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ABSTRACT

iis paper surveys urbanization and spatial development
- the Philippines by ‘:viewing studies dealing one way
F another with the subject. The objective is to put
iatial and urban issues in perspective so that an under-
fanding of them may cumulate through research. Research on
Bese issues has been generally fragmentary, lacking overall
tonsistency and coherence. There is a need to view
rbanization and spatial development within a unified
ramework. These two aspects of development are closely
itertwined in that they both depend on the nature and
rn of industrialization as well as on the structure
d pace of agricultural development. In addition, they
determined in no small measure by macroeconomic policies
Bat exert implicit spatial biases, probably even more so
by regional and rural policies explicitly designed
& foster dispersed regional development. Therefore, to
more useful, research and, by implication, policy should
adopt a framework that takes into account these important

dimensions.
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DRBANTIZATION AND SPATIAL DEYELOPMENT IN THE PHILIFPINES:
A SURVEY

Ly

Ernesto M. Pernfn and Cayetano W. Paderanga, Jr.*

INTRODUCTION

In recent years, issueg of urbanization and spatial
;?-cintratinn of population and economic activity have quickly
@ined priority in the agenda of scholars and governments.
This is true in both developed and developing countries,

it ig in the latter countries where the concern is more
se. For instance, of 116 developing countries surveyed
' the United Wations, 68 declared the spatial distribution
f:ftheir pepulation to be "highly unacceptable”, 42 admitted
s :t it was "unacceptable to some extent”, and only six
pesponded that it was "acceptahle".l In all likeliheood,
?:tial and urban issues will consume a good deal of the

'} ention and energy of researchers and policymakers in LDCs

gring the remainder of this century.

. #Associate Professor and Assistant Professor, respectively,
ghool of Economics, University of the Philippines.

lﬂaaed oo data from the United Nations Economic and
$ocial Council, Population Commission, Twentieth Session,

fobcise Report on Monitoring of PE%ulatian Policies, EfCN.
§338. 22 December 1978, pp. 27-2 s cited im Preston




As of 1280, the world urban population is estimated

En be about 1.8 billion, representing an increase of
Fp?rnximatal? B0 percent since 1960. In the next twenty
¥ears it is expected to grow again by over 70 percent,
reaching a total of around 3.1 billion in 2000 A.D.
{United Wations 1975). These figures indicate that the
Norld was 41 percent urban in 1980 and will be just about

half urban by the year 2000,

0f the 1.2 billionm additional urbam population between
Bow and the year 2000, BD percent will occur in the less
;nvtlupad ragions. This would push the urban population in
the less developed regions from just under a billion to

ghly 2.0 billion, or from 30 percent of total populationm
in 1980 to %1 percent in 2000 A.D. Cities with populations
of over a million will multiply te 300 in the developing

world from only less than a hundred at present.

The bulk {(about two-thirds) of total urban growth in
ihe next twenty years will fall upon Asia, mainly because

"of the two vast countries, India and China. Urban population
in the ASEAN region will expand by 127 percent (total
population by 60 parcent) from about 69 million to 157
'million although the level of urbanization by the year

2000 will rise to only 35.8 percent from 25.3 percent in

1980 (below the developing world average in both years).



The scale of urban growth in the coming years is

thus phenomenal, its dimensions multiple, many of them still
i properly understnn?, In all probability, a substantial

of this urban growth will continue to be added to
principal city and to one or twe secondary cities {at
' most) of the developing country. The concentration of
population and economic activity would become more pronounced
and the problems associated with it could become more
prions. It is, therefore, important to identify and
gnderstand the real issues so that the proper approach teo

m can be taken.

Thisz paper attempts to provide a survey of urhanization
and spatial concentration of population and economic activity

the Philippines. The objective is to be able to put

'standing of them may cumulate through research. An overview
Philippine urbanization is first presented. This is
foliowed by a lengthy review of studies on urbanization

and regional development. The government's role in terms
explicit as well as implicit spatial policies is then
ﬂ?isaussad. Finally, a conceptual framework and an agenda for

‘research iz proposed.



L]

II. AN OVERVIEW OF PHILIFFIRE URBANIZATION AND SPATIAL
DEVELOPMENT

Philippine urbanization seems to have proceeded
;:1nuly? but, as in most developing countries in Asia, it
‘has been marked nenetheless by increasing primacy. These
“trends can be readily gleaned from Tables 1-3. The
sluggishness in urbanization iz evident in Table 1 where
tempo (or urban-rural growth difference) had been
slackening steadily from 3.4 percent during the 1918-39
dnterval to 0.4%5 percent during the most recent intercensal
period, 1970-75. Over the five-year period 1970-75, the
level of national urbanization scarcely rose (or gained
ly 1.6 percentage points if the 1970 urban definition
ugsed for both 1970 and 1975; see Table 1 footnote cl.
gainst this background, urban concentration had been
eazing unremittingly as reflected in the index aof
macy (Table 2}, which shows the ratic of Metropolitan
@nila to the combined populations of the next three largest
ijes (Cebu, Iloilo, and Bacolod). Urban concentration
likewise illustrated by the metropolitan share of

'ifiunal urban population, which expanded from 26 percent in

2Rel.:-,rt.ive to the historical experience of Western

;ﬂ-ntrius az well as the contemporary experience of Southeast

d East Asian countries (see Pernia 1976a for an elabora-
_-'._:'l [ }.,
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Table 2. Index of Urban Primacy: Philippines, 1903-75

Area 1903 1939 1560 197q 1975
metropolitan area 4.03 3.57 4,27 4,26 b.43
metropolitan area a A 4,91 E.3l 5.78

The small metropolitan area of Manila comprises the four chartered
cities of Manila, Caloocan, Pasay, and Quezon znd the four municipali-
ties of Makati, Mandaluyong, Wavotas, and San Juan. The large
metropolitan area includes the small metropolitan area as well

as nine other mmicipalities: Malabon, Mrikina, Las Pifias, Parsnaque,
Pateros, Pasig, Taguig, Meycauayan, and Valenzuela. The total land
area of the large metropolitan area iz about 610.8 square kilometers.
The next three larpest cities used in the computation of the index

are Cebu, Ilodlo and Bacolod.

nn-ur;h E-f the large metropolitan area was still rwral at this time.

‘TFable 3. Level of Urbanization, Urban Fopulation, Percentage of National
Urban Population, and Amnual Growth Rate: Metropolitan Manila,

1903=T5
“Urban Percentage of Annunal
Level (in Population Yational Urban Rate of

percentages) {thousands) Population Growth
76,3 256.7 e n.a.
B7.1 371.1 28.7 2.36
0.3 903.3 26 .2 4,55
97,1 1,526.1 29,4 5.51
98,1 2.426.5 30.0 4,17
10G.0 3,952 .6 32 .8 &.90
100.0 4,970.0 5.4 4,69

A11 data in this table refer to the large metropolitan area of
Manila (see note to Table 2).

n.d. = not applicable

: Philippines, Bureau of Census and Statistics, census data from
various years.




1303 to 35 percent im 1975 (Table 3).

The regiconal pattern of urbanization can be seen in
‘Table 4 for the period 1903-70 and in Table 5 for the
1370-75 interval. The country's regions are divided into
four groupsa: metropeciitan, more urbanized, less urbanized,
‘and frontier regions. The level of urbanization that
divides the metropolitan and more urbanized regions, on

ie one hand, and the less urbanized and frontier regions,
the other, is the national level in 1960 and 1970

‘computed excluding Metropolitan Manila.>

The data in Tables L4 and 5 lead to some noteworthy
observations. First, the metropolitan region, which was
1903 already at a much higher level of urbanization

i?? percent) than all other regions, urbanized very rapidly
md completed the process by 1970. Thus, Manila has been
urban "island"” in a predominantly rural "sea”, so to

ak. Second, the more urbanized regions, comprising
fentral-Southern Luzon and Western-Central Visayas, were

1903 at a level (10 percent) lower than that of the less

swhen Metro Manila is included in the computation,
the national average becomes too high and wirtually all
regions fall below the average.



@,

%. FReglonal Urbanization Levels and Tempos, 1903-1970 (in percent)

I e ) S EE— Tempo
1903 1939 1360 1970 1903-39 193%-50 1960-=70

76.9 90,3 98.1 100.0 3.0 8.3 4.9
10.1 17.5 26.7 30.5 1.9 2.6 1.9
ral Luzon 11 16.5 26.5 3l1.8 1.3 2.9 2.5
Bathern Luzon 10.1 18.0 26.8 32.8 1.9 2.5 2.9
: Visayas 13.3 21.5 30,5 27.6 1.6 2.2 -1.4
Vigayas 5% 13.7 22,2 28,5 2.8 Z.8 3.3
12.5 16,5 18.8 20.5 0.9 1.0 0.4
13.8 15.9 17.6 20.B 0.5 0.6 1.9
14.3 18.0 21.9 21.8 0.7 1.1 -0.1
Visayas 9.5 15.4 18.9 195.0 1.6 1.2 0.1
5.8 16.7 18.6 18.3 3.4 0.8 =0.2
Fayan 3.4 11.5 14,1 1.3 3.8 1.2 0.1
ftern Mindanao 3.8 21.7 16.8 16.2 5.7 -1.6 -0.4%
pth Mindanas 12.5 15.2 20.2 18.7 0.6 1.7 -1.1
gthern Mindanac 1.8 18.1 20.9 21.5 7.8 0.9 D.%
10.2 17.0 22.9 24.8 1.7 1.8 1.0

= L }
13.1 21.6 29.8 32.9 1.7 2.1 1.5

Bed on the 1963 wban definition. See Annex.
Btional Census and Statistics Office, Census on Population (Manila,
Farious vears).




Table 5. Regicnal Urbanizatien Levels and Tempos, 1970-75 (in percent)

——

. Level Tempo
Res o 1970 1a7s 1970-75
Metropolitan Manila 100.0 100.0 4.6
 More Urbanized 29.0 30.5 1.8
Central Luzon an.z2 33.9 3.5
Southern Luzon 0.6 31.8 i
Western Visayas 26,7 26.7 0.a
Central Visayas 27.9 28.9 1.0
Urbanized 19.3 19.5 0.2
Ilocos 19,4 21.1 e
Bicol 19.2 18.y =-1.0
Eastern Visayas 19.4 18.7 -0.9
tHer 18.9 19.4 0.5
Cagavan 14.1 13.4 =1.4
Western Mindaao 15.8 15.9 -1.3
Horthern Mindanao 20.9 23.2 2.8
Southern Mindanac ZE.6 26.7 0.1
Central Mindanao 15.5 15.5 =-0,2
ippines (excluding 23.5 4.5 1.0
Metropolitan Manila)
2% 1ippines 31.8 33.4 1.5

Based on the 1970 definition (see Anmex): thus, the differences
from the 1970 figures of Table &.

CE: ¥CS0, 1970 and 1975 Census.
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banized group but urbanized rapidly, particularly after

1839, reaching 30 percent inm 1970. Third, the less urbanized

agions a* Tlocos, Bieol, and Easztern Visayas urbanized at

i very slow pace, gaining only eight percentage points (12

3 20 percent) during the entire period from 1903 to 1370.

:{{: group of regions is characterized by conzistently

¥ere net out-migration and incomes even lower than those
the freontier regions. Fourth, the frontier regions of

agayan and Mindanao were (by definition) the least urban

| 1903 (6 percent), urbanized most rapidly up to 1939, but

minished in speed thereafter, remaining still the least

?;IE region {18 percent)} in IETﬂ.u Fifth, the natiomnal

nd locks very different when the metropolitan region is

cluded, i.e., the levels of urbanization are substantially
pwer and the tempos slower. Finally, the majority of the

pegions in the le=s urbanized and frontier categories
perienced a fallback in urbanization lewvels {or negative

rbanization tempos) during 1970-75 while none of the

urbanized regions had a similar experience (Table 5).

Before 1899 large numbers of persons moved to the
Pontier regions, causing a more rapid pace of urbanization
fere. Later the population movements slowed down and
-ftEﬂ to the metropolitan and mere urbanized regions.
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In general, all regions outside Metro Manila evinced
F"ltratingjrrhanizatiﬂn in the 1960-70 and 1970-75 periods,
§ this trend was especially proncunced for the less
lBanized and frontier regions, which practically stagnated.
# 1375, these regions were roughly five percentage points
the national average (excluding the metropolitan area)
';.:ﬂre than 10 points below the more urbanized level.

@ divergence between the less urbanized and frontier regions
' the one hand and the more urbanized regions on the

*r has become very significant indeed. To illustrate,

3 instance, it took approximately 31 years for the

ntry to transform itself from 19 percent to 30 percent

The regional structure of urbanization reflects

e differential rates of naturzl increase among regions

@ between rural and urban sectors within regions, as well

. differences in the volume, composition, and type of
igration within and between regions. Underlying these
erentials are the disparities in sociceconomic conditions
development acrosz regions, reinforced by both the
fjlicit and implicit spatial policies of the government

Pernia 1976b, Renaud 1979).
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A5 expected, interregional disparities in urban-
ization arf associated with differences in industrializa-
tion and income. Table 6 shows that in 1960 about two-
fifths of the labor force in the more urbanized regions
ware employed in the industrial sector compared to less
than one-third in the less urbanized regions. In 1970, the
disparity widened to 24 percentage points as more than
one-half (56 percent) of the labor force was industrialized
in the more urbanized regions and only one-third in the
less urbanized group. On the other hand, there was a
nine-point difference between the less urbanized and
frontier regionz in 1960, which narrowed to merely four
percentage points ia 1970. With the singular case of
Greater Manila execluded, the correlation coefficient
({r) between levels of urbanization and industrialization
for the eleven regions was 0.87 for 1960 and 0.92 for
1370. Horeover, a positive, though wesk (r = 0.25),
relationship is found between tempos of urbanization

- ey i - 3
and industrialization during the interval.

Eﬂnalagaus to wbanization tempo, industrializatien
tempo is the difference between the growth rates of
nonprimary and primary employed labor force.
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Table 6. Labor Foree Industrialization Levels (percent) in 1960 and 1970
and Mean Family Incomes (pesos) in 1571, by Region

/ 1960 3 1870
Eagion Industrialization® Industrialization> Mean Family Income
Greater Manila® 58,9 98.5 7,785
More Urbanized 5.7 55,8 3,943
Central Luzon y1.s 60,2 4,127
Southern Luzon 52.5 B7.5 4,332
Wastern Visayas 30.6 41.7 3,206
Central Visayas 33.7 41,5 2,548%
Lesz Urbanized 27.1 az.2 2,754
Tlocos 1%.9 31.7 3,299
Bicol 31.6 36.4 2,785
Eastern Visayas 28.8 27.9 2,548%
.'_Frmt.ier' 18.2 28.3 3,217
Cagayan 13.6 2.4 2,390,
Western Mindanao 1g.9 24,9 3,062 a
Horthern Mindanao 2.9 34,5 3,062
Southern ¥indamac 15.4% 27.6 3,577
Philippines .1 Y5 .4 3,736

al'ndustr.ia].izatim of employed workers aged 10 and over, i.e.,
proportion in non-primary activities.
hﬁ smaller version of Metrc Manila comprising the cities of Manila,

Caloocan, Pasay, Quezon, and the mmicipalities of Makati,
Handaluyong, Navotas, and San Juan.

cl:en'l:ﬂr.l and Eastern Visayas were taken as one region in ecollecting
income data.

dllitm for Western and Worthern Mindanao.
: National Census and Satistiecs Office, Census on Population; and

"Income and Expenditures in the Philippines: 1971," An Economic
Situation Report (Manila, 1960, 1870; and 1972).
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A close positive association between regional
arbanization dﬂd family income levels is also apparent
ET&hle 6). The correlation coefficient is 0.78B with Greater
Manila excluded, and goes up to 0.97 with the inclusion of
ater Manila. It is interesting to note that the frontier
regions generally had higher incomes compared to the less
mrbanized regions. Although the frontier regions were back-
‘ward in terms of industrialization, they seemed to be better
poff with respect to income because of their agricultural
endowments. For this reason, whereas the less urbanized
regions suffered severe out-migration, as noted above, the
Frontier regions experienced significant in-migration and

‘comparatively little ocut-migration.

The link between regional urbanization (or spatial
spulation distribution) and the regional pattern of economic
tivity is further illustrated by data on manufacturing
ahlishments, employment and value added inm 1956 and

‘1574 {Table 7). Over this long interval, the relative

shares in economic activity remained roughly stable, with

gue combined regions of Metro Manila and Socutherm Luzon
‘claiming the lion's share and the more urbanized group coming
far secoend. The same pattern iz exemplified by Table B which

hibits 1974 data on gross regional domestic product (GRDP)
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Tahle B. Groes Regional Domestic Product (GRDP) and Value Added
in Manufacturing (VAM) per capita, and Share of VAM

in GRDP, 187u

GRIP Per Capita VAM Per Capita Share of VAM in
7 2, SHOF
(%)
Metro Manila E,B00 2,475 7.6
More Urbanized
Central Luszon 1,780 509 29.1
Southern Luzon 2,384 620 25.8
Western Visayas 2,677 BET8 25,4
Central Visayas 2,016 366 17.9
Less Urbanized
Ilscos 1.%31 152 10.6
Bicol 1,187 185 13.8
Eastern Visayas 1,304 121 9.2
Frontien
Cagayan 1,325 78 5.9
Herthern Mindanas 1,775 249 i3.1
Western Mindanao 1,472 116 7.9
Eastern Mindanao 1,426 196 13.5
Southern Mindanao 2,755 403 14.5
Philippines 2,418 yg2 ;.8

SOURCE: Moran (1978: Appendices 2-U, pp. 144-145) based on NEDA,
Fhilippine Statistical Yearbook, 1977.
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and value added in manufacturing (VAM) per capita, as well
as the share of VAN in GRDP. For example, Metro Manila's
GRDP per :apiéa (P6,600) is easily more than double the
highest in the more urbanized pgroup (Western Visayas
P2,5677) which, in turn, is over twice as much as the lowest

GRDP per capita (Bicol F1,187).

Broadly speaking, the spatial concentration of
population and economic activity may be viewed in terms of
twe major disparitie=z: (a) that between Metro Manila and
“the rest of the country, and (b) that between the more
urbanized regions on the one hand and the frontier and less
‘urbanized regions on the other. It may alsco be pointed
ont that the less urbanized regions have been persistently
the most disadvantaged. In this connection, it should
‘be stressed that the issue is not one of balanced develop-
ment for its own zzke {or symmetry). The central
‘question is: what pattern of urbanization and spatial
development iz more efficient in reducing, if net
‘eliminating, poverty particularly in certain regions
of the economy? The assumption is that the current
spatial structure of development has not been conducive

to the promotion of eguitable social well-being.
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Spatial and urban imbalances would persist for some time
come and their accompanying difficulties could attain serious
sroportions unless the underlying causal mechanismz are properly
mderstood and‘éhe appropriate measurez implemented. Further-
sre, policies and programs addressed to the so-called "urbaniza-
jon problem"entail vast amounts of scarce resources. These
iuge outlays will amount to nothing in the long run unless a
pund and systematic national urbanization pelicy evolves on the

Basie of an intelligent grasp of spatial and urban issues.

@II. THEORIES OF URBAN AND SPATIAL DEVELOPMENT

The literature on urban and regional development siems
from four main theoretical sources. First is the effort by
fecgraphers and other social scientists like economists to
xplain the presence of population and industrial agglomeration
the midst of a geographic-economic plain. This literature
identified largely with theories of, among others, the
erarchical systems of cities, the size distribution of

pities, and the rank size rule for cities.

The second source is the attempt to explain and, hopefully.,
dict the location of economic activity. A major characteristie
this class of studies is what has now come to be known as
$he necclassical approach, which uses the concepts of profit

jaximization and production functions.
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Third is the application of the concept of economic
base and its attendant multiplier (whether implicit or
explicit). !ﬁcmar Hoyt, as early as 1939, started working
with this concept. While this approach has oftentimes

been criticized, it remains in use to the present.

The fourthsource are the skeptical reviews of
the prevailing literature in economic development. These
are primarily an offshoot of the second and third lines
of development. Examples are the spread and backwash
effects propounded by Myrdal (1957) and the dependency

theories of Prebish (1950) and Frank (1972).

The concept of growth poles emanated from a
combined application of the last three traditioms.
Under this strategy & deliberate imbalance is effected
in the initial stage when the government develops a
rival pole to the primate city, perhaps to the detriment
of areas that are even more backward. This initial push
is expected to stimulate the growth of areas surrounding
the pole at later stages. The complete program envisions
2 balanced development for all areas of the country

once the initial stages have been passed.
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Central Place Theory

Th&ffirat tradition which emanated from Von
Thunen's (1826) analysis is known as central place
theory, first substantially developed by Christaller
(1933) and then extendea by Leosch (1944) into a theory
of spatial economics. In recent yvears, research in this
direction has been undertaken primarily by economic
geographers like Beckmann (1958) and Berry (1961) to
articulate hypotheses regarding the hierarchical systens
of cities, the primacy of scome cities, and the size

distribution of cities, among others.

Under this theory the city i= present primarily
to perform essential services for a given area. Thus,
the surrounding land supportz the urban center, and the
size of the area served by the city depends on the
minimum volume needed teo support an industry producing
a particular scrvige. The city in this sensze is called
a "central place." Because of differences in volume
requirements, sume contral piaces wili serve smaller,
otheras larger arees. These market areas may overlap and
some cities will be a coincidence of several central

places both large and swmall.
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Larger centers will cater te small towns for
some services which require wide zreas of coverage. This
theory offers an explanation for an hierarchical system of
cities of different sizes. JAmong the many empirical
observations thoat this theory Zz congigtent with, the rank
size rule for cities in the developed countries is
1:|nr't:m'rirmﬂ'l:.:r This general concept has igpiications cn

questicns of "optimal™ city zize.

Induatrial Location Theaory

The most widely known of the early writings on
industrial location is the classic article by Von Thimen
(1826) which hypotheszsizes a fixed point in space around

which land of homogenous physical characteristics extends.

“Where, if P, is the population size of the city
with rank o, Pl the population of the largest city, we
have:

= aQ
Pr = Plfr

and g is a constant that can be deduced empirically. See
Zipf (1948) for an elaboration.
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Competitive indGstries locate on this land by bidding
for the available space. A pattern of land use then
results which strikingly corresponds with the structure
of present-day cities.! Industrial location theory,
which was first formulated in a comprehensive way by
Alfred Weber (1909), uses partial equilibrium least cost
theory of industrial location. This essentially micro-
eoonomic formulation has been elaborated in recent years
primarily by Isard (1956}, who shows the conventional
neoclassical theory of the firm as a special case where
tranzport costs are zero and all inputs and outputs are
perfectly divisible and mobile. Further, Isard treats
industrial location and trade (especially internaticnal
trade) as being complementary. According to him, both

are simultaneously determined by the same forces,

¢lassical location theory, as generally understood,
is an extenzion of the profit maximization principle inm
economics. The most common interpretation for most of the

theory's history is the minimization of tramnsport costs.

Tpar an analytical explanation, see Muth (1961).

E— =)
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It is assumed that the sources of materials, the locaticn
and size of markets, as well as the relevant transport
rates are known. The only factor allowed to vary under
these assumptions is transport cost. In a static setting,
therefore, the sclution is straightforward. The best
location for a factory is the one that minimizes the

total cost of transport for the firm.

Several complications may be introduced. First,
@11 the other factors may not be constant over the duration
of the fixed capital of the firm, e.g., the location and
size of the market may change. What become relevant are
the discounted cash flows of the different cost and
revenue components. Second, weight and/or volume gains
and losses may be introduced during specific peintz of
manufacturing or distribution. Thus, regional economists
classify industries into: (a) materials-oriented,
(b) market-oriented and, (c) footloose industries
(Hoover 1971). This taxonomy follows the general approach
of minimizing transport costs. Finally, the emphasis may
be on other terms in the profit function of the firms and
the utility functiom of consumers. The models of spatial
competition (Hotelling 1952) and the approaches of the
new (though now coventional) urban economice (Alonso

1964, Muth 1%69) are of this general type. The use of the
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microeconomic theory of the firm and its extension to
apecial c¢ases characterize this class of approaches to
the growth of regioms. Az will be shown later on, an
appropriate generalization is an important part of the
integrated approach to urbanizatien and regional growth

in a developing economy.

Regional Macroeconomics

The third type of analvsis concentrates on the
interrelationships between regions. Geographical factors
are only implicit in these models and distance wvariables
do not appear. These factors are brought in by formulating
separate macroeconomic systems or regions which interact
with each other through imports and exports. The geographic
character of the problem is shown by treating these zystems
4% separate points in space. This approach is probably
most accurately characterized as regional macroeconomics,
As such, the relatinnahiﬁa formulated are not too different
from those of the world models which link different

national macroeconomic models.

Economic base models are the most common manifestation

of this tradition. The most important growth stimulus are
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exports to other regions, i.e., & particular region

grows and develops as its exports increase,

Backwash and Dependency Effects

Finally, the skeptical wiew of the conventional
literature in economic development has led to a
conceptualization of the debilitating effects on the
local economy of being close (in distance or trade relations)
to a larger market. A counter argument is found in the
positive stimuli to growth from trade with richer
neighbors. However, concrete functional relationships
which would allow fu; empirical estimates have not yet
resulted from this research. This literature has served
more as a gualifying theme rather than as the main thrust

of regional development programs.

The diverse threads of the foregoing urban and
regional development theories have recently been applied
to developing countries. Three main groups of researchers
may be mentioned. The first are the practitioners in
the developed countries who are attempting to modify
or revise the mainstream theories (largely characterized

as "neoclassical") for application to situnations in

developing countries. William Alonsoc of Harva

rops (3 2 B Y
LI B hialies System
School of Eeonomics; Library
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University (formerly of the University of California

at Berkeley) and Harry W. Richardson of the University

of the Southern California are the principal exponents

in this group. Not far behind, two groups have baen seat
up in international organizations to atudy the spatial
character and impact of economic development. The Urban
and RBegpional Economics group of the World Bank and the
United Nations Centre for Regicnal Development are exerting
substantial efforts in examining iszsues related to urban

and regional growth in developing couotries.

Theory of Urban Fconomic Efficiency

Theorists from developed countries start from
eritiques of either specific points or all of classical
theory. Thesze critigques then lead to modified theories
to ba used for developing countries. Alonso begins in a
zeries of papers (1968, 1970a, 1970b) with a critical
review of the literature on optimum city size and proceeds
to consolidating the studies on the primacy of the capital
cities with those on regional economic development.
bizzatisfied with the rezults of the theories of city
size which for the most part depended on minimization

of the costs of public services, he tries to incorporate
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in these theories the main threads of location theory.
Essentially, he stresses the main thesis of industrial
location theorists that firms (and industries) will locate
where the profit is maximized. However, the early location
theorists incorperated only partially the spatial dimenszion
by introducing the minimization of tramsport custs.ﬂ In
cases where transportation™cost is not crucial, which are
guite frequent, mainstream leocation theory still predicts
poorly. More specifically, conclusions reached by
conventional theory are reasonable only in developed
countries where the assumption of uniform production costs
and price per unit are the norm since their conditions

more closely approximate those assumed by perfect
competition. Otherwise, the theory cannot adequately

e¢xplain actual conditions.

Alonso (1970b) generalizes the locatiomn model to
account for the situation in developing countries by
explicitly recognizing that production cost per unit

and output per capita, as well as the costs of publiec

Efnrmally, the modals minimize total costs (or In
Some cases maximize total profit). Hoewever, except for the
transport aspect, these necclassical approaches are still
basically spatially dimensionlass in the sense that price
and total cost per umit (except Ffor transport) are identical
Reross space. Thus, profit maximization and/or cost
minimization reduce to the problem of minimizing transport
costs.
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services (as incorporated in the social marginal product
and cost curves) are functions of city size. Hiz model

of city size i= shown in Fipure 1. Here labor is excluded
from the construction of the cost curve. Beyond a certain
Population level, production costs net of labor rises.

The average product {Af] is shown rising moenotonically
partly to simplify the argument and tartly because this

b

ig suggested by most empirical evidence.

The general formulation sheds light on the confusion
about the optimum city size and the primacy of capital
cities in developing countries. The point of minimum
Per capita cost, ?E, iz uninteresting {except in the
rare case where the output per capita also reaches a
maximum and the difference between output and cost per
Person is maximized at that exact point). Yet, this is
Probably the implicit ideal of those whit complain that
capital cities are "too big.™ The =socially optimal
peint occcurs far to the right of minimum cost PET PEDNSON ==
at Pc where marginal cost is equal to marginal product --
assuming that the social objective iz to maximize
net social benefit. OF course, this point may or may not exist:
marginal product may remain higher than marginal cost. In fact, the
analysis showsz that decentralized decision-making may lead to a sub-
optimal rather than a supra-optimal roint. Individuals left to decide by them-

selves will prefer a city up to the size P, where the difference between the
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Figure 1: IUrban Cost and Product Curwes with City Size

SOURCE: Alenzo (1970b:7)
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value of output per capita and the cost ber person is

maXimized.

Alonso concludes that the questicn of optimum
city size iz much more complex than the determination
of minimum costs ©f either production orp public services
or both). The extension of this analysis shows that optimum
city sizes of the capital and subordinate cities are best
determined with reference to changes in productivity per
Person as well as cost per capita as a function of the
concentration of population and other rescurces. That is
te say, gquestions of urban concentration and rescurce
transfers across space should be analyzed in relation to
what current conditions of productivity and costs dictate
should be the role of the urban and rural eectors, as
well as of the different regions, in the process of economic-

development.

Extending his analysis further, Alonzo focuses on
the need to revise the assumptions of "conventional™
industrial location theory to suit the conditions of
developing countries. Two of the major differences
- between developing and developed countries are the utter
lack of relationzhips between different locationsz as

well as the presence of uncertainty and dearth of information
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in the former. The absence of connections among the
different regions of the country increazes the costs of
production by a big factor because of the inability of
companies to spread the risks. For example, companies

in distant locations are forced to carry replacement parts
for their machinery because otherwise a breakdown would

take weeks or months to repair. In a city, the inventory
kept by a common supplier for several similar firms would

be a smaller percentage of their combined volume because

they would in effect be spreading the rizks among themselves.
This problem is minimized in developed countries because

of a much more efficient network of communications. In cases
where the materials are imported, the attraction of the

capital eity is all the more accentuated.

Operating in locationz distant from the urban center
iz full of uncertainties in developing countries. For
instance, labor wages may be low but the skills reguired
for operation may be absent. Supervizory and managerial
2kills mav alse have to be imported. It iz often very
difficult to gather information on points of uncertainty
in dietant locations. On balance, these uncertainties
tend to ocutweigh whatever advantages distant places may
offer, so¢ that one ohszerwves the persistent trend of locating

in the capital city of the country.
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It will be useful to bring together these thoughtful
considerationz in order te arrive at a more relevant poliecy

framework for national urbanization and regional development.

Skepticism of the Neoclassical Paradigm

Richardson (1979) is even more critical of classical
location theory. He points out two aspects that make
conventional theory inadequate for developing countries.
The first is its heavy emphasis on the assumption of
marginal adjustments for firms. In developing countries
locational moves are almest invariably long-distance jumps
on account of market segmentations. The combination of
locational inertia and discontinuities in spatial cost and
revenue functions causes decision-makers to behave in a
manner inconsistent with the profit-maximizing locaticn

madel,

The second defect of the neoclassical framework, in
Richardson's view, is the assumption of determinacy in
locational decisionz. He suggests that the most striking
characteristic of industrial location pattern=z in developing
countries is the overwhelming cencentration of firms in

the primate city and its metropolitan area. Agglomeration
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interacts with uncertainty. Specifically, concentration
serves to spread the risks that are so rampant and endemic

in developing countries. New firms and industries, therefore,
tend to flock to the capital city. This process becomes
cumulative and serves to draw even more resources from the

rest of the economy.

The preceding criticism probably explains why the
"naive" neocclassical model which posits an inverse relation-
ship between the marginal products of labor and capital,
and predicts flows of these factors in opposite directions
until factor flows are egquilibrated, does not work for
developing economies., Richardson proposes using insead
the "cumulative causation” model of Myrdal (1957) as the
framework for analysis. Regional models can be made to
incorporate space more explicitly. Population and economic
activity are distributed reflecting the net impact of the
opposing forces of concentration and dispersion. Agglomera- -
tion econcmies are the main force for concentration. Friection
costs promote dispersion. Variations in regicnal growth
rates over space and time are then explained by changes
in the relative strengths of agglomeration and dispersion.
The trick in economic and regional development will thus
be to manage these opposing forces for the promotion of

national geoals.
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Growth Centers and Agropelitan Development

Much of the recent literature on regional develop-
ment comes from the United Watioms Centre for Regional
Development (UNCRD). Experimenting with regional models
ugsed in developed countries, pecople identified with UNCRD
are testing the applicability of the concepts of agro-

politan development and growth centers,

Friedmann (1973 and 197%) leads in the effort to
extend the growth pole concept to the dualistie situation
of most developing economies. According to him and Douglass
(1975), "development must be fitted to ecological constraints;
priority attention (in agrarian economies) must be given
to rural development; and planning fer rural development
must be decentralized, participatory, and deeply immersed
in the particulars of local settings" {(p. 334). This means
the recognition of agriculture as a leading sector of
the sconomy. Opevationally, thisz strategy envisions
the conzcious development of agropolitan districts —-
areas of "certain zize/denzity where services and
conveniences that are appropriate at this =scale and adjusted
to prevailing levels of cultural economic development"

are present. These districts are to be treated as "gingle,




35

integrated and self-poverning wnit(s)." Each unit is to

have sufficient resources and autonomy to carry out its
own development. As conceptualized, agropolitan districts
would serve as counter-magnets to the primate city for

the attraction of population and other resources.

Lo and Salih (1976 and 1979) examine the effects that
past histery has had on the urbanization pattern of the
country. Dissatisfied with the concept of “"growth poles”
previously applied and following the general thrust of
Friedmann's analysis, they extend the Alonso model of city
size and economic efficiency te the formulation of a
strategy for agropolitan development and growth centers.
Amplifying Alonso's model in Figure 2, they identify
the various stages of city size from minimum {Pa} to
the maximum {Pz]. Spontanecus growth of cities takesplace
from F_ to B Using this analysis, they single out

three policy dimensions of urban and regional planning:

{a) the agpopolitan problem: how to induce the
growth of towns below Pa +o the threshold

of self-sustained growth.

(k) +the metropolitan problem: how to manage the

growth of cities beyond Pb.
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Fipure 7. beopomics of Urban Size apd Comparative Efficiency
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{c¢) the growth pole problem: how to program the
development of intermediate-size cities to

prevent the prowth of primate cities.

To treat the decentralization problem, Lo and Salih,
derive the "urban efficiency curve”by subtracting the
average cost {(AC) curve from the average product (AP) curve
in Alonso's model. The primate city, A, may no longer be
at the maximum of the return to labor per person curve.
However, if the intermediate cities, B and €, are at
a lower point on the efficienecy curve, decentralized
decision-making will still lead to increasing concentration
at the primate city. In order to effect dispersiocn, the
government would have to raise the perceived return to laber

to a level corresponding te AR,

Lo and Salih highlight the need to coordincte
rural and urban as well as regional davelopment policies
within a unified program. For example, in planning rural
development there should be no neglect of the urban funetion
and the role of lower-order centers providing production,
processing, and marketing services. They emphasize also
the need to integrate the growth pole and other

approaches in a broader regional pelicy framework.
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National Urbanization Policies

Among the papers coming out of the Urban and Regional
Economics group of the World Bank is Remaud's (1973)
analysis of urbanization trend=s and policies in developing
countries. Rather than being an application or a proposal
of a particular model, it is a comprehensive review of the
literature on urbaniration and spatial development culminating

in a national urbanizatien strategy for developing countnies.

Renaud's main thesis is that all countries, especially
developing ones, should have a national urbanisation
Etrateagy az an ountcoma of careful national debate, In his
view, the main determinants of urbanization and population
concentration in urban areas are: (a) the devsalopment_and
structure of the agricultural sector; (b) the growth and
locaticnal pattern of industries, as well as the location
decisions affecting the distribution of manufacturing
and service activities among cities; and (c) the condition
of the transportation network. Further, there are unintended
spatial biases of national economic development policies.
The biases are usually generated by: (a) trade policies
‘protecting the manufacturing sector; (b) credit allocation;
' {c) public investment; (d) subsidy or pricing policies
towards economic activities inmn a few cities and regions;
~and {e) the management practices of the government and its

Prepulation of ecopomic activities.
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The direct transplant of theories developed in
advanced countries, like the growth pole theory, as guides
for urbanization policies may be both inapporpriate and
ineffective. Among the conditions implicitly assumed by
these theories are: (a) the presence of substantial multiplier
effects of initial investments in selected growth poles,
{b) the similarity of analytical results for wholesale
and retail activities and manufacturing, and (ec) the
trickling down of economic effects from major urban centers
to the zmallest town. The first assumption takes for
granted a high elosure of the econcomic regiom around the
growth pole, a condition that i= far Ffrom fulfilled in
developing countries. Secondly, empirical research has
shown that the behavidur of wholesale and retail firms may
be very different from that of manufacturing establishments.
Thirdly, the interrelation between the growth pole city
and its hinterland may be relatively weak or totally non-
existent. Yet, urban and regional development policies
have frequently been premized on these assumptionz. The
result has been the persisztence of conditioms that policy-
makers have sought to correct and the almost total
inability of the govermnment to influence the spatial trends

in economic activity.
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Renaud sees as the major challenge of national
governments the rectification of four major types
of imbalances: (a) rural-urban imbalance, (b) regional
imbalance, (¢} imbalances between cities of different
sizes, znd (d) imbalances between social groups within
cities. Consequently, the three major elements of a
national urbanization sStrategy would be: (a) the
soprection of mnintended and unwanted spatial effects
of national economic policies, (b) the reduction of

eharp vegional disparities and the socio-economic

integration of regionz, and (¢) efficiency in the

management of cities.

V. STUDIES ON PHILIPPINE URBANIZATION

The history of research on Fhilippine urbanization
ig still a short cne. Its origin ean be traced to a local
article of Cressey on the development of Philippine cities
(1958), which was subseguently published abroad {1960).
Thiz article describes the nature and functions of Manila
and the secondary cities: Cebu, Tleilo, Bacolod, Zamboanga,
and Davao. Another early paper by Spencer (1958) details

Et ]
the political origin of the city in the Philippines.

A more recent paper by Hollnsteiner (1969) offers
a4 historical and an anthropological perspective on:the
evolution of Manila and its contemporary problems.
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Urban Development and Primacy

Manila rapidly evolved as & primate city due to
the fact that, given its excellent harbor as well as good
communications with other parts of the country, it
funectioned chiefly as the link beiween the Philippine
economy and the United States. HAs Cressey {1950:402) puts
it, "Its growth Eas mot been the product primarily of the
demestic economy, but of external economic and political
forces impinging upon the izland™. After Horld War II,
Manila's politieal, economic, intellectual and ecultural
importance steadily increased, drawing inerorably an
inereasing number of people and imstitutisns. For instance,
+he 1955 Censzus of Establishments showed that 30 percent
of all establishments in the country employing five or
more workers, as well as 42 percent of 2ll workers im
Ffirms of this size, were located in Metropolitan Manila
{defined to inelude M¥anila City, Quezon City, Fasa¥,
Caloocan, Makati, San Juzn, Parangque and Mandaluyong

only).

Cebu, Iloiic, Bacoled, Zamboanga and Dawvao are
medium-sized cities which are ~1lso provineial capitals.
A5 seaports their principal activity consists in
assembling raw materials for export and in distributing

imbortad manunfsstyred =moods to mearby places (see also
g o
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Ullman 1960). These cities, however, are small and primitive
in comparison with Metro Manila. For example, in 1955

there were 488 establishments with 50 or more workers in
Metro Manila while in all of these five other cities there
were only B8 such firms. Close to half of these 88
enterprises were located in Cebu, indicating its position

as the second urban center in the country. The rest of

the so-called chartered citiezs are relatively insignificant.
Most of them are in fact "overbounded"™ in that they include
within their legal limits larpe segments of agricultural

land {see also Spencer 1558).

In short, urbanization in the Philippines has been
dominated by Manila's development as the primate city --
largely the outcome of foreign contacts rather than of the
indigenous farqes.lﬂ "Instead of the next largest cities
graduvally declining in size, as Zipf found to be true in
most Furopean and American nations, the decline in the
Philippines is like that of a precipice” (Creasey 1960:404).
Thus, one cannot speak of a systematic urbam hierarchy

in the Philippines.

1ng a more positive note, Laquian (1966) stresses
the key political and administrative role played by
Manila in the development of the mation and in the shift
towards an urbkan way of life.
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Ullman (1960) identifies five types of centers

forming some kind of an urban hierarchy:

a) national center -- Manila (population 1,700,000).

b} interregional centers -- Cebu, Iloilo, Davaec,
and (partial)} Zamboanga (population
50,000 = 200,000).

¢} major centers -- centers (33) of large trade
areas, all but two of them provincial
capitals; most have soft-drink warehouses
and gasoline depots (population 10,000 -
40,000).

d) secondary centers -- centers (34) similar to
major centers but less important {population
5,000 - 25,000).

) minor centers -- szmall petail and secial centers
(126) (population 1,000 - 5,000).

Below the minor centers are the barrics or rural Ffarm

settlements numbering more than 17,000,

Ullman observes that "The number of centers in each
hierarchical class, not surprisingly, does not follow the
theoretical framework of either Christaller or Lésch
(k = 3, kX = 4, or k = 7, which means that the number of
equal-szize cities in lower size classes increases regularly
by 3, 4, or 7 times). In the Philippines, there are a
great number of major and secondary centers than the models
call for, a fact that may well reflect the insularity
of the country and a naturally fragmented set of hinter-

lands as well as the changing transportation system and
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peor meagures of size and numbers... The Philippine
distribution most closely approachez k = 4... The

k = 4 arrangement, according to Christaller, is the most
efficient for transportation, and this may be of some
gignificance. In the final analysis, of course, elements
of all three systems, in various parts of the islands,
are to be expected, if underlying conditions permit;

a cloze fit theoretically to any one should not be

expected™ (p. 218).

The social complexity of towns and cities was
examined by Fujimoto (1968) through scalogram analysis
(Guttman scales). Conceiving of a community as an
information processing organism, one can expect that the
first town or city is more complex or differentiated
than the second, the second more than the third, and
so on such that these communities can be ordered
cumulatively along the differentiation dimen=z=ion
{Carneiro and Tobias 1963). In other words, a community
of a higher rank order will have all the features of
lower rank-order communities and, if a certain service
is presect, certain other services will alsc be available,
This pattern of community differentiation is borne out

by Philippine data..t

lan a related point, it appears that a city's in-
migration rate rises as the city matures and then declines
after a certain saturation point is reached (Marianeo 1975).
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Rural-to-Urban Migration

Apart from studies on the development of cities
and primacy, other research efforts have been concerned
with roaral-to-urban migration. This iz an appreciable
component of urban population growth, but it is not the
principal one, as is commonly assumed. Other important
contributors to urban growth are urbam natural inerease
and reclassificaticn of places from rural to urban
(Pernia 1976c) 2% Total urban goowth in the Philippines
during the 1960-70 interval, for example, was accounted
for in this manner: 5% percent natural increase,
28 parcent reclassification, and 18 percent rural-to-urban
migration. With respect to individual cities, urban in-
migration was responsible for well over half of the
population growth of the higgper cities, particularly
Metro Manila, during the sane perind.la In general, big
citiazs tended to grow slower than small ones but theirn
growth was largely generated by in-migration. Small

cities grew faster thar bigz cnes owing more to natural

inerease than to in-migration.

125&& alzo Preston [1973) for evidence from data
on other LDCs.

laUrban in-migration, however, is distinct from
rural-to-urban migration per se to the extent that it
includes migrants from other urban areas, not just
rural places.

|
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The sheer mapgnitudes of rural-to-urban and rural-
to-metro migration have been considerable but, on balance,
perhaps not as overwhelming as is peopularly supposed. As
data from the 1973 National Demographic Survey (NDS)
indicate, internal migration in the Philippines has been
characterized not just by rural-to-urban streams but by
other intersectoral flows as well (Pernia 1977 and 197%9).
Prior to 1965 the most zizable flows were rural-to-rural,
rural-to-urban and rural-to-metro, in that order, all
together accounting for over three-fourths of the total
volume of internal migration. More recently, the rural-
te-urban stream became more significant than the rural-to-
rural flow, but both streams diminished in overall dominance
as all the other streams gained some importance. There
was lesser movement from rural areas, greater mobility
between urban areas, and increasing migration from the
urban and metro locales to the rural scene. All this
implies that the phenomencn of rural-to-urban migration
can be better understood if it is viewed in the overall
internal migration context and not simply in relatiom to

the growth of cities.

T
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Selectivity of migration or the characteristics of
migrants is a subject that has received a lot of attention
from researcherz. The majority of rural-to-urban migrants
have been found to be young adults, females, and of
relatively high education status comparable to, if not higher
than, that of the native urban residentz {(Panganiban
1956, Pascual 1966, DeVoretz 1972, Xim 1972, Hendershot 1876).
Further, the selectivity of migration tends to be directly
related to the degree of urbanism of the place of
destination; e.g., migrants to Metro Manila seem better
prepared in terms of education and occupation than migrants

to other urban areas (Hendershot 1971, Pernia 1977).

This positive zelectivity would seem to provide
some guarantee that migrants do benefit by their move to
the city. Their unemployment rate appears to be mo higher
than the urban average and their incomes coBEpDATE
favorably with those of long-time urban residents (FPernia
1877). This seemingly advantageous position of urban
migrants should, however, be interpreted with caution.

It could simply imply that migrants just grab the first
job they encounter rather than gueue in the labor market,
which may be the more rational thing to do from a lifetime
earnings perspective. Alternatively, it may mean that
positive selection cccurs not so much before migration but

rather after arrival in the city, sending the unsuccessful
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ones back to the countryside. These conjectures have

not as yet been satisfactorily verified by research.

Studies based on interviews with migrants in
sium and sguatter settlements are near unanimous in
discovering that these migrants consider their current
situation bhetter than their former condition in rural
zreas {(Laguian 1968, Carific 1371). They seem to be
committed to city life despite their inferior socioeconomic
status and the deplorable state of the slums (Lopez and
Hollnsteiner 1976). On the basis of theory, these micro
studiesz and other census-based research, it is now strongly
felt that rural-to-urban migration is irreversible. Rather
than turning migrants back, what may be needed iz a well-
designed migration peliey that would modify population
movements into a pattern that is more sccially dezsirable

and efficient (Laguian 1972, Carifio 1976, Pernia 1976b).

Other studies on migration have employed the
econonetric method (e.g., DeVoretz 1972, Pernia 1978 and
1979). DeVoretz finds that even a small wage differential
determines a migrant's destination. In additiom, such
other factors as languape and distance are important

considerations.
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Applying logit analysis to data from the 13973 HDS,
Pernia (1978) shows that, in general, personal and
household characteristics are more crucial in the decision
to migrate than external factors which have been stressed
by other studies. Kinship ties at destination seem to be
a decisive factor in the choice to migrate (see also
Mincer 1978). Occupation at destination appears to
interact more strongly with migration than does income
{lending support to the "job vacancies thesis,” i.e.,
potential migrants may be more responsive to occupational
rather than to income mobility). Hence, with respect
to policy, such factors as education, employment, and
kinship present themselves as potential vehicles for

migration policy.

& more disaggregated approach shows that the
factors which influence migration decision tend to vary
depending on sector of origin and destination, as well
as on whether the decision to be made involves a return
to origin or a repeat move to another destination
(Pernia 1979). Thus, education, occupation, expected
monetary income, marital status and sex exert different

intersectoral and sequential effects on migration choice.
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An implication 1z that migraticon poliey may be more
realistic and, hence, more effective if it views migration
intersectorally and sequentially, in addition to
considering the personal attributes of migrants or

potential migrants.

While knowledge about the determinants of mipgration
has quickly grown in recent yvears, understanding of its
consequences on origin and destination areas has remained
ETrtIT:*:v.n::unic,11‘r There are implicit indicatiomz that places
of origin have been drained of waluable human resources --
such loss {possibly) partly accounting for the perennial
stagnation of rural areas (Pacho and Tapales 1972,

Pernia 19277). On the other hand, out-migration mav have
alleviated these areas of some population pressur&.li
Theze ideas, nevertheless, have remained largely

conjectural. Likewise, the analysiz of the role that

ligee alse Greenwood (1975), Todare (1976) and
Simmons et al. (1977) for a gemeral discussiom of this point.

15

This positive effect, however, appears to be laszs
consequential because certain rural regions (e.g.,
Eastern Visayas and Bicol) have continued to be depressed
despite a long experience of heavy out-migratiomn. It would
probably seem more logical to suppose that these regions
have remained backward at least partly because of the
out-migration of the more able members of the population
(Zachariah and Pernia 1975).
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migration has plaved in the settlement of Mindanzo by
Wernstedt and Simkins (1965 and 1971) is general at best.
Te our knowledge, there is no single piece of research
that systematically examines the impact of migration on
cities, except to insinuate that migrants contribute to
city problems and to the strain of urban resources and

facilities.

Urban Problems

A number of papers have been writtean onr urban
problems, particularly thoze of the metropolis, such as
urban blight, water, health, sanitation, un- and under-
employment, criminality, and anomie (Araneta 1964, Deotson
1964, Pascual 1972). Hendershot (1969) discusses two
kinds of problems: (a) those arising from a simple
increase in the number of pecple who must be served, and
{(b) those resulting from a changed relationship among
people, environment and technology. Problems of the first
type (e.g., garbage collection) are easier to recognize
and plan for. They can be sclved by simply expanding
the scale of operation without making any basic
organizational change. Problems of the second kind
(e.g., increasing criminality) entail not just additional

resources but new and better forms of crganization.



Most urban scholars agree that the soclutiocn teo
urban problems iz better planning and a coordinated
development of regional urban centers (e.g., Laguian
1972, Carifio 1976, Prantilla 1878). However, Hollnsteinerp
(1974) argues that urban Planning as practised has
failed essentially because it has ignored, or even worked

against, the welfare of the masses.

Natienal and Regional Urbanization

Recent concern about dispersed development has
turned the attention of schelars from the consideration
of Metro Manila or of individual cities to the urbanization
of regionz or groups of regions. Smith {1970), For
example, applying Principal-components analysis to municipal-
level data, specifies three major faetors underlying
urbanization and sociceconemic development in Lowland
Luzeon: scociceconcomic status, population growth, and
literacy. Abenoja (1975) dttempted to delimit urbanp
Places in Central and Eastern Visayas and produced
urbanization scores for the different municipalities
that correlated closely with the propertion urban in
those places. The same exercise was carried out for
Mindanao municipalities by Smith and Bouis (1975) with

similar results.
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4 gepneral overview of Philippine urbanization at the
national level using data from the 1970 Census was done
by Pascual (1972). A more thorough examination of
urbanization and urban growth at the national, regional,
and provinecial levels from 1903 to 1970 was undertaken
by Pernia (1976a). A historical analysis reveals a number
of points about urbanization in the Philippines. First,
religious and political forces during the Spanish regime
appear to have generated a relatively high urbanization
level by the beginning of this century. Second, the post-
war aceeleration in tetal population growth was accompanied
by a deceleration in the pace of urbanizatiom because
virtually all of the acceleration went to rural growth.
Yet, whereas the proportion urban increased only two and
a half times (frem about 13.1 to 32.9 percent) in appro-
ximately 70 years, the urban population multiplied at least

twelvefoid. 1©

Third, the more developed regions urbanized
faster than other regions but, more conspicuously,
urban growth was concentrated in the metropolitan area as

mirrored in the continuocus rize of the primary index.

1ﬁPrestnn (1979) shows that the pace of urbanization
{(rate of change in the proportion urban) in LDCs is not
exceptionally rapid by historical standards, but that the
growth rates of urban pepulations represent an unprecedented
phenomenon. See alsc Davis (1975) for a discussion of
urban growth in Asia.
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Thus, apart from the impact of large absolute increments
to urban population overall, the phenomenal expansion

of Metropolitan Hanila has apparently created the
illusion that the country has been urbanizing :-.?.1::-1|:11_f,.|'.:I":II
The dizzying growth of Manila has, in fact, been

confounding experts on how to properly define the

metropolitan avea.

A comparative analysis shows, firstly, that the
speed of urbanization in Western countries during the
nineteenth and early twentieth centuries proved to be
generally faster than that in the Philippines during the
1950-60 and 1960-70 decades, although their urban
growth rates were slower, Secondly, other contemporary
Seutheast and East Asian countries also evinced more

rapid urbanization, particularly the fast-developing eones.

The slow pace of Philippine urbanization in the
19505 and 1960s appears to be directly associated with
the sluggish transformation of the economy compared with
neighboring Asian economies which experienced alse bubyant

urbanization (Pernia 1976b). Within the Philippines itself

l%anila has, of course, been the center of

attraction and attention of sorts so that Philippine
yrbanization has been synonymous with its growth. This
"metro bias"™ has fostered an apparent contradietion,
namely, that the country has been urbanizing rapidl

and yet is predominantly rural, and will continue teo be
eo for sometime yvet. For a discussion of the metro
bias in Asian urbanization, see Jones (1372),
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(excepting Metro Manila), the more urbanized regions
(Central and Southerm Luzon, Western and Central Visayas)
were more advanced than other regions in terms of demographic
development (lower fertility and mortality), labor force
industrialization, and iancome levels. Not surprisingly,
these regions also evinced rapid urbanization tempos of
over Foupr times those experienced by the less urbanized
{flocos, Bicol, Eastern Visayas) and frontier regions
(Cagayan and the Mindanao regions), or nearly twice

+the mational average. As a consequence, the disparity
among regions outside Metro Manila widened over time.

By 1970, the more urbanized regional group was 30 percent
urban while the others stagnated at between 18 and 20
percent, which is a temporal gap of about 31 years in

terms of the country's historical experience.

Provineial-level analysis shows that development
variables are the main determinants of urbanizatiom
{zee alsoc Renand 1979). These wvariables are: industrial-
ization and commercialization, farm mechanization, better
communication or higher literacy, urban in-migration
from other provinces, and proximity to the metropolitan
area. Demographic factors (fertility and farm density)

that denote the rural pressure to migrate =seem
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- 2| a
insigniflcant.l And, rather than induce permanent
migration, better road networks may improve rural-urban

interchange or integratien.

on the whole, the issue that needs to be confronted
in the Philippines (and most likely in other developing
Asian countries as well) is not rapid urbanization but
unhalanced urbanization. The phenomencon of primacy --
whereby urbanization is concentrated in the metropolis --
must be understood as the cumulative conseguence of
historical, demographic and econemic trends, reinforced
by the lomg tradition of interest in the premier city
and negleoct elsewhere. More importantly perhaps, as
will be discussed later, concentrated urbanization
and development may have resulted from the indirect eor
jmplicit biases of macroeccnomic and growth policies

in favor of Metro Manila and against the other regioms.

This kind of concentrated development is vividly
described by Castille, a rural sociclogist, as follows:

"By all ipdicaters, Manila and its appended environs is

lES&veral other studies indicate that the "oush"
factors are less important than the "pull" or development
faeters in migration and urbanization. See, &.E., Kumar
(1973), Simkins and Wernstedt (1971), and Zachariah and
Pernia (1975).
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different from the rest of the country. It has more

of the "good things in life' than any other region and
promizes to be even more so. Thiz Metrepoliz iz our
image to the world, our 'cerown jewel!, and the dreamland

of many a rural youth, but it is not the Philippines.

We are a nation of villages and villagers, Manila's

gkyline notwithstanding® (1979:251).

¥.. STUDIES ON FHILIPPIME REGIONAL DEVELOQPMENT

Research on regional development in the Philippines
is even thinner than that on urbanization previously discussed.
It can be identified with only a few names and research
projects. Probably preoccupied with the macroeconomic
problems of development, sociceconomic practitioners have
left the spatial context of economic development largely

unexplored.

Spatial Dimension in Development

Sicat (1968) is probably one of the earliest Filipino
scholars to expressly recognize the importance of the
spatial dimension in development. In a series of articles
in the late 1960s and early 1970s, he attempted to measure

growth differentials among the various regions of the country
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and posited hypotheses about the government's role in
unbalanced spatial development. Using local government
revenue and expenditure as proxies for gross regional
product, he shows how Ffast each QE?EU regions of the Philippines
had grown velative to the other during the pericd 1948-1966.
This long period is divided into two stages. During 1948-
1961, the four main cities of Metropolitan Manila (Manila,
Quezon, Caloocan and Pasay) and the province of Rizal grew
fastest. This was the phase of exchange controls when the
overvalued pesc favored import-substituting industries, which
had located themselves arcund the capital city and principal
port of the country. In 1961, the government devalued the
peso and decontrolled the currency. From 1961 to 1966,

the fastest growing regions were Mindanao, Cagayan, and
Western Visayas. The latter twoe produce goods for export,
tobacco and sugar, respectively. Mindanmac at this time was
opened up for in-migrants from the north. The rapidly
expanding log industry was likewise located primarily in

thiz region.

Siecat (1970b) alzso explicitly recognizes that the
macroeconomic policies being used to spur industrialization

in the economic development effort had implications on the
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growth of the regions. “Innocent looking policies of

the past carry with them excessive bhiases in favor of
industrial concentration that place the biggest single
stumbling bleck to the speed of regiconal growth" (Sicat
1972:2), Among the macroeconomic policies mentioned are:
(a)} exchange rate policy, (b) tariff rates as well as
policies on domestic taxes and production subsidies,

(c) tax incentives given to specific industries in the
industrialization effort, and (d) monetary policy.

These policies were used in the import-substitution strategy

+a achieve industrialization.

Microeconomic policies were likewise adopted to
further the industrialization drive. 1In the late 19G0s,
the Investment Incentives Act was passed which =et up
the Board of Investments {ROT) with broad powers to extend
+ax and financial incentives to individual firms in
selected industries. The government signified its
awakening awareness of the spatial dimension of
development by including regional dispersal as a
consideration in choosing firms for favored treatment.
However, as Sicat (1972) notes, the regional aspect was
drowned by other faetors that had alsoc to be conzidered.
In the end, the regional factor made negligible difference

in the divisions made by the BOI.
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Government RBelocation Schemes

A parallel development is described by Ocampo (1972)
and Laguian (1972). From 1950 to 1970 various population
relocation schemes were carried out by the government. These
ranged from the EDCOR and HaRﬁﬁlﬁ programs to help families
migrate from areas of dissidence in Central Luzon and
Hestern Visayas in the 19508 to programs for sgquatter
relocation from Teonde to warious parts of Cavite in the late
19608 and early 1970=. Carried out for various purposes,
however, these relocation programs were not integrated within
a national urbanization policy, Laguian points out. While
the analysis is guite indicative of the general trends, the
primary results of the effort is a deseription of national
government polieies with probable effects on population
distribution as well as on regional and urban development.

No effort is wmade to trace the causes and consequences of

the differential growth rates of wariouz areas of the country.
These papers may, therefore, be characterized az a

dezeription of the "ztate of the aprt" of the national

government's populationm policies rather than a research affort

lgﬂcnnnmic Development Corporation and National
Resettlement and Rehabilitation Administration, respectively.
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to test gpecific hypotheses or a concrete program to
influence urban and regional development one way or the
other. The papers, nonetheless, remains a valuable
starting point by giving some clues for research and
pelicy analysis.

Regional Concentration and Growth

The middle of the 1970s saw the start of an earnest
aeffort to document the relationships underlying regional
concentration and development. Picking up from where Sicat
had left off, Miranda (1977) and Moran (1978) have made
noteworthy attempts to explain in quantitative terms the

determinants of urban and regional growth.

Miranda examines the relationships among regional
concentration level, regional capital per worker, and
regional profit lewel for selected industries. He also
considers the relationship between the size of firms and
the concentration level but does not test it directly.
Using data from the NCSO's economic census of 1972 and
from the survey of the top 1,000 corperations by Business
Day, Miranda obtains the positive relationships that

he hypothasized.
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Miranda employs univariate regression analysis
between pairs of different variables to test the relation-
shipg and, therefore, does not include control variables
that may be relevant for sach functional relation. For
example, he doez not explicitly test whether the regional
concentration level is a function of the regiomal profit
lavel or of the size of the market in each region. WNeither
does he attempt to find out which among the three variables --
the regional profit lewel, the zize of firm, and profit
differentials -- leads te regional concentration. The
answer to this issue could very well be an important piece
of information in the formulation of a natiomnal urban

strategy.

Meager as the resultz may be, the research attempt by
Miranda is neverthalezs wvaluable, at leas* as an indication
of the direction the influence on industrial location may
go. No doubt, the paucity of information led him to perform
less rigorous tests than one might hope for. What remains
for subsequent research is to gather more information on what
has been started or to modify the hypotheses so that they may
he amenable to more thorough analyses with alternative data.

The solution will probably be a combination of these two

efforts.

o - N e
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Moran's (1978) work iz part of a bigger project to
investigate the effectz of industrial promotion policies
in the Philippines {(see Bautista and Power 12978). Her portion
of the study looks into the regional impact of these policies.
The study may be divided into two main parts: (a) a historical
review of comparative regional growth of the manufacturing
sector from 1948 to 1974, and (b)) a survey of 31 firms set
up after 1970. An additional gection tries to review govern-—

ment policies affecting the regional dispersal of industriss.

Moran's review of repional growth in the Philippines
iz a continuation of Sicat’'s (19268} study. The data used
for the study come from the Census of Establishments of 1848,
1961, 1967 and 1972 and the Annual Survey of Manufacturing
of 1956 to 1974, all done by the NCS0. In general, the reasnlts
support Sicat's finding of the predominance in growth of the
four citiezs of Metropolitan Manila and its immediate enviroms
during the period of controls, 1948-1961, and their relative
decéleration in growth thereafter as compared with the other
reginns.- At the end of the period under study, however,
Metropolitan Manila was =still the pre-eminent region of the
country reflecting either of two possible conclusions
regarding the government's effort towardsz regional dispersal
in the 1970s: {a) "that the government policies are so

recent that their effectiveness cannot yet be determined", or
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{E} HF+hat these policies are not really effective in
encouraging the dispersal of manufacturing activity to

regionz outside Metro Manila and Southern Tagalog" (Moran

1878:51).

The second portion of Moran's study Is an analysis of
survey data on manufacturing firms that had started business
in 1970 when the government embarked on explicit policies
geared toward regional dispersal. Data were obtained through
interviews perszonally conducted by the author. Several
questions were asked, e.g., which factor was the most important
in the locational &&ciﬂiﬂﬂ+zﬂ A major finding was that
government policies for regional dispersal of industries have

not been very effective in influencing plant location.

VI. THE GOVERNMENT'S ROLE: A COMMENTARY

The role of the government in the pattern of urbanization
and regional development iz a major theme of the papers on
the spatial apsects of growth in developing countries.
Inspite of the varied frameworks and model orientations,

writers working on the locational impact of governmeat

E%urve:,r results from guestions of attitudinal factors
must often be gualified because choices are not always presented
clearly in actual situations. However, this is largely
corrected for by the Ffact that the guestions are post hoc
explanations of decisions already made. The finding was also
broad enough to be useful even if only as an indication of the
direction of the effect.
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policies are almost unanimous in stressing the strong

actual and potential influence of the government (frequently,
the national government) on the growth of the different

parts of the country. The magnitude of the implicit =side
effects of macroeconomic policies designed to achieve economic
growth or industrialization stands in stark contrast with

the meager influence of government policies explicitly

meant for regional dispersal or balanced spatial development.

Macroeconomlic FPaolicies

By far the most freguent reference to the govern-
ment's role in spatial economies has to do with the
unintended side effects of macroeconomic policies that
have been used by developing countries over the past
three decades. In order to accelerate industrialization
and economic growth, governments deliberately favored
specific Kinds of industries. Unconsciously, they
simultaneously favored certain lecalities either by
expanding the markets For these Industries in particular
ﬁtographi: areas or by promoting industries that tend

to cluster around strategic peoints in the couniry.

L]
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The argument above is most comprehensiwvely reviewed

for developing countries by Renaud (197%9) and persuasively

applied by Sicat (1968, 197Ca, 1970b) to the Philippine
situation. Sicat, for example, views the exchange rate
policies of the 1950s, the tariff and domestic tax/subsidy !
programs, and the monetary policies of the postwar period

to have been orchestrated as part of a grand strategy of

import substitution. The plan was to spark a full-scale
industrialization following the birth of industries that

were to take over the domestic market for manufactured .

products from imports.

The complication arose because these industries were
dependent on imported raw materials and semi-processed
products for their operations. They, therefore, tended
to cluster around the naticnmal capital where import licenses
were being rationed out as well as near the principal port
where the imports were allowed entry into the country. As
in many other developing countires, in the Fhilippines
the principal port is found in the natiomal capital itself.
Likewise, as has frequently happened elsewhere, the biggest
market for these manufactured products coincided with the
national capital region. Sicat and later Moran (1978a) provide
indicative proof for this phenomenon by their analysis of

the different periods of Philippine industrialization.
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Metropolitan Manila grew fastest relative to the rest

of the country during the period of exchange controls.

Regional and Rural Policies

Contrast with above implicit spatial policies the i
performance of explicit policies to disperse industries
or development in genmeral to other regions of the country.

These policies, inter alia, include: (a) incentives for

£irms located ocutside Metro Manila under the export
incantives act of 1970, (b) the development of the Bataan
Export Processing Zone and other industrial estates,

{e) the Board of Investment's incentives for firms tc locate

21 and (4) warieus rural

outzside of the Metro Manila regiom,
and agricultural development programs and schemes.
Indications given by a deseriptive analysis of Philippine
manufacturing and the direct, if partial, test by Moran
(1978b) show that these policies for dispersal have had

at best a negligible effect on the pattern of urbanization

and regional development.

lrhe prohibition of new firms to locate within a fifty-
kilometer radius of Manila's center is not included in the
155t under the assumption that the area beyond gtill belongs
to the Metro Manila region.
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Urban Policies

Urban policies and programs have not been very
helpful either. As in the case of macroeconomic policies,
they appear to have worked at cross-purpose with policies
explicitly intended to decentralize development. These
urban policies principally include: (a) infrastructurs
investments and other public capital expenditures;

{b) private investments particularly those with government

participation; (e¢) urban soccial services, and (d) policies

on multinationals and foreign investments.

From all indications it is evident that Manila is
practically the only city in the country benefitting from
these policies and programs. Accordingly, whatever
development projects are introduced in the regions are over-
shadowed and effectively offset by gigantic programs, both
public and private, in the metropelis. Im short, what the
government gives to the regions with the right hand seems to

be taken back with the left, so to speak.

BT s = ]




B3

Het Basult

On balance, therefore, public policies in the
Philippines may be said to have been & very strong factor
for spatial concentration. This has for the most part been
an unintended result, as shown by the later efforts to
promote the regicnal dispersal of industries. It is unclear,
however, whether the government should push for the regional
dizpersal of industries or, if it should,to what extent.
The answer reguires a consideraticn of whether there is an
optimal size of the primate city -- Maetro Manila -- as well
az optimal sizes of the other urban centers in the countroy;
whether optimal city sizes are uniform for specific types
of industries, and whether there are minimum city sizes .
for the efficient operation of industries. An important part
of the answer is to be able to measure exactly how strong
are the bhiases for agglomeration introduced by government
macro pelicies. A resolution of these issues will be
egsentizl in the formation of a national urbanization policy
that will be useful for the long-term development of the

country.

e
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VII. CONCEPTUAL FRAMEWORK AND RESEARCH AGENDA

It is evident from the survey that research on

urbanization and spatial development in the Philippines has

been fragmentary. Studies on the subject may be classified

into the following categories:

al)

b)

c)

d}

e)

£)

development of cities and primacy, with the

spotlight frequently on Manilaj

rural-to-urban migratiem, with "urban" usually

referring to the metropolis;

urban problems -- largely an impressionistie
description of such matters as water, health,
sanitation, congestion, un- and under-employment,

eriminality, and anomie;

urbanization of regions and of the country as

a whole:

comparative economic performance of the different
regions with emphasiz on Metro Manila, in relation

+o changing strategies of indostrialization;

comparative concentration of economic activity
by region for each industry, and the relationship
between regional profit level, size of firm, and

regional concentration of industries;
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g) factors important in the decision of selected

new firesz to locate.,

On the whola, these studies have been diffuse in
that they have been undertaken independently by different
scholars, largely isclated from each other and with
different purposes in mind. As a result, the current state
of the art omn urbanization and spatial development lacks
overall consistency and coherence. Studieszs have not been
undertaken as a cumulative process in a way that would
systematically enhance over time the stock of knowledge about
urban and spatial issues. Stock-of-knowledge accretion
via systematic and coordinated research would probably have

Bore and better impact on policy and planmning.

There is need, first of all, to wview urbamization
and spatial development within 2 unified framework. That
is to say, they should not be regarded as solely a population
distribution problem on the cme hand and =olely an industrial
concentration problem on the other. This has been the
general approach of research in the past. It has Dbecome
clear, however, that these two aspects of development are
closely intertwined. Urbanization and spatial concentration
depend on the nature and pattern of industrialization as

well as on the pace of agricultural development. Eut they
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are also determined in no small measure by macroeconomic
policies that exert implicit spatial biases, probably even
more so than by regional and rural policies explicitly
designed to foster dispersed regional development. Therefore,
ta be more useful, research should now adopt a framework

that takes into account all these important dimens ions.

Such a breoad framework may be provizionally
sketched as in Figure 3. This shows the different government
pelicies as the more proximate determinants of urbanization
and spatial development. Macpoeconcomic policies are
positioned at the top since they are deemed to be the moat
potent of the policies. Urban policies are alse indicated
because, if they benefit principally +he primate city,
they tend to offset regional and rural policies intended to
disperse development. In addition, historical, economic,
social and demographic forces interplay with urbanization
and spatial develcpment, as well as with the wvarious

public policies.

This framework readily suggests that a research

agenda should include the following:

g

————————

e —

ISR
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1. Historical, economic, social and demographic
forces that have shaped the country's urbanization

and spatial dewelopment.

2. Macroeconomic and growth policies that have
introduced unintended effects and biases toward
the concentration of economic resoiurcas, activities,
and population in certain areas of the country

(in short, implicit spatial policies):

33 Recent regional and rural policies and programs
explicitiy designed to counteract the forces of
concentration and to disperse population and

economic activities.

4. Various urban policies and projects intended to
solve current urban problems, as well as

schemes to manage the "big city.”

On the basis of such investigation, it should be
possible to identify alternative urbanization scenarios

under the following regimes:

2) no change in current policies, or a perpetuation

of the ecurrent trend;:

b) given a set of "ideal" conditions for urban

and industrial growth;
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c) given feasible policies considering historical

antecedents and the current trend.

Finally, in order to come to grips with the"grbanization
problem™ in the 1980s and perhaps further ahead, the elements

of a national urbanization strategy should be proposed.



Urban places ineclude:

L.

ANNEX

1963 Urban Definition

In their entirety, all municipal jurisdictions
which, whether designated az chartered cities,
provincial capitals or not have a population
density of at least 1,000 persons per square
kilometer (the whole of Quezon, Baguio and Cebu
cities not withstanding the minimum density rule,
are to be included).

For all other citiesz and municipalities with a
population demsity of at least 500 persomns per
square kilometer, only the poblacion (regardless
of population zize) plus any barrio having at
least 2,500 inhabitants and any barrio contiguous
to the poblacion with at least 1,000 inhabitants
(for cities where the poblacion is not specified,
the central district or the city proper, e.g-.,
for Davao-Bucana (a), Davao Proper (b)), and
Molabe (c), shall be regarded as the poblacion
for purposes of this definition).

For all other cities and municipalities with a
population of at least 20,000 persons, only the
poblacion (regardless of peopulation size) and
all barrios having at least 2,500 inhabitants,
contiguous to the poblacion.

All other poblaciones having a population of at
least 2,500 persons.
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1970 Urban Definition

Urban places include:

1.

In their entirety, all cities and municipalities
which have a population density of at least
1,000 persons per sguare kilometer.

Foblaciones or central districts of municipalities
and cities which have a population density of
at least 500 persons per square kilometer.

Poblaciones or central diztricts (not included
in 1 and 2} regardless of population size
which have the following:

a) Street pattern, i.e., network of atreet in
either at parallel or right angle orientation;

b) At least six establishments (Commercial,
manufacturing, recreational and/or personal
services}; and

e) At least three of the following:

{i) A tewn hall, church or chapel with
religious service at least once a month;

{(ii) A public plaza, park or cemetery;

(iii) A market place or building where trading
activities are carried omn at least once
a week; and

{iv) A public building like a school, hospital,
puericulture and health center or library.

Barrios having at least 1,000 inhabitants which
meet the conditions set forth im 3 above, and
in whiech the occupation of the inhabitants is
predominantly non-farming/fishing.
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