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Scholars and practitioners involved
with the regularization of low-
income settlements in Latin America

shared their experiences in a forum spon-
sored by the Lincoln Institute last March
and hosted by the City of Medellín and its
regularization office, PRIMED (Integrated
Program for the Improvement of Subnor-
mal Barrios in Medellín). Participants
included representatives from PRIMED,
Medellín city officials, and observers from
multilateral institutions including the
Inter-American Development Bank (IDB),
the World Bank, AID and GTZ (Germany).

Twelve major presentations reported
on the most significant case studies from
eight countries: Brazil, Colombia, Costa
Rica, Ecuador, El Salvador, Mexico, Perú
and Venezuela. The forum proved to be a
landmark meeting whose findings, summar-
ized below, are expected to have important
implications for Latin American policy-
makers.

Comparative Perspectives
on Regularization
Several different approaches to regulari-
zation are illustrated in the country case
studies. The two primary approaches are
juridical regularization, i.e., legal land en-
titlement procedures to convert from de
facto to de jure property ownership, as in
Perú, Ecuador and Mexico; and physical
regularization (urbanization), including the
extension of infrastructure into irregular
settlements, as in Colombia, Venezuela,
Brazil and other countries. A third approach,
which has been emphasized only recently,
puts priority on the social and civic inte-
gration of low-income settlements and
their populations into the urban fabric
by a combination of measures.

While most countries have elements
of all three forms of regularization, they
usually focus on one direction or another.
In Mexico all three approaches are used
simultaneously. In most other countries
the emphasis depends on the relative
strengths of the actors, organizations and

politics on the one hand, and on the way
the regularization problem is conceived
(“constructed”) by federal and local
authorities on the other.

Juridical Regularization:
Land Title Programs
The regularization of land titles has be-
come accepted practice by governments,
international agencies and NGOs alike.
(See Figure 1.) In fact, the question “Why
Regularize?” that was raised at the begin-
ning of the forum seemed to catch every-
one by surprise. Yet, posing this question
goes to the heart of the matter about who
defines the problems regarding land ten-
ure and who establishes policies in favor
of regularization. Most of the legal titling
programs examined in the case studies
were lengthy and expensive, and, by the
time they came on-line, did little to signi-
ficantly affect the level of security or to
systematically provide services in the
settlements.
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As far as the poor are concerned, how-
ever, several of the arguments in favor of
regularization would appear to be spurious.
Established households generally have de
facto security and rarely prioritize the need
for full legal title, the latter being a need
more associated with middle-classes value
systems. Moreover, once settlements are
well-established, home improvements and
consolidation occur at a rate that is closely
tied to available resources, not to title secu-
rity. As for the introduction of services, most
providers follow their own internal rules
for timing and procedures; rarely is legal
title an important criterion.

Furthermore, low-income households
do not like falling into debt and are uneasy
about entering formal credit systems, even
though NGOs and governments are moving
towards micro-credit support. In short,
where low-income groups want regulariza-
tion of tenure it appears to be because
the state wants them to want it and then
constructs demand accordingly.

One may conceive of tenure regular-
ization as both an end in itself and a means
to an end. Regularization as an end emerged
clearly in the Lima case, where access to
land and land titling programs substitute
for a systematic housing policy. The most
recent round of land titling (since 1996)
even includes a retitling of previously regu-
larized lots as an arena of political patron-
age serving the central government at the
expense of the city’s political leaders.1

A similar situation prevailed in Mexico

with the multiplex regularization agencies
created during the 1970s. In both countries
the commitment to tenurial regularization
is clearly indicated by active programs,
usually providing a large number of titles
each year at low cost.

Elsewhere, regularization may also
be an end, but it is of secondary impor-
tance. In Colombia, Brazil, El Salvador
and Ecuador, for example, titling is at best
only a minor part of the physical regular-
ization package. Even so, the absence of
legal tenure and the need for regulariza-
tion may be used to good political effect
by regulating the flow and order of
infrastructure provision.

Regularization of titles as a means
to an end is promoted widely by interna-
tional agencies as part of the World Bank’s
New Urban Management Program. Mexico
is a good example of the process whereby
land titling is a prerequisite to urban land
management, planning and public admin-
istration. Regularization incorporates the
population into the system of land registry,
tax base, planning controls, construction
permissions, consumption charges, and
recovery of services and infrastructure.
Regularization becomes the means to urban
sustainability and management, and this
more than any other reason explains its
widespread espousal and adoption today.

One notable feature in several case
studies was the apparent reluctance to
regularize on private lands unless the initi-
ative had the support of the original land-
owner. As a result, the settlements most
likely to be regularized are those occupying
public land or land whose ownership is
unchallenged. With the exception of
Mexico, governments are reluctant to
expropriate in the social interest. Several
countries have a system of land occupancy
rights that permits transfer of ownership
after a certain number of years of proven
and appropriate use. In Brazil this usucapión
system has been extended recently to allow
for title transfer on privately owned urban
lots of less than 250m2 that have been
occupied continuously for five years.

Issues in juridical regularization programs:
• Extent of resident demand and priority

for full land title: A high priority for
titling emerges only when there is high
insecurity associated with illegal lot
holding (Costa Rica), or where the state
promotes the association of insecurity
with lack of titling (Mexico).

• Procedures and administration in the
titling programs: Examples range from
very rapid, efficient and lost-cost prac-
tices (Perú and Mexico) to interminable
and inefficient procedures. Most of the
case studies fell at the latter end of the
spectrum (Brazil and Colombia espe-
cially), in large part because this arena
of regularization is not a high priority.

•  The nature and functioning of property
registry and cadastre offices: Almost all
case studies pointed to major short-
comings in land registry and land valua-
tion assessment institutions. Even where
satisfactory institutional arrangements
existed, relations and liaison between
the two offices were invariably poor.

• The form and “weight” of land titles:
The power and importance of titles
ranged from “hard” titles, such as
registered titles and full property titles
that could only be challenged through
eminent domain or expropriation pro-
cedures, to “soft” titles, which repre-
sented little more than certificates of
possession, registration of occupancy
or contracts of purchase. Somewhere
in the middle, and parallel to this legal
dimension, are the customary titles of
social property rights, such as use rights,
common rights, usos y costumbres, etc.
The latter will hold force only to
the extent that they are supported
by the state.

Physical Regularization:
Urbanization and Infrastructure
Provision
The second principal arena of regulariza-
tion reported by many of the case studies
at the forum focused on the physical regu-
larization process in different forms of
irregular settlements. In Medellín, for
example, approximately 12 percent of the
total population is estimated to live in fast-
growing barrios, which are often built on
steep slopes like their hillside counterparts
in Rio or Caracas. There are undoubted
problems and dangers in these areas, but
most of the participants who visited the
PRIMED settlements were more encour-
aged by their level and rate of consolida-
tion than the local officials appeared to be.
(The discussion did not address upgrades
and interventions in inner-city tenements—
conventillos, vecindades, cortiços.)

It is impossible to do justice to the
many innovative programs that were

• Provide security against evictions

• Provide incentives to stimulate
investments in home improvements
and consolidation

• Facilitate and provide for the
introduction of services such as
electricity and water

• Generate access to credit using the
home as collateral

• Incorporate residents into the
property-owning citizenry and the
democratic process

• Integrate settlements and property
into the tax and regulatory base
of the city

Figure 1: Common Arguments
in Favor of Land Regularization
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described at the forum, but one major
success story is the Favela/Bairro program
in Rio de Janeiro. This project is predicated
on close collaboration with local residents
to open up favela streets to vehicular access
in combination with service installation.
However, it is important to recognize that
its success has only been possible at con-
siderable cost: the total expenditure between
1994 and 1997 has been US$300 million,
in large part provided by the IDB. This
raises important questions about the
replicability of such programs.

Issues in physical regularization programs:
•  Legal instruments: In many cases legal

instruments are not required to effect
urban regularization projects and public
intervention. Moreover, expropriation
in the public interest is not attractive to
most local authorities. The creation of
special social interest zones (ZEIS and
PREZEIS in Brazil) is one mechanism
to help neighborhoods by providing
greater flexibility of intervention out-
side of city codes and norms. Other
legal instruments were found to be
rather weak, especially those with a
large degree of discretion in their appli-
cation, such as Ley novena in Colombia.

• The costs of regularization and population
displacement: Physical intervention
brings additional costs associated with
installation and consumption of ser-
vices, and may also introduce higher
tax contributions. In order to meet
these costs, families may be obliged to
find savings elsewhere (by slowing the
rate of home consolidation, for example)
or engage in rent-seeking behaviors
such as renting or sharing lots or dwel-
lings. Inevitably some will choose or
be forced to sell and move out. Little
is known about displacement levels,
but generally low-income owner
households remain settled; population
stability, not mobility, is the norm.

• Financial mechanisms for regularization:
Several of the most notable and success-
ful projects rely on external funding,
and many projects appear to carry ex-
plicit and implicit subsidies. In order
for projects to be replicable, more agile
financial methods are required, such
as fiscal resources (land/property taxes,
as in Mexico) or user charges (as in
Medellín, for example). Another mech-
anism captures capital gains taxes on
improvements (plusvalía and valorization
charges, as in Colombia), but generally
does not apply to low-income housing.
(See page 5.)

•  Administrative and governmental
responsibilities for regularization: Almost
without exception the trend has been
towards decentralization with a lessen-
ing of power at the central government
level and a strengthening at the muni-
cipal level. The role of the state/depart-
ment/province level has weakened great-
ly. This trend means that an increasing
responsibility for regularization falls on
city authorities, and in turn raises other
important issues: institutional capacity;
learning and dissemination of best prac-
tices; the development of fiscal capacity
and responsibility; program continuity
across administrations; program
coordination and implementation in
metropolitan jurisdictions (where cities
overlap more than one municipality);
and the role of unelected NGOs.

• Popular (public) participation in regu-
larization: While popular participation
in neighborhood development projects
is widely espoused and desired, it is

Before and after photographs show a new bicycle path between a favela and
Guanabara Bay  in Rio de Janeiro.
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often non-existent or purely nominal
(Ecuador). Elsewhere, it was seen to be
genuine and quite intensive (Costa Rica
and Brazil). Popular participation in-
volves residents instrumentally in project
implementation and offers opportuni-
ties to take account of so-called plural
(parallel) justice systems (Venezuela),
customary laws, usos y costumbres
(Mexico), etc.

• Regularization and citizens’ rights:
The rising public awareness of citizens’
rights was apparent in many of the case
studies. These include rights to housing
(Mexico, but unfulfilled); rights of
access to housing (Perú and El Salva-
dor); and rights to infrastructure and
urbanization benefits. It is also impor-
tant to recognize that citizens’ rights
also carry citizens’ obligations, parti-
cularly as taxpayers and consumers.

Regularization as a
Means of Social Integration
It became apparent in the deliberations
that an increasingly explicit goal of regu-
larization is to achieve social integration
by bringing low-income populations into
the societal mainstream and into the urban
fabric. This is most frequently observed
in reference to the “rescue” of low-income
populations and other marginal groups
and their incorporation into the urban
citizenry. This was one of the important
goals in Brazil’s favela/bairro program,
which, in part at least, aimed to break up
drug and delinquent youth gangs and to
rescue the local population from their
influence.

A potential problem with this approach
is that concepts of “good citizen” and the
societal mainstream are social construc-
tions that are often highly value-laden and
may derive from within a particular class
and dominant power group. Regulariza-
tion to achieve integration into the wider
set of social opportunities such as public
education and health care is one thing;
regularization for social convergence and
conformity is another. However, this theme
remains incipient in the literature, and the
whole notion of citizenship with its bundles
of rights and responsibilities is part of an
agenda still largely unconsidered.

Conclusion
This international forum emphasized the
need to be aware of the different underly-
ing rationales for juridical and physical
regularization in individual countries, and
to be aware that they are closely tied to the
political and planning process. In order for
regularization to work well there has to be
genuine political commitment such that
all departments and officials who intervene
do so with greater integration, cooperation
and empowerment. Policymakers should
also think imaginatively about alternative,
“parallel” ownership systems and opportu-
nities for genuine public participation in
decisionmaking at all stages in the
regularization process.

Important, too, are financial commit-
ment and sustainability. Unless regulariza-
tion is tied to medium- and long-term cost
recovery through taxes, user charges and
deferred assessments, programs will con-
tinue to depend on major external funding
and subsidies, which will severely limit the
extent and scale of their application.

An exciting last session of the forum
allowed participants to reflect on future
directions for research and policy analysis
on land market regularization. Five major
areas emerged. First, we recognized the need
to identify the various actors and interest
groups involved in promoting irregular or
illegal land development in the first place,
and to make explicit the differences between
land invasions, owner subdivisions, com-

pany subdivisions and other actions. The
point here is that irregularity is produced
by various actors and interests groups as a
for-profit business, and is not just a result
of dysfunctional urbanization.

Second, we discussed moving away
from dualist thinking and breaking with
the idea of conceptualizing the land mar-
ket in terms of the formal and informal
city, the parallel city, or normal and sub-
normal barrios, all of which implicitly
assume that the poor are locked into a
separate land market. In fact, there is a
single land market that is segmented, not
separated, along a continuum in terms
of access and affordability.

Third, we need to confront the issue
of financial replicability and the ways in
which finance might be leveraged through
cross-subsidies, plusvalía, valorization
charges, tax-and-spend, progressive con-
sumption charges, and other mechanisms.
Fourth, we need to be less gender-blind.
It is important to think more imagina-
tively about regularization priorities with
respect to gender and to explore innovative
titling schemes that address the need for
women’s settlement and housing rights.

Finally, we need to be much more pre-
cise in our terminology, and, more impor-
tantly, to recognize that there is a “social
construction” embedded within language.
The terms adopted in any society are
revealing about how that society views and
diagnoses housing and related social issues.
Terminology may lead to punitive or
patronizing policy solutions; it may even
“criminalize” local populations. Most of
the differences and variations in the case
studies stem from the way each society
constructs its understanding of the hous-
ing problem and how it presents that vision
to its people—through its terminology,
through its laws, procedures and policies,
and through the bureaucratic and admin-
istrative organization of the state itself.

1. Julio Calderon, “Regularization of Urban Land
in Peru,” Land Lines, May 1998.

Peter M. Ward is professor of sociology
and of public affairs at the University of
Texas at Austin and a faculty associate
of the Lincoln Institute. Among his many
books is Methodology for Land and Hous-
ing Market Analysis, coedited with Gareth
Jones and published by the Lincoln Institute in
1994. Contact: peter.ward@mail.utexas.edu

A barrio in Medellín where PRIMED is
involved in infrastructure intervention
and consolidation.
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The Recovery of “Socially Created”
Land Values in Colombia

See Colombia page 6

William A. Doebele

On July 18, 1997, the Congress of
the Republic of Colombia passed
an innovative new Law of Land

Development with ambitious goals for per-
mitting municipalities to recover socially
created land values, known in Spanish as
plusvalía. Specifically, Law 388 declares
that the public has a right “to participate”
in increases in land values created when
land use regulations increase the potential
for development. Three categories of
public actions are covered:

(1) changing a designation of rural
land(in which development is
extremely limited) into land for
urban or suburban development;

(2) modification of zoning or other
land use regulations;

(3) modification of regulations that
permit greater building density.

Briefly stated, the legislation pro-
vides that the square-meter value of
the land shall be determined before any
public action and then after the action.
Any municipality, at the initiative of
its mayor, may demand that it “par-
ticipate” by being able to recapture 30
to 50 percent (as it chooses) of the in-
crease in value. The value is deter-
mined by multiplying the two square-
meter values by the area of the parcel
concerned and subtracting the pre-
action value from the post-action value.
A maximum of 50 percent was established
to ensure that developers would still be
financially motivated.

With this legislation, Colombia has
enacted into national policy the basic prem-
ise of Henry George’s writings: that the
public has a moral right to recover socially
created values, as manifested in this case
by increases in land values released by the
three categories of public decisions men-
tioned above. With the possible exception
of Taiwan, few if any other countries
have attempted to so directly incorporate
Georgian principles into actual legislation
at the national level.

Implementation Procedures
The current legislation is only the first
step. Under Colombian practice, acts of
Congress set general policies, but implemen-
tation depends on follow-up at the national
executive level and at the municipal level.
To make the critical before and after square-
meter evaluations as objective as possible,
an independent organization known as the
Agustín Codazzi Geographical Institute
will carry out assessments according to
guidelines established in the law for each
of the three categories.

Fees (called participaciones in the law)

must be paid when a landowner applies
for permission to subdivide or to construct
on the property, when the use of the prop-
erty is changed, when the property is trans-
ferred, or when development rights (repre-
senting rights for additional construction)
are acquired. These fees are to be recorded
in the registry of titles to assure compli-
ance, and land cannot be transferred in
the registry until the fees are paid in one
of various forms:

(1) by paying cash;

(2) by transferring to a public body
a portion of the property that is of
equivalent value;

(3) by exchanging urban land of
equivalent value at other locations;

(4) by making the public body a partner
in the execution of the project with
an interest of equivalent value;

(5) by providing needed infrastructure
or open space of equivalent value; or

(6) by giving back a portion of the dev-
elopment rights created by the public
action that is equivalent in value.

It may be anticipated that most devel-
opers will prefer to partner with municipal-

ities instead of paying cash. Indeed,
the legislation provides an incentive
to use method (6) since it carries a
10 percent discount on the fees, or
methods (2) or (4), which have a
5 percent discount.

Municipalities must earmark the
revenues produced from participa-
tion in socially created land values
for specific purposes:
• buying land for “social interest”

housing;
• providing infrastructure in areas

where it is currently inadequate;
• expanding the network of open

spaces;
• financing mass transit;
• carrying out large urban projects

or urban renewal;
• covering costs of land expropria-

tion for urban renewal; or
• undertaking historic preservation.

Potential Implications of the Law
This legislation touches on many land
policy issues that have long been of con-
cern to the Lincoln Institute. Martim
Smolka, director of the Institute’s Latin
America and Caribbean Program, and
other Institute associates are holding semi-
nars and training programs to share expe-
riences in working out implementation
procedures, possibly assist in pilot projects,
and carefully monitor the Colombian
experiment as it unfolds.

One such program was a three-day
workshop cosponsored in March with the
National University of Colombia and the
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Advanced School of Public Administration
in Bogotá. The workshop consisted of
both formal and informal commentaries
from a broad range of interested parties
from Colombia and other countries. Since
Colombia has obviously taken a bold step
and there are few precedents for guidance,
the appropriate officials must be innovative
as they proceed toward actual implementa-
tion. The workshop identified a number of
potential issues that will have to be faced
as further steps are taken.

Constitutional Issues: The new law is
squarely based on Article 82 of the Colom-
bian Constitution of 1991, itself a remark-
ably innovative document on many aspects
of urban land reform. Article 82, in simpli-
fied terms, states that when public actions
increase the development potential of
land, the public has a right to participate
in the increased value (plusvalía) produced
by such actions, so that the costs of urban
development will be defrayed and distrib-
uted equitably.

The legal/constitutional debate is
twofold: 1) Can the municipalities act on
the sole basis of the law, or should they
wait until the national government issues
“regulations” and remain subject to these
regulations? 2) Should the law be limited
to establishing the common, general prin-
ciples, since the 1991 Constitution attri-
butes the responsibility of land taxation
exclusively to municipalities?

Practical Effects of Municipal Discretion:
The workshop also pointed out that the
voluntary nature of the law may have nega-
tive and possibly unintended consequences.
Since it is the mayor of each municipality
who initiates the imposition of the parti-
cipation, he or she may well come under
considerable pressure, financial or other-
wise. In rapidly developing areas, a 30 to
50 percent share of increasing property
values might be a very large sum. One
speaker, for example, asserted that in Cali
60 percent of the increases in land values
caused by planning decisions would be
equal to the entire municipal budget.
On the other hand, the law may facilitate
mutually useful negotiations and partner-
ships between municipalities and devel-
opers that do not occur now.

Maintaining a Political Constituency:
The political environment that made this
bold legislation possible included scandal-
ous cases of overnight fortunes being made
from a zoning change in Bogotá and a
decision to expand the urban perimeter
in Cali. In the latter case, land prices were
said to have multiplied by more than one
thousand times!

Beyond initial implementation there
is the long-range question of maintaining
a political constituency for the effective
implementation of such a law in the face
of powerful and well-financed resistance
by landowners and developers. On the
other hand, the ability of any national gov-
ernment to have passed such a law in the
first place is an achievement of exceptional
interest to those concerned about “value
recapture” as an essential element in
urban land policy.

Maintaining Objectivity in Assessments:
In spite of very specific procedures in the
law designed to make it as objective and
transparent as possible, it will not be easy
for the Codazzi Institute to make the re-
quired before and after assessments accu-
rately under the time constraints defined
in the statute. Moreover, the various trans-
fer alternatives to cash payment of the fees,
which are sure to be popular, are depen-
dent on a local determination as to what
constitutes “equivalent value.” A number
of speakers pointed out that this process
might be an invitation to corruption.

Technical Issues: Speakers also pointed
out a number of technical assessment
problems with the guidelines as set forth
in the law. For example, if restrictive zon-
ing causes one owner to lose value, which
in turn increases value for an adjoining
owner, what provision can be made for
compensating the former while recovering
the increased value from the latter? More-
over, since the market anticipates public
action, will the “before” assessment already
reflect increased values arising from the
probability of the action? Or, if land use or
building regulations increase values of low-
income, small property owners, they may
not have the cash to pay for development
fees, nor would the other forms of pay-
ment be feasible at a very small scale. Forced
sales or displacement of the poor could
result. These matters raise the policy calcu-
lation: Is it better to stride ahead and work
things out over time or attempt legislative

correction of technical problems before
proceeding further?

Economic Effects: Although legally
described as public participation in the
increased values that public actions have
created, the legislation may also be seen as
a form of capital gains tax. How often will
it be used? Will implementation tend to
push down the price of the land affected,
or will changes in value be passed on to
the ultimate consumer? If it is the latter,
the law could have a negative effect on
affordable housing. For this reason Article
83(4) exempts land to be used for “hous-
ing of social interest,” as defined by the
national government. Will this become a
loophole for widespread evasion? There is
little international experience to answer
such questions.

Master Planning: Law 388 of 1997 also
requires all municipalities to prepare mas-
ter plans (Planes de Ordenamiento) and
contains fairly detailed descriptions of them
in Articles 9 through 35. Obviously, plan-
ning alters expectations of owners, and
therefore of land values. The administra-
tive and economic interaction of the city’s
planning process and its recapture of
increased land values will surely be a
complex one.

Conflicts in Objectives: As is often the
case with fiscal tools, the new changes seek
several objectives that are not always com-
patible: financing better urban develop-
ment; reducing land speculation; introduc-
ing increased equity and progessivity into
taxation; and closing some of the favorite
avenues for corruption of municipal
officials.

Learning from Innovation
In spite of these concerns, Colombia con-
tinues its tradition as one of the world’s
most innovative nations in urban land plan-
ning, law and finance. Bogota was the first
major city in the world to create a special
zoning district that recognized the realities
of low-income housing practices. Stimu-
lated by the ideas and influence of the late
Lachlin Currie, an economic advisor to
the national government for some 30 years,
the city used special assessment districts
(contribuciones de valorización) to carryout
a major physical transformation during
the 1960s. Colombia’s laws on territorial
development of 1989 and 1991, to which
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this 1997 law is a modification and sup-
plement, are among the most comprehen-
sive approaches to land planning since the
British Town and Country Planning Act
of 1947. Furthermore, the Colombian con-
stitution is virtually alone in specifically
mentioning the moral claim of the public
to increases in land values caused by
public action.

As might be expected, some of these
innovations eventually fell short of initial
expectations. Indeed, some participants
at the workshop argued that the energies
going into the recovery of plusvalía might
be more usefully spent on increasing the
efficiency of conventional property taxes.
On the other hand, the new law is addres-
sing and resolving some problems of earlier
legislation and policies, and the country is
learning from its experience. The conclu-
sion of the workshop participants was that
the process has been worthwhile, and that
the new law must be understood and eval-
uated in its relationship to previously estab-
lished instruments of value capture and
fiscal policy in general.

William A. Doebele is professor of urban
planning and design, emeritus, at Harvard
University Graduate School of Design and
a faculty associate of the Lincoln Institute.
This article was prepared with important
contributions by Martim Smolka, senior
fellow for Latin America Programs, Fernando
Rojas, visiting fellow of the Institute, and
Fernanda Furtado, faculty and research
associate of the Institute. Contact:
wdoebele@gsd.harvard.edu

For a 26-page synthesis of the workshop
in Spanish, contact Santiago Camargo,
Colombian National Planning Department:
scamargo@dnp.gov.co.

See also Fernando Rojas and Martim
Smolka, “New Colombian Law Implements
Value Capture,” Land Lines, March 1998.

Open Space Conservation: Investing
in Your Community’s Economic Health
John Tibbetts
Pressure on open space is accelerating throughout
the United States as communities struggle to bal-
ance economic and ecological needs. This report
explores how communities have historically pro-
tected and maintained open space through a com-
bination of planning strategies, regulatory measures,
public investments and private initiatives. 1998.

More and more communities recognize
the need to understand and articulate
economic values in hopes of building
greater public support to buy, conserve,
protect and maintain open space.

Risks and Rewards of
Brownfield Redevelopment
James G. Wright
Brownfields are abandoned, under-used industrial
and commercial facilities where expansion or rede-
velopment is complicated by real or perceived envi-
ronmental contamination. Some sites do present
public health hazards, but the more serious threat
is to the economic health of the city due to lost jobs
and the expansion of blighted neighborhoods. 1997.

It is not a simple tradeoff to hope that
brownfield redevelopment can stem
the tide of greenfield sprawl, but brown-
fields have become rallying points for
both public and private efforts to focus
attention on urban reinvestment.

The New Urbanism: Hope or Hype
for American Communities?
William Fulton
Once mostly theoretical, the New Urbanism move-
ment is beginning to yield tangible results, as com-
munities based on its principles are being built all
over the country. But, can these “designer” commu-
nities successfully compete in the complex financial
and socioeconomic marketplace of the 1990s, and
can they truly solve the problems of sprawl as the
proponents claim? 1996.

The consensus among New Urbanists is
that neotraditional neighborhood design
goals must be reinforced by regional plan-
ning and economic policies to substan-
tially reshape the urban/suburban fabric.

On Borrowed Land:
Public Policies for Floodplains
Scott Faber
Flooding is a natural hydrologic occurrence, but
flood-related damage to property and risks to hu-
man life are exacerbated by intensive development
in floodplains. The report considers ecological, eco-
nomic and legal issues of land use in floodplains
through case studies of local responses to the disas-
trous 1993 floods in the Midwest and other river
basin management programs. 1996.

Policy Focus Reports

One difficulty for policymakers is to
demonstrate that those living upstream
or uphill bear partial responsibility for
the flooding of properties in other juris-
dictions downstream. Then the challenge
is to distribute the costs of flood dam-
ages or their prevention equitably.

Alternatives to Sprawl
Dwight Young
As metropolitan areas expand haphazardly across
America, the result is often the kind of sprawl asso-
ciated with auto-dependent growth. Proposed al-
ternative forms of growth that promote clustered
housing and transit-oriented development offer
promise, but still face stringent tests in the economic
and political marketplaces. 1995.

The possibility that sprawl will eventually
reach its own limits or collapse of its own
weight is small consolation to those
whose daily lives are shaped by the stress,
expense and general anomie that sprawl
imposes on them.

Managing Land as Ecosystem
and Economy
Alice E. Ingerson, editor
Many environmentalists and resource users have
banded together behind the idea of “sustainable
development.” The report examines the fundamen-
tal questions of fairness and property rights, the
“value” or relative benefits of natural systems and
economic development, and balancing public par-
ticipation with science to set policy priorities. 1995.

Ecosystems and economies are not
necessarily the ultimate competitors on
our finite planet. The critical choice is
not between economic change and
environmental preservation but between
different rates and directions of change.

Land Policy and Boom-Bust
Real Estate Markets
Jonathan D. Cheney, editor
Real estate markets went on a roller coaster ride in
the 1980s and early 1990s, stimulated by a volatile
combination of economic growth, demographic
change, and federal tax and banking policies. This
report discusses whether and how local government
should attempt to mitigate the effects of such cycles
using a range of land and tax policy tools. 1994.

Mastering the boom-bust cycle means
building a strategy for the future that
takes into account citizens’ values, econ-
omic development goals, and the social
and fiscal impacts of alternative forms
of land use and real estate development.

Each report is 32 or 36 pages long and
costs $14. Use the order form on page 11.

The Lincoln Institute established its series of policy focus reports in 1994 to
address timely land use and land-related taxation issues facing policymakers,
citizens and their communities. Each illustrated report summarizes recent

research and political experiences on a major policy issue and incorporates case studies
and diverse points of view from scholars, public officials and practitioners. The
Institute has published seven such reports, and several others are planned.
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Transportation and Land Use
Alex Anas

The complexity that characterizes
the interaction of transportation
and land use in urban areas is

matched by the variety of the disciplines
called on to address these issues, including
economics, urban planning and civil engi-
neering. In recent decades, communication
among scholars in these disciplines has
improved and the acceptance of a common
base of theory and method, based on econ-
omics, is increasing. The Taxation, Resources
and Economic Development (TRED) con-
ference on “Transportation and Land Use”
held at the Lincoln Institute in October
1996 focused on these issues. Ten papers
presented at that conference are now
published in a special issue of the journal
Urban Studies. The papers are organized
into four groups as summarized below.

Trends in Urban Development
Gregory Ingram’s paper on “Metropolitan
Development: What Have We Learned?”
documents the worldwide prevalence of
several trends that characterize modern
urbanization. Employment decentraliza-
tion and the emergence of multiple em-
ployment centers in large metropolitan
areas are observed worldwide in both dev-
eloping and developed countries. Although
employment continues to be more central-
ized than population, the typical Central
Business District does not contain more
than about 20 percent of jobs, and much
smaller percentages are common in the
U.S. Manufacturing employment has be-
come more decentralized than service em-
ployment. Decentralization has reduced
traffic congestion and travel distances and
has contributed to a weakening of transit
systems. The increased affordability of
motorized transportation worldwide has
led to more trip-making, with work trips
typically being less than a third of all
trips in urbanized areas.

Peter Gordon, Harry Richardson and
Gang Yu find evidence that the suburban-
ization and exurbanization of employment
in the U.S. has picked up its pace since
1988. In their paper, “Metropolitan and
Non-Metropolitan Employment Trends
in the U.S.: Recent Evidence and Impli-
cations,” they argue that the ability of

manufacturing and even of services to
locate in exurban and rural areas, shunning
inner-suburban and central city locations,
is a consequence of the continued weaken-
ing of the agglomeration economies that
shaped the now outdated downtown-
oriented city.

Robert Cervero and Kang-Li Wu
examine the relationship between average
commuting distance and employment
subcentering in their paper, “Subcentering
and Commuting: Evidence from the San
Francisco Bay Area, 1980–1990.” They are
concerned with changes in employment
densities in 22 employment subcenters
and with the commuting distances and
travel times of those employed in these
subcenters. The authors find that employ-
ment densities have increased more in the
outlying suburban centers and that com-
muting to these centers has experienced
modal shifts away from transit and in favor
of the automobile. According to their data,
while jobs in these centers grew by 18 per-
cent during the decade, average one-way
commuting distances to these 22 subcenters
increased by 12 percent, and average one-
way travel times rose by only 5 percent.

These findings are consistent with
theory: with the number of subcenters
fixed and the degree of spatial mismatch
between jobs and housing invariant with
job growth, an increase in the number of
jobs in each subcenter should result in
longer commutes on average. If new sub-

centers are spawned in between existing
ones or new ones develop in outlying
areas—something that does not appear
to have occurred in the Bay Area—then
average commutes should decrease. The
22 subcenters account for less than half
of total employment in the Bay Area, the
rest of the jobs being broadly dispersed
throughout. Because such dispersed em-
ployment is not included in their study,
we do not know about the total effect of
job decentralization on average commute
distances and times.

Genevieve Giuliano’s paper, “Infor-
mation Technology, Work Patterns and
Intrametropolitan Location: A Case Study,”
examines the impact of information tech-
nology, including the advent of fax ma-
chines, computers, modems and the inter-
net. One of her central observations is
that while the U.S. labor force increased
by 14 percent from 1980 to 1990, the
“contingent workforce,” a diverse group
of temporary workers, part-time workers,
the self-employed and business service
workers, increased much faster, from
about 25 to 33 percent.

This trend implies that the informa-
tion revolution is causing structural shifts
in the labor force as more and more work-
ers offer temporary services to a variety of
employers and, as a result, do not have a
long-term attachment to any one em-
ployer. Theory suggests that such workers
should locate in a way that is sensitive to

FIGURE 1:
Gasoline Consumption and Residential Floor Area per Capita

Source: Gregory Ingram, “Metropolitan Development: What Have We Learned?” in Urban Studies, vol. 35, no. 7 (June 1998): 1127.
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their expected accessibility to jobs. Also,
the advent of information technology
should facilitate “telecommuting,” thus
reducing the need for physical proximity
to jobs.

Giuliano uses the 1990 U.S. Cen-
sus Public Use Microsample for the Los
Angeles region to compare the residential
location and commuting patterns of con-
tingent and non-contingent workers. The
socioeconomic complexity of contingent
workers makes it difficult to draw clear
conclusions, but Guiliano does find that
those contingent workers who live in
suburban areas are likely to live in high
amenity areas. Controlling for socioeco-
nomic factors, commuting distances are
shorter for part-time workers than they
are for full-time workers, and among full-
time workers the self-employed have the
shortest commutes.

Agglomeration Economies
The next two papers offer empirical con-
tributions on intra-urban employment
agglomeration. “Spatial Variation in Office
Rents within the Atlanta Region,” by
Christopher Bollinger, Keith Ihlanfeldt
and David Bowes, is a hedonic rent study
for office buildings in the Atlanta area
from 1990 to 1996. The authors find that
part of the rent differences among office
buildings is due to differences in wage
rates, transportation rates and proximity
to concentrations of office workers. More
importantly, the convenience of face-to-
face meetings facilitated by office agglom-
erations is also reflected in office rents,
providing evidence that agglomerative
tendencies continue to be important in
explaining office concentrations, despite
the ability of information technology to
reduce the need for some such contacts.

In their paper, “Population Density in
Suburban Chicago: A Bid-Rent Approach,”
Daniel McMillen and John McDonald
show that population density patterns in
the Chicago MSA are strongly influenced
by proximity to subcenters, which include
the Central Business District, O’Hare
Airport and 16 other centers. Site-specific
variables such as access to commuter rail
stations or highway interchanges have
smaller influences on population densities.

Travel Behavior and Residential
Choice
Among the challenges posed by the
evolving trends in transportation and land

ogy may result in more telecommuting,
the importance of non-work travel relative
to work travel may grow even more in
the future.

Two papers attempt to develop new
techniques that can be used to explain the
influence of non-work travel behavior on
residential location and land use patterns,
and vice versa. Central to this research is
the notion that when a household makes a
residential choice decision it will consider
the pattern of non-work trips its members
are likely to make. Accessibility to non-
work opportunities is likely to be impor-
tant and, for many households, perhaps
more important than accessibility to jobs.

Moshe Ben-Akiva and John Bowman
model the probability of choosing a resi-
dential location by treating the non-work
trip patterns and activity schedules of the
household’s members as explanatory vari-
ables. Their model allows the treatment of
trips as tours with stops at multiple destina-
tions. In their paper, “Integration of an
Activity-Based Model System and a Resi-
dential Location Model,” the authors re-
port that their model does not fit the data
as well as a work-trip-based comparison
model. But, the non-work accessibility
measures are more appealing conceptually
and allow a richer set of predictions and
simulations to be made.

Until recently, economists have sup-
pressed the importance of non-work trips
in their theories of land use. Planners have
viewed land use planning as a tool that
can affect behavior and travel demand. But
what is the evidence that travel patterns
can be influenced meaningfully by mani-
pulating land use at the neighborhood
level or in a larger area?

Marlon Boarnet and Sharon Sarmiento
tackle this question by means of a travel
diary survey of Southern California resi-
dents. Their paper is titled “Can Land
Use Policy Really Affect Travel Behavior?
A Study of the Link Between Non-work
Travel and Land Use Characteristics.” The
number of work trips made by residents is
explained by sociodemographic variables
describing the residents and by land use
characteristics describing their place of
residence. Generally, the land use variables
describing the neighborhood are not statis-
tically significant, but future studies could
follow this approach by trying more com-
plex specifications and using better data.

See Transportation page 10
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FIGURE 2:
Number of Tours in Daily

Activity Pattern (Boston, 1991)
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FIGURE 3:
Complexity of the Work

Commute Tour (Boston, 1991)
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Source: Moshe Ben-Akiva and John Bowman,
“Integration of an Activity-Based Model System
and a Residential Location Model,” in Urban
Studies, vol. 35, no. 7 (June 1998): 1237.

use is a better explanation of the role of
non-work travel in residential location
decisionmaking. Motorized mobility has
greatly increased non-work travel, thus
weakening the relevance of the now clas-
sical commuting-based theory of residen-
tial location. While information technol-
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Transportation
continued from page 9

Jobs-Housing Mismatch
As first stated by John Kain in 1968, the
“spatial mismatch hypothesis” claimed that
black central city residents are increasingly
at a disadvantage economically as jobs
disperse to the suburbs. Many suburban
governments limit the quantity of high-
density/low-income housing, forcing
workers to make long, expensive commutes.
Although there is a wealth of empirical
work on the mismatch hypothesis, Richard
Arnott’s paper, “Economic Theory and the
Mismatch Hypothesis,” is one of the first
attempts to formulate a microeconomic
theory of the mismatch problem. In
Arnott’s model, jobs flee to the suburbs
because of the advent of international
trade (relaxation of global trade barriers)
and the emergence of suburban-based
inter-city truck transport after World War
II. At the same time, large-lot zoning and
discrimination in suburban housing mar-
kets force minorities to reside in central
cities. An increase in the cost of commut-
ing effectively lowers the wage paid to
low-skilled labor from the city.

In “Where Youth Live: Economic
Effects of Urban Space on Employment
Prospects,” John Quigley and Katherine
O’Regan investigate how neighborhood
of residence and access to jobs affect the
employment prospects of minority youth.
Black youth unemployment rates are
higher in metropolitan areas where blacks
are more isolated geographically. Control-
ling for socioeconomic characteristics,
minority youth who have less residential
exposure to whites are more likely to be
unemployed. Finally, controlling for
socioeconomic characteristics as well as
residential exposure to whites, minority
youth living in neighborhoods that are
less accessible to jobs are more likely to
be unemployed. While these findings sup-
port the mismatch hypothesis, they also
suggest the importance of social networks
and spatial search as important mecha-
nisms in the intra-urban labor market.

Alex Anas, professor of economics at
the State University of New York at Buffalo,
was the editor of the special issue of Urban
Studies (Vol. 35, No. 7, June 1998). The
article and figures used here are adapted
with permission. Contact:
alexanas@anassun1.eco.buffalo.edu.

The Lincoln Institute’s inaugural
Annual Review, The Value of  Land,
is being published this summer.

It is based on the first Chairman’s Round-
table that was convened in October 1997
at Lincoln House in Cambridge. “We
plan to hold a roundtable each year with
a diverse and changing group of scholars,
policymakers and other colleagues who
will work with us to identify and diagnose
major land use and taxation issues,” says
Institute Chairman Kathryn J. Lincoln.

“In this first Annual Review of the
value of land, we wanted to have a far-reach-
ing discussion to cover the whole range of
issues that are important to the Institute,”
notes H. James Brown, President and CEO.
“In future years we will focus the discus-
sion on specific topics within our fields
of interest.

“We invited a small group of interna-
tionally respected experts to come together
at this first roundtable so we could learn
from one another in an informal setting,”
Brown explains. “We wanted each person
to express some of his or her ideas and
concerns about land use and taxation so
all of us could reach a higher level of un-
derstanding about the value of land.” The
review features edited excerpts from the
roundtable dialogue.

To provide a deeper analysis of sev-
eral key themes and diverse points of view
that arose out of the discussion, five of the
roundtable participants wrote short essays
for the publication. These articles serve
to highlight current thinking about the
social and economic impacts of sprawling
urban development (Downs), recent expe-
riences with regional governance systems
(DeGrove), the controversial issue of met-
ropolitan tax base sharing (Orfield and
Fischel), and the role of informal land and
housing markets in developing countries
(Sanyal).

To order a copy of The Value of Land:
1998 Annual Review, use the form on page
11, call the Institute at 800/LAND-USE
(800/526-3873), or email your order to
help@lincolninst.edu. This 36-page publi-
cation is available for $10.00, plus $3.50
for shipping and handling.

Roundtable Participants

Roy W. Bahl
Professor of Economics and Dean
School of Policy Studies
Georgia State University

Karl E. Case
Professor of Economics
Wellesley College

John DeGrove
Director, Joint Center for Environmental
and Urban Problems
Florida Atlantic University/
Florida International University

Kathleen Doar
Former Chief Judge
Minnesota Tax Court

Anthony Downs
Senior Fellow
The Brookings Institution

Robert E. Ebel
Senior Economist
The World Bank

William A. Fischel
Professor of Economics
Dartmouth College

Myron Orfield
State Representative
Minnesota House of Representatives

Bishwapriya Sanyal
Professor of Urban Studies and Planning
Massachusetts Institute of Technology

Institute Publishes
First Annual Review
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TITLE PRICE         QUANTITY TOTAL

____________________________________________________ _______ _______ _______

____________________________________________________ _______ _______ _______

____________________________________________________ _______ _______ _______

____________________________________________________ _______ _______ _______

                SUBTOTAL  _______

          MASS. RESIDENTS ADD 5% SALES TAX _______

                             SHIPPING AND HANDLING* _______

    TOTAL ENCLOSED (prepayment is required) _______

FORM OF PAYMENT: ___ Check (payable in U.S. funds to Lincoln Institute of Land Policy)

     Credit Card: ___ Visa   ___ Mastercard   ___ American Express

Card Number ______________________________________ Exp. Date________________

Signature (required for credit card orders) _____________________________________________

MAILING INFORMATION:  Please fill in this information exactly as it appears on your mailing label (on
the back of this form), unless you wish to make any changes or you are not on our mailing list. For
changes, please check here ___, write in the correct information below, and enclose the incorrect
information so we can update our records. Please type or print clearly. Thank you.

Name ________________________________________________________________________

Job Title ______________________________________________________________________

Organization _________________________________________________________________

Street Address ________________________________________________________________

City ____________________________ State ______ Zip ____________ Country ___________

Phone (_______)__________________________ Fax (_______) _________________________

Email ________________________________________________________________________

Please check the appropriate categories below so we can send you additional
material of interest.
1.    Profession
       (check one)
___ Architect/Landscape

architect/ Urban
designer (20)

___ Assessor/Appraiser (01)
___ Banker/Lender (07)
___ Business executive (11)
___ Computer analyst/

Specialist (02)
___ Conservationist (04)
___ Developer/Builder (05)
___ Economist (06)
___ Other social scientist

(14)
___ Engineer (19)
___ Environmentalist (23)
___ Finance officer (24)
___ Government executive

or staff (10)
___ Journalist (08)
___ Judge/Other judicial

official (17)

___ Lawyer (09)
___ Legislator/Council/

Commissioner/Staff (13)
___ Librarian/Archivist (16)
___ Planner (12)
___ Real estate broker/

Agent (18)
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2. Type of organiza-
tion/affiliation
(check one)
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___ State/Provincial
government (SG)

___ Regional government
(RG)

___ Federal/National
government (FG)

___ Professional or
Consulting firm (PC)

___ Business or industry (BS)
___ Educational Institution (ED)
___ Other nonprofit (NP)
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___ Other (99)
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(check up to four)

___ Capital financing (10)
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management (30)
___ Growth management (04)
___ Housing (18)
___ Land data systems (07)
___ Land economics (09)
___ Land law and regulation

(11)
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Int’l. comparisons (05)

___ Land and tax policy in
Latin America (25)

___ Natural resources &
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services (22)
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___ Rural planning (31)
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systems (13)
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___ Urban design (26)
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Information Services, 113 Brattle Street, Cambridge, MA  02138-3400
Fax: 617/661-7235 or 800/LAND-944 • Email: help@lincolninst.edu

* Within the U.S., add $3.50 for the first item 
and $.50 for each additional item. For rush
and overseas orders, call the Lincoln
Institute at 800/LAND-USE (800/526-3873) in
the U.S., or 617-661-3016 from outside the U.S.

LL 7/98NOTE: Ben Chinitz, former director of research
at the Institute, helped organize the TRED
conference and the following colleagues served
as discussants of the papers: James Follain,
Vernon Henderson, Douglass Lee, Therese
McGuire, Peter Mieszkowski, Edwin Mills,
Sam Myers, Dick Netzer, Stephen Ross, Anita
Summers, William Wheaton, Michelle White
and John Yinger. The conference participants
were saddened when news arrived that William
Vickrey, who had been named a Nobel laureate
in economics only a few days before, had passed
away while traveling to the conference. Vickrey
had been a leading thinker on issues of trans-
portation and land use and a regular attendee
of previous TRED conferences. The special
issue of Urban Studies based on the 1996
conference serves as a tribute to his memory.

New Working Paper
The Adoption and Repeal
of the Two Rate Property Tax
in Amsterdam, New York

The two rate form of the property tax,
a tax in which buildings are taxed at

a lower rate than land, is an existing form
of the property tax proposed by Henry
George. The two rate tax has been accept-
ed by Pittsburgh and more than a dozen
other communities in Pennsylvania. It was
imported to New York and used in the city
of Amsterdam, but was repealed during its
first year. While political conflict in Amster-
dam was the major cause for the repeal,
the property tax law in New York is encum-
bered with numerous special provisions,
several of which grant exemptions from
property taxes for selected buildings for
a limited number of years. These special
provisions made implementation of the
two rate tax difficult and, along with a
city-wide reassessment of property, con-
fused local officials and taxpayers. This
description of the success and failure of
the two rate tax in Amsterdam contains
lessons that can be helpful for other com-
munities attempting this important
property tax reform.

Donald J. Reeb is a professor at the
University of Albany, State University
of New York, in the departments of
economics and of public policy.
Contact: dreeb@cnsvax.albany.edu.

WP98DR1, 48 pp., $9.00
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Comparative Policy Perspec-
tives on Urban Land Market
Reform in Latin America,
Southern Africa and Eastern
Europe
JULY 7-9
Cambridge, Massachusetts

Contact:
G.A.Jones@Swansea.ac.uk

State Tax Judges
18th Annual National
Conference
SEPTEMBER 10-12
Cambridge, Massachusetts

Tax and Assessment Limits:
Policy Responses and Recent
Developments
Annual International
Conference on Assessment
Administration
International Association of
Assessing Officers
SEPTEMBER 15
Orlando, Florida

Contact: Gail Friedman,
800/616-IAAO

Courses in
Latin America

Land Tax Reform in
El Salvador
JULY 20-21
San Salvador, El Salvador

Contact: frojas@lincolninst.edu

Monitoring and Regulating
Property Markets
AUGUST 24-28
Buenos Aires, Argentina

Contact:
lombardo@unisar.edu.ar

International Conference
on Urbanization and
Low-income Housing
OCTOBER 5-8
Barquisimeto, Venezuela

Contact: urvi-98@eldish.net

Try out our new search engine
to navigate around our entire website.

Stay tuned for an announcement
of new courses and research projects for

1998–99, coming later this summer.

Review our listing of more than
35 books and policy focus reports as well

as abstracts of more than 40 Institute-
supported working papers.

To order any of these publications,
use the order form in this newsletter,
email to help@lincolninst.edu, or call

800/LAND-USE (526-3873).
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