizenry, it
can be said to be. 1% If one system can be shown to be more
efficient, more equitable, and less dependent on force than
another, then it is judged to perform better than its rival.

A Dam at Gerron Grande?0

The first case study takes place in El Salvador. During the
1971-1972 presidential campaign, a government-owned cor-
poration announced plans to develop the hydroelectric po-
tential of a major river valley. Local residents objected and -
organized a major challenge to the agency ’s decision. After
several months of heated dispute, a newly inaugurated pre-
sident ruled in favor of the project on the grounds that the
nation had to develop its internal energy resources in order

Y
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to be independent of foreign oil.

The hydroelecttic project of Cerrén Grande consists of
an earthen dam on the Lempa Rivei, the country's largest,
in an aiea that bears its name The Hydroelectric Commus-
sion for the Lempa Ruver {CEL), a2 government-owned cor-
poration whose board of directors is appointed by the pre-
sident, is responsible for its execution. Feas:bility studies
were conducted by Harza Co., a U S. consulting firm em-
ployed by CEL. Estimates of total construction costs range
from $80 million to $120 million. the largest single public
investment in *he narion’s history 21 Cerron Grande is ex-
pected to more than doubie CEL's 1372 capacity of 200
megawatts. Demand for eiectricity 1s projected to grow at
11 percent annually for the next decade Eighty percent
of electric consumption takes place in San Salvadoi. the
capital, where most industies are located. In 1970, indus-
try’s share of total consumption was 43 percent <~

Cerron Grande will have a large, concentrated impact on
the Chalatenango Valley, located approximately tweaty-five
miles north-northeast of San Salvador Aboui erghry-five
square miles of nich agricultusai and will be inundated This
is more than 2 percent of the total avaiiable for cuitivation
in El Salvador, and mfludes almost 20 percent of all Jand
devoted to sugar cane 22 A private estimate indicated that
thirty-eight villages, eight bridges, and fifteen mules of roads
will disappear, and almost $6& miliioa of annual agncultural
production will be loswr At leasi one sugar muli wili have 10
be relocated. Forty-five thousand people will be affected: ?
According to CEL, of the land that will be inundated 60 per-
' cent is owned by eleven fammlies, while the remdmmg 40 per-
cent is disiributed among | 440 proprietors ¢ >A sample of
the latter group revealed that in 1972 less than 20 percent of
them had electricity in theis homes.<®

The very magnitude of the project was certain to generate
local opposition. Shortly after CEL made its announcement,
the large sugar producers organized a Commission of Affect-
ed Property Owners and Towns (CPPA) to battle the agency
in the press, in political citcles, and on the streets. The com-
mission attracted the support of :nfluential segments of pub-
lic opinion, among them professional associations, newspaper

bers of the clergy. However, it was unable to incorporate in-
. 1o its ranks important leaders of the valley’s peasantry, who
_ organized separately not so much o fight the dam as to as-
sure adequate compensation for their expected losses. 4’

" The campaign against construction of the dam reached a
climax between June and August, 1972 Durmg this time,
CPPA and its-allies challenged Harza’s estimates of the costs
and benefits that would be generated by the project and

‘editors, former government officials, academicians, and mem-

quesuoned the grounds upon which vanous alternatives to
Cerron Grande had been eliminated from consideration

Harza’s choice of Cerrén Grande over other possible
sites for a dam was based on the estimated cost per kilowatt-
hour of the several alternatives Critics nightiy pointed out
that this was not an adequate measure since 1t only included
the financial costs to CEL, leaving out nonconstruction
costs. To ve vaiid, a comparison of this nature has to take
mto account ail the dwrect and indirect costs and benefits
expected of each alternative over time, discounted at an
appropriate rate of mierest Interestingly, Harza did just
that in determining Cerron Grande’s superiority over oil-
burning plants Its failure to do so with 1egard to hydro
electric altemat'ves left it vulnerable 1o methodological
attack 2

Froperty owners in the valley also challenged Harza's
evaluation of their land and its productwity The consult-
ing firm assumed that agricultural production in the vailey
would remain static for the next fifty years even though
it had increased an average of }{} percent per yeat between
1966 and 1971 In us estimate of the value of current pro-
duction, Harza used the price of sugar cane bur not of the
sugar produced, leaving out the vaiue added by industry
When these two assumptions were dropped. the advanta e
of Cerron Grande over oil-burning plants disappeared

Substant:al nonconstruction costs of the project were
e'ther classified as “'socral cosis™ not 10 be included in the
calcuiations,?Y or actuaily missed altogerher . Critics brought
up the following: emotional and relocation costs wiil be 1m-
posed on a population that is forced to abandon s homes
and properties against 1ts will. Long-established communities
that function as social, economic, and political centers, in-
tegrating individuals and groups around them, will be destroyed
The lake will expose the remaining population to health haz-
ards from untreated sewage brought to it from San Salvador
by the Acelhuate River, a tiibutary of the Lempa The lake
will also force the rerouting of the Troncal dei Norte highway,
increasing transportation cosis beiween Chalatenango and
the capstal

Ancther cost of Cerron Grande was not discussed by sts
opponents, yei the subsequent conflict brought it to tight
That is the political and military costs incurred in carrying
out a large-scale uprooting of thousands of people If there
were a way (o measure the economic costs of man -hours.
equipment, and energy devoted to aiguing, haranguing, pro-
testing, marching. and other forms of individual and collec
tive resistance, and if to that could be added the costs in-
curred by the government in persuading, cajoling. repressing,
coercing, and intimidating the protestors, it might be




concluded that these costs alone are high enough to war-
rant the consideration of less disrupting alternatives

CEL brushed aside all arguments against Cerron Grande
as the work of “‘empiricists.” 2 Rather than engage its crit-
ics in a technical discussion of the project, the agency tried
to justify its decision to the public on the grounds that
Cerron Grande would generate employment, promote tour-
ism, and bring about agrarian reform. Many of CEL’s news-
paper advertisements during the controversy presented idyl-
lic pictures of dams in bucolic settings under headings like
“Cerrén Grande is Progress and “*Cerrén Grande Will Save
on Foreign Exchange 3 The agency argued that postpon-
ing the project would only increase the cost of electricity
and warned of shortages should the project not be approved
immediately .

As the months went by and CEL would not budge, the
opposition became increasingly militant. Thousands of sig-
natures were collected on anti-Cerrén Grande petitions.
Large demonstrations were held in Suchitoto, San Francisco
Lempa, and nearby towns. Marches on the capital were or-
ganized. Demonstrators threatened violence and vowed to
defend their properties. Several mayers and councilmen
from the area initially supperted these efforts The Con-
gress sent a committee of its members on a fact-finding
trip to the valley. Not to be deterred, CEL went ahead with
the construction of a road to the site from the city of
Chalatenango. 34

The national administration, while proclaiming its neu-
trality, aided CEL in various ways. It used the police, the
army, and paramilitary groups like the Nationalist Demo-
cratic Organization (ORDEN) to block highways, turn back
truckloads of protestors, and detam newsmen on days when
demonstrations were scheduléd 3 Accordmg to a profes-
sor at El Salvador’s Catholic university, the army virtually
occupied the valley, intimidating the opposition.~° Muni-
cipal officials were called to San Salvador by the Ministry
of the'Interior, introduced to CEL personnel, and instruc-
ted to lend them their support‘,3 7 The president visited sev-
eral villages by helicopter to denounce the “campaign of
vilification” carried out against the project.

On August 14, 1972, less than three months after his in-
auguration, the country’s president went on television and
announced his decision to go forward with the projecthe’ 4
In a threatening tone, he justified Cerrén Grande on na-
tionalist grounds, arguing that the country could not be
dependent on foreign oil. He criticized the “selfish” ele-
ments who had campaigned against the project, and warned
that further opposition would not be tolerated. He also
announced the formation of a seventeen-member Reloca-

tion Commission composed of ministers and other high-rank-
ing officials of the government, chaired by the vice-president
of the Republic. Not a single representative of the affected
area was appointed to serve. The commission was given the
task of executing a relocation program for those displaced by
the project and other measures designed to compensate the
local population. After the speech, members of a landowning

family were threatened with expulsion if they persisted in

their opposition.

The president’s speech put an end to the resistance of the
sugar producers. As a paid announcement from one of the
families put it: “To us . . . Cerrbn Grande was a ‘closed case’
the moment the pres1dent of the Republic announced his de-
cision. .. ~*! The fight against the dam collapsed . Still to be
settled were the terms on which properties would be purchased,
people relocated, and municipalities compensated for the loss
of revenue sources. The large landowners changed tactics, op-
ting for sectet negotiations with the government. Those with-
out power or influence—the small farmers, laborers, towns-
folk, and viilagers who make up the bulk of the population
of the valley—were left to deal with the government on their
own

At this point a radical priest from Suchitoto, the owner of
a farm and an agricuitural school in the valley, organized a
Central Peasant Committee (CCC) to pressure the Relocation
Commission into fulfilling its commitments. ‘The govern-
ment had pledged to pay the fuil value of expropriated pro-
perties and to relocate those unable to move on their own.
It had also promised programs in tourism, fishing, and refor-
estation with the dual purpose of employing those left with-
out jobs and generating revenues for the municipalities.

The government’s initial reaction was to oppose the CCC.
The police harassed the leadership and interfered with the re-
cruitment of new members. But an appeal to the president
brought temporary relief. He visited the area and conferred
with its leaders, promising freedom to organize and due con-
sideration of their demands.

It soon became clear, however, that official pledges were
not being carried out. After the first meeting, the Relocation
Commission did not convene again. Small farmers complained
that CEL’s agents were pressuring them into selling their land
quickly, at what they considered to be below-market prices.
Even the promises of employment evaporated as contractors
brought their own personnel and trucks to the site. The CCC
organized a march on the capital to gain publicity for its griev-
ances It also threatened an invasion of several large estates to
coincide with the March 1974 congressional elections unless
the government acted on its promises.




The government’s response was to purchase land for the
first of five agricultural communities on which to relocate
displaced peasants, who would pay CEL back the money re-
ceived for their old properties as partial payment for the
right to live and work there. The plan cailed fo: tillable land
to be held in common in a modern version of the ejide; peas-
ants would be issued certificates of participation that could
not be transferred until the debt to the government had been
paid. The communities would be administered directly by
the central government and would not exercise municipal
powers.

Whether Cerrdn Grande proves ta be an asset or a liabil-
ity to El Salvador remains to be seen. The project was sched-
uled for completion in 1977 At that time the total financial
costs will be known, and a few years after that the economic
and political costs will become apparent. CEL’s predictions
will then be compared to actual results ™~ But whatever these
turn out to be, it is clear that the agency did not make a per-
suasive case for its project Most opinion leaders argued for
a postponement in which to conduct additional studies. How-
ever, CEL refused to budge. Its prestige and reputation were
at stake and it would not accept the possibility that it could
have made a mistake. Agency pride and the arrogance of
power plz?/ed important roles in the decision to build Cerrén
Grande 4

It was symptomatic of the project’s lack of credibility that
the government had to resort to military force and presiden-
tial threats in order to *“make it work,” as Charles Anderson
would put it 6 An unworkable plan was converted into an
ongoing “salution” through the massive display of force. Not
only is it bound to involve substantial military costs, possibly
on a continuing basis, 11 will also make it more difficult for
the decision process to come to grips with future problems in
a spirit of cooperation and good will ™ ' These costs are hard
to measure, but, when included as a liability in the balance
sheet of Cerron Grande, they add still another doubt regard-
ing the wisdor of the project

Nobody Wants a Dumpw48

This case study deals with the location of a garbage dump
in the metropolitan area of San José, Costa Rica Central and
metropolitan officials spent several months during 1973
searching for an appropriate site. Three counties vetoed the
construction of the project within their jurisdictions The
dump was finally built in the township of Rio Azul, but only
after intensive negotiations with iocal leaders produced an
agreement to compensate the township for the costs imposed
on it by the project. The solution, a product of bargaining
among independent officials from several levels of govern-
ment, was artived at without the use of force.

Rio Azui is a poor, semirural township of 1,200:1esidents
located southeast of San José, Costa Rica’s capital. Most re-
sidents live in wooden and tin shacks strung along a dirt 1oad
that connects the village to nearby cities. Two factories are
located thete. in August 1973, the only signs of organized
community life in the township wete an old church, an over-
crowded elementary school, a dirt lot that served as a make
shift soccer field, and a few family grocery stores and bars
It was hard to believe that 1ts people had just emerged victors-
ous in a battle with metropolitan and central authorities over
a garbage dump.

In May, national and city officials announced that the old
gatbage dump in Pavas, a township of San José, would be
closed and that a sanitary landfill would be built elsewhere
to replace it. Two reasons were given: the dump was aimost
full, and a projected expansion of an aitport iocated in the
vicinity required it for safety and aesthetic reasons.”~ For
years, the people of Pavas had complained about the nau-
seating odor, the filthy trucks, the scavengers, the heaith haz-
ards, and other aspects of the facility but to no avail. Under-
standably, the township greeted the news with a sigh of relief.

Garbage collection and disposal in the San Jo:€ metropoli:
tan area 18 a coppetative venture among ten municipalities and
the Ministry of Public Health. Each locality collects the garbage
within its jurisdiction and assesses its citizens for the service. An .
intermunicipal council administered by the municipality of San
José runs the garbage dump, which is reguiated by the Minstry
of Public Health About 100 tons of garbage are disposed of
daily. The service is operated at a deficit by all the municipali-
ties; San José alone loses moie than $200,000 annually 50 The
possibility of establishing a special metropolitan distiicr to pro-
vide the service has been discussed. A umiform tax based on
street frontage would be levied throughout the entire azea, re-
gardless of service level. This scheme would naturally benefit
San José, where the concentration of hospitals, restaurants, and
people is higher than anywhere else in the country. As a coun-
cilwoman from Santa Ana, a county west of San José, put it
m an interview, ““It’s one of those arrangements where the big
fish eats the smailer fish ™

Finding a site on which to locate the landfill proved to be
a difficult task The engineers working on the $: » million
project imitially picked an area known as Tirrases, in Curridabat
county, east of San José. Curridabat did not like the idea. The
municipal council announced its opposition and demonstratoss
took to the streets On June i1, the national police used tea:
gas to disperse the crowd. Local leaders argued that the proposed
dump was too close to populated areas and would pollute an
underground aquifer that could produce up to 300 liters per
second After a meeting with the president, a Curridabat resi-
dent, they were assured that the landfill would not be built




in the countyb5 1

Encouraged by Curridabat’s victory, Pavas organized to
force the closing of the old dump. On July 3, eighty local
residents from the Rohmoser housing development attended
a meeting at which an emergency committee was elected.
Those present were in a militant mood. Most speakers ar-
gued in favor of a violent confrontation with the govern-
ment. “Maybe we need to expose ourselves to tear gas and
{o police mistreatment of our children in order to get at-
tention to our plight,” a speaker said. A San José council-
man arrived late and tried to calm the group He congratu-
lated Pavas on its patience and pleaded against the use of
violence: “Do not resort to violence, that brings unintended
consequences. Use the avenue of dialogue, education, pru-
dence, understanding. But I ask you from the bottom of
my heart, do not resort to violence.” An emergency com-.
mittee officer responded, “We want a peaceful solution, but
we are not passive. Unfortunately, violence seems to be the
only way to get attention.” The rhetoric of violent threats
was being used to harass the authorities into action.

That same week, 500 Pavas resident marched in front
of the garbage dump carrying signs that said “Good-bye to
the dump,” “Out the dump,” and the like. San José’s city
manager was present. She asked the citizens assembled to
act peacefully and with good sense because “nothing is
gained by violence.”>

After lengthy discussions with municipal officials and the
minister of public health, the emergency committee agreed
to wait until August before taking the matter into its own
hands. Ten days before the deadline the committee started
acountdown. Every day it would publish a small ad in the
newspapers showing a black skull which proclaimed “X days
left for the closing of the dump in Pavas. Pavas will no longer
be the sanitary disposal unit for the metropolitan area. Neigh-
bors, remain on the alert!

The position of the government became increasingly diffi-
cult. Pavas was now aroused and threatened violence unless
the dump were closed. Surrounding communities resisted
plans to turn their territory into dumping grounds. Officials
opted to discuss possibilities in secret for fear of touching
off local opposition prematurely. Leaks could not be totally
avoided, however, Upon learning that a farm within its juris-
diction was being considered as an alternative, the municipal
council of Santo Domingo de Heredia, a county located five
miles north of San José, in Heredia province, immediately
went on record as opposing the move. The council argued
that the proposed site was only 500 ‘yards from a school in
an area of rapid population growth. The county manager said
in an interview, “If they (San José) want to dispose of garbage,

it is only logical that they find a place in any county of San
José, but not in Santo Domingo. We belong to Heredia.”
Two neighborhood corporations joined the municipality in
their opposition. On the afternoon of July 18, an anonymous
flier urged the citizenry to form a common front “against the
garbage invasion.”

It was in this atmosphere of tension and uncertainty that
on August 3 tractors and other heavy machinery made their
appearance in Rio Azul. The curious were told that they were

‘ there to improve the pothole-ridden road. But the township

soon learned the true mission of the machines; to convert a
local farm owned by the Ministry of Public Health into the
despised basurero (garbage dump). Reaction was swift.

Rio Azul residents, including women and children, promptly

" lined up in front of the tractors and trucks, hindering their

movement. Local spokesmen demanded a halt to the opera-
tion, arguing that no one in the township had been informed
of the project, let alone consulted. Aid was requested from
Tres Rios, the county seat, which sent trucks to block San
José€’s machinery. La Unién officials protested that the auto-
nomy of 1ts territory had been.violated, and that San José had
not even applied for a construction permit. By this time, San
José’s county manager had arrived and was trading insults with
the local women. Late that afternoon, San José withdrew “to
avoid problems.” Rio Azul had won the first battle 57

The next few days were marked by furious activity on the
part of local residents. Fearing a police attack, meetings were
organized by the various organizations of the district to plan a
defensive strategy. These organizations included the neighbor-
hood development corporation, the church board, the educa-
tion board and the association of school patrons, the local
chapter of the National Association of Educators (ANDE), and
the sports clubs. The factory unions lent their support, too.

At the same time, late-night meetings were held in Rio
Azul’s church and in the La Unién municipal building for
the purpose of negotiating an agreement. Among the most
important officials present were the minister of public health,
the chairmen of the city councils of San Jose and La Union,
councilmen and the city manager from La Union, and the
area’s congressrnan. The officers of the township’s neighbor-
hood corporation acted as Rio Azul’s representatives. A key
figure at those meetings was the local priest, who was cred-
ited with making an agreement possible.

In the meantime, on Augusi 4, the public health minister
bowed to Pavas and closed the old dump. Jubilant, the dis-
trict celebrated its victory during a three-day long carnival.
Among the principal features of the celebrations was a mock

funeral march in which the dump was “buried.” The emergency
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committee pledged itself to pressure national authontxes to
turn the old garbage dump into a children’s park

While Pavas celebrated, garbage piled up on the streets of
San - José. Officials worried about an epidemic and wiged a
mass innoculation of the population. The city council peti-
tioned the president to declare a state of emergency and to
use “all necessary means” to put an end to the siruation.>”
This meant the use of force. But the president deferred to
his minister, and held back the troops.

On August 7, an agreement was finally worked out. The
central government, the municipalities of San José and La
Unién, and the Rio Azul neighborhaod corporation signed
a document whereby the township consented to the instal-
lation of the landfill in its territory in exchange for a num-
ber of concessions. The national and county governments
committed fhemeelves to fulfilling nineteen conditions de-
manded by Rio Azul %0 The most important of these were
improvement of the local aqueduct; pavement of the main
street and improvement of other roads in the area; the m-
stallation of street lights and a public telephone. completion
of the soccer field; relocation of the school; recognition of
property rights to the families squatting on the ministry
farm; construction of a community center; and the assurance
that a majority of the workers emplayed in the operation
of the landfill would be Rio Azul residents. In addition, the
congressman promised 1o introduce two bills in the legisla-
ture. One would authotize Rio Azul to impose a tdx on every
privately owned garbage tiuck entering the township. The
other would incorpozate a vigilance distiict, composed of
members from Ric Azul and surrounding focal umits, empow-
ered to close the landfill if health srandards were violared.
Immediately after the agreement was made public, the muni-
cipality of San José announced that service charges for gar-
bage collection would have 1o go up. Thus the nonconstruc-
tion costs of the landfill were to be borne by those who
received the service, and not by the residenis of Rio Azul.

The agreement was haiied by the newspapers. which
called it original Editorals praised Rio Azul for its aggres-
siveness, shrewdness, and patriotism 61 However, many if
not most of the township’s inhabitants did not trust the
government's promises. The government was given a year’s
time to fulfill its part of the bargain. Five months later,
only one condition had been met—the installation of the
public telephone. The township threatened to close the
dump on January 16, 1974, unless the government moved
to carry out its pledges.”“ On January 12, the municipal-
ity of San José was authorized by the intermunicipal coun-
cil to buy a farm on which to build a new school and a
community center for Rio Azul The Ministry of Pubhc
Works promised to begin construction right away 3 Thus

the government had to be pressured into fulfilling its com-
mitments. [t was clear that without continuous agitation on
the part of Rio Azul, the government would soon forget its
promises. It was up to the local leadership to devise strate-
gies that would force the government to carry out its obl-
gations.

The outcome of the garbage crisis was a novel one. The
metropolitan area found a place in which to dispose of its
garbage, and a poor, forgotten township won material con-
cessions that when fully wmplemented will mean a substan-
tial improvement in the welfare of its residents. An exchange
was struck between two unequal but autonomous entities
in whi_ch each party gained something from the transaction.
The township did not have to sacrifice its interests unilaterally
in favor of the metropolitan area.

In retiospect, it seems that if the national and county gov
ernments had offered to compensate local residents from the
beginning, opposition to the landfill would not have built up
as rapidly and forcefully as it did. It was only because local
communities saw themselves as being victimized by San José
that they resisted. As they saw it, San José was trying 1o dump
its problems on them. Central authorities, however, did not
view it that way. Under the rhetoric of the national interest,
they viewed the crisis as stemming from the division of the
metropolitan area mto ten counties, a situation that allowed
parochial mterests to come befoie the interests of all. As the
public health minister put it at the height of his frustration:
“The 1ime has come to analyze this problem from the point
of view of the national and not the local intezest, even if for
a pamculax localny this would mistakenly mean a thorn in
its heart "®> The local argument, however, was that if the
nationai inierest was so important, then the nation could
easily afford to set aside several thousand dollars to make the
thorn easier to bear. When it did, resistance to the project
weakened 10 the point where an agreement was possible.

Perhaps the most outstanding feature of the garbage cri-
sis was that it was resolved without the government having
to impose a sclution by foice. In many ways, this made the
task of the authorities much harder. They had to shop around
for a site and negotiate at length with local officials until an
outcome acceptable to all the parties emerged. The decision
costs were certainly high Hewever, the military and political
costs of a central imposition could have been much higher. An
“easy” short-term solution would have involved the deploying
of troops to Rio Azul, Santo Pomingo, or Curridabat. The
government undoubtedly had the means to impose its will by
force Yet the legacy of bitterness and resentment that it
would have entailed could not be ignored . It would also have
required a strong contingent of security guards to eliminate
the possibilsty of sabotage, and that would have added to the




operating costs of the facility. As it was, work on the project
was begun with at least the tacit acceptance if not the guard-
ed cooperation of the majority of Rio Azul residents.

COMPARING THE TWO CASES

The two case studies just examined contrast the ways in
which two countries resolved a central-local conflict over the
decision to build a public project. Cerrén Grande is an exam-
ple of the monocentric approach, of central execution of so-
lutions and arrangements devised at the top without local
participation. Rio Azul, on the other hand, illustrates the
polycentric method, of negotiation and bargaining among
autonomous levels of government. The most important dif-
ferences in decision processes and policy outcomes between
the two cases are as follows:

(1) In Costa Rica, at least five local entities participated
in blocking thé project, or driving it-.out: Curridabat, Santo
Domingo, La Unién, Rio Azul, and Pavas. In El Saivador,
local units were able only to protest, and, after a while, not
even to do that, as the Ministry of the Interior exerted pres-
sure on them to quit.

(2) In Costa Rica, two different communities were suc-
cessful in stopping the project after a central decision had
been made; Curridabat, and Rio Azul-La Unién. In El Sal-
vador, work never ground to a halt. In fact, CEL went ahead
with the construction of the road to the site from Chalate-
nango at the peak of the controversy.

(3) In Costa Rica, national and metropelitan officials had
to negotiate with local representatives whe stood for the col-
lective interests of the community and had to come to terms
with their demands before starting work on the project. In
El Salvador, national policy-makers did not negotiate with
local leaders and did not have to meet local conditions be-
fore carrying out their plan.

(4) In Costa Rica, the landfill was built after local con-
sent was obtained. In El Salvador, the project was continued
over local objections.

(5) In Costa Rica, a greater number of political actors
with independent constituencies participated in the negotia-
tions: councilmen and city managers from three counties; a
congressman; officials from the neighborhood corporation;
ad hoc community leaders; and ministry personnel. In El
Salvador, there was not.an equivalent give-and-take among
independent actors. Municipal officials were instructed on
how to behave by the Ministry of the Interior; members of
Congress representing the area stayed on the sidelines

(6) In Costa Rica, the community received collective com-
pensation for the landfill in the form of local improvements
stipulated by its representatives. In El Salvador, compensation
was centrally determined by a Relocation Commission in which
there was no local representation, and the compensation was
directed at individuals, not communities.

(7) In Costa Rica, the community was granted the author-
ity to regulate the landfill and to receive revenues from it. In
El Salvador, no such arrangement was worked out; instead,
displaced peasants were to be organized into cooperatives tied
to the central government. Thus, whereas in Costa Rica the
solution promoted local independency and autonomy, in El
Salvador it perpetuated dependence and reliance on central
officials.

(8) Finally, in Costa Rica, the solution devised was peace-
fully implemented by voluntary consent, without the use of
force . In El Salvador, the execution of policy required the
massive display of military power by the central government
in order to quell local opposition.

CONCLUSIONS AND RECOMMENDATIONS

On two out of three criteria by which policy performance
is evaluated in this study, the polycentric model clearly comes
out ahead, The costs and benefits of a public project were more
equitably allocated and the decision-process was far less violent
in Costa Rica than in El Salvador. As for efficiency, the answer
is less obvious. While serious questions regarding the efficiency
of Cerr6n Grande were raised, the issue was not part of the Rio
Azul controversy . The economic costs of the various sites were
pretty much the same. Questions of equity and politics were
far more important. Nevertheless, a conclusion regarding the
relative efficiency of the two models is possible.

One of the arguments advanced by the monocentric theory
is'that in a centralized system, decision-makers can acquire the
bredth of perspective necessary to tackle national problems
without interference from special or narrow interests. Most,
if not all, of the facts relevant to public decisions can be col-
lected and synthesized at one point, thus maximizing the ra-
tionality of public policy. Yet, as the conflict over Cerron
Grande illustrated, a centralized system can easily miss or fail
to give proper weight to important consequences associated
with a policy. CEL was either unaware of or unconcerned with
the substantial social, economic, and political costs that the
nation would have to bear on account of Cerrén Grande. The
agency’s refusal to acknowledge them, even when faced with
massive resistance, seriously undermined its claims to objec-
tivity . It is altogether possible that the costs of Cerron Grande
will exceed its benefits. It was adopted because those who




will pay a substantial portion of the costs had no access to
the accounting process, while those who will reap the bene-
fits did. The nation thus embarked on a project of doubtful
value without proper analysis or deliberation. Ironically,
among those most negatively affected are the poorest and
least powerful elements of Salvadorean society.

By contrast, a polycentric system provided Costa Rican
communities with the institutional means to defend their
collective interests. Control over its own territory was the
tool used by Rio Azul to veto a decision highly unfavorable
to its residents. National authorities had to bargain with the
township in order to gain approval for their project. Com-
pensatory measures were worked out in order to defray the
costs imposed on the community by the landfill. The indi-
rect costs of the facility were thereby made explicit, and
provision was made to take those costs into account.

This outcome suggests that in a polycentric system the _
“pricing”’ of public policies is more efficient than in a mono-
centric one. This is because if local governments were to ex-
ercise autonomous control over territory, resources within
their domain could not be appropriated by other units with-
out their consent. Local approval would be secured only if
certain conditions reflecting the value of the resource to
local residents were met. This would force decision-makers
to choose only those projects in which total benefits exceed-
ed total costs. Thus, local units would “price” collective re-
sources over which they had jurisdiction—the greater the
social costs of a policy or program, the more its sponsor
would have to pay local units. Competition among the lat-
ter would restrain any one of them from charging a price
that was too high relative to the costs involved.”> Of course,
the indirect costs of certain projects could be so high that
local prices everywhere would make them uneconomical.

In the future, the decision on where to build a public pro-
ject might be made as follows. . the agency in charge would
specify the nature and requirements of its project and would
invite communities to “bid™ on it. Local govermments, either
individually or joined together in councils or other forms of
intergovernmental arrangements, would submit lists of con-
ditions under which they would accept the project. Other
things being equal, the project would be located in the Joca-
lity whose price was the lowest. The costs would be passed
on to the beneficiaries. In this way, local prices would (1)
zone public projects and (2) allocate the costs and benefits
of those projects, both according to the supply of and the
demand for citizen consent. This would be the closest thing
to a free market in the publicisector.

Had this scheme been in effect in Costa Rica and E} Sal-

vador during the course of the case studies examined here,
would the outcomes have been any different? In Costa Rica,
such an arrangement would not have made much difference.
It would only have formalized what in fact happened. The
township would have had the authority to license and tax
the landfill for the benefit of local residents, but compensa-
tion to the community would have taken the form of cash
payments rather than “in kind” equivalents of goods and
services. More than likely, the amount paid the township
would have been higher than it was. In El Salvador, however,
the results would have been quite different. The prospect

pf paying local taxes on the scale necessary to cover the
losses in incurred by the communities of the Chalatenango
Valley on account of Cerrdon Grande would have dissuaded
CEL from even planning the giant project in the first place.

A combination of smaller, less destructive alternatives would
have been adopted instead. And the Salvadorean government
would possess a greater understanding of the complex set of
costs generated by its decisions on electric production and

its pro-industrialization policies in general.




NOTES

1. This paper draws from several chapters of my disserta-
tion, “Centralization and Scope: Political Structure and Pol-
icy Performance in Costa Rica and El Salvador ” Indiana
University, 1975. An earlier version was presented before
the 1975 meeting of the American Society for Public Ad-
ministration, Chicago. The research was supported in part
by a grant from the National Institute of Mental Health.
Iam deeply indebted to Professor David Collier, Indiana
University, who patiently guided me through three years
of doctoral work.

2. See, for example, Susan B. Hanse, “Participation, Po-
litical Structure, and Concurrence,” American Political Sci-
cience Review, December 1975, pp. 1181-1199; John D. Mont-
gomery, “The Allocation of Authority in Land Reform Pro-
grams: A Comparative Study of Administrative Process and
Outputs,” Administrative Science Quarterly, March 1972,
pp. 62-75; Elinor Ostrom, “Metropolitan Reforin: Proposi-
tions Derived from Two Traditions,” Social Science Quar-
terly, December 1972, pp. 474-493; David O. Porter and
- Eugene A. Olsen, “Some Critical Issues in Government Cen-
tralization and Decentralization,” Public Administration Re-
view, January/February 1976, pp. 72-84; and Larty L. Wade,
The Elements of Public Policy, Columbus, Ohio: Charles E.
Merrit Publishing Company, 1972.

3. In Chapter II of The Elements of Public Policy, Wade
summatizes the arguments over whether environmental or
institutional factors predominate in the shaping of political
outcomes, both in the American states and cross-nationally.

4. An important exception is James Payne, “Peru: The
Politics of Structured Violence,” Journal of Politics, May
1965, pp. 362-374.

5. Dale Krane provides an excellent summary of the two
models of “Longitudinal Patterns of Centralization and De-
velopment: Testing Theories of Government Organization,”
paper presented at the 1974 meeting of the American Poli-
tical Science Association, Chicago. The applicability of the
two models of Latin America is examined in Wilburg Jiménez
Castro, Los dilemas de la descentralizacibén funcional: Un
andlisis de la autonomia institucional piiblica, San José, Costa
Rica: Escuela Superior de Administracién Piblica, 1965. See
also Warren F. Ilchman, Comparative Adminstration and
“Conventional Wisdom,” Beverly Hills: Sage Publications,
1971.

6. This reasoning also lies at the heart of the Planning-
Programming-Budgeting System, or PPBS. See, for example,
Samuel M. Greenhouse, “PPBS: Rationale, Language, and

10

Idea-Ralationships,” Public Administration Review, December
1966, pp. 271-277.

7. S. N. Eisenstadt, ‘“‘Bureaucracy and Political Develop-
ment” and Bert F. Hoselitz, “Levels of Economic Performance
and Bureaucratic Structures,” both in Joseph LaPalombara
(ed.), Bureaucracy and Political Development, Princeton:
Princeton University Press, 1963; Alfred Diamant, “Political
Development: Approaches to Theory and Strategy,” in John
D. Montgomery and William J. Siffin (eds.), Approaches to
Development-Politics, Administration and Change, New York:
McGraw-Hill, 1966; Gideon Sjoberg, “Ideology and Social
Organization in Rapidly Developing Societies,” in Fred W.
Riggs, Frontiers of Development Administration, Durham,
North Carolina: Duke University Press, 1971.

8. That bureaucratic structures are likely to be misinformed
about their environment is argued by Gordon Tullock, The Po-
lities of Bureaucracy, Washington, D.C.; The Public Affairs
Press, 1966. For a contrary view, see Herbert Kaufman, 4dmi-
nistrative Feedback Monitoring Subordinates’ Behavior, Wash-
ington, D.C.: The Brookings Institution, 1973.

9. See Daniel Cosio Villegas, El sisterma politico mexicano,
Mexico City: Cuadernos de Joaquin Mortiz, 1973.

10 Joseph LaPalombara, “Alternative Strategies for Deve-
loping Administrative Capabilities in Emerging Nations,” in
Riggs, Frontiers; Nicholaas Luyky, “Rural Government in the
Strategy of Agricultural Development,”’in Montgomery and
Siffin, Approaches to Development,;-Bred W. Riggs, “Bureau-
crats and Political Development: A Paradoxical View,” in
LaPalombara, Bureaucracy and Political Development; and
Peter Berger, Pyramids of Sacrifice, New York: Basic Books,
1975.

11. Claudio Véliz, “Centralism and Nationalism in Latin
America,” Foreign Affairs, October 1968, p. 83.

12. William Stokes, “Latin American Federalism,” in Peter
G. Snow (ed.), Government and Politics in Latin America: A
Reader, New York: Holt, Rinehart and Winston, Inc., 1967,
p. 173.

13. An extended comparison of Costa Rica and El Salvador
appears in Chapter II of my dissertation, ““Centralization and
Scope: Political Structure and Policy Performance in Costa
Rica and El Salvador.”

14. In 1971, Gross National Product per capita was $500
in Costa Rica but only $291 in El Salvador; illiterates made




up 11 percent of the total population in Costa Rica as opposed
to 42 percent in El Salvador. See Ibid., p. 18.

15. The term “‘presidential dominance™ is used by Jacques
Lambert to describe the centralized characteristics of most
Latin American governments. See his Latin America: Poli-
tical Institutions and Processes, Berkeley: University of
California Press, 1967,

16. Gary Wynia, Politics and Planners—Economic Devel-
opment Policy in Central America, Madison: The University
of Wisconsin Press, 1972,

17. A good discussion of efficiency as it applies to public
policy appears in Allen V. Kneese and Charles L. Schultze,
Pollution, Prices and Public Policy, Washington, D.C.: The
Brookings Institution, 1975,

18. The concept of equity or justice generates consider-
able debate. Note, for instance, the collection of articles
commenting on John Rawls’s 4 Theory of Justice that ap-
peared in the June 1975 issue of The American Polirical
Science Review. This paper hopes to avoid conceptual quar-
rels by adopting a common-sense notion of what is not,
rather than what is, equitable.

19 See Ted Gurr, Why Men Rebel, Princeton: Princeton
University Press, 1970.

20. Information for this study was obtained from a variety
of sources, including interviews with persons mnvolved in one
aspect or another of the case, who, for obvious reasons, will
remain anonymous, Newspaper coverage of the events nar-
rated here was extensive, aliowing most statements of fact
to be checked against the public record.

21. The lower figure is an early government estimate. In
an interview, a CEL official conceded that the total will be
well above that. Opponents claimed from the beginning that .
the project would cost at least $120 million. See Diario Latino,
July 7, 1972, p. 7, and July 12, 1972, p. 12.

22. “Proyecto Hidroeléctrico Cerrén Grande,” CEL pub-
lication, San Salvador, August 15, 1972, pp. 6, 7, and 14.

23. Xavier F. Beltrdn et al., “Cerr6n Grande,” Estudios
Centroamericanos, August-September 1972, p. 540

24. Diario Latino, June 2, 1972, pp. 16-17.

25. Interview with a high official of the Relocation Com-
mission.

11

26. Belirdn, *“Certon Grande,” p. 573.

27. The pronounced inequality of land tenure in El Salvador
is associated with severe class differences that stand in the way
of collective action in defense of common interests. Had all
leaders of the peasaniry joined forces with the sugar producers,
it is doubtful that CEL would have prevailed.

28. Beltrin, “Cerron Grande,” pp. 533-534, 537-538.

29. Francisco and Roberto Orellana, “Analisis del Estudio
del Proyecto Cerr6n Grande Elaborado por Harza Engineering
Co.,” June 2, 1972, unpublished manuscript, pp. 44-56. The
authors are engineers, members of one of the largest landown-
ing families in the valley.

30. Beltrdn, “Cerron Grande,” p. $37. See also Diario Latino,
July 7, 1972, pp. 16-17 and July 12,1972, p. 10.

31. In “The Political Economy of Efficiency,” Aaron Wil-
davsky notes the reduction in political costs accomplished by

- the Soil Conservation Service when it,abandoned eleven con-
. troversial large watershed projects in favor of the small water-

shed program. Public Administration Review, December 1966,
p. 297.

32. Diario Latino, June 5, 1972, p. 17.

33. Diario Latino, June 1, 1972, p. 15; June 5, 1972, p. 17,
June 21, 1972, pp. 18-1_9;June 20,1972, p. 9; Tuly 25, 1972,
p- 145 and July 27, 1972, p. 23. The opposition resented what
is called CEL’s *‘slogans ™ See July 26, 1972, p. 15.

34. Diario Latino, June 2, p. 3; June 5, pp. 3, 16; June 8,
pp- 2, 18; June 12, pp. 1,3; June 20, pp. 23-24; June 26, pp.
2,3 and 16; June 28, pp. 15-18; July 5, p. 16; July 7, pp. 16-

17;July 8, pp. 16-17; July 13, p. 1; and July 21, pp. 2, 30.
All dates are for 1972,

35. Diario Latino. June 12, 1972, p. 3, and June 27, 1972,
p- 19.

36. Interview with the professor, a native of Chalatenango.

37. Diario Latino, June 26, 1972, pp. 2, 24, and July 25,
1972, p. 16,

38. Diario Latino, August 21, 1972.
39. Diario Latino, August 15,1972, p. 16.

40 Inferview,



41. Diano Latino, August 28, 1972, p. 25.
42. Interview.

43, Interview with the Executive Director of the Reloca-
tion Commission.

44, CEL had hoped that its first large-scale hydroelectric
venture, the Fifth of November dam, would last seventy-five
years. Yet a CEL planner confided that less than thirty years
after its completion, silt had reduced the volume of the lake
by 50 percent. The associated reduction in electric capacity
motivated the-agency to build another dam in the shortest
possible time.

45. The extent to which the private interests of high govern-
ment officials were served by the project is open to conjetture.
CEL’s general manager, one of the driving forces behind Cerron
Grande, is a member of a powerful family with extensive hold-
ings in industry, the main beneficiary of the project. The fam-
ily also owns a sugar miil in the Chalatenango Valley that will
not be affected by the lake and thus stands to benefit from
the elimination of competition. To some observers, the con-
flict over Cerr6n Grande had the overiones of a feud among
families. It was so viewed by CPPA—see Diario Latino, June
22,1972, p.19.

46. Charles Anderson, Politics and Economic Change in
Latin America, Princeton: D. Van Nostrand Co., Inc., 1967.

47. Warren Illchman and Norman Uphoff, The Political
Economy of Change, Berkeley: The University of California
Press, 1969, p. 71.

48. Information for this study was obtaired through inter-
views and newspaper sources. As in the case with Cerrén
Grande, an#effort is made to cite published material whenever
possible.

49. La Nacion, May 6, 1973, p. 2.

50. La Reptiblica, August 12, 1973, p. 14.

51. The site chosen included part of a farm owned by the
president, who may have welcomed an “expropriation” of
his property in exchange for a sum that was higher than the
market price. Here again it is difficult to determine to what
extent the private enterests of a government official were be-
ing promoted by public policy.

52. The author was present.

53. La Nacidn, July 8, 1973, p. 42.

12

54, See, for example, La Repiiblica, A\igust, 1, 1973, p. 26.

55. La Nacién, July 17, 1973, p. 2; and La Repiiblica, July
18,1973, p. 20.

56. La Nacion, July 19, 1973, p. 6.

57. La Nacibén, August 6, 1973, p. 2. The ministry farm bor-
dered on the president’s Curridabat property, and planners pre-
dicted that the landfill would eventually expand to include it.
Thus the search had come full circle.

58. La Nacion, August 7, 1973, p. 33.
59. La Nacién, August 8, 1973, p. 58.

60. Ibid., p. 4 and 8. The author obtained a copy of the do-
cument, entitled “The following are the conditions on which
we accept the landfill in Rio Azul.”

61. La Nacién, August 8, 1973, p. 14 and August 13, 1973,
p.- 14. '

62. La Nacién, November 13, 1973, p. B-1; January 11, 1974,
pp. 2-A and 2-B.

63. La Nacién, January 12,1974, p. 37-A; La Reptiblica,
January 13, 1974, p. 32. '

64. In Rio Azul, as in Cerrdén Grande, the courts played no
role in settling the conflict. Without judicial remedies, the po-
tential for violence was high. This brings to mind Riggs’s ob-
segvation that *“It is when we turn to study of the new nations
that we suddenly become aware of the crucial role of the
courts 1n maintaining the viability of a politically developed
system. . ..” See Fred Riggs, “Bureaucrats and Political De-
velopment: A Paradoxical View,” in LaPalombara (ed.), Bu-
reaucracy and Political Development,p. 154.

65. La Nacién, August 5, 1973, p. 6.

66. On competition among local units, see Robert Bish and
Vincent Ostrom, Understanding Urban Government, Washing-
ton, D.C.: American Enterprise Institute, 1973; Charles M.
Tiebout, ““A Pure Theory of Local Expenditure,” Journal of
Political Economy, October 1956, pp. 416-424; and Robert
Warren, “A Municipal Services Market Model of Metropolitan
Organization,” Journal of the American Institute of Planners,
August 1964, pp. 193-204.

67. See Wade, The Elements of Public Policy, p. 13.

68. Applications of this system to the allocation of water
resources are discussed in my dissertation, Centralization and
Scope, pp. 183-186.




