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I. Abstract

Local government in Lima pursues land use policy objectives, and they rely on a vast range of policy tools and institutions to achieve them. The city hall uses master plans, zoning, subdivision regulations, building codes, and other public policies to shape development. However, land use instruments and regulations are creating contractions in the economic, environmental and social development of the city.

Land Use Management needs to focus better. Improving the efficiency of the institutions is not just a matter of creating another administrative organization and reduce personal. Institutional building is focused in this paper as an integrated set of policies and actions that will improve the participation of municipal institutions to fulfill their roles and responsibilities in the development process, with special focus on the implementation of Land Use Management.

This paper is developed in a simple way. First, the concepts that link institutional building and land use management are discussed. Then, an explanation of the land use management and institutional system situation in Lima is developed. The paper goes straight to the definition of a set of recommendations that the municipalities in Lima are in the right to implement. Also, some alternatives to help to finance a land use policy is defined.

This paper is open to a discussion, since there has not been a specific approach to reform institutionally the metropolis of Lima. Institutional reform has reached the central government and ministeries but not local governments. Nevertheless, public policy analysts in Lima believe that municipalities are the place where corruption and waste of public resources are concentrated.

This paper presents a broad set of alternatives since the specific situation of land use and institutions is unknown. When people from other institutions and universities go to the municipality of Lima or Callao to look for information about the administrative structure or expenditures and revenues, the information is simply confidential and it must be obtained from different sources. A law to make institutions information public stills under discussion in the Congress of the Republic.

The author is conscious that reforming municipal institutions is a hard task, but what citizens and specialist agree is that a big change is needed.
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IV.
Introduction

The problems and strong necessity of a coordinated and integrated Land Use Management (LUM) process in Lima have created a special interest in planners, users, academics and investors. The question is especially focus on how to improve the allocation of resources in the territory without compromising the ability of future generations to allocate new investments and develop new areas. 

Management of land has become an important affair in Lima since the city shelters more than the third part of the population of the country, around ten million people, and places the seventy-percent of industries of the country. On the other hand, Lima is characterized by the existence of a high number of families with very low-income level. Some families in the district live with less than five US$ dollars per day.

Land Use Management (LUM) in Lima is facing what could be called a crisis of governance. The local government in any of the levels (metropolitan, provincial and district) has not been able to satisfy the demand of infrastructure and services of the population. On the other hand, the issue of basic technical-normative instruments for the LUM is a faculty of several institutions in the same area, creating overlapped functions and explaining the lack of responsibility in the land use management by the local government.

The main aim of this paper is to describe the situation of the LUM in Lima and define approaches to improve the institutional performance. This paper wants to solve the question of how should the institutional performance be focused in order to promote a more efficient land use management in the metropolis of Lima?
V.
Methods

This paper analyzes the relations between the institutional performance and an adequate land use management process. Since the land use management (LUM) should also harmonize the demands of the market with sustainability principles, it is important to identify which aspects from the demand side are affecting the implementation of a sustainable land use management.

The management of land is an environmental approach by itself. The LUM permits a proper distribution of activities in the territory, considering compatibility among activities and integration of urban functions. The main functions, faculties and duties of the local government, in its different levels are identify. Also the most common instruments for the LUM in Lima are described in this paper.

The paper starts assuming that there are some aspects of the institutional performance that are not covering an effective management of land. It is assumed a medium term ideal situation in the LUM process that should be reached by the institutions. This paper also assumes that not necessarily an effective land use management process can be carried only by the public sector.

Different literature was reviewed to give the paper a wider and accurate vision. Among them, specialized literature in land management, land use markets evaluation and reform, self-help, management of urban services, and systems theory. Database information provided by the Municipality of Lima, and recorded in the Metropolitan master Plan was useful too.

XIII. Chapter I: Institutional Building and Land Use Management: Linking the Concepts

In this chapter a set of assumptions and definitions will be drawn seeking to strength the discussion whether institutional building is the improvement of one institution or the re-accommodation of the institutional system to the new challenges of development. I modestly incline myself for the latest one.

Institutional Building is defined in this paper as a process in which an institution or a set of institutions increases the efficiency and performance of its activities by reforming the administrative structure, training the human resources, decentralizing activities, debureaucratizing or leaving current activities to the private sector. Institutional building implies reengineering of an institution in its widest sense. In some cases institutional responsible reformers have recommended the total delegation of functions to the community or to the private sector
 in benefit of development.

New Municipal Development Ideas
 argues that since municipalities are administrating services (providing water, sanitation services, infrastructure in general, collecting taxes, etc) and not necessarily governing, the municipal institutions should be guided by economic and financial efficiency principles, considering at the same time the environmental dimension in its activities. According to this statement, municipalities could work perfectly well if their duties were done by the private sector
. In other words, privatizing the municipality is feasible in the case the municipality is an institution that gives services. Even if the municipality has to act as a decisionmaker and policymaker, its role could lie on consultants.

On the other hand, the Land Use Management, is defined in this paper basically as a process of promoting efficient and harmonic allocation of resources and population in the territory. Land Use Management, too, is defined as the capacity of institutions to complement the process of development of a human system by placing activities, resources, infrastructure and services according to its vocation, compatibility and demand.
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Land Use Management has classically been considered as a public duty. A global assessment of land use management in Lima reveals troubling evidence that many urban land policies are ineffective and, perhaps more alarming, frequently result in significant adverse impacts on social welfare and economic productivity. Since many government interventions are inefficient and lead to sub-optimal distribution of land resources, some policy experts argue that the best way to "manage" land use and development patterns is to rely on market forces. On the other hand without planning and regulations land markets are likely to generate enormous external costs and fail to produce some public spaces
.

XIV. Chapter II: Understanding the Land Use Management System: Stakeholders, Variables and Interactions in Lima

How is the Land Use Management System understood in this paper?

The Land Use Management System in Lima is characterized in this paper by the interactions that different stakeholders, institutions and processes produce in the city. Institutions role will be described wider in the next chapter.

Which are the main characteristics of the city?

The city of Lima is the capital of the Republic of Peru, and is located in the coastal central part of the country. The metropolis is a unit of analysis that groups the provinces of Lima and Callao. The metropolitan area comprehends at the present time 49 districts, from which 43 belong to the Province of Lima and 6 belong to the Province of Callao. The area of the metropolis is approximately 2811.65 squared kilometers and represents the 0,2 % of the territory of the nation.
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The residential areas represent the 11% of the whole metropolitan area and the 70% of the total urban occupied area. The 84% of slums are located in the Central Metropolitan Area, while the 89% of squatters are in the periphery, especially the north and the south. Basic services like water supply, sanitation and electricity are lacking especially in the periphery. These squatter areas get connected to the basic services after a long period of time
, usually in this order: electricity, water and sanitation. The water supply network is connecting the 80% of the population in the metropolis. Sanitation services are covering approximately the 95% of the population. In the periphery sanitation services cover the 65% of the population.

There are 3,049 hectares destined to industrial activities
. Most of the industries are located in the Central Metropolitan Area (CMA). Also, commercial activities are located in the CMA in big scale. 60% of the water of the metropolis is consumed in the CMA. The port of Callao and the International Airport "Jorge Chavez", located also in Callao, are the communication standpoints to national and international markets in the metropolis. (Municipalidad de Lima, 1992).

How is the process of urbanization in Lima?

The occupation of land and the process of urbanization
 in Lima could be classified as formal and informal. At the same time these processes could be sub-classified as progressive and immediate.
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Formal occupation of land follows the current regulations and building codes. So then, in this way new buildings have to pass a revision of the architectural project and after the approval solicit a building permission, which is obtained after the revision, from the municipality. After that the builder can choose the progressive or the immediate construction. Progressive construction is usually used in economic houses that could need to be built in different stages, while immediate constructions are erected as soon as they get the construction permission.

Informal urbanization processes do not build as soon as they invade the land. They first try to get the Title of Property. It, however, is an interest characteristic that informal settlements build houses of two or three floors as soon as the titling process has finished. Since squatter areas do not have the security to stay in a specific place, they do nor invest in something they could lose. Most of the houses are built progressively, but some are built immediately.

How do the people settle in Lima?

Market forces predominantly lead the occupation of land in Lima. The existing demand of land plus the capacity of occupation play a set of interactions with the availability of land. So if people, enterprises or institutions are looking for new land, and if they have the resources to pay for it, they just find an available area, that fits in their necessities. With all of the pressing problems of poverty, homelessness, debt burdens and trade deficits, many policymakers dismiss land market problems as issues of secondary importance to be tackled later. Such a view is shortsighted. (Dowall, D. and Clarke, G., 1991)

Market barriers in the dynamic of urbanization
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There are some barriers that do not permit an effective functioning of the market system in Lima. These barriers are affecting the demand side, the supply side and the final allocation of population and resources in the territory. For instance, the demand of land is affected by the existence of restrictive building codes, followed by a long process for the approval of projects. On the other hand, informal settlements take public and private land and it diminishes the availability of land for more profitable or sustainable purposes. What's more, the final allocation of population and resources is affected by the absence of infrastructure and services, which do not permit the establishment of new investments in the territory.

XV. Chapter III: Analyzing the Institutional System: Land Use Levels of Management in Lima

The capacity to promote a better and sustainable allocation of resources and population in Lima lies in different institutions. Representing the central government the Ministery of Transport, Housing, Construction and Communication manages civil works also within the municipal boundaries. The Direction of Urban Development of this Ministery prepares also physical plans and recommendations and norms that affect the municipal autonomy. Besides that, The National Institute of Urban Development (INADUR, Instituto Nacional de Desarrollo Urbano) prepares and implements researches and projects in the metropolis. The Ministery of the Presidency implements civil works, especially roads, water and sanitation projects, schools, medical centers and communal centers. The Ministery of Agriculture norms and controls the supply of underground water and superficial waters. The central government intervenes in the allocation of resources management, strengthening at the same time the political acceptance of the government.

The transference of resources from the central government to the provinces has been reduced, but the transference to the districts has been increased
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The metropolis of Lima does not have exactly a legal recognized status, but there is an implicit agreement between the Provinces of Callao and Lima to coordinate the implementation of some infrastructure projects and the provision of some services. The Metropolitan Institute of Planning (IMP, Instituto Metropolitano de Planificacion) is responsible for defining the new expansion areas, define the new zoning and define which physical projects should be implemented. The urban development norms are issued either by the Direction of urban Development of the Province of Callao or by the Province of Lima, depending on the jurisdiction. The Metropolitan Trust Fund for Investment (INVERMET, Fondo Metropolitano de Inversiones) implements the projects defined by the IMP. The Province of Callao usually finances and implements the projects by itself.

The Direction of Urban Development of the Municipality of Lima, too, has the faculty to define and approve the zoning for the province of Lima. Each Province and the districts as well, can implement the cadastral system in its jurisdiction, they are also are responsible for the provision of infrastructure and services. The cadastral information is usually sold to enterprises or universities, and each municipality uses it mainly for tax collection purposes. Provinces have the faculty to define and approve their own Master Plan of Development.

Communal organizations are able to implement communal infrastructure projects through self-help. It is not explicitly regulated, but it is not prohibited, so then it is permitted. Some communities are designated by the municipality to control the establishment of informal settlements, and in that way, communities are responsible for taking care of some public areas
. As we can see, many actions that need to be implemented in the local level are faculty of several institutions.

Land Use Management functions are overlapped and it does not permit a clear definition of functions and responsibilities among the different municipalities and institutions. It increases inexplicably the public expenses and maintains a big bureaucracy that works in the same without reaching an efficient and integrated management of land.
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XVI. Chapter IV: Identifying the Changes Needed: Prioritizing the Actions, Defining New Roles and Involving the Institutions

Identifying the changes needed to improve a better and sustainable land use management in Lima demands an integrated analysis that starts recognizing that exists an interdependence with all the stakeholders that conform the land use management system
. Many actions need to be implemented to promote a big positive change in Land Use Management in Lima. Not all of them are discussed here. Those that have been considered urgent, according to the author criteria, are drafted below.

Linking the goals, policies and LUM institutions responsibilities

For the purposes of this paper has been considered the definition of a global approach that links the sectoral development with policy issues and Land Use Management institutions responsibilities. For the purposes of this research it is important to consider that LUM metropolitan actions need to be interconnected to policy issues, while they are, at the same time, interrelated with broader goals of economic development.
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Within the economic boundaries

Sectors that have been consider for this approach represent and group the main sectors of development at the local level. These are the economic, environmental and social sectors. Within the economic boundaries, land use management actions should help to promote the increment of income at the household and local level. Also promote the creation of employment. Too, increase the metropolitan, communal and household productivity. What's more, improving of quality of public and private investments, and promoting the formation and allocation of capital
. Not less important is the necessity to increment public and private efficiency, from a management of resources standpoint. To reach these goals, the land use management approach in Lima should promote a clearer legislation that could easily orient users, communities and investors on which are the limits of the actions they want to take. It also compromises the legal overlapped structure, which demands to be changed.

On the other hand, it is difficult for Lima to decide and agree where to allocate or give the approval for new investments when several local management statements have the authority to do so. The metropolis and the districts have to define an integrated land use plan that permits the different districts to act under specific rules. However, if the land use plan is not flexible it will not fit with all the possibilities and demands of economic and physical growth of all the districts.

Allocation of investment, and consequently creation of employment, are difficult to be established if infrastructure and services are not provided. Municipalities have to make sure that utilities will be provided.

At the same time, the free areas with more comparative advantages for investment, run the risk to be taken by informal occupants, the city halls should strength the urban sprawl control, or provide urbanization alternatives for new informal settlers. Decentralization of land use decision-making process should be decentralized. National ministeries and agencies should delegate responsibilities for local governments. As a first step, national-level assessment of the legal and institutional arrangements for urban land policy-making and implementation should be undertaken (McAuslan and Farvacque, 1991).

Also a Land Market Assessment (LMA) in Lima is needed. The importance of this lies on the strong necessity to provide accurate and up-to-date data base on the operation of the land urban market. Information about the operation of the land market in terms of prices, supply of serviced land, and present and intended projects provides a concrete foundation for defining appropriate strategies for improving land market performance. LMA's can be used to support four main broad activities: providing information for governmental planning and decision-making, evaluating government policies and actions, serving as a foundation for structuring land-based taxation systems, and providing information for private-sector investment and development decisions (Dowall, 1991).

Many of the households in Lima do not have enough resources to build or improve a house according to the minimum standards of the 'Construction Regulation' issued by the Ministery of Housing and published by the Peruvian Chamber of Construction. On the other hand, new formal houses are offered to a population that can pay for a standardized house. In this way, low-income population can not afford them. Deregulation is then, an approach that should be applied in Lima
. The first and most effective method for reducing the price effects of land-use and development controls is to bring land supply into balance with demand.

The second reform is to revise and lower standards for residential subdivisions. The third area of reform is to reduce the complexity and time requirements of land use and development controls
.

By lowering standards, the formal sector should be able to shift some of its housing production down market. Also by introducing less costly standards, informal land developers will be able to legally produce subdivisions. 

Within the environmental boundaries

Land Use Plan should include very clear the boundaries and legal status of protected and green areas. In the case of the only natural ecological area of international importance in Lima, the Wetlands of Villa, the responsibility for monitoring and conservation lies on the Province of Lima, the district of Chorrillos (where the wetlands are located), the Ministery of Agriculture, the Ministery of Defense and the Ministery of Housing.

Most of the pollution in the city is cause by industries and vehicles. An integrated transportation plan that cover the demand of population and does not create dysfunctional situations with the management of land will help to reduce these environmental constrains.

On the other hand clear environmental rules are needed. Standards and punishments should be set to let stakeholder know which are the limits for environmental damage. The metropolis should implement an environmental monitoring policy to permanently evaluate the land use changes that seriously affect the environment. In this case, broad participation is needed. Participation is one of the key aspects that can promote a synergic effect on taking the responsibility to conserve the environment. The metropolis, too, should define incentives to the less pollutant activities. These incentives should be reflected in less taxes, awards or concessions.

Many land use changes occur because of the change of environmental conditions. This aspect deserves more research and universities, in cooperation with the metropolis, should be involved to promote a better knowledge on this topic.

Within the social boundaries

The social aspect is a complex topic. A land use strategy should include the poor. Urban Renewal Programs should be increased. NGO's provide here a good knowledge of experience that should be rescued. The formalization of slums is a process that should be accelerated. It demands evaluation, provision of services and titling. To promote community development, and development and adequate use of planned activities, infrastructure and services should be provided. Self-Help is an alternative to provide this services to the poor (Perotti, 1996).

Urban sprawl control authority should be given to communities. It would permit a more efficient control of land activities and would reduce the rate of invasions in the city
. This kind of decentralized LUM, helps the municipality to promote the adequate use of land, without compromising public resources. The provision of communal areas is important to involved communities to work in the local level toward sustainable development. Experiences about it have been provided in Habitat II, United Nations Conference on Human Settlements, Istanbul 1996. The housing sector should also be considered as one of importance. The approach to improve urban land management includes a more organic and integrated planning of transportation, housing, services and infrastructure, promoting multi-function settlements to reduce mobility needs. At the same time, the consumption of prime agriculture land has to be minimized (Information Superhighway, 1996)

On the other hand women play an important role in community development. Preservation and proper use of communal areas have traditionally been a women' specialization. Social aspects of the land use policy should contemplate this aspect.

Institutions need to refocus their functions and capability to implement a clear Land use management policy in an integrated context of development.

XVII. Chapter V: Finding the Funds: Strategies to Finance Institutional Building in Lima

How to raise funds for the implementation of land use policies is a question that has created many headaches in public officials from the central and local government as well. A formula for doing so has not been found yet. It is proposed in this paper a set of actions that will help to finance the land use management policy in Lima. They are based in two main criteria: reducing operational costs and increasing the funds.

Reducing operational costs

Under this criterion, measures to reduce municipal expenses are considered. The main aim is to increase the existence of intra-municipal resources by optimizing financial resources management and minimizing non-basic expenditures
. 

Delegating functions and faculties

To communities and the private sector can be in charge of some 'public concern' projects. Municipalities should coordinate actions to save efforts and resources. Also communities are able to conserve resources in areas of their interest. Poor communities claim for recreational and green areas, schools, communal centers, etc. The municipality can promote their participation and together can satisfy public necessities.

Introducing the IRR and CBA criteria

Urban projects developed by the local administration should be evaluated under the Internal Rate of Return criteria and the Cost Benefit Analysis. Some times decision-making processes do not chose the one that is more needed or the one that is more profitable. Technical aspects of decision-making, too, should be included.

Reducing bureaucracy

Improving the efficiency and productivity of local governments can help to reduce public expenditures. Training personal and evaluating personal performance helps to select the most efficient workers in the municipality. Some municipalities in Peru have already implemented these measures, but Lima. However, it could demand the liberalization of labor rights.

Reorienting taxes

Some taxes that charges the users are oriented to finance salaries and municipal expenditures, they should be oriented to finance infrastructure projects and public spaces. A evaluation of Taxes and its efficiency should be developed.

Self-help

Population participation reduces the municipal costs in providing basic services as water supply, sanitation and electricity. Population and projects should be organized and coordinated by the municipality.

Increasing the funds

Re-investing financial resources and promoting private and public partnerships are a way to raise municipal funds. Experiences at the local level are very know in Southeast Asia, Latin America, U.S. and Canada.

Reinvesting

Municipal revenues should be reinvested in local entrepreneurs. In this case municipalities would work as financial institutions that lend money to proved local sustainable business projects to medium and small local investors that want to implement a project in the city, under defined criteria. Municipalities, too, could act as financial intermediators. However, municipal financial operations should be monitored to avoid 'laundering' of money and avoid unjustified delivery of resources.

Concessions

Privatization of some services and concessions to administrate public areas liberate the city hall of administrative and political responsibilities, and at the same time increase their funds. The case of the beaches along the 'Green Coast' in Lima is a good example of that. In this case, beaches management is given to private entrepreneurs that are responsible for the provision of infrastructure, touristic services and administration. The enterprises pay a monthly fee plus taxes. 

Creating Partnerships

NGO's (Non Governmental Organizations) are interested in participate in local development. Municipality should give them the concession to operate some services to administrate and monitor local and communal development.

Involving Universities and Schools

Teaching centers can project their presence to the community by promoting research and the adequate use and creation of urban spaces. Experiences should be repeated as the one that organized all the primary and high schools in the district of Chorrillos in 1995, in which thousands of students were planting trees all over the district in one day.

Trust Fund

The creation of a Trust Fund from donators, foundations and associations can help to generate financial resources to implement communal areas, public spaces and basic services.

Financial Seeking

Financial Institutions like United Nations Development Program, The World Bank, The Sustainable Development Cooperation Agency, the Swedish International Development Agency, the Danish International Development Agency, the Canadian International Development Agency, Organization for Economic Cooperation and Development, European Union, United States Department of Treasure, United States Agency for International Development, Inter American Bank of Development, Corporacion Andina de Fomento, can help to finance urban projects. A special and professional management should be established for these circumstances.

XVIII. Chapter VI: A Hope for the Future: Conclusions and Final Recommendations

Introducing environmentally sustainable development in the Land Use Management is a big challenge in Lima. The recommendations here presented seek to integrate the municipal institutional performance with broader development goals. Land Use Management in Lima can optimize environmental resources use and can make markets more flexible and competitive. At the same time, it is important to emphasize that poverty stills being one of the most urgent priorities in the metropolis of Lima.

Reforming land use management in Lima is a task that demands integrated approaches that will require a important effort from local authorities and the central government. A global metropolitan approach requires very accurate information than is not easy to find. There have not been developed approaches that try to improve the environment and reach higher levels of sustainability by conserving or improving the market land use and economy in Lima as a whole. However, it is important to increase the knowledge of economic, environmental and sustainability urban links. Putting together different metropolitan interests and demands, also, needs to find a negotiable formula. Increasing sustainability in Lima will depend on the effort and common goals and objectives that governments design, set and implement as an integrated system.
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Figure 1: The Metropolis of Lima and its districts











Table 1:

















� In some developing countries privatization of telecommunications, solid waste collection and generation and distribution of electricity changed the ownership of the utility.


� See Vladimir Arana Ysa, "Privatization of the Municipality: A more useful institution". 1996


� The seeking of efficiency has brought new dimensions in the municipal role. In Peru, the privatization of the municipality is being promoted by the Society of Urbanists of Peru. 


� In some Latin American countries like in Brazil, Peru, Chile, Argentina, Colombia and Mexico some public spaces like parks and recreation areas are in private hands.


� To get connected to basic services squatter areas need to be recognized by the municipality. This process could take from two to ten years, or even more, since sometimes informal settlements are disputing the possession of land with private owners or the government.


� According to the current zoning plan.


� Occupation of land and process urbanization will be understood in the same way for the purposes of this chapter


� Political analysts affirm that the government decided to change the way of transferring resources to the local government because they didn't want to permit the apparition of new leaders that could compete or lead a strong opposition against the current government.


� More information about how communities participate in providing services is found in the World Bank Technical Paper No 354: User Organizations for Sustainable Water Services.


� See Peter Voltes Vou, 1992, "General Systems Theory".


� The concept of allocation of capital is referred in this paper as the ability of the economic system to permit the permanency of capital in an economic area. The importance of this meaning for land use management lies on the idea that capital and investment should not use the city as an step to get profit and then take the money and benefits out. Since it could reduces the possibility to reinvest and create new economic cycles that promote prosperity and income in the city.


� The Society of Architects and The Society of Urbanists of Peru are claiming for lower standards of construction since current ones are not affordable by the majority of people.


� See De Soto, Hernando. 1989. The Other Path: The Invisible Revolution of the Third World. New York. Harper and Row.


� In 1994 the Municipality of Chorrillos gave a former slum the concession and administration of a big open area, only for recreational purposes. This area was invaded several times, but the community pulled them out, defending its rights over the control of land.


� Identification of non-basic municipal expenditures should to be defined by each municipality. On the other hand, if some municipal functions are jointly developed, then, bureaucracy and administrative expenditures can be reduced.
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