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Editorial 

In editing Plan Canada, we find, as planners do, that an unexpected event stimulates us to 
new directions. For us it is usually the receipt of an unforeseen manuscript which may 
provide opportunities to develop new ideas or redevelop old ones. Two manuscripts, which 
deserve some brief comment, reached us a few months ago and led us to explore two 
important aspects of planning. 
Dr. Albert Lepawsky, Professor Emeritus of Political Science at the University of 
California's Berkeley campus, submitted an article on the evolution of planning ideas and 
practice at the national level during the 1930s New Deal era in the United States. Being a 
firm believer that we ought to try to learn from history and also believing that times 
requiring national planning are again fast approaching, his article commended itself to us. If 
another reason is needed, it is that Lepawsky was a front line participant in the 1930s 
planning of the National Resources Planning Board as well as one of its most astute 
observers and thoughtful critics. 
About the same time, we received a manuscript on a very contemporary subject, the Ontario 
planning act review, by Narasim Katary, a senior planner in Sudbury. The planning acts of 
four or five provinces have been reviewed and revised in recent years, but none with more 
thoroughness and openness than the process carried out by Eli Comay and the Ontario 
Ministry of Housing. Fundamental issues of planning style, content, and scope were probed 
and some fairly major revisions suggested, but not to all planners' satisfaction as Katary's 
article attests. Because the issues raised by Comay and debated by Katary, we believe, 
touch close to the heart of the philosophy and motivation for professional planners 
throughout Canada, we think this provincial excursion is warranted. To provide both a 
balance and a backdrop for Katary's opinions, we are fortunate in having an article from 
Gerald Fitzpatrick who headed the planning act review staff. It also occurs to us that all too 
seldom do Canadian planners get such debates out in the open and this is not to our benefit, 
we suspect. If you should be stimulated to join in any of the issues raised, we'd like to have 
your letter. 
This journal is rounded out with Michel Dufresne's article describing some Quebec 
approaches to historic building preservation. 
Coming in the next issue: 

• Selected papers from the First Canadian Conference on Public Participation held in 
Banff in October 1977, edited by Barry Sadler. 

• Don Detomasi of Calgary examines approaches to evaluating public programs, 
especially CMHC's evaluation of its NIP Program. 

Gerald Hodge 
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ABSTRACTS/RESUMES 

Albert Lepawsky, Style and Substance in 
Contemporary Planning: The American New 
Deal's National Resources Planning Board 
as a Model 

The negative image of planning in the 
U.S.A. today-especially of economic 
planning-contrasts with the more 
receptive view abroad toward the American 
Planning experience and particularly 
toward some of the advances achieved (and 
admittedly some negative lessons learned) 
during the New Deal's 'Planning Decade' 
under the aegis of its National Resources 
Planning Board. In fact, the NRPB 
launched the contemporary planning model 
which aspires to be foresighted and 
innovative, comprehensive and basic, 
prudent and appropriate, for both 
prevailing circumstance and changing 
condition. 

Choosing the broad concept of 
'national resources' for its all-inclusive 
though possibly over-ambitious 
subject-matter, the NRPB scored, with 
many trials and errors, certain 
achievements in the realms of 
socio-economic, resource-regional, 
environmental-public works, urban-rural, 
even policy-political, and, perhaps most 
dramatic, welfare-warfare planning. 
Contrary to its reputed partiality for 
directive and drastic planning, the New 
Deal favored merely selective and 
'strategic' planning. It explicitly advocated 
'non-planning' for the widest scope 
possible, considering its policy and 
philosophy, of individual decision and 
private enterprise. 

The New Deal inaugurated but left 
open for more intensive future 
development-developments which are in 
fact now impending-(1) effectual 
allocative planning of resources, material 
and social, national and international; 
(2) fuller participatory planning by the 
public at the grass-roots level; and 
(3) genuinelegislative planning as well as 
vigorous executive planning. 

Albert Lepawsky, Forme et fond de la 
planification contemporaine: la Commission 
de planification des ressources nationales 
du New Deal americain sert de modele 

L'image negative qu'on se fait actuellement 
aux Etats-Unis de la planification-surtout 
de la planification economique-fait 
contraste avec l'opinion plus favorable que 
l'on a a l'etranger de la planification telle 
que l'ont connue les Etats-Unis et en 
particulier de quelques-uns des progres 
accomplis (voire des le~ons negatives que 
l' on reconnait avoir apprises) pendant la 
'decennie de la planification' du New Deal 
sous l'egide de la Commission de 
planification des ressources nationales. En 
fait, c'est la Commission de planification 
des ressources nationales qui a lance le 
modele de planification contemporaine qui 
aspire a etre prevoyante et innovative, 
complete et fondamentale, prudente et 
appropriee a la fois a la situation regnante 
et a des conditions changeantes. 

Ayant choisi le concept des 'ressources 
nationales' au sens large pour son contenu, 
qui, tout en etant peut-etre trop ambitieux, 
englobe tout, la Commission de 
planification des ressources nationales 
realisa, au bout de nombreus tll.tonnements, 
certains exploits clans differents domaines 
de planification: planification des 
ressources au niveau regional, des travaux 
publics par rapport a l'environnement, 
planification socio-economique, urbaine et 
rurale, meme planification de la politique et, 
peut-etre le domaine le plus spectaculaire, 
planification du bien-etre social en meme 
temps que de la guerre. Contrairement a sa 
supposee partialite pour une planification 
energique et directive, le New Deal 
favorisait une planification tout simplement 
selective et 'strategique.' Il soutenait 
explicitement une 'non-planification' pour 
la plus vaste envergure possible, etant 
donne sa politique et sa philosophie qui 
encourageaient la decision individuelle et 
l'entreprise privee. 

Le New Deal inaugura, tout en leur 
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Michel Dufresne: A Planner's Approach to 
Heritage Preservation 

Inspired by experiments in progress in 
Quebec on research and intervention in 
heritage preservation, the author 
demonstrates the principles and thought 
processes of a global and multidisciplinary 
approach. He evokes various surveying and 
planning scenarios espoused by certain 
scientists and administrators employed by 
the provincial government, emphasizing 
both originality and complementarity. He 
feels each operation must be considered in 
reference to the whole operational 
framework which must then be associated 
with all the diverse factors present, starting 
with the milieu. 

The techniques and tools anticipated 
come from various disciplines, chiefly, 
technical, administrative, and legal: they 
include zoning and controls, aid for 
restoration, recognition or classification of 
sites and monuments, at times a 
designation of districts, but more often 
tourist promotion and animation. But, if 
the objective in the short or medium term is 
conservation, the final message implies a 
form of heritage preservation we have yet to 
reinvent ... conservation and development 
being equally prospective actions. 

Bureau of Municipal Research, Changing 
the Ontario Planning Act: Risks and Respon
sibilities 

The excerpt from the Bureau of Municipal 
Research's Topic No. 3, November 1977, 
examines the context in which the review of 
The Planning Act was conducted and 
summarizes the thrust of the reforms which 
are proposed. 

G. W. Fitzpatrick, Sorting Out the Responsi
bilities: The Ontario Planning Act Review 

In 1975, the Ontario government initiated a 
review of its 30-year-old Planning Act. The 
(Eli) Comay Committee, as it became 
known, submitted its report in 1977 urging 
a broad revision of the local planning 
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reservant des possibilites de developpement 
future plus intensif-developpements qui 
en fait sont main tenant imminents-1) une 
planification efficace de ['allocation des 
ressources, materielles et sociales, 
nationales et internationales; 2) une plus 
grande participation a la planification du 
public au niveau local; et 3) une 
planification legislative veritable ainsi 
qu'une planification executive energique. 

Michel Dufresne, Une approche urbanisti
que au patrimoine immobilier 

S'inspirant principalement d'experiences en 
cours au Quebec au niveau de l'intervention 
et de la recherche sur le patrimoine 
immobilier, l'auteur expose ici les principes 
et le cheminement d'un point de vue avant 
tout global et pluridisciplinaire. Evoquant 
les differents scenarios d'inventaire et de 
planification mis de l'avant par certain 
scientifiques et gestionnaires a l'emploi du 
gouvernement provincial, il en fait ressortir 
a la fois l'originalite respective et la 
complementarite. Pour lui, chaque 
operation ne se justifie qu'en reference au 
cadre operationnel d'ensemble, auquel on se 
doit d'associer les divers acteurs en 
presence, a commencer par le milieu. 

Les mecanismes et les instruments 
prevus sont de divers ordres, en particulier 
techniques, administratifs et legaux: ce 
sont le zonage et les reglementations, l'aide 
a la restauration, la reconnaissance ou le 
classement de sites et de monuments, 
parfois le recours au decret 
d'arrondissements, plus souvent la 
promotion touristique et l'animation. Mais, 
si l'objectif a atteindre a court et moyen 
terme est la conservation, le message ultime 
implique un patrimoine immobilier qu'il 
nous reste a reinventer ... la sauvegarde et 
la mise en valeur etant des gestes egalement 
prospectifs. 



system. The Committee based its 
recommendations on the principle that 
planning policy decisions at the local level 
should be made by local elected 
representatives who should be fully 
accountable for their decisions. Future 
legislation, it urged, should foster 
rationality, clarity, equitability, and 
economy. And provincial policy areas 
should be clearly defined so that local 
governments would know of provincial 
interest in their planning areas. 

The province's response is beginning to 
emerge. There is agreement that provincial 
interests should be better defined, that 
there should be increased delegation of 
planning powers to municipalities, and that 
local planning should be essentially 
physically-oriented. However, modification 
of the Municipal Board's role is proving 
contentious. Concern also exists about 
whether increased local responsibility 
might lead to more arbitrary, short-sighted, 
ad hoc planning. A White Paper is being 
prepared for release in 1979. 

Narasim Katary, Subject to Disapproval: the 
Ontario Planning Act Review 

This article is a critique of the report by the 
Planning Act Review Committee (PARC) in 
Ontario. It examines the four fundamental 
principles underlying the recommendations 
by PARC. The four PARC 
recommendations that are seriously 
questioned in this essay are: (1) 
decentralization of power to the 
municipalities; (2) curtailed role and 
function of the Ontario Municipal Board; 
(3) de-legalization of the official plan; and 
( 4) definition of planning. In doing so, this 
article first states the nature of the 
problem; second, outlines the PARC 
recommendations; and third, delineates the 
ramifications of these recommendations. In 
each case, not only the logical 
inconsistencies are discussed but also the 
linguistic equivocation in the arguments. 

The principal conclusion of this article 
is that if the PARC recommendations are 
implemented, they will usher us into the 

Bureau de la recherche municipa/e, La 
reforme de la Loi de planification de 
!'Ontario: risques et responsabilites 

L'extrait du sujet No. 3 du Bureau de la 
recherche municipale de novembre 1977 
examine le contexte dans lequel la revision 
de la Loi de planification a ete affectuee et 
resume l' essentiel des reformes qui y sont 
proposees. 

G. W. Fitzpatrick, Repartition des responsa
bilites: la revision de la Loi de planification 
de !'Ontario 

En 1975, le gouvernement de !'Ontario prit 
!'initiative d'un revision de sa Loi de 
planification alors vieille de 30 ans. Le 
comite Comay (Eli), comme on l'appela, 
soumit un rapport en 1977 dans lequel il 
conseillait fortement une vaste revision du 
systeme de planification locale. Le comite 
basait ses recommandations sur le principe 
selon lequel les decisions relatives a la 
politique de planification au niveau local 
devraient titre prises par des representants 
elus locaux qui seraient entierement 
responsables de leurs decisions. Toute 
legislation a venir, conseillait le comite, 
devrait encourager la rationalite, la clarte, 
l'equite, et l'economie. Et les domaines 
reserves a la politique provinciale devraient 
titre definis clairement de fa~on ace que les 
gouvernements locaux soient au courant 
des intert\ts provinciaux dans leurs 
domaines de planification. 

La reaction de la province commence a 
se manifester. On est d'accord sur le fait que 
les intertlts provinciaux devraient titre 
mieux definis, qu'il faudrait deleguer 
davantage de pouvoirs aux municipalites en 
ce qui concerne la planification, et que la 
planification locale devrait titre avant tout 
d'ordre physique. Cependant les 
modifications du r5le de la Commission 
municipale s'averent contentieuses. On 
s'inquiete aussi du fait que des 
responsabilites locales accrues pourraient 
peut-tltre aboutir a plus de planification 
speciale, imprevoyante et arbitraire. On 
prepare un Livre blanc qui doit titre publie 
en 1979. 
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worst of both possible worlds-a world 
devoid of effective planning regulations 
and, at the same time, denying the 
unfettered operation of the free market. 

The principal recommendation of the 
article is to leave The Planning Act alone 
except for 'housekeeping' improvements. 
The efforts at ameliorating and resolving 
the current problems in municipal planning 
should be directed at thorough-going 
reform in administering and implementing 
the intent of The Act. 
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Narasim Katary, Sujet a desapprobation: Le 
rapport sur la revision de la Loi de 
planification de !'Ontario 

Cet article est une critique du rapport 
prepare par le Comite de revision de la Loi 
de planification (PARC) de !'Ontario. Elle 
examine les quatre principes fondamentaux 
des recommandations de PARC. 
Serieusement mises en question dans la 
presente sont les quatre recommandations 
suivantes: (1) la decentralisation du 
pouvoir en faveur des municipalites; (2) le 
ri'Jle et la fonction restreints du Conseil 
municipal de !'Ontario; (3) la delegalisation 
du plan officiel; (4) la definition de la 
planification. Pour ce faire, le present article 
enonce d'abord la nature du probleme; il 
decrit ensuite les recommandations de 
PARC. En dernier lieu, il explique les 
ramifications de ces recommandations. 
Dans chaque cas sont discutes non 
seulement les contradictions de logique 
mais aussi le caractere equivoque des mots 
employes dans la presentation des 
arguments. 

La conclusion principale que l'on doit 
tirer de cet article est que si on donne suite 
aux recommandations de PARC, on 
obtiendra le pire de deux mondes 
possibles-un monde depourvu de 
reglements effectifs de planification et un 
monde empllchant le fonctionnement 
independant du libre-echange. 

L' article recommande surtou t de ne 
pas toucher a la Loi de planification sauf en 
ce qui concerne les ameliorations de 
caractere administratif. Toute tentative 
d'amelioration et de resolution des 
problemes courants de la planification 
municipale devrait 1\tre canalisee vers une 
reforme approfondie de !'administration 
ainsi que de la mise a effet du but de la Loi 
de planification. 



ARTICLES 

Planning in the 1930s 
Similar Roots, Separate Routes 

Godfrey Spragge 
Gerald Hodge 

Recently, the article that follows came to 
us. Written by an American about a 
peculiarly American phenomenon in the 
development of planning, it has importance 
beyond the bounds of narrow nationalism. 
In many respects, planning practice and 
planning institutions in Canada and the 
United States developed along parallel lines 
and in response to the same stimuli. Our 
'roots' and our 'routes' were mostly the 
same. But, in the incisive article Albert 
Lepawsky has supplied us, we may re-visit 
a period in the development of planning in 
the United States that diverged from 
ours-the 1930s. 
The route that U.S. planning took during 
the Roosevelt New Deal era, largely under 
the intellectual stimulus of the National 
Resources Planning Board and its fore
bears, has no analogy in Canada in the same 
period. And this is despite planning's 
similar roots in both countries. The public 
health movement of the late nineteenth 
century and the City Beautiful Movement 
slightly later were cornerstones for planning 
activity and planning thought in the cities 
in both nations. Local government reform 
and its offspring, zoning, master plans, and 
official plan lines, were seemingly shared 
experiences as our cities grappled with 
growth, spread, and congestion wrought of 
changing transport technology in the teens 
and twenties. 
Similar paths of development are percep
tible at the regional level of planning in the 
United States and Canada. Our Commission 
of Conservation, formed in 1909, flowed out 
of widely held concerns over the conserva
tion of resources: mineral, flora, fauna, and 
human. Moreover, resources conservation 
was assumed to be a national concern in 
Canada just as it was in Teddy Roosevelt's 

National Conservation Commission formed 
in 1908.1 

Although both of these national efforts 
were susceptible to short-term political 
upset, two things seem certain. For one, the 
roots of concern that the nation's resources 
should be used for the good of all citizens 
were planted more deeply and more firmly 
in the United States than in Canada. For 
another, the anomaly of our national 
Commission of Conservation dealing with 
resource matters almost entirely within 
provincial jurisdiction still remains to be 
solved. 
The 1930s and the Great Depression 
brought significant changes to planning 
style and substance in many countries. 
Canada missed this stage completely. The 
U.S. New Deal planning experience was an 
effort in national planning aimed at solving 
social and economic ills. Our concerns were 
on regional disparities in that decade, as 
they had been before and have been since. 
The Rowell-Sirois report brought this out 
forcefully in 1940: 

... it is a distinguishing feature of the Canadian 
economy, which has particular significance for public 
finance, that a very large proportion of the 
surplus-and taxable- income of the country is 
concentrated in a few specially favored areas.2 

For a variety of constitutional reasons, the 
closest Canada got to a national effort in 
planning in the 1930s was this Royal 
Commission on Dominion-Provincial Rela
tions. The closest Canada got to the kind of 
comprehensive thinking about national 
resources was the Resources for Tomorrow 
Conference in 1961, which doubtless owes 
much to the planning style and substance of 
the NRPB. 
Another important link to this period in 
U.S. planning is through the education of 
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Canadian planners. One of the New Dealers 
with interests in planning and housing was 
Rexford Tugwell who, in 1948, was ap
pointed by the University of Chicago to 
establish a department of planning. During 
its short life, it attracted and produced a 
large number of planning academics with a 
social science bias. 3 After the department 
closed in the mid-1950s, its faculty and 
students took their concepts to other 
American universities. They promoted theo
retical underpinnings which were, within 
the decade, to alter significantly planning 
practice and planning education in Canada 
as well as in the United States. No longer 
were the efficiency concerns of the engineer/ 
planner supreme. Planners would now 
attempt to understand the social, economic, 
and political institutional arrangements as 
well as physical outcomes. This new 
direction, like its New Deal forerunner, was 
dubbed policy planning. 
Canadian urban and regional planning was 
also touched profoundly by this educational 
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change. A new generation of planning 
academics, who did graduate work in the 
United States, brought back the new 
conceptual basis for planning and thereby 
changed the emphasis and output of our 
planning schools. Canadian planning style, 
thus, once more, came to parallel that of the 
U.S. Again, the spirit of the NRPB touched 
us. 
The Lepawsky article describes areas that 
have little comparable experience in Canada. 
Nevertheless, it can give us a deeper 
understanding of our planning roots as well 
as help us to understand our time a little 
better and to understand the things we do 
as planners. 

NOTES 
1 Gifford Pinchot, Breaking New Ground. New York: 

Harcourt, Brace, 1947. 
2 Canada, Royal Commission on Dominion-Provincial 

Relations, Recommendatio-ns, Book II. Ottawa: 
King's Printer, 1940, p. 75. 

3 Harvey S. Perloff, Educatio-n for PkLnning. 
Baltimore: Johns Hopkins for RFF, 1957, 



Style and Substance in Contemporary 
Planning: The American New Deal's National 
Resources Planning Board as a Model 

Albert Lepawsky 

Planning, as a rational institution and a 
remedial instrument of society, especially of 
a distressed society with a depressed 
economy, was the quintessence of the New 
Deal. 1 During the harassed decade fol
lowing Franklin Delano Roosevelt's advent 
to the American presidency in 1933, his 
New Deal administration succeeded in 
fashioning, though not perfecting, a unique 
species of planning-comprehensive in 
scope, innovative in style, apt in substance. 
Admittedly, the planning process has been 
sorely criticized and considerably modified 
since the 1930-1940s. Nevertheless, the 
inherent role of planning in contemporary 
society has remained essentially the same, 
and a reappraisal of the New Deal planning 
model should be a timely exercise and an 
instructive experience. 

Reappraisal of the New Deal Planning 
Record 

Planning under the New Deal became, for 
the first time in United States history, 
government-wide and nation-wide in extent, 
trans-governmental and socio-economic in 
impact, and top-level in political influence. 
It radiated outward from the White House 
itself where the New Deal's prestigious but 
vulnerable National Resources Planning 
Board (NRPB) maintained a foothold 
throughout the 'Planning Decade.' In its 
quality, moreover, New Deal planning 
was-at least for its own day-generally 
compelling if not always convincing. More 
often than not, it was basic in content, 
suitable in kind, foresighted in vision. 

The Negatives and the Positives 

However, this is not the image uniformly 

accorded New Deal planning in either 
professional or popular circles, neither at 
that time nor today. For, despite their 
definitive character or exemplary status in 
general, the specific New Deal plans were 
sometimes defective and often disappoint
ing. They were, at times, irrelevant and 
tangential, impractical and utopian, short
sighted and expedient, diffused and discur
sive. Like the New Deal itself, the National 
Planning Board (successively retitled Na
tional Resources Board, National Resources 
Committee, and finally National Resources 
Planning Board) was born in crisis and 
embroiled in dispute, and, after an arduous 
decade of experience, it was abolished in 
1943 at the climax of the Second World War 
following a warm Congressional debate 
which reflected a controversial rather than 
an ineffectual record. 
Under these circumstances, it is not 
surprising that some American historians 
disparage the NRPB and downrate the New 
Deal's planning performance. At the same 
time, the historians do not deny that 
planning played a decisive or innovative 
role in a dynamic or 'revolutionary' New 
Deal. Among American professional plan
ners, too, there is a widespread but 
reluctant admission that New Deal planning 
left an indelible, though indefinable, stamp 
upon the things which policy-makers and 
businessmen, bureaucrats and planners, do 
today, and upon the distinctive ways in 
which they do them. 

The New Deal model thus offers a dual 
legacy-part positive, part negative. In 
weighing these historical consequences, 
both baneful and beneficial, the planners of 
today realize the country now is in a 
contrary mood concerning their endeavors, 
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and they are hesitant to advocate resurrec
tion of the National Resources Planning 
Board. 
Nevertheless there are distinguished excep
tions and there is movement to the 
contrary. Harvard economist Wassily Leon
tief, who won the 1973 Nobel Prize for 
designing the macro-economic input-output 
tables which NRPB itself experimented 
with, asked bluntly in 1974: 'Isn't it high 
time to revive Franklin D. Roosevelt's 
National Resources Planning Board?' Simi
larly, in reviewing the more complete story 
now beginning to emerge about the New 
Deal, a ranking British student of American 
planning recently commented, 'The flexibi
lity, the idealism, and the multi-purpose 
approach to planning are all things that we 
have lost.' As a matter of fact, there is 
currently a bit of a British renaissance in 
the realm of regional and national planning, 
and sometimes it is noticeably, even 
nostalgically, New Dealish. In 1977, the 
British Town Planning Review publicized a 
proposal for a 'National Resources Planning 
Agency (NRPA).' In America, for the most 
part however, the attitude in planning 
circles has, until recently at least, remained 
what it was in the pages of the Journal of 
the American Institute of Planners a gen
eration ago: 'History has passed by the 
NRPB's government-wide approach to 
federal planning organization. '2 

Possibly no other verdict concerning the 
NRPB might have been expected. Planning 
was sometimes at its worst, though 
paradoxically it was often at its best, 
during the venturesome 1930-1940s. Having 
helped the country overcome relentless 
depression at home, conquer ruthless 
dictatorship abroad, and plan the more 
expectant postwar world we have inherited 
today, the NRPB, despite its shortcomings, 
had faithfully served out its tenure if it had 
not entirely fulfilled its promise. 
Though it may never be restored in 
precisely its pristine form, however, New 
Deal planning still represents a mark
worthy, and possibly a model, contribution. 
For, during its own critical period of 
history, the New Deal succeeded in accumu
lating a wealth of experience on what to 

154 New Deal Planning 

plan and how to plan; also what and how 
not to plan; and especially how to cope with 
the complexities of the continuing planning 
process. Consequently, as we carry on 
today with our own planning improvisa
tions and decisions, the salvageable lessons 
of New Deal planning deserve to be 
reviewed and pondered. Particularly in the 
intricate social technology of planning-an 
established discipline yet an evolving 
expertise-there is always the danger that 
its busy practitioners, if they lack a 
rounded historical and comparative per
spective, will find themselves re-inventing 
the wheel. 

The Stigma of Economic Planning 

There is, however, one serious obstacle to 
any attempt at objective review of the New 
Deal today. This is the current disenchant
ment with what was the most fervent, but 
as yet unfulfilled, expectation of the New 
Deal-a balanced and stable national 
economy including full employment of the 
country's rich resources in manpower and 
technology. Because of today's simultane
ously high rates of unemployment and 
inflation-a combination which was con
sidered impossible under New Deal 'Keyne
sian' economics -Americans have become 
so dubious about economic planning gen
erally that they veer toward the opposing 
extreme of the 'pure' market economy and 
the 'laissez-faire' state. 
However unsophisticated New Deal plan
ning may be considered to have been, it 
seldom indulged in this sort of extremism. 
For example, the Brain Trust, which was 
the New Deal's earliest version of the 
NRPB-type of planning apparatus, was 
daring and dynamic; but it deliberately 
rejected proposals for a totally planned 
economy and for a centrally, bureaucrati
cally directed industrial system. And this 
was a time when the country was in such 
desperate straits that it would have 
accepted readily almost any economic plan 
the New Deal offered. 
Instead, the New Deal decided to restrict 
itself to the planning or replanning of only 
the most strategic parts of the nation's 



economy, such as the credit and investment 
system, including 'the power ... to allo
cate capital resources' and also selected 
'measures to redistribute the national 
income, steering more of it toward the least 
favored among the population.'3 Admit
tedly the fabulous body of reform legisla
tion, which was enacted by Congress during 
the New Deal's 'First Hundred Days' in the 
spring of 1933, constituted a planned 
agenda for recovery and reconstruction. 
But this, too, comprised only a select list of 
policy measures, ranging from re-solvency 
of the banking system and reform of the 
securities market to agricultural readjust
ment and resources conservation. 4 

Shortly thereafter the New Deal did 
launch-mainly at the behest of business
one elaborate piece of machinery for 
comprehensive economic planning-the 
National Industrial Recovery Administra
tion.5 NIRA was. a governmentally-sanc
tioned, federally-supervised network of 
industrial cartels and business 'codes,' 
self-administered industry by industry. 
However, this system of production plan
ning and price control proved to be unsuited 
to the American conception of both the 
planne~ economy and the free market and 
although the Roosevelt Administration was 
sorely disappointed, the country heaved a 
sigh of relief when the U.S. Supreme Court 
struck down the NIRA as an unconstitu
tional delegation of legislative power. 
Except for certain gains subsequently 
salvaged for labor, such as collective 
bargaining by representative unions, the 
40-hour week, a minimum wage, the 
outlawing of child labor, and the establish
ment of a sympathetic National Labor 
Relations Board, NIRA stands today as a 
futile monument to overdetailed and overly 
directive planning for those segments of the 
American economy which remain more 
amenable to the free market system. 

Some Kudos for Economic Planning 

Nevertheless, as a legitimatized govern
mental responsibility and a recognized 
professional skill, planning continued to 
burgeon throughout the New Deal period 
even in the economic realm. Economic 

planning evolved stage-by-stage-failure
by-failure according to the New Deal's 
implacable critics-from simple 'pump
priming' to full-fledged fiscal planning, 
from mere recovery or reemployment 
planning to planning for abundance and 
affluence, from extensive wartime produc
tion planning to intensive postwar planning 
for full employment of the nation's re
sources. In pursuing these economic objec
tives insofar as they were attainable under 
the then prevailing historical circumstances 
and during that incipient stage of American 
'Keynesianism,' the economists and plan
ners in the New Deal 'alphabetical' agen
cies, including the NRPB, devised pertinent 
statistical measurements, feasible propor
tions, and optimal priorities for: monetary 
controls and fiscal stimuli, government 
expenditures and revenues, profits and 
prices, wages and incomes, private invest
ments and public works outlays, deficit 
budgets and compensatory spending, wel
fare payments and 'social transfers,' cost
benefits and 'social accounts.' 

Although in actual achievement economic 
planning may be considered to have been 
the weakest compartment in the entire New 
Deal policy portfolio, most of these same 
fiscal mechanisms are economic devices 
continued in use today despite the fierce 
war being waged against compensatory 
budgets and deficit finances by the anti
planners. Moreover, some of these New 
Deal planning procedures were then com
paratively well refined, and some were even 
better 'tuned.' Witness the reputed confes
sion in 1972 of President Richard Nixon, a 
vehement opponent of the New Deal: 'We 
are all Keynesians now.' 
One may reasonably predict the outcome of 
the rigorous laissez-faire economics and 
extreme anti-governmental libertarianism
unmatched for doctrinal intensity even in 
New Deal times-which is extant today.6 
Though intensified at the state and local 
level by an eruption of revenue-slashing 
measures starting in California in June 
1978, the ongoing attack upon economic 
planning experienced its first major setback 
in the enactment, in October 1978, of the 
country's most optimistic though symbolic 
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economic planning legislation of all times, 
entitled the Full Employment and Balanced 
Growth Act. In spite of the contem
ponll'y anti-planning crescendo, therefore, 
the American planning credo survives and 
thrives. Certainly, our reversion to the pure 
or predominant market state is unlikely to 
last beyond the inevitable breaking point 
which will be reached by the imbalances of 
resources and inequities in allocations we 
have lately been piling up and sweeping 
under the rug. 
At that time, moreover, the negative 
interpretation today of the New Deal's 
economic performance will more clearly 
seem exaggerated. Specifically, we may 
then become better aware of the fact that 
the New Deal's actual record in the realm of 
economic planning has been historically 
obscured by the persistent claim of New 
Deal critics that the American economic 
recovery by the end of the 1930s was 
nothing more than a fortuitous result of this 
country's military rearmament as the 
'arsenal' for the free world of the 1940s and 
was not, as New Deal devotees contend, 
achieved by some degree of deliberate 
economic planning, albeit accelerated by 
the American rearmament program. 

As a matter of fact, the New Deal is less of a 
mystery to economic planners than a riddle 
for economic historians. Possessing a 
balanced perspective of the world-wide 
phenomenon of depression and recovery in 
both peace and war, and of the ongoing 
tug-of-war between the forces of the free 
market and the planned economy, many 
foreign economists (and some foreign 
historians) continue to defend the New 
Deal's planning record. The widespread 
opinion in the U.S.A. that economic 
planning was the Achilles heel of the New 
Deal is not shared in Europe. A leading 
British historian of Keynesian economics 
has concluded, quite accurately: 'Of all the 
democratic nations, with the possible 
exception of Sweden, it was the United 
States that undertook the boldest experi
ments in economic intervention in the 
thirties. Roosevelt's New Deal was the 
cynosure for all those interested in finding 
democratic, non-revolutionary solutions for 

156 New Deal Planning 

the ills of capitalism.'7 

New Deal Socio-Economic Planning and the 
'National Resources' Paradigm 

The question of public planning under a 
private capitalist system-more precisely 
the challenge of governmental planning in a 
free economy under a democratic polity, 
and most concretely the problem under any 
political system of having to supplement 
deficient economic performance with some 
measure of corrective social planning-is an 
issue that was fully and forthrightly 
confronted for the first time in American 
history by the New Deal. And in this regard 
the NRPB played a stellar role. 

The New Deal's Abiding Economic Plan 

When the Planning Board was being 
established in the spring of 1933, its most 
influential member, the Chicago professor
politician-planner, Charles Merriam, told its 
top business intellect and advisor, Beard
sley Ruml, that he was contemplating 
among the main subjects for the Board's 
concern 'the distribution of national income 
as between public and private agencies 
(and) between profits, capital, investment 
and wages, with reference to minimum 
standards of subsistence, etc. '8 Coming 
from a political scientist, urban politician, 
and metropolitan planner like Merriam, 
who was supposed to lack economic savvy, 
this list of planning priorities paraphrased 
simply but accurately the New Deal's 
abiding search for a rational economic plan 
and a viable fiscal system that would, at the 
same time, embrace minimal standards of 
earning and livelihood. 

Fiscal planning, including a well-managed 
system of public finance and monetary 
control was, of course, a major quest of New 
Deal planning. Nevertheless, Merriam and 
many of his fellow planners in and out of the 
NRPB took a dim view of mere 'monetary 
manipulation' or even sheer fiscal planning. 
Indeed, Merriam himself sometimes over
simplified his case against purely economic 
planning, overstressing his argument at one 
point by asserting that 'the modern 
problem is a social problem rather than an 



economic one.•9 Nevertheless, along with 
most New Deal planners and economists, 
Merriam steadfastly rejected the type of 
compulsory and directive economic plan
ning by government which would have 
displaced business enterprise and destroyed 
the market economy. In the Planning 
Board's first annual report, that for 
1933-1934, he explained: 

This emphasis upon planning by public agencies 
should not obscure the fact that, at least in modern 
times, business has been the stronghold of economic 
planning and the center of diffusion from which that 
practice has spread .... Aided by this technique, the 
businessman has become the world's most systematic 
and inveterate planner .... The extension of econo
mic planning by the Government is becoming a more 
urgent business need as the scale and the complexity 
of business planning grows greater .... It cannot be 
forgotten that regimentation is not a theory but a 
brutal fact in many private industries now .... 
Indeed it may be found that some of those who cry 
'regimentation' when public planning is mentioned 
foresee interference with their own practice of private 
regimentation and exploitation .... The weakness of 
our American planning in the past has been the failure 
to bring the various plans and planners, public and 
private, into some form of concert with one another.10 

This was no defense of collectivist planning, 
but neither was it an endorsement of the 
free market. It was a recognition of the fact 
that, while 'big business' was conducting 
economic planning on its own, it was 
incapable of restraining certain built-in 
exploitive tendencies. Because of this 
failure of business management and busi
ness planning, patently demonstrated dur
ing the depression, the New Deal resolved 
to superimpose a necessary measure of 
discipline and planning upon the economic 
order. 
Merriam and the New Deal retinue of 
planners were no devotees, however, of the 
melancholy notion which prevailed in the 
1930s that the nation was assuming the 
status of the 'mature economy' or 'sta
tionary state.' One rare planner opined: 
'Our most serious problem is not cyclical. 
Rather it is a problem of economic 
stagnation, a slowing down of our economic 
system.' And although a number of New 
Deal planners were conscious of such 
theories of secular stagnation which were 
then supposedly threatening capitalist so-

ciety, they remained firm advocates of 
planning for business expansion and eco
nomic development. Merriam buoyantly 
predicted in the Planning Board's 1933-1934 
report, 'We do not stand at the broken end 
of a worn-out road, but look forward down a 
broad way to another era of American 
opportunity .... A new world is within our 
reach.' Once the prospect of military 
success and postwar plans reached their 
climax a decade later, Merriam was able to 
etch out, even more emphatically and 
enthusiastically, the New Deal's economic 
planning objective: 'The fullest possible 
development of the productive potential of 
all our resources, material and human, with 
full employment, continuity of income, 
equal access to minimum security and 
living standards, and a balance between 
economic stability and social adventure.'11 

Social, Economic, and Political Planning 

This newer type of 'socio-economic' rather 
than sheer economic planning found early 
expression in the Social Secwity Act of 
1935. The New Deal's social security sys
tem, though relentlessly criticised ever 
since its enactment by a political opposition 
that is unwilling to abolish it, has admit
tedly failed to eradicate poverty. But it has 
eliminated the country's most glaring 
economic inequalities through an estab
lished system of security entitlements 
which transcend the conventional public 
welfare services. Furthermore, the in
surance features of social security, and even 
some of its health or welfare provisions, 
have been extended to most of the middle 
and many of the upper income brackets in 
American society. 
It is relevant to recall that American social 
security planning was inaugurated by the 
New Deal in 1934 under an 'Economic 
Security Committee.' 12 However, once the 
system was operational, its adaptation and 
elaboration became problematic, and further 
planning of the evolving system was 
entrusted to the more socially-inclined, 
planning-oriented NRPB. Some of the 
Board's dedicated planners hoped to extend 
social security coverage to include such 
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'utopian' programs as national health 
insurance or the guaranteed income. But it 
took almost a decade for NRPB to risk 
proposing less sweeping plans than these; 
and when the Board's painstakingly-re
searched and far-reaching report, Security, 
Work, and Relief Policies, finally did appear 
in 1942, conservative Congressmen branded 
it as revolutionary and used it to administer 
the coup de grace to the NRPB in 1943. 
Despite its political vulnerability in having 
assumed the initiative on socio-economic 
planning, the NRPB also took on, as one of 
its most ambitious planning functions for 
the New Deal, the ticklish task of 'govern
ment planning' and administrative re
organization. Thus, in 1939 the Planning 
Board sponsored a Fiscal and Monetary 
Advisory Board, the New Deal's closest 
approach to the Council of Economic 
Advisers, which was finally established in 
1946 and which is still functioning today as 
the country's most 'trusted' economic 
planning agency. 
In 1939, too, the NRPB fostered the 
transfer of the Bureau of the Budget from 
the Treasury Department to the White 
House, actually to a new and overall 
Executive Office of the President. This 
White House Executive Office was itself a 
creation of the President's Committee on 
Administrative Management ( PCAM) 
which NRPB had initiated as early as 1936. 
For its pains in fathering PCAM, and thus 
facilitating the conversion of the White 
House into one of the most powerful 
executives in the world, NRPB was 
tarbrushed in Congress for 'the beginning 
of a super-regimentation of everything 
pertaining to government activity.' But 
this was in 1939, at the critical midpassage 
of the New Deal, when American democracy 
needed strengthening against the sup
posedly more efficient fascist fuehrership. 
Consequently NRPB was able to ride out 
this storm and, in fact, was itself elevated 
to the White House, that is to the new 
Executive Office of the President, sup
posedly as Roosevelt's pet piece of govern
ment machinery.13 

The lofty but precipitous position attained 
by New Deal planning at the end of the 
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1930s reflected a surprising tolerance in 
normally pragmatic American circles for 
the most sweeping powers ever conceived 
for a planning body like the NRPB, namely, 
responsibility for planning 'national re
sources.' The national resources paradigm 
was conceived by Merriam, the driving 
intellect on the Board; and the story of its 
genesis constitutes a legend of model
building for contemporary planning.14 

Both inside and outside the Roosevelt 
Administration there were intermittent 
doubts about such an expansive coverage 
over all the nation's resources-economic 
and material, social and human, institu
tional and intellectual. Nevertheless, this 
all-embracing planning doctrine became 
implanted at the very top of the New Deal 
apparatus. At this apex in addition to an 
intellect like Merriam, stood such 'political' 
planners as Roosevelt himself, his planning
minded Vice-Presidents, Henry Wallace 
and Harry Truman, his 'Uncle Fred' Delano 
who was NRPB's loyal chairman, and the 
New Deal's feisty Secretary of the Interior, 
Harold Ickes, who served as Public Works 
Administrator as well as ex-officio chairman 
of the Planning Board. The result was that, 
for good or ill but mostly for good insofar as 
planning's fate was concerned, NRPB 
remained in the hands of these New Deal 
politicists genuinely devoted to planning 
rather than the economists lukewarm 
toward planning. 

Free Market and Planned Economy 

Nothing illustrates this better than the 
contrast between University of Chicago 
political scientist Charles Merriam's pre
dominant role on NRPB and the secondary 
status assumed by his fellow Board member 
from Columbia University, the distin
guished Professor Wesley Mitchell, who 
was NRPB's ranking economist. Mitchell 
was congenial toward Merriam's broad 
national resources approach to planning 
and he was equally committed to human 
resources planning, but he preferred to 
concentrate his own efforts on control of the 
'business cycle' as the main target for 
economic planning. Although the cyclical 
concept was also implicit in long-range 



fiscal economics or shorter-range compensa
tory budgeting, it never occurred to either 
Mitchell or Merriam to try to bridge the 
intellectual gap between them by mutually 
adopting some fresh and appropriate plan
ning paradigm such as 'the allocation of 
national resources.' 
The resources allocation theory did come 
into vogue during the war years of the 
1940s, and it looms large today as one of our 
most promising planning concepts for the 
future. Should theoretical economists be
come more flexible and give due centrality, 
within the framework of both the 'free 
market' and the 'socialized economy,' to the 
obvious relationships and trade-offs be
tween 'human wants' and 'scarce re
sources,' there is still a chance to restore the 
'national (and international) resources' 
paradigm to its proper place in the disci
pline of economics.15 
Nevertheless, even in the intellectually 
stimulating days of the NRPB, the conven
tional economic patterns of thought pur
sued by Board member Wesley Mitchell 
kept the resources allocation doctrine from 
coming to fruition during the New Deal. 
Mitchell did embellish NRPB's perfor
mance during the first and formative two
and-one-half years of its existence. His 
resignation, therefore, at the end of 1935 was 
disconcerting and remains something of a 
mystery.16 Merriam later explained that 'in 
working with the Planning Board, he 
(Mitchell) was really undoing his whole life 
work .... Economic behavior as reflected 
in business cycles was the behavior of a free 
economy, whereas the planning movement 
was essentially a movement for getting rid 
of the free economy and thus destroying the 
business cycle.' Merriam knew the workings 
of Mitchell's mind well, for they had colla
borated from the beginning of their 
academic careers. This included joint 
service during the previous Administration, 
that of planning-minded Herbert Hoover 
( 1928-1932), as principal authors of two 
basic presidential-level planning reports, 
Recent Economic Changes (1929) and 
Recent Social Trends (1933). Obviously, 
therefore, neither Mitchell nor Merriam 
would have seriously asserted that New 

Deal planning would destroy the free 
enterprise system. Nevertheless, Mitchell 
did mirror, more than Merriam, the 
single-mindedness of Hoover, who never 
could allow his moderate inclination toward 
governmental planning to overcome his 
overriding commitment to industrial en
gineering. Similarly, Mitchell's lifelong 
adherence to the discipline of economics had 
bound him more rigorously to the mono
economy of the free market than his long 
and loyal public career had bent him toward 
a governmentally planned economy. 
It was precisely the New Deal's and 
NRPB's constant refusal to endorse such 
intellectual preconceptions and professional 
predilections regarding the American 
economy, in addition to their specific 
adoption of unique and untried concepts 
like 'socio-economics' or 'national resources' 
and their general skepticism about sheer 
material resources or 'pure' economic 
policies, which explains why they were 
ultimately able to attain some degree of 
recognition, if not affirmation, in the 
otherwise unreceptive realm of economic 
theory and economic history. 

Impact of New Deal Public Works Planning 

NRPB distinction was clearly exemplified 
in the economics of public works. Although 
the New Deal is more renowned for its 
human and social than for its economic and 
material planning, the Planning Board 
exhibited a constant concern for the 
planning of the nation's physical plant. 
This included the transportation network, 
as part of the country's basic communica
tions technology, and also the nation's vast 
infrastructure of 'public works' -highways, 
waterways, dams, military installations, 
public buildings, and governmental proper
ties and projects of all kinds.17 

Governmental Planning and Social 
Economics 

The stimulation of public works had been 
undertaken as part of the para-Keynesian 
efforts of the Hoover Administration. But 
under Roosevelt, the Public Works Ad
ministration (PWA) became, from the 
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beginning of the New Deal, the chosen 
instrument for vigorous reemployment 
programs and for daring experiments in 
economic recovery. In combination with a 
system of 'make-work' jobs administered 
through the Work Progress Administration 
(WPA), PWA accounted during the 1930s 
for the bulk of the New Deal's 'lend
spending' and 'deficit budgeting.' Grants or 
loans to states and localities for 'self-liquid
ating' projects, as well as outright federal 
public works undertakings, were here 
involved; and, in turn, this construction 
was generally let out to private contractors. 
Controversial though New Deal fiscal 
practices in public works may have been, 
they were nevertheless, in a Keynesian 
sense, economically productive.18 

These New Deal transmutations of Ameri
can fiscal policy and related evolvements in 
public works planning, required a concep
tual tour de force by American economic 
theorists steeped in the classical models of 
private enterprise. The necessary intellec
tual stimulus was provided in part by the 
NRPB consultant, Professor John Maurice 
Clark, whose contribution at the Planning 
Board compared strikingly with that of his 
Columbia colleague, Board member Wesley 
Mitchell. 

Like most of the New Deal's economists, 
John Maurice Clark was not a 'pure' 
Keynesian but, in a sense, he may be 
considered the American counterpart of 
John Maynard Keynes. Both were scions of 
equally famed economists (John Bates 
Clark at Columbia and John Neville Keynes 
at Cambridge). Certainly, John Maurice 
Clark was one of the most accomplished 
economic theorists in the New Deal and the 
most distinguished economist at the NRPB. 
He was interested in the whole range of 
economic behavior, trans-market as well as 
market-place, and this led him into the 
broad and timely study of the economics of 
employment and investment, especially in 
that segment of the construction industry 
classified as public works. In 1935 the 
Planning Board published his classic on 
this unclassical subject, Economics of 
Planning Public Works. 
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This combined economic treatise and 
planning manual contained Clark's remark
able breakthrough for the economics disci
pline in estimating the economic 'acceler
ator.' This crucial, but until-then uncali
brated, measure of economic activity had 
baffled pre-New Deal Keynesians; and until 
the contribution made by minds like 
Clark's, it was still mystifying the theoreti
cians and practitioners of economic plan
ning during the early New Deal. In addition 
to consulting at the Planning Board, Clark 
continued to expand his already scholarly 
bibliography-along the lines of economic 
policy as well as economic theory. Thus in 
1935, he published an adaptation of 
Mitchell's theories under the title Strategic 
Factors in Business Cycles, and the 
following year he updated two of his own 
previous treatises, significantly entitled 
Social Control of Business and Preface to 
Social Economics. These works provide a 
timely reformulation of American economic 
thought in the light of the transformations 
that were occurring in the discipline of 
economics during the New Deal.19 

Limitations and Dimensions of Public 
Planning 

Equally significant seems to have been 
Clark's contribution in providing official 
tutelage for some of NRPB's brilliant 
understudies who were then concocting 
some of the intricate economic formulations 
for which this New Deal think tank was 
renowned. These astute 'backroom boys' on 
the NRPB staff ranged from 'progressive' 
John Kenneth Galbraith, then one of the 
New Deal's keenest public works planner
economists, to 'liberal' Milton Friedman 
who in 1976 won the Nobel Prize for his 
contribution to an understanding of the 
'consumption function' in economics, a field 
of interest he shared with John Maurice 
Clark. Clark likewise interested himself in 
the longer-range 'structural' or 'institu
tional' studies of the changing American 
economy later pursued by other NRPB 
staffers under the more immediate supervi
sion of Gardiner Means, another Columbia 
University faculty member who became a 



leading economist at the Planning Board.20 

As one of the country's economic insti
tutionalists, Clark was one of the first 
American economists to voice the notion, 
accepted by most New Deal planners, that 
'until free exchange [by which Clark meant 
'free market' or 'laissez-faire'] and social 
reform ['economic planning' and 'welfare 
state'] are both interpreted as governed by 
one consistent set of laws, they are not 
interpreted correctly.' Nevertheless, in an 
objective overview of the entire New Deal 
landscape, Clark concluded with a query 
that is contemporaneous with our own day: 
'The question is raised whether this 
combination of private and public power 
may end by doing so much controlling as to 
impair or destroy the free character of the 
society. Is this the destiny of the welfare 
state?' 

Clark's own answer to this crucial question 
was a quotation from Ferdinando Galiana, a 
shrewd contemporary of Adam Smith but 
more sympathetic than Smith to govern
mental intervention: 'If you place police
men on every street corner you destroy the 
natural liberty of all passers-by but if you 
place them only at the entrance of the show, 
you do them a good service.' This equable 
position of Clark (and Galiana) was 
endorsed and indeed strengthened by 
Merriam's New Deal perspective on plan
ning. 'The test of planning,' Merriam con
tended, 'is not whether it may for the 
moment set up a new series of regulations, 
inevitable in a period of readjustment .... 
The temporary outline of a form of order 
may be the task of the policeman, but the 
larger and more enduring pattern will be 
worked out with the aid of the planner.'21 

Public Works Planning and Its Rami
fications 

Clark's (and Galbraith's) chosen field of 
public works planning constituted, from 
NRPB's beginning, a major part of its 
mandate. The National Planning Board, 
NRPB's original title when the Board was 
established in July 1933, was initiated as a 
branch of the Federal Emergency Relief 
Administration of Public Works, which 

soon became known as the Public Works 
Administration. Moreover, PWA was the 
sole source of appropriations for the 
Planning Board's elaborate research and 
related functions (just as was WP A for 
much of the funding of the Board's 
expensive survey activities)-until 1939; 
then the Board was finally entitled National 
Resources Planning Board and transferred 
to and budgeted in the new Executive 
Office of the President. Reciprocally, the 
Planning Board, from the moment it was 
established, furnished policy advice and 
planning services to the PW A, and it con
tinued throughout to influence PWA allo
cations of funds, grants, and loans to the 
nation's hard-pressed communities, cities, 
counties, states, and regions. 22 

The Planning Board also became cumula
tively involved in the programming and 
administration of PWA's 'six-year capital 
budget.' This was a planning device which 
the Board had conceived as a fiscal 
instrument separate from the federal 
government's formal operating budget. 
Together with the Board's proposed 'public 
works reserve,' consisting of planned and 
updated projects ready to be 'taken off the 
drawing board' in case of recession, these 
distinctive New Deal fiscal contrivances 
and planning mechanisms wove together a 
long-range, comprehensive system of 'ad
vance planning.' They involved so-called 
'scientific timing' in this major segment of 
the nation's construction industry, de
signed to smooth out the oscillations in the 
business cycle and thereby to reduce 
unemployment. However, the process and 
purpose of New Deal public works planning 
transcended the purely economic and 
followed socio-economic criteria. For the 
timing and sequencing of its public works 
projects, the NRPB's official terms of 
reference specifically required it 'to list for 
the President and the Congress all proposed 
public works in the order of their relative 
importance with respect to: (1) the greatest 
good for the greatest number of people, (2) 
the emergency necessities of the Nation, 
and (3) the social, economic, and cultural 
advancement of the people of the United 
States.'23 

Lepawsky 161 



A large part of the public works expendi
tures of the 1930s was invested in the 
country's traditional resource function, 
namely the conservation-more precisely 
the planning and development-of its 
natural resources of land, minerals, energy, 
and water. While federal public works 
planning and construction made its appear
ance during the New Deal in most of the 
nation's needy cities and towns, natural 
resources planning and development filtered 
into virtually every geographical county 
and every regional backwater of the 
country. It was not by chance that the New 
Deal's conservation program of the highest 
popularity and priority was the Civilian 
Conservation Corps- simultaneously a 
natural resources, public works, and re
employment program involving urban more 
than non-urban youth. So closely linked, in 
fact, were public works and natural 
resources in the general context of 'national 
resources' planning, both human and 
physical, that the Planning Board was often 
hard put to differentiate, while constantly 
having to interrelate, these various forms of 
planning. One of the Board's most elaborate 
planning documents, for example, was its 
December 1, 1934 report on National 
Planning and Public W arks in Relation to 
Natural Resources Including Land Use and 
Water Resources-a significant sample of 
the kind of concatenation engaged in by the 
New Deal planners. 24 

Natural Resources Planning in the New Deal 

Although a concern for natural resources 
always pervaded the New Deal planning 
effort, when priorities were at stake the 
Planning Board did not flinch from re
jecting natural resources as its central 
paradigm or primary commitment. In its 
December 1934 report, the Board argued: 

We should guard against too narrow a view of the 
possibilities of natural resources development. The 
economic crisis in the United States was not caused by 
erosion ... nor is unemployment due chiefly to lack of 
adequate flood control. The problem centering around 
land and water cannot be solved in these terms 
alone .... Human resources and human values are 
more significant than the land, water, and minerals on 
which men are dependent ... ,25 
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Mineral, Water, and Energy Planning 

Nevertheless, the NRPB's work in natural 
resources planning won approbation from 
various sources, including elements of the 
business community generally hostile to 
planning. Commenting on the December 
1934 NRPB report, Business Week, though 
critical of the Board's 'visionary planning,' 
praised its specific 'recommendations which 
bring government policies into intimate 
contact with private enterprise and every
day life;' and it was especially flattering 
about the Board's 'definite steps towards 
providing systematic development of water 
resources, removing the menace of great 
floods, reducing the losses of soil erosion, 
eliminating the use of submarginal land, 
and reconciling conservation and utilization 
of mineral resources. •26 

Perhaps the least imposing contribution 
was in the planning of mineral resources. 
Yet, the New Deal's modest reputation even 
in this field was salvaged by the notable 
foresight which the NRPB demonstrated, in 
anticipation of the Second World War, in 
the planning of the 'strategic resources' of 
minerals and materials.27 
It was, however, water resources which 
provided the New Deal with its prime 
opportunity for a sophisticated contribu
tion to the planning and development of 
natural resources. On both a regional and a 
national scale, the Planning Board effec
tively linked together water resources 
development and public works planning. By 
the mid-1930s, more than 2,000 proposed 
water projects at a potential cost of 16 
billion dollars had been priority-rated by 
NRPB's Water Resources Committee. In 
fact, water resources employed more civil 
servants in Washington, required more 
planners in the field, generated more 
construction projects for the country, 
invested more capital in the nation's 
physical plant, and produced more jobs for 
the unemployed than did any other of the 
NRPB 's definable and distinguishable fields 
of activity. 
Water resources development may some
times have been overdone in some regions 
of the country, but there did emerge during 



the New Deal: (1) a national model for 
single-purpose water projects-flood con
trol, navigation, irrigation, recreation, re
forestation, hydroelectric development; (2) 
a nationwide mosaic of integrated multi
purpose projects; (3) more planning consul
tation and better administrative coordina
tion, in advance of irretrievable construc
tion decisions, among divergent and over
lapping federal, state, interstate, regional, 
and local water authorities; and (4) more 
innovative and creative kinds of water and 
related resource plans and programs than 
ever before. 28 

Thus, the New Deal demonstrated a dis
tinct inventiveness in devising fiscal and 
so-called 'feasibility' formulae for the 
measurement or allocation of economic 
benefits, governmental costs, and 'social 
values' in water and resource planning 
generally; in developing new and borderline 
fields of resource activity, such as waste
water re-use, sewage disposal and water
and air-pollution control; and in trying to 
improvise such now familiar practices as 
environmental-and-economic 'impact re
porting.' On the latter subject, the New 
Deal water and resource planners, with 
their characteristic objectivity, admitted 
what is still the prevailing situation today, 
namely, that environmentally degrading 
processes 'are outstripping the best efforts 
of those whose function it is to effect an 
economic and rational balance between 
sensible regulation and industrial expan
sion. '29 

In the field of energy planning, similarly, 
the NRPB's efforts went beyond sheer 
conservation of power resources or elabora
tion of the country's energy grid, and were 
expressly directed toward development of 
the energy supply for defense industries as 
the American 'Arsenal of Democracy' 
prepared for the simmering Second World 
War which finally broke out in September 
1939. The Board's thoroughgoing report on 
Energy Resources and National Policy, 
published in February 1939, consisted more 
of basic policy recommendations than of 
concrete plans, but it provided helpful 
wartime energy guidelines for both business 
and government. 

NRPB's energy planning evolved in the 
context of the Roosevelt Administration's 
overall policies and programs for this 
pre-atomic era of coal- oil- and hydro-power. 
The New Deal's early legislation on public 
utilities and related subjects had brought 
about distinct improvements in the power 
business, as compared with the coal mining 
industry's continual ailments in the realm 
of labor relations or mine safety administra
tion. Based on the NIRA-type of industrial 
codes, the New Deal's control of coal 
production proved less effective than did its 
improvised interstate regulation of petro
leum production. The latter was focussed on 
so-called 'hot oil' shipments from petro
leum-producing states in contravention of 
fairly well-conceived federally-planned, na
tionally-administered conservation and 
marketing regulations.30 

Resources and Regional Planning 

The New Deal's power program also 
embraced the Tennessee Valley Authority 
(TVA), one of the Roosevelt Adminis
tration's most politically favored and most 
effectually planned undertakings. Even in 
the lustre of the Administration's other 
famous alphabetical agencies, the TV A 
stood out in several respects. ( 1) Starting 
with mere 'water-in-the-channel,' it focussed 
on hydro-electricity, a wisely selected 
developmental resource in light of the 
prevailing power technology of that day. 
(2) It became a nationally recognized yard
stick, vis-a-vis the country's privately 
owned utilities, with regard to electricity 
prices and services as well as regional 
energy planning and power management. 
( 3) It succeeded in achieving a balanced 
development and productive management 
of all the Tennessee Basin's key natural 
resources. (4) It mobilized its own impres
sive institutional resources, and it secured 
the collaboration of other governmental, 
business, and educational institutions in 
the Tennessee Valley for its deliberate 
program of elevating living standards and 
augmenting human resources in the then 
depressed South, widely recognized as the 
nation's 'No. 1 economic problem.' 
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Beyond such attainments, however, TV A 
did not aspire. Although TV A constituted a 
case, in its own region, favoring govern
ment ownership and public administration 
of a resource-based enterprise, no doctrine 
for collectivized planning was pursued by 
the New Deal despite the tarbmshing of the 
TV A as socialistic by its political op
ponents. 
There were some policy differences between 
TV A and NRPB, arising mainly over the 
inevitable strains of fitting a separately 
established regional and resources authority 
into a national framework of economic and 
resources development. If Roosevelt had 
any 'pet' agency, it was more likely to have 
been the TV A than the NRPB. The TV A 
Act was passed during the 'First Hundred 
Days,' and was thus given priority over 
much other New Deal legislation. But the 
contributions of both the TVA and the 
NRPB, as the two prima donna planning 
agencies of the New Deal, converged where 
they mattered most-in natural resources 
planning linked to human resources de
velopment. Innovative regional develop
ment and adaptive grass-roots planning 
both thrived, profiting jointly from the 
fresh kind of socio-economic planning and 
the dynamic type of 'national resources' 
paradigm which was adopted in both TV A 
and NRPB. 
The New Deal's regional-and-resources ex
periments like TV A seem on the whole to 
have held up better during the two 
post-New Deal generations than did the 
New Deal's urban, suburban, and metropo
litan planning efforts-at least until the 
environmental impact movement of the 
1970s began to cast TV A's atomic energy 
and industrial development programs in a 
less favorable light. 
It should be recalled, too, that even during 
the New Deal, TVA had failed to be wholly 
adopted as the national prototype for 
regional planning and administration. In 
1937, Congress defeated the Roosevelt 
Administration's 'Seven Little TV A's' bill. 
Nevertheless, there were noteworthy ex
amples of development in other regions. 
Thus, the New Deal achieved moderate 
progress toward regional water planning 
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and soil conservation in the huge Missouri 
Valley, accomplished a substantial amount 
of water and related energy planning in the 
Colorado River Basin, and attained a 
distinctly effective kind of planning and 
development of both regional power and 
land resources in the Columbia Basin of the 
Pacific Northwest. 31 

On its part, NRPB undertook a definitive 
analyses of the country's regional problem 
as a whole. Its Regional Factors In 
National Planning, published in 1937, 
helped fill the gaps in the American theory 
and practice of regional planning and 
development for years ahead. Lewis Mum
ford, in his classic Culture of Cities 
published in 1938, rated all these regional 
attainments of the United States as a 
notable 'expression of human will and 
purpose' and 'a collective work of art.' In 
fact, the New Deal Planning Decade of 
1933-1943 is officially regarded as the 
period of the 'renaissance of regionalism' in 
the United States.32 

The Synthesis of Environmental Planning 

Although comprehensive land use planning 
on a national scale was as remote a prospect 
then as it is today, the New Deal was deeply 
concerned with prevailing patterns of land 
use and their economic and social effects 
both in town and country. More broadly, 
however, the New Deal was successful in 
linking resources with regions into a 
synthesized pattern, which, in retrospect at 
least, may be conceptualized as 'environ
mental planning.' Especially on the part of 
the NRPB, this concern for the nation's 
dwindling open spaces and for those of its 
regions prone to over- or under-development 
(whether urban or rural, suburban or urban, 
metropolitan or regional)-a concern, that 
is, for a more integral treatment of the 
natural environment as a vital resource in 
its own right-led to some of the New 
Deal's most innovative planning. But it 
also anticipated some of the country's most 
serious environmental problems. 33 For this 
was the time when 'ecological' (natural) 
resources and 'environmental' (man-made) 
habitats-concepts we then distinguished 
for separate treatment but now equate as 



though they are subject to identical policy 
criteria- began to display those drastic 
economic effects, social stresses, and politi
cal impacts which constantly assail us 
today. 

Ecological and Agricultural Planning 

Planning of the environmental milieu, 
broadly defined to embrace even its 
economic dimensions, was undertaken on a 
grand scale by the New Deal in the field of 
agriculture. From a condition of farm 
surplus and price instability amidst rural 
poverty and even hunger, American agricul
ture was stabilized and transformed into a 
balanced resource-based national 'industry.' 
In the distressed condition of American 
farming during the Depression will be found 
some of the real origins of the later-evolved 
system of 'agri-business.' At the same time, 
however, the American farm population 
was enabled to maintain its way of life. 
With all of its shortcomings insofar as the 
small and tenant farmers were concerned, 
this dual socio-economic result was a 
genuine accomplishment of New Deal 
planning. 34 

Apart from the New Deal's responsiveness 
toward socio-economic considerations, an
other explanation for this achievement 
seems to have been the fortuitous con
vergence of a planned resource technology 
with a relatively unplanned regional demo
graphy. Ample farm credit, for example, 
was provided for farm equipment and 
buildings and for rural housing, and, as a 
consequence, a productive agricultural econ
omy emerged that was more capital
intensive and less labor-exploitive. But this 
agricultural development was paralleled by 
an undesigned cityward migration from the 
rural South to the urban North, and from 
the droughted, submarginal lands of the 
Midwest to the lusher, irrigated West. 

Pacing this mixed technologic-and-demo
graphic trend was a skillfully formulated 
body of farm policies and resource-use 
plans. The NRPB's Land Planning Com
mittee, which consisted largely of co-opted 
members from the Department of Agricul
ture, carefully surveyed prevailing land use 

patterns and existing soil practices and 
critically analyzed current and alternative 
programs in a series of eleven of the 
Planning Board's most painstaking reports, 
ranging from Agricultural Land Require
ments to Ag,icultural Exports in Relation 
to Land Policy. 35 

The resulting impact on the rural, rurban, 
and even suburban face of the land was 
notable, and the consequences (including 
this nation's development as the food 
basket for the world) have been felt ever 
since in relation to: agricultural production 
and food and fibre marketing; farm credit 
and rural housing; family-sized farms and 
manageably-sized farm firms; farm tenancy 
and migratory labor; rural rehabilitation 
and rural area development; soil conserva
tion and Indian reservations; land reclama
tion and forestry management; wild-life 
preservation and recreation administration; 
rural resettlement and subsistence home
steads. 36 Some depressed agricultural 
backwaters and rural slums have persisted, 
and recently the rural farm economy has 
re-experienced some of its agonies of the 
pre-New Deal years. But, taken as a whole, 
American agricultural and rural develop
ment fared better as a consequence of New 
Deal planning than did most other subfields 
of the resource-regional category. 

The same may be asserted if we compare 
agricultural-rural with urban-industrial 
planning under the New Deal. The New 
Deal's Agricultural Adjustment Adminis
tration (AAA), providing a comprehensive 
system of crop allotments and price 
controls extending to the produce of the 
American farmer's back forty acres, was 
part of the planned recovery measures 
enacted during the First Hundred Days. 
Soon after the Supreme Court had declared 
unconstitutional the New Deal's National 
Industrial Recovery Administration 
(NIRA), however, it also invalidated the 
AAA for its supposedly unwarranted use of 
the taxing power to finance the necessary 
'adjustment' payments to farmers. This 
time, however, the Department of Agricul
ture's civil servants, who had since the 
early 1920s been among the most diligent 
'economic planners' in the country, were 
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prepared with an alternative in the form of a 
combined Soil Conservation and Domestic 
Allotment' system. Based on the linkage of 
'soil conservation' and 'land planning' 
concepts, and looking forward to the idea of 
an American 'ever normal granary' for the 
world market, this revised system of farm 
planning, with the additionally unique 
feature of local committees of farmers 
participating in both the planning and 
administrative stages, turned out to be one 
of the New Deal's most workable pro
grams.37 

Urban Planning and Rurban Planning 

The contrast with industrial or urban 
planning continued to be marked. The 
urban-and-industrial plus the demographic
and-technological pressures of the New 
Deal years proved to be more destabilizing 
economically and proved harder to manage 
governmentally than were the country's 
rural-agricultural developments. In fact, 
there sometimes seemed to have been a 
Jeffersonian bent toward the de-urbaniza
tion and re-ruralization of the nation. In the 
urban and metropolitan areas, the rise of 
regional automobile commutation and fed
eral housing subsidization merely inten
sified the suburban trend. The subsequent 
spread of individual home ownership and 
the consequent increase of private equities 
in housing was phenomenal. But the re
quired regional and community facilities 
represented backbreaking development 
costs, and they were often planning
deficient, certainly in relation to the 
demanding transport and energy require
ments. Within the central cities, moreover, 
the overall housing stock (though not 
commercial construction) tended, on the 
whole, to diminish. Worse still, planning 
decisions and development priorities were 
often unfavorable to the already disadvan
taged groups in the urban population. 
Many New Deal planners made valiant 
efforts to avoid these adverse develop
ments. In fact, a special NRPB Committee 
on Urbanism diligently pursued researches 
and produced model programs to save the 
nation's cities. The Committee's fore-
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sighted 1937 report, bearing the title Our 
Cities: Their Role in the National Economy, 
warned 'If the city fails, America fails'; and 
it offered a battery of recommendations 
comprising most of the socio-economic
political policies and plans which might 
conceivably revitalize the urban-industrial 
environment. The Committee formulated 
and fostered a wide range of urban land use 
and space-resource programs of different 
degrees of effectiveness: public and private 
housing and home financing; slum clear
ance and urban redevelopment; planning 
consultation and assistance for cities and 
states; urban facilities grants and urban 
service subsidies; greenbelt towns and the 
beginnings of New Towns; neighborhood 
conservation and community rehabilitation 
programs; county and metropolitan area 
planning aids; and other essential com
ponents of an American urbanism policy. 
Most forehanded was the Urbanism Com
mittee's treatment of the city as an 
economic, not solely a governmental, 
entity, responsible for generating produc
tive employment as well as administering 
public services. 38 This was another reflec
tion of the New Deal's overall commitment, 
this time at the local level of government, to 
the fuller and wiser use of the nation's 
under-employed human resources. 
Supplementing these efforts of the rising 
professional urban planners was the remark
able contribution made by the nation's 
agricultural economists, pre-New Deal as 
well as New Deal. They were supported in 
turn by some of the country's most able 
social scientists at the state agricultural 
colleges and 'land grant' universities. These 
'agriculturalists' gave the country some of 
its earliest insights into regional planning, 
community planning, and even neighbor
hood planning; and their contribution to 
New Deal planning thought and practice 
matched in boldness if not in degree that of 
their colleagues in 'city and regional' 
planning. Many of these trans-rural plan
ners had early foreseen not so much the 
demise of agriculture as the displacement 
and transformation of agricultural-rural life 
by the burgeoning urban-industrial techno
logy. One of these agricultural economists 



was Mordecai Ezekiel, a talented civil 
servant of the Department of Agriculture 
whose contribution as an industrial planner 
was imaginative and impressive. Another 
was the innovative M.L. Wilson who hailed 
from Montana State College and who 
functioned as urbanist-and-metropolitanist 
Charles Merriam's counterpart on the rural
and-rurban side of the New Deal. 
'M.L.' had joined the Roosevelt Adminis
tration as principal inventor of the AAA 
'domestic allotment' program and ended as 
Undersecretary of Agriculture. But as an 
environmental designer and regional plan
ner, M.L. is best remembered for having 
founded and fashioned the New Deal's 
'subsistence homestead' program. Rather 
than the 'subsistence farms' planned at the 
depth of depression, the New Deal's 
subsistence homesteads evolved into ex
perimental rurban and operating suburban 
communities-experiments which left their 
mark, sometimes negative but generally 
positive, on the model communities or 'New 
Towns' of subsequent decades. M.L. even 
foresaw and planned for the post-industrial 
'back-to-the-land' movement for 'outcasts 
of the jazz-industrial age.' 39 

In any case, the moderate attainments of 
the New Deal's diverse forms of urbanism 
were hardly remembered when the next big 
effort at national urban policy-making was 
launched in the 1960-1970s.40 Perhaps this 
was a retribution for the urban policy 
failures and associated defects in national 
and local administration which did show up 
in the wake of the New Deal. For its own 
time, nevertheless, the New Deal reflected a 
certain prescience in the realm of urban
industrial planning. 

Demography and Geography 

The depression of the 1930s produced a 
sometimes stranded and often migrant 
body of workers requiring especially careful 
and compassionate attention. Furthermore, 
during the wartime 1940s, rare and skilled 
labor became a still more precious com
modity in the U.S.A. In its own right, so to 
speak, the labor supply came to be 
recognized as a prime 'locational factor' for 

the new industries and developing areas of 
the war and postwar period. This was well 
demonstrated in the NRPB's thorough and 
thoughtful report in 1942 on Industrial 
Location and National Resources. 41 

The NRPB evaded the more delicate issue 
of population planning; and, in its esti
mates of future population, it committed 
conventional statistical errors in projecting 
linearly past national and regional trends. 
However, it did raise some relevant 
questions on the borderline between demo
graphy and geography. 'Should our cities 
be looking forward to a change in the curve 
of population growth?' asked the Planning 
Board in its annual report of 1937. And then 
it countered with a more pertinent and 
pointed question: 'Have we Americans 
reached a stage in our development where 
we can separate 'bigger' from 'better' and 
concentrate on the quality of human life 
instead of the quantity of inhabitants, 
factories, or stores?' 
The Board conceded in June 1934, during 
the still dark days of depression, that 'the 
tearing down and rebuilding of the major 
part of most American cities is not entirely 
beyond reason and justification.' But most 
of its planners were unenthusiastic about 
the wasteful prospect of dismantling and 
remodeling the cities when, the following 
year, Resettlement Administrator Rexford 
Tugwell recommended: 'Go just outside 
centers of population, pick up cheap land, 
build a whole community, and entice people 
into it. Then go back into the cities and tear 
down whole slums and make parks of them.' 
Instead, the Board raised the relevant 
query, still heard today: 'What is to become 
of our great cities? Is 'suburbanitis' a kind 
of disease with everyone rushing to the 
fringes of the urban area or is it a healthy 
growth? What is to become of the property 
values downtown?' 42 

Merriam and the urbanists in the NRPB did 
favor some positive kind of metropolitan 
reorganization, urging that 'urban regional 
planning' should constitute the country's 
'basic consideration underlying the urban
rural distribution of population and hous
ing.' This implied regional replanning both 
on a nation-wide scale and at the urban-
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metropolitan level. Furthermore, M_erriam 
endorsed the cautious views of Labor 
Secretary Frances Perkins, the Roosevelt 
Administration's most experienced 'man
power planner,' on the more inclusive 
problem of demographic-and-environmental 
development. 'she was interested in the 
nation's total areal resources, including the 
prospect of recasting the country's historic 
sections-East, West, North, and South
by an eventual inter-regional resettlement 
of population to the American 'Sun Belt' so 
apparent today. However, at the Planning 
Board's earliest policy-setting session on 
this far-out subject in November 1934, 
Perkins cautioned, 'Great city protection is 
very awkward .... Rather centralize (more 
precisely she meant to say 'decentralize') 
West.'43 

Defining the Planning Function 

New Deal planning was thus a product of 
distinctly American thought and exper
ience. Upon a diversified set of planning 
categories-economic and environmental, 
urban and mral, physical and social, 
natural resource and national resource-the 
New Deal had to impose some conceptual 
matrix, some legitimatizing formula, if for 
no other reason than to justify its efforts 
with the public, to convince its political 
opponents, to instruct its staff, but above 
all to educate itself. A retrospect of this 
effort to definitize and rationalize the 
planning process provides additional in
sight into the character of the New Deal 
planning model. 

Improvising the New Deal Planning Pattern 

Admittedly, much of the doctrine of New 
Deal planning, if not its style, and some of 
its detail if not its substance, hark back to 
the Populist and Progressive years of 
1890-1920; some of it also to the social 
reforms, economic criticisms, and political 
protests which incipient New Dealers 
hurled at the country's conservative Repub
lican regimes in the 1920s; and less of it 
than has been attributed to the supposedly 
model planning ideas which filtered into the 
American mind from European social 
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democracy, Soviet communism, or fascist 
totalitarianism during the interwar years 
1920-1940. 44 In the final analysis, the New 
Deal planners had to construct their own 
conceptual framework, almost completely 
home-made for the depression-and-recovery 
and war-and-postwar periods. 
The formulation process began with the 
inaugural of March 4, 1933, a New Deal 
presidential address which seems to have 
been one of the rare speeches drafted almost 
entirely by Roosevelt himself. Nevertheless, 
like most of FDR's speeches, it was 
essentially a part of the New Deal policy
formula ting process, a perspective of a still
gestating political program, characteris
tically general in substance and vague in 
content. 
As the country was then at the pit of 
depression, with the banks crashing and the 
economy paralyzed, it was natural for 
Roosevelt to focus on economic planning in 
the first instance. However, in his cus
tomary exuberant style and his usual 
philosophic air, as much by intuition as 
intention, FDR in his inaugural stumbled 
onto a crude enumeration of the various 
categories of policy and plan which the New 
Deal was destined to undertake in the 
future, ranging all the way from socio
economic planning at one extreme to 
strategic wartime planning at the other: 

Plenty is at our doorstep, but a generous use of it 
languishes in the very sight of the supply. Primarily 
this is because rulers of the exchange of mankind's 
goods have failed. The money-changers have fled their 
seats in the temple . . . . The measure of that 
restoration lies in the extent to which we apply social 
values more noble than mere monetary profit .... 
Restoration calls, however, not for changes in ethics 
alone. This nation asks for action, and action now. Our 
greatest primary task is to put our people to 
work ... it can be accomplished in part by direct 
recruiting by the Government itself ... but at the 
same time through this employment, accomplishing 
greatly needed projects to stimulate and reorganize 
the use of our natural resources. It can be helped by 
national planning ... but it can never be helped by 
merely talking about it. We must act and act 
quickly .... In the event that the national emergency 
is still critical ... I shall ask the Congress for broad 
executive power to wage war against the emergency 
as ... if we were in fact invaded by a foreign foe.45 

Among the 100,000 captivated listeners 
within loudspeaker range who crowded the 



windswept Capitol lawn that dreary fourth 
of March was Charles W. Eliot II, 
Executive Officer of the National Capital 
Park and Planning Commission. A city 
planner anxious to apply his experience to 
the disintegrating national scene, Eliot was 
so inspired by the presidential inaugural 
that he rushed home and dispatched to 
Roosevelt's newly appointed Secretary of 
Interior, Harold Ickes, a pithy memo
randum analyzing the opportunity for 
planning which now lay before the New 
Deal, stressing public works and physical 
planning to begin with, but advocating also 
the planning of regions and resources, and 
referring particularly to the popular pending 
program for the Tennessee Valley: 

National planning means a consistent policy ... 
towards the highest and most efficient use of our 
resources. The place to start is with physical matters, 
securing coordination of land use, transportation, and 
public works policies .... Here is an opportunity for a 
practical demonstration of the planning idea applied to 
physical conditions. What is needed is a Director of 
Planning similar to the Director of the Budget, to 
secure the coordination of physical policies .... As a 
first step in setting up policy coordination, the Interior 
Department might assume the leadership in or
ganizing the President's program for the Tennessee 
River Basin.46 

But a host of other enthusiastic planners 
and would-be braintrusters was already 
besieging the Capital. Despite the New 
Deal's receptivity to talent and experience 
there was still an anti-academic bias in 
Washington. Eliot himself was handicapped 
in his effort to win attention for his ideas 
from potential political patrons at the 
Cabinet level, like Interior Secretary Ickes, 
because he happened to be the grandson 
and namesake of the late and distinguished 
President of Harvard University. Ickes' 
alma mater, on the other hand, was the 
more parvenu University of Chicago, 
where he was as usual in touch with 
Merriam. And Merriam's advice was des
tined to elevate the planning function to 
even higher levels of the incoming admini
stration, higher perhaps than Ickes' De
partment of the Interior. 47 

Formalizing the NRPB Planning Mandate 

This pair of progressive politicians had been 
in partnership in the rough-and-tumble 
politics of Chicago for almost a generation. 
During the 1910s, which was the heyday of 
Progressive Republican President 'Teddy' 
Roosevelt, Ickes had managed Merriam's 
reformistic but unsuccessful campaigns for 
Mayor of Chicago. With the coming of the 
New Deal, they had both turned Democrat. 
In addition, they were acquainted with the 
President's uncle, Frederick Delano-rail
roader, businessman, banker. A temperate 
and public-minded tycoon, Delano had for 
the past generation collaborated with 
Merriam in Chicago, New York, Washing
ton, and elsewhere on matters of urban, 
regional, and national planning. As a rather 
reluctant Republican during the Calvin 
Coolidge Administration, moreover, Delano 
had, in 1927, accepted the chairmanship of 
the National Capital Park and Planning 
Commission. He was now, therefore, Eliot's 
chief at that federal agency and one of the 
sources of inspiration for some of his 
subordinate's ideas on planning.48 

To his nephew now occupying the White 
House, Delano rendered a somewhat dif
ferent line of advice from Eliot's, broader 
and more akin to that of Merriam with 
whom he was in touch. Delano proposed 'a 
Planning Board with powers similar to 
those of the War Policies Board during the 
Great War,' along with a Planning Director 
who would, among other things, 'determine 
priorities and projects ... watch closely 
the effects of changing social and economic 
conditions ... and coordinate functions of 
government. •49 

Under the emergency circumstances and 
with the interweaving influences of political 
personality and sagacious intellect, it is not 
surprising that Delano's avuncular status, 
Ickes' progressive politics, and Merriam's 
creative ideas should have prevailed in the 
plans for planning that were then brewing 
in the Roosevelt Administration. On July 8, 
1933, FDR appointed Ickes Administrator 
of Public Works, and within PWA Ickes 
established the National Planning Board on 
July 20. Delano, Merriam, and Mitchell 
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were appointed Planning Board members, 
and they designated Eliot as executive 
officer. Merriam, however, continued to act 
as the Board's dominant member. Ac
cordingly, the Board's range of functions 
remained broad and flexible, rather than 
limited and fixed, throughout the entire 
decade of its existence. 
Among the Planning Board's initial plan
ning responsibilities, linked to, yet tran
scending, its basic assignment in public 
works, were: research functions dealing 
with '(a) the distribution and trends of 
population, land uses, industry, housing 
and natural resources; and (b) the social 
and economic habits, trends, and values 
involved in development projects and 
plans.•50 A product of Merriam's fertile 
mind, this terminology was, following his 
own characterization, 'very broad and 
vague. '51 But although it did not clearly 
define the scope nor fully describe the 
content of New Deal planning at this 
incipient stage, it did turn out to be an 
NRPB treasure trove for the future. The 
Board's official list of responsibilities was 
recapitulated and revised many times, but 
in actual practice the Board always pursued 
a comprehensive, yet selective, agenda. 
Thus, during its very first year, 1933-1934, 
the Board devoted itself to: (1) planning 
assistance and financial aid to the in
creasing city, state, and regional planning 
agencies, including the assignment and 
funding of planning consultants for these 
agencies; ( 2) an initial emphasis on concrete 
planning in the field of land, water, and 
other resources; (3) the coordination of 
certain interrelated planning activities (such 
as agriculture in relation to irrigation) 
already being administered by separate 
federal agencies; (4) a wide-ranging group 
of functions related to the New Deal's 
public works program; and (5) the drafting 
of 'a Plan for Planning' for the Board and 
for the nation as a whole.52 
This final item on the Board's first year 
agenda was its most engrossing. Examining 
the various functions and definitions, goals 
and means, that might be considered for 
New Deal planning, the 'Plan for Planning' 
not only set forth practically all the Board's 
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original concepts and lasting ideas, but it 
constituted a prophecy for and a legacy of 
New Deal policy and politics in general. 
Laboriously drafted in Chicago by Merriam 
during the spring of 1934, it was slightly 
revised at a week-long meeting of the Board 
with selected staff members at the Delano 
home on the Hudson River in Newburgh, 
New York, between June 18 and 24.53 On 
the following day, June 25, the 'Plan for 
Planning' was taken across the river to 
Hyde Park for one of the Planning Board's 
riost stimulating presidential conferences. 

The President Approves the Plan for 
Planning. 

At this memorable meeting with Roosevelt, 
the main subject for discussion was the 
specification of the scope, substance, and 
structuring of the Planning Board's work 
for the future. This meeting was, in fact, the 
decisive point in the Board's history at 
which Merriam's preferred paradigmatic 
term of reference for New Deal planning, 
namely 'National Resources,' was settled 
upon; and, indeed, the National Planning 
Board's formal title was changed (for the 
year beginning July 1, 1934) to 'National 
Resources Board.' At the close of the June 
25, 1934 meeting, moreover, FDR had 
instructed the Board members that, in 
drafting the necessary Executive Order, 
their revised list of duties should 'specify 
everything including the kitchen stove and 
such other matters as may be directed by 
the President.'54 
This the Planning Board did. When the 
President's Executive Order (no. 6777) 
emerged from the White House, it did 
indeed include 'the kitchen stove.' 'The 
functions of the Board,' read the often-cited 
E.O.6777, 'shall be to prepare and present 
to the President a program and a plan of 
procedure dealing with the physical, social, 
governmental, and economic aspects of 
public policies for the development and use 
of land, water, and other national resources, 
and such other related subjects as may from 
time to time be referred to it by the 
President. '55 

These events help to explain how the 



national resources paradigm for New Deal 
planning rode in piggy-back on the older, 
narrower concept of natural resources. They 
also explain the timing and content of the 
Planning Board's wide-ranging report which 
emerged only five months later on Decem
ber 1, 1934, incorporating 'National Re
sources' and 'Natural Resources,' Public 
Works,' and 'Land Use.' In transmitting to 
Congress this comprehensive Board publi
cation on January 24, 1935 (Roosevelt had 
forewarned the Board at the Hyde Park 
meeting on June 25, 1934 that this 
document had to be 'educational' for 
Congress, 'a plan strong enough to with
stand Congressional pressure.'), Roosevelt 
explained: 

I have chosen, in addressing the Congress, to use the 
broader term 'National Resources' .... We seek to 
use our natural resources not as a thing apart but as 
something that is interwoven with industry, labor, 
finance, taxation, agriculture, homes, recreation, good 
citizenship. The results of this interweaving will have 
a greater influence on the future American standard of 
living than all the rest of our economics put 
together.56 

To most professional planners, both in and 
out of the New Deal, this seemed like a 
potpourri. But, coming as it did from the 
para-professional planner, Roosevelt, and 
conceived as it was by the trans-profes
sional planner, Merriam, they tolerated it, 
and even accepted it, for that which it 
connoted-a rationalized though popular
ized statement of the comprehensive charac
ter and versatile purpose of the New Deal's 
home-grown version of contemporary plan
ning. 
The Board's functional emphasis changed 
with time and circumstance, but its broad 
scope of work continued as originally 
planned. Periodic recategorization of its 
diverse activities brought little modification 
in the extensive range of functions under
taken. In 1939, for example, a generalized 
four-fold classification of national resources 
subject to the Board's planning efforts was 
proposed: (1) human, (2) natural, (3) 
facilities-that is physical and public 
works, (4) institutional. Admittedly, how
ever, this was descriptive terminology for 
what the Board was already comprehen
sively engaged in. Proposals were also 

considered from time to time for formal 
changes in the Board's mandate through 
Congressional enactment. But the Board 
was already doing what this legislation 
would have required, and even more. When, 
in 1939, the Board was finally converted 
into the NRPB as an independent agency in 
the Executive Office of the President, its 
official terms of reference were restated as 
follows -an accurate description of func
tions already being performed: 

(a) To survey, collect data on, and analyze problems 
pertaining to national resources, both natural and 
human, and to recommend to the President and the 
Congress long-time plans and proposals for the wise 
use and fullest development of such resources. 

(b) To consult with federal, regional, state, local, and 
private agencies in developing orderly programs of 
public works and to list for the President and the 
Congress all proposed public works in the order of 
their relative importance ... 

(c) To inform the President of the general trend of 
economic conditions and to recommend measures 
leading to their improvement or stabilization. 

(d) To act as a clearing house and means of 
coordination for planning activities, linking together 
various levels and fields of planning.57 

Policy and Politics in New Deal Planning 

Visualizing its functions in the broadest 
possible fashion, the Planning Board as
sumed responsibility for planning 'national 
policies' as keenly as it undertook the task 
of planning 'national resources.' A survey 
of American planning experience which was 
appended to the Plan for Planning and 
published in the National Planning Board's 
first annual report, that for 1933-1934, 
emphasized these policy aspects of plan
ning. The survey concluded that 'the 
development of broad integrated policies 
which is an essential part of planning has 
been part of the American tradition'; it 
asserted, immodestly but accurately, that 
'though all these (historical) developments 
paved the way, it was Franklin D. 
Roosevelt's first historic achievement, that 
he, in his campaign for the presidency, 
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raised economic and social planning to the 
status of a recognized national policy'; and 
it defined 'national planning in the broadest 
sense as large and coherent policy-making, 
deliberately implemented in such fashion as 
will make these policies effective. •58 

Policy-Making and the Planning Process 

Officially, the Planning Board itself never 
went quite this far in assimilating the 
planning with the policy process. Neverthe· 
less, the Board not only conceived of 
planning as a national policy in its own 
right, but it urged that planning 'should 
contribute to the formulation of sound 
national policies' and it therefore recognized 
'policy planning' as a distinct responsibility 
for itself and its collaborating agencies. The 
Department of Agriculture, which was one 
of the Planning Board's closest affiliates, 
was one of the first federal agencies to 
vigorously pursue 'policy planning.' By the 
mid-1940s the Board's outlook on policy 
planning, especially postwar policy plan· 
ning, had stimulated the creation of 'policy 
planning divisions' in other departments, 
including the State Department for fulfill
ment of that agency's postwar planning 
responsibilities. 59 

As for policy planning within the Planning 
Board itself, its own reports were replete 
with policy analysis and policy recommen
dation, and some of its major documents 
bore the word 'policy' in their titles. The 
Board portrayed itself merely as a 'policy 
research' organization, but actually it cut a 
wider swath than that in the policy realm. 
The New Deal was, after all, an admixture 
of political improvisation, policy experi
mentation, and planning innovation, and as 
such the policy process always played a 
primary role in its activities. 
Nevertheless, the New Deal planners were 
often faced with the query, 'Does policy 
take precedence over planning or vice 
versa?' Their usual answer was that when 
effectual policies existed, they prevailed, 
but when policies were non-existent or 
defective-and that was a frequent circum
stance during the New Deal- 'advance 
planning,' including forehanded 'policy 
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planning,' was essential, if for no other 
reason than to clarify the policy alterna
tives and to order the policy priorities which 
confronted the Roosevelt Administration. 
During the crisis years of the New Deal, 
furthermore, the pre-existing policies and 
programs of established departments often 
clashed with those of the newer alphabetical 
agencies. Moreover, the established and 
alphabetical agencies strengthened their 
essentially pluralistic though potentially 
divisive role of representing special in
terests. In order to soften the clash of these 
competing pressure groups and thus avoid 
chaos in the necessarily policy- and pro
gram-formulating process, the planning 
agencies were compelled to incorporate 
some responsibility for the 'coordination' of 
policy making as well as policy administra
tion. For similar reasons, planning agencies 
were assigned an added 'correlating' res
ponsibility among local, state, regional, and 
national authorities, who also tended to go 
their separate ways in formulating their 
own plans and policies without adequate 
interlevel coordination or clearance. This is 
why New Deal planning was sometimes 
characterized as a 'clearing house' function 
-an essential planning activity for pur
poses of policy research as well as adminis
trative coordination.60 
Above all, planning was enhanced during 
the New Deal by absorbing the additional 
responsibility of rendering policy advice 
and planning assistance directly to the 
hard-pressed chief executives and legisla
tive bodies of this crisis era. This was the 
NRPB's most sensitive political-and-policy 
function, and Merriam considered it to be 
the planning task of the highest order. 
Pointing out that 'all public reports of the 
Board were White House releases (and that) 
major reports were transmitted to the 
Congress by the President for their con
sideration and action,' Merriam concluded 
that 'by far the most important function of 
the Board was advice given to the 
President, and through him to Congress 
and the public, upon long-range planning 
policies. '61 
The Planning Board tried to approach its 
imposing political-and-policy responsibili-



ties modestly. But it is hard to be modest 
about immodest powers. The Board's 1936 
Progress Report explained that it 'hopes 
only to be able to provide a background of 
coordinated knowledge that will make it 
easier for the President and Congress to 
judge the various proposed programs of 
action with which they have to deat.•62 Yet, 
the Planning Board could not avoid leaving 
the impression in a few of its most 
research-laden and pedantic reports that 
'papa knows best.' This was the implica
tion, for example, of the following passage 
in the Board's Plan for Planning of 1934: 
The personnel of the board should bring together 
insight, experience and judgment in the analysis and 
interpretation of national planning policies, skill in the 
invention of ways and means of utilizing the national 
resources in material and men, and social vision in the 
fusion of American interests, techniques, and ideals 
into sounder and more satisfactory national policies .. 
.. Planning is not mechanical and organizational alone, 
but must rest within a set of general understandings, 
on values to which the Nation is devoted, and for 
which it is willing to sacrifice lesser values. The 
general understanding on which our democratic 
system rests is that the happiness and interests of the 
people are paramount and that special and personal 
ambition are subordinate to the larger national and 
popular purpose. 63 

Planning as Politics 

The Planning Board was less condes
cending and more cautious in exposing to 
the public eye its own political preferences. 
When on one occasion the Board did 
overshoot in support of a transient political 
or partisan policy, Merriam cautioned 
against 'drifting into a difficult position of 
having to approve a program which has 
more political strategy than economic 
wisdom.' And at the end of the Planning 
Decade, he testified, 'I do not recall any 
instance of partisan politics entering into 
any of the many presidential conferences 
and discussions. '64 

However, political neutrality, even of 
planning bodies, is a matter of interpreta
tion. It is revealing that during the 
Roosevelt Administration's most politically 
challenging year of 1938 (following its 
unfortunate home-made recession of 1937 
and preceding the grim mid-term election it 
faced in Roosevelt's second term), promi-

nent New Deal planners and braintrusters 
participated in a discussion circle on the 
'tabooed' subject of 'The Significance of 
Power Politics.' Actually, they conceived 
their analytic model on this occasion in the 
rigorous terms of the political scientists: 
(a) A particular government depends for its stability 
on the support of special interest groups. 
(b) The policies of government will be controlled by 
the groups which profit from these governmental 
policies. 
(c) A government dependent upon labor, agricul
ture, and middle class will modify its 'ideal' public 
policy in accordance with the prejudice of its 
constituency. 
(d) Drawing the line between 'public' policies and 
policies which will retain support of the government's 
backing is the essence of immediate political deci
sions.65 

Thus these braintrusters-planners of the 
New Deal's Realpolitik realized they could 
not deliver all things to all men. They cut 
and trimmed their plans accordingly. 
This candid kind of political planning was 
described astutely by a precocious New 
Deal politician-political scientist named 
Hubert Horatio Humphrey. Reared in the 
maelstrom of Minnesota Farmer-Labor
Democratic coalition politics of the 1930s, 
Humphrey was an avid reader of the 
NRPB's reports. In a brilliant master's 
thesis, completed in 1940 and appropriately 
entitled 'The Political Philosophy of the 
New Deal,' he portrayed the deliberately
designed political coalition, policy con
sensus, and planning apparatus which 
brought to fruition the New Deal's 'long
range plan of rehabilitating millions of 
underprivileged and dispossessed con
sumers and producers.' But, Humphrey 
frankly conceded, the New Deal 'has given 
much more assistance to organized labor 
than to unorganized labor, it has materially 
aided the commercial farmer while doing 
comparatively little for the tenant and 
submarginal producer .... It has lent its 
financial support to big business ... while 
doing little or nothing for small business.' 
He might also have cited the New Deal's 
relative neglect of the perennially poor and 
of some of our racial minorities. But in any 
event, he shrewdly asked, 'Can the 'plain 
people' of America with the aid of socially 
minded experts and leaders build up 
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planfully and peacefully a new economic 
and political equilibriwn ?' 
Like most loyal New Dealers of the day, 
Humphrey thought his Democratic parti
sans might accomplish this task; but, 
considering some of the vicious political 
infighting at home and the dictatorial 
threats from abroad at the end of the 1930s 
(war had already broken out in Europe), he 
was not entirely hopeful. Indeed, he raised 
the most bothersome question then con
fronting sober Americans, that is, 'whether 
democratic government could survive the 
stress and strain of powerful conflicting 
interests. '66 

National and Transnational Planning 

The New Dealers met Hwnphrey's chal
lenge of 'planfully,' if not 'peacefully,' 
facing up to the fateful issues of the wartorn 
1940s. However else one may interpret New 
Deal plans and policies of the 1930s, they 
undoubtedly constituted a rich prelude of 
empirical domestic experience for this 
country's international leadership in the 
deadly struggle of the democracies against 
the dictatorships which dominated the first 
half of the decade of the 1940s. 
Apart from the strategic aim of defeating 
the enemy and winning the peace, the 
Roosevelt Administration's foreign policy 
included the deliberate promotion of New 
Deal-type plans and programs on a world
wide scale. The official version of this 
wartime and postwar goal of the United 
States (and of its United Nations allies as 
well) was proclaimed in two forms: (1) the 
simple but significant Four Freedoms
freedom from want and from fear, and 
freedom of expression and of worship
underwritten in the Atlantic Charter of 
1941 and endorsed by the original members 
of the United Nations in 1942; (2) a longer 
and more detailed list of socio-economic 
policies and development programs for the 
expectant peoples of the postwar world
plans which were to be systematically 
pursued partly through the United Nations 
and its related structure of international 
functional organizations. 
These historic postwar plans and programs 
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were openly declared and thoroughly publi
cized to the whole world during the war. 
They were incorporated in an Allied 
campaign of psychological warfare against 
the Axis powers, and their contents were 
communicated to the occupied territories by 
radio and aerial bombardment. These Allied 
promises were derided by the Fascist 
invaders, but they were received with hope 
and trust by the anti-Fascist underground. 
And when victory was achieved, the 
liberated world was not entirely dis
appointed in the attempted fulfillment of 
their expectations by the U.S. and the U.N. 
From the planning point of view, the 
striking fact concerning this American 
undertaking (which was partially converted 
into global reality) was this: the task of 
initiating, formulating, correlating, report
ing, and publicizing these elaborate postwar 
plans, on a world and domestic scale, was 
entrusted in large part to the NRPB . 67 

The Quality of New Deal Planning 

The far-reaching international planning of 
the 1930-1940s-postwar as well as wartime 
and pre-war-thus reflected a scope and 
scale that was not simply geographic or 
temporal. The embrace of New Deal 
planning was intrinsically qualitative in 
character, involving a strategic and selec
tive comprehensiveness, not breadth for its 
own sake. 

Comprehensive but Selective Planning 

There were, indeed, recognized and inherent 
limits to the comprehensive reach of New 
Deal planning. As Merriam wisely ex
plained in the 1934 Plan for Planning: 

Planning does not involve the preparation of a 
comprehensive blue print of human activity to be 
clamped down like a steel frame on the soft flesh of the 
community by the United States Government or by 
any government .... It is false and misleading to 
assert that all planning involves wholesale regimenta
tion of private life .... The truth is that it is not 
necessary or desirable that a central system of 
planning actually cover all lines of activity. Such 
planning over-reaches itself .... Genuine planning 
really involves planning to preserve and even create 
non-controlled areas of activity.68 



Thus, despite all the malaise that is 
supposed to be our heritage today from the 
Depression and the New Deal, it was not 
our enthusiastic programs or resourceful 
plans of the 1930-1940s as much as it was 
our curtailed tempo and indifferent policies 
of the 1950s, followed by a compensatory 
over-response to virtually all pressures and 
demands in the 1960s, that explains our 
'societal overload' and 'bloated bureau
cracy' of the 1970-1980s. No doubt, the New 
Deal was guilty, as charged by one of its 
friendliest critics, of getting involved in 
planning that was at various times and in 
certain respects, 'sectional, restrictive, un
coordinated, piecemeal, empirical, interven
tional.' But, at the same time, it was a 
'movement toward more comprehensive 
democratic planning.' And, in an era of 
threat against free institutions these stop• 
gap plans served 'to give us time to 
think.' 69 

True, the New Deal was also taken to task 
by its critics on the left for neglecting 'long
range' comprehensive reconstruction or 
more basic 'revolution' in favor of crisis
oriented 'recovery' and short-term 'reform.' 
Yet, most New Deal planners were con
vinced -and they pursued their responsibi
lities accordingly-that programs to alle
viate immediate problems were fruitless 
unless planned as part of more lasting 
changes and fundamental reforms. Cer· 
tainly, the New Deal's long-range resource 
conservation programs were more fore
sighted than those of today. Although 
critics on the right accused the Planning 
Board of slighting the needs of its own 
generation in favor of the intnests of future 
generations, the Board actually pursued a 
balanced program combining short- and 
long-range planning. As the Board ex
plained in its first year's report: 

While it is true that particular plans for special fields 
are more urgent in their administrative aspects than 
are more comprehensive plans, it should not be 
overlooked that even 'piecemeal' plans are in need of 
comprehensive integration. The statesman of broad 
vision must concern himself even while he meets 
immediate issues with society of 25 years from now. 
He must consider what sort of a society will exist in 
the year 2000. He must always be thinking in terms of 
large-scale planning. He must interest himself at least 
in the general outlines of national development and 

must have in mind a framework into which the more 
detailed plans of the present will fit. 70 

Productive though some of this broad
gauged planning may have been during the 
New Deal, the NRPB's implied commit
ment to the 'altogetherness of everything' 
was sometimes frustrating in theory and 
self-defeating in application. 71 Nonetheless, 
this transcendental kind of planning theory 
and planning practice did open the way for 
the NRPB to engage, as it saw fit, in 
specialized and selective planning activities 
in depth, as well as comprehensive and 
configurative planning in breadth. It was, 
in fact, this melding of generality and speci
ficity which became the hallmark of the 
New Deal's species of planning. 
The Planning Board thus sustained its 
particular standard of comprehensiveness 
chiefly by applying it with a sensitive touch 
in a selective way. Even though the Board's 
agenda was usually full or congested, it 
nevertheless adhered to the wise procedure 
of concentrating on 'strategic points as new 
situations develop.' As a matter of tactics, 
Merriam explained, 'the best planning will 
find these strategic points ... with least 
delay and seize no more points than are 
necessary for the purpose in mind.' 72 

Doubtless the epitome in this New Deal 
pattern of strategic-but-selective planning 
was attained when the Roosevelt Adminis
tration determined to prepare and plan for 
American participation, both on the logisti
cal and on the operational side, in the 
international battle against fascism. This 
was probably this country's most crucial 
choice in contemporary times and, in the 
theater of world history, the consequences 
were colossal. 

Attempt to Plan Fundamentally 

Another criterion of quality in the planning 
realm, as relevant but harder to define than 
comprehensiveness, was that of 'basicness.' 
Habitually, New Deal planners sought 
solutions that were basic in the sense that 
they were aimed at fundamental causes 
rather than surface manifestations. As 
always, this was a matter of judgment, but 
the test of quality is never a simple one. 
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New Deal planners believed they had solved 
this dilemma by a disciplined emphasis on 
'scientific analysis' as the means of diag
nosing the underlying causes and dis
covering the deeper roots from which 
problems arise and solutions emerge. 73 

But this commitment to thoroughgoing 
research and penetrating inquiry in the 
course of the planning process had its own 
perils. Besides being subjected to the 
charge of academic utopianism, New Deal 
planners-researchers sometimes suffered 
from their own addiction to over-research 
and under-production. 'We are in danger,' 
Merriam warned his fellow Board member 
George Yantis in 1942 as the NRPB entered 
the final year of its existence, 'of getting 
into a twilight zone where our research is 
too long delayed, and practical clean-cut 
programs do not emerge.' 74 

In facing the delicate, ultimate test of 
'basicness,' the planners encountered their 
greatest intellectual challenge. In view of 
the rapid transformations that were going 
on in both the technological scene and the 
social setting of the 1930s and 1940s, how 
basic could the planning process really be? 
In 1937 the Planning Board published its 
own comprehensive study of Technological 
Trends and National Policy. But this 
otherwise remarkable study added little to 
existing knowledge about the advisable 
planning techniques and processes under 
conditions of uncertainty and of destabi
lized technology; and this issue remains 
moot to this day. 75 

Yet, the New Deal did add one kernel to the 
debate on the basicness of planning: In 
these technologically kaleidoscoped and 
culturally disturbed times, one of the basic 
contributions of the planning process may 
be a more orderly administration of change, 
or, at least, a more equable transition to 
emergent societal circumstance. 

Effort at Purposive Planning 

In this sense, also, the ultimate criterion by 
which New Deal planning may be judged is 
'aptness,' that is, pertinence, appropriate
ness, prudence. New Deal planning may not 
always have been pertinent or entirely 
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prudent, but it generally was appropriate 
for its time -an extraordinarily tough time 
for the testing of the nation, its institutions, 
and its values. In applying this basic test of 
appropriateness to the New Deal, we may 
with impunity assert this much: Apart 
from the specific advances that were scored 
for human welfare, New Deal planning 
helped this country face up to the most 
disastrous depression and the most threat
ening opression that were ever confronted, 
in tandem, at home and abroad. 
Thus, any merit New Deal planning 
possessed rested on its quality together 
with its substance; its style along with its 
content; its purpose as well as its scope. 
Nevertheless, the definitive qualities here 
attributed to the New Deal's mode of 
planning-comprehensiveness, basicness, 
aptness-do not signify that the planning 
expertise of the New Deal was merely a 
matter of means and methods, simply a 
sophisticated sort of decision-making. New 
Deal planners occasionally defined their 
methodology in such coldly implemental 
terms, but this usage generally occurred in 
a broader context of purpose and values. 
'Planning is not an end,' the Planning 
Board's first year's forehanded report 
asserted in 1934, 'but a means, a means for 
better use of what we have, a means for the 
emancipation and release of millions of 
personalities now fettered, for the enrich
ment of human life.' 76 For New Dealers, the 
absolute dichotomy between means and 
ends was meaningless. 

Purposive planning of the New Deal kind is 
a far cry from purely implemental or sheerly 
incremental planning. The New Dealers 
were concerned with more than the better
ment of individual lives or the enhancement 
of personal opportunities. They were in
terested also in collective values as a means 
of achieving a more decent way of life for 
mass numbers and especially for groups in 
American society which had been pre
viously deprived or disadvantaged
farmers, workers, shopkeepers, profes
sionals, and, to some extent, ethnic 
minorities. When spelled out by the New 
Deal planners, this extended the purpose of 
planning beyond economic welfare or politi-



cal equality. It embraced a broader goal of 
'social justice,' which became a popular 
slogan in New Deal times. 77 

It is the combined tenacity and technique 
with which these substantive, philosophic 
goals were pursued that distinguishes New 
Deal planning from the 'objective' or 
'neutral' planning of other times. The 
injection of the New Deal's socio-economic 
doctrine and of its still broader political 
idealism in to the planning arena encouraged 
its planners to transcend conventional 
planning methods and to employ the more 
versatile and innovative planning processes 
in which they excelled. Obviously there was 
here involved a fundamental philosophic 
choice and a political redirection. But this 
required in. turn ( 1) an amalgam of political 
purpose and policy formulation, (2) a 
linking of social ends with economic means, 
(3) a bridging between planning theory and 
planning practice. These, certainly, New 
Deal planning amply achieved. 
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Arsenal: Odyssey and Legacy of the New Deal, 
forthcoming. 
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of April 4, 1978; the Town Planning Review 
reference is vol. 48, no. 3, July 1977, p. 241; but 
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that of Norman Beckman, 'Federal Long-Range 
Planning; the Heritage of the National Resources 
Planning Board,' vol. 26, no. 2, May 1960, pp. 
89-97. 

3 These alternative approaches to New Deal 
economic planning were clearly juxtaposed six 
months before Roosevelt was elected and almost a 
year before he entered the White House. They 
were best reflected in the opposing positions of 
his earliest Brain Trusters {Roosevelt still 
considered them his 'Privy Councillors'), Adolf 
Berle and Rexford Tugwell. The more moderate 
conception of New Deal planning favored by Berle 
prevailed. See 'Memorandum of May 18, 1932' and 
associated papers, the Raymond Moley collection, 
Hoover Institution Library, Stanford University. 
For a later rendition of these divergent views, 
see a revealing article by Adolf Berle, 'Intellec
tuals and New Deals,' New Republic, vol. 150, no. 
10, March 7, 1964, pp. 21-24; Harry Ashmore, 
'Rexford Tugwell: Man of Thought, Man of 
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October 1970, vol. 3, no. 5, pp. 2-7. See Elliot A. 
Rosen, 'Roosevelt and the Brain Trust: an 
Historical Overview,' Political Science Quarterly, 
vol. 87, no. 4, December 1972, pp. 531-557. 

4 One version of this planned series of subsequently 
enacted New Deal measures was Roosevelt's list 
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of 'must legislation' dictated to Moley on March 
18, 1933. R. Moley, After Seven Years. New York: 
Harper, 1939, photograph opposite p. 150. When 
he later went into opposition to Roosevelt, Moley 
repudiated the 'planned' view of the New Deal, 
ibid., pp. 369-370, Nevertheless, there was a 
striking continuity and resemblance between the 
pre-election list of proposed reforms in 1932 and 
the post-election measures adopted in 1933, 
Compare the 1933 'must legislation' list with the 
'Memorandum of May 19, 1932,' supra; see also 
Berle letter to Roosevelt, January 31, 1933, Moley 
collection, folder 102.1. The legislative titles of the 
'First Hundred Days' provided the salient 
terminology for the measures and programs of 
the early New Deal in popular and educational as 
well as in political and legal circles throughout the 
country. See, for example, Arthur S. Beardsley 
and Oscar C. Orman, Bibliography of Selected 
Materials Relating to the Legislation of the New 
Deal. Seattle: University Book Store, 1935, 

5 Among the vast available literature, note Lev
erett Lyon et al., The National Recovery Admin
istration. Washington: Brookings, 1935; Hugh 
Johnson, The Blue Eagle, Garden City, New 
York: Doubleday, Doran, 1935; Bernard Bellush, 
The Failure of the NRA. New York; Norton, 1975, 
Roosevelt's continued warmth toward the NRA 
arose from his own brief industrial experience in 
the '20s as president of the American Construc
tion Council, a comparable voluntary self-policing 
organization. 

6 After the New Deal, laissez-faire and libertarian 
versions of the market-state doctrine came in 
waves, attaining generational apices in Friedrich 
von Hayek's The Road to Serfdom and Milton 
Friedman's, Capitalism and Freedom. Chicago: 
University of Chicago Press, 1944 and 1962. For a 
balanced story of these doctrinal forays, see 
Warren J. Samuels (editor), The Chicago School 
of Political Economy. East Lansing: Graduate 
School of Business Administration, Michigan 
State University, 1976. A current hardline 
defence of the market state is that of the Ford 
Administration's. Secretary of the Treasury, 
William E. Simon, A Time for Truth. New York: 
Readers Digest/McGraw Hill, 1978. Even though 
no one has been willing to confirm the Nixon hon 
mot about Keynesianism (except possibly TV 
commentator Howard K. Smith-see Gary Allen, 
None Dare Call it Conspiracy. Rossmoor, Cali
fornia: Concord Press, 1971, p. 118), there is some 
feeling in certain economic circles that the price 
controls of Nixon's truncated second term were 
'as close to an economic planning system as we 
have had in peacetime since 1935.' Herbert Stein 
'Planning the Economy' in W. Leontief, H. Stein, 
et al., The Economic System in an Age of 
Discontinuity, New York: New York University 
Press, 1976, p. 63. Significantly, the October 1978 
Development Act sponsored by the Democratic 
Party as the Humphrey-Hawkins bill was origi
nally the bi-partisan Humphrey-Javits bill, Re-
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Humphrey, 'Peace through Change: the Risk and 
Promise for Man's Future,' Science, vol. 75, no. 
4023, February 18, 1978, pp. 716-719, and 
'Planning Economic Policy,' Challenge, the Maga
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York: Nelson, 1938, p. 99; Charles J. Hitch, 
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University Press, 1941, pp. 74, 78-79, 92-93, 
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37, 172-177. Contrary to the conventional view, 
Keynes himself respected New Deal economic 
policy though he was critical of some of its details. 
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American Experience and Post-War Prospects. 
London: Pitman, 1942; Wilhelm Nolling, Jean 
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Studies, University of California, 1977. 

8 Merriam to Rum!, July 10, 1933, Merriam files, 
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balancing production and distribution or invest
ment and consumption; see National Resources 
Committee, Progress Report, 1936, p. 52; Beard
sley and Orman, cited supra, p. iv. But this was 
less pertinent to the New Deal's economic and 
fiscal planning than its basic balancing effort 
between investment in capital goods and invest
ment in human resources development. 

9 Merriam to Frederic Delano, October 28, 1938, 
Merriam files; and Charles Merriam, On the 
Agenda of Democracy (the Godkin Lectures). 
Cambridge: Harvard University Press, 1941, p. 
92; but this opinion emerged out of Merriam's 
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Economic Committee, Investigation of Concentra
tion of Economic Power, Hearings, part 9, 1939, 
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ments on the subject, but they were guarded. See 
the Brain Trust's 'Memorandum of May 18, 1932,' 
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4672. See also NRPB, International Economic 
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with 'balanced scarcity,' and there was some 
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sequences of the New Deal. New York: Harcourt 
Brace, 1935. Nevertheless, the long-term or latent 
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Toward a Steady State Economy. San Francisco: 
Freeman, 1973; Mancur Olson and Hans Lands
berg (editors), The No-Growth Society. New 
York: Norton, 1974. Most recent is the dramatic 
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14 See infra, pp. 168-171. 
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that it treated the 'allocative' process as a 
pervasive one. Chairman Frederic Delano felt the 
planning process involved 'determining priorities, 
and possibly allocative priorities, from which the 
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(Memorandum to Charles Eliot, September 9, 
1934, file 081.1); planner George Galloway 
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that he preferred to rededicate himself to his 
business cycle research at the National Industrial 
Conference Board; Arthur Burns' letter to me, 
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Conversation with Charles E. Merriam, Septem
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Merriam's ongoing contacts and correspondence 
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concern of the latter with economic planning 
matters generally. Merriam to Mitchell, March 5, 
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Merriam files, University of Chicago Library. 
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handling a planning problem'; NPB, Final Report, 
1933-1934, p. 17. Nevertheless, the Board made a 
big point of early American 'internal improve
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launched by Jefferson's Secretary of the Treasury, 
Albert Gallatin, including his early and elaborate 
planning for canal transportation; ibid., p. 19. The 
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Transportation and National Policy, 1942. In fact, 
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Plan. New York: Oxford University Press, 1926. 
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Federal Employment Stabilization Board (FESB), 
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the United States, 1930-1940,' American Econo
mic Review, vol. 31, no. 2, February 1941, pp. 
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Appraisal of the Workability of Compensatory 
Devices,' American Economic Review, vol. 29, no. 
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Administration, America Builds: the Record of 
PWA, 1939; and Arthur McMahon, John Milliett, 
and Gladys Ogden, The Adminuitration of Federal 
Work Relief. Chicago: Public Administration 
Service, 1941. 
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contribution to American economics, see Charles 
Addison Hickman, J.M. Clark. New York: 
Columbia University Press, 1975. Clark's work on 
'the accelerator' supplemented the work on 'the 
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Cambridge, Richard Kahn; see Richard Kahn, 
Selected Essays on Employment and Growth. 
Cambridge: University Press, 1972. For contem
porary commentaries on Clark's contribution to 
'the accelerator' and also on 'the multiplier,' see 
James Angell, supra, chap. 11, and Henry Villard, 
Deficit Spending and National Income. New York: 
Farrar and Rinehart, 1941, chap. 12. There was 
even earlier speculation about these concepts by 
pre-Keynesian Americans. See William Trufant 
Foster and Waddill Catchings, Profits, also 
Business without a Buyer, also The Road to 
Plenty. Boston: Houghton Mifflin, 1925, 1927, 
1928; Catchings was a successful businessman, 
while Foster was President of Reed College. See 
also the early multiplier estimates and commen
tary of MIT President Karl Compton, 'Long-range 
Budgeting of Public Capital Expenditures,' An
nals of the American Academy of Political and 
Social Science, vol. 162, July 1932, pp. 127-132. 
Before that, Henry Dennison, President of the 
Dennison Manufacturing Company and later one 
of the Planning Board's two main 'Advisors,' was 
quoted on the probable multiplier percentages; 
see International Labor Office, Unemployment 
and Public Works Studies and Reports, series C, 
no. 15. Geneva: ILO, 1931. 

20 Means was responsible for the NRPB basic 
economic analyses: Patterns of Resource Use, 
1938; Structure of the American Economy: Ba.sic 
Characterisitics, 1939; Structure of the American 
Economy: Toward Full Use of Resources, 1940; 
see also the commentary, Supplement to the 

Patterns of Resource Use, 1940. For a pertinent 
updating of his concepts, see Gardiner Means, 
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Collier, 1962. 

21 J.M. Clark, 'The Changing Basis of Economic 
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Lekachman (editor), National Policy and Econo
mic Welfare at Home and Abroad. Garden City, 
New York: Doubleday, 1955, chap. 7; Merriam, 
The Role of Politics in Social Change. New York: 
New York University Press, 1936, p. 129. 

22 Upon the establishment and appointment of the 
National Planning Board on July 20, 1933, its first 
functional assignment was '(1) To advise and 
assist the (PW A) Administrator in the prepara
tion of the 'Comprehensive program of public 
works,' ' PW A circular no. 1, sec. 2; NPB, Final 
Report, 1933-1934, p. 1. See also PW A, America 
Builds, and McMahon et al., both cited supra note 
18. 

23 Although some of these public works concepts 
and contrivances were innovated and perfected 
by the Planning Board, some came from the FESB 
and other sources, see supra, note 18. The 
challenging allocative decisions and burdensome 
administrative operations involved were carried 
out largely by the PW A Administrator, Secretary 
of Interior Harold Ickes, and his rather close-knit 
staff. The formalities of the elaborate PW A 
system were running at full strength by the 
mid-1930s; See NRC, Public Works Planning, 
December 1936; Also NRC, Progress Report, 
June 15, 1936, p. 4; and President Roosevelt's 
'Message to Congress Transmitting a Six-Year 
Program of Public Works for the Nation Prepared 
by the National Resources Committee,' February 
3, 1937, Public Papers and Addresses, 1937, pp. 
30-34 and appended note. But there was no let-up 
in the political debate and press criticism 
concerning the PW A. Nor, despite its recognized 
accomplishment, both substantive and adminis
trative, were PW A's planning and allocation 
decisions (which were made in the White House 
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political purpose. See the three revealing volumes 
of The Secret Diary of Harold L. Ickes. New 
York: Simon and Schuster, 1954; and H. Ickes, 
The Autobiography of a Curmudgeon, New York: 
Reyna! and Hitchcock, 1943. The NRPB's broad 
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specified in the President's Executive Order 8248; 
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language of criterion 2. The emergency there 
referred to was no longer a depression, but the 
war-the Second World War-which had broken 
out a week before. 

24 This report contained 453 quarto pages of 
engaging text and enticing graphics, including 28 
splendid double-spread maps appropriately in
serted. Most of the Planning Board's principal 
reports, in fact, appeared in this relatively posh 
format which was out of character, but not at all 
out of tune, with the hard-pressed solution
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intervention with the Government Printing Office 
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publication of the Planning Board's distinguished 
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NRB, in both form and content, was the 
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'region' had long antedated the conservationists' 
concern for either the TV A or for national
regional planning concepts; and what happened to 
this symbolic area and why it was 'lost' would be a 
fascinating paradigmatic study for planners. 
Roosevelt himself thought highly of the work of 
the Mississippi Valley Committee. 

25 P. v. 
26 Business Week, 'Plans and Paper Dolls,' Decem

ber 22, 1934, p. 18. 
27 See 'Report of the Planning Committee for 

Mineral Policy,' part 4 of the Board's December 
1934, report, supra; but see also the NRPB 
pamphlet, Our National Resources: Facts and 
Problems, 1940, pp. 25-27. The various materials 
and energy pressures and shortages of the 
post-World War II period have periodically pro
duced nostalgia about the 'good old days' of the 
Roosevelt Administration. See David Novick et 
al., A World of Scarcities. London: Associated 
Business Programmes, 1975 (Novick was one of a 
corps of devoted materials planners and adminis
trators during and after the Second World War); 
also Materials Management Act of 1975, Hearings, 
U.S. Senate, Committee on Commerce, December 
1975. 

28 NRC, Drainage Basin Problems and Programs, 
1936, 1938; NRPB, 'Condensed Progress Report 
for the 84 Meetings of the Water Resources 
Committee, 1935-1943,' June 1943. Gilbert White 
served as the Water Resources Committee's 
secretary for the major part of its period of 
activity. Among White's subsequent works, see 
Science and the Future of Arid Lands. Paris: 
UNESCO, 1960. 

29 NRC, Report on Water Pollution, 1935, p. 6; see 
also NRC, Special Advisory Committee on Water 
Pollution in the United States, Report, 1939, 
published also as House Document, no. 155. The 
Planning Board's work on benefit-cost analysis, 
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starting merely with the interlevel and inter
governmental allocation problem, developed into 
one of its main contributions to the mathematics 
of what the economist euphemistically calls 
'welfare' planning. See memoranda, Delano to 
Eliot, June 28, and September 9, 1934, and 
subsequent communications, NRPB file 103.02. 

30 See references to the work of the National Power 
Policy Committee and the National Defense 
Power Committee, in NRC, Progress Report, 
1939. Regarding the New Deal's comparatively 
effective petroleum planning and control, see 
Myron Watkins, Oil: Stab17ization or Conserva
tion. New York: Harper, 1937; also Eugene 
Rostow, A National Policy for the Oil Industry. 
New Haven: Yale University Press, 1948; and 
Gerald Nash, U.S. Oil Policy 1890-1964. Pitts
burgh: University of Pittsburgh Press, 1968. 

31 The literature on TV A is vast and highly 
instructive. Besides making selection among 
worthy secondary works, consult such primary 
sources as Chairman David Lilienthal's six
volume diary, The Journals of David E. Lilienthal. 
New York: Harper and Row, 1964-1976. See a 
comparative analysis of insight about world 
history and experience concerning the process 
and prospects for regional and national develop
ment by J. Youngson, Possibilities of Economic 
Progress. Cambridge: Cambridge University 
Press, 1939, chap. 11 (dealing with TVA and the 
South). 

32 Lewis Mumford, The Culture of Cities. New York: 
Harcourt Brace, 1938, pp. 5-6; U.S., Advisory 
Commission on Intergovernmental Relations, 
Multi-state Regionalism, 1972, pp. 6-7. 

33 Even on land use, however, the Planning Board 
from its very beginning began the formulation of 
an impressive set of programs and proposals 
based on thorough research and informed 
deliberation among the country's most ex
perienced land planners. Note Charles Eliot, 
'Notes on the Agenda' for the Board's 'organiza
tion meeting' of July 30, 1933; NPB Minutes, file 
103.02, box 195. By September 1939, the 
'environmental design' concept had reached 
maturity, especially in planning circles in those 
areas which had been strongly motivated by the 
Planning Board during the decade, such as the 
State of California. See the revealing memoir 
about the establishment of the 'Telesis' group of 
planners in the San Francisco Bay Region by 
Francis Violich, 'The Planning Pioneers,' Cali
fornia Living Magazine (of the San Francisco 
Sunday Examiner and Chronicle), February 26, 
1978, pp. 29-35. For the place of 'environmental 
design' or its equivalents among other contem
porary planning paradigms, see Thomas Galloway 
and Riad Mahayni, 'Planning Theory in Retro
spect; The Process of Paradigm Change,' Journal 
of the AIP, January 1977, vol. 43, no. 1, pp. 62-71. 

34 On the negative side alone, consult, among many 
other sources, President's Committee of Farm 
Tenancy, Farm Tenancy, 1937 (published as an 
NRC report); Theodore Saloutos and John Hicks, 



Agricultural Discontent in the Middle West, 
1900-1939. Madison: University of Wisconsin 
Press, 1957. 

35 These reports were published between 1935 and 
1938. Yet, the pre-New Deal contributions of 
Department of Agriculture agronomists, econo
mists, and planners cannot be overestimated. 
Note, for example, the report of the U.S. Forest 
Service, A National Plan for American Forestry 
prepared during the Hoover Administration but 
published in March 1933, as Roosevelt took office. 
Compare Richard Kirkendall, Social Scientists 
and Farm Politics in the Age of Roosevelt. 
Columbia: University of Missouri Press, 1966. 

36 Most of the agricultural programs were institu
tionalized by the midpoint of the New Deal and 
will be found interestingly documented in U.S. 
Department of Agriculture, Farmers in a Chang
ing World, 1940. 

37 For the strange but workable alliance between 
'agricultural adjustment' and 'soil conservation,' 
see Charles Hardin, The Politics of Agriculture. 
Glencoe: Free Press, 1952. 

38 Clarence Dykstra, chairman of the Urbanism 
Committee, successfully administered such urban 
economic services as city manager of Cincinnati. 
For New Deal planners' efforts to 'save the cities,' 
see my testimony to the House of Represen
tatives, Committees on Science and Technology 
and on Merchant Marine and Fisheries (Sub
committees on the Environment), Long Range 
Planning, Joint Hearings, June 28, 1976, pp. 
44-46. 

39 For an analysis of M.L.'s ideas and work, see 
Henry McDean, 'M.L. Wilson and Agricultural 
Reform in Twentieth Century America,' un
published Ph.D. Thesis, University of California, 
Los Angeles, 1970. 

40 National Commission on Urban Problems, Build
ing the American City, 1968, House Document 
no. 91-34; Daniel Moynihan (editor), Toward a 
National Urban Policy. New York: Basic Books, 
1970. 

41 Note this extensive report's intensive treatment 
of the labor supply question, pp. 5, 92-93, 222-231; 
see also NRPB's wartime treatment of this 
subject, National Resources Development Report 
for 1942, pp. 60-64. 

42 NRC, Progress Report, 1937, p. 3; Russell V. 
Black, 'Criteria and Planning for Public Works,' 
NPB, June 1934, p. 66. Planner Black, a research 
consultant for the Board, had entitled his broad 
and basic report 'A Research in National Physical 
Planning, the Magnitude of Future Public 
Works, and Criteria Applicable to their Selection 
and Programming, with Tentative Conclusions.' 
In it he had further said, 'Such wholesale 
reconstruction of the cities of the United States is 
theoretically both socially desirable and economi
cally possible. Its realization, however, is depen
dent upon tremendous strides in national organi
zation, upon much evolution of public opinion, and 
upon vast changes in prevailing principles of land 
economies and of taxation.' Note also the previous 

year's proceedings of the Conference on Research 
on the Problems of Metropolitan Areas which had 
been convened by Merriam and his colleagues at 
the University of Chicago with the collaboration 
of Public Administration Clearing House, ad
jacent to the campus (Proceedings, November 
1933); see especially the comments of planner 
Jacob Crane and sociologist Louis Wirth on 
November 26, 1933, pp. 51, 61, ibid. Later Wirth's 
fellow sociologist at Chicago, William Ogburn, 
who was responsible for the Planning Board's 
research and report on Technological Trends and 
National Policy, 1937, speculated on and esti
mated the cost of a thorough rebuilding of 
American cities. Nevertheless, the policy of 
rehabilitating the inner city continued to be 
stressed by the urban planners. With particular 
reference to Chicago, see A. Lepawsky, 'City 
Plan: Metro Style,' Journal of Land and Public 
Utility Economics, vol. 16, no. 2, May 1940, pp. 
137-150; with reference to New York, see Joseph 
McGoldrick, 'Can We Rebuild Our Cities?,' 
National Municipal Review, vol. 34, no, 1, January 
1945, pp. 5-9. Compare some of the confirmatory 
recent literature: Peter 0. Muller, The Outer 
City: Geographical Consequences of the Urbani
zation of the Suburbs. Washington: Association of 
American Geographers, 1976; also Patrick Beaton 
and James Cox, 'Toward an Accidental National 
Urbanization Policy,' Journal of the AIP, vol. 43, 
no. 1, January 1977, pp. 54-61. 

43 For Perkins' and some of Tugwell's views, see 
NRB Minutes, November 20, 1934, file 103.03, box 
197. For Merriam's fresh reference to the concept 
of 'urban regional' planning, see Merriam to 
Rum!, July 10, 1933, supra, note 8. 

44 Lepawsky, 'The Progressives and the Planners,' 
cited supra, note 1, p. 297. 

45 PubUc Papers and Addresses, vol. 2 (1933), pp. 
11-16. 

46 Charles Eliot, 'National Planning and the Interior 
Department,' March 4, 1933; see also the more 
elaborate paper on 'National Planning' he later 
prepared for publication in 'Policy,' May 20, 1933; 
and before that his pertinent article 'Does City 
Planning Assist Economic Planning?,' Annals of 
the American Academy of Political and Social 
Science, vol. 162, July 1932, pp. 121-126. 

47 One of the rare published accounts of the origins 
of the Board is that of Louis Brownlow, Passion 
for Politics. Chicago: University of Chicago Press, 
1955, pp. 282-285. He reports that he had 
suggested to Ickes the appointment of 'a planning 
committee,' as well as having recommended 
precisely the names of the original Board 
appointees. Brownlow did play a distinctive role 
in the New Deal. Roosevelt (probably at 
Merriam's suggestion) appointed him chairman of 
the President's Committee on Administrative 
Management, see supra, note 13; he was 
influential in numerous operational decisions in 
Washington, as were his experienced colleagues 
at Public Administration Clearing House; and he 
had fathered at the American grass-roots the 
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'New Deal' rubric, employing it however with 
reference to professional improvement and ad
ministrative reform; L. Brownlow, 'A New Deal 
at City Hall,' Survey Graphic, vol. 67, no. 1, 
October 1931, pp. 22-23. Merriam, on the other 
hand, remained comparatively close-mouthed 
about most of his activities at the Cabinet level or 
the White House. I had been an assistant of 
Merriam's in the Department of Political Science 
at the University of Chicago from 1930 to 1933 
and one of Brownlow's assistant directors from 
1935 to 1938 at Public Administration Clearing 
House, but in 1933-1934 I was in post-doctoral 
training in Europe and not privy to detailed 
events at that time though I was given several 
versions upon my return. 

48 See my sketch of Delano in 'The Planning 
Apparatus,' cited supra, note 1, p. 22. As a leader 
in the conservation and planning movements, 
Delano was largely responsible for the fore
sighted report published at the end of the 
previous decade by a national citizens' 'Joint 
Committee on Bases of Sound Policy,' What 
About the Year 2000? Harrisburg: Mount 
Pleasant Press, 1929. See also note 49. 

49 Frederic Delano, 'Shifting Bureaus at Washing
ton,' Review of Reviews and World's Work, vol. 
87, no. 5, May 1933, pp. 33, 56-58. At this stage, 
both Delano and Eliot showed more concern than 
did Merriam for the structure and organization of 
the evolving planning system, but Merriam's 
concentration on substance played the more 
determining role. 

50 PW A circular no. 1, sec. 2, sub-section 2, NPB, 
Final Report, 1933-1934, p. 1. 

51 Merriam used this term to describe 'the 
language ... erecting the National Planning 
Board'; Conference on Research on the Problems 
of Metropolitan Areas, cited supra, note 42, p. 94. 
Later an internal memorandum of the Board 
defined its policy function even more academically 
-and awkwardly-as 'the selection of lines of 
action through resolution of questions involving 
value judgments'; John Millet, The Process and 
Organization of Government Planning. New 
York: Columbia University Press, 1947, p. 12. 

52 NPB, Final Report, 1933-1934, pp. 1-18. 
53 Merriam to Eliot, June 9, 1934, NPB Meeting 

Correspondence, file 103.02. Present at the Hyde 
Park conference with Roosevelt were Delano, 
Merriam, Mitchell, Eliot, Dennison (Advisor to 
the Board), and Col. Waite (Ickes' assistant for 
related PW A affairs). To the working conference 
the previous week at the Delano home were 
invited other Board staff members, including 
Lewis Lorwin and Albert Hinrichs. They had 
prepared much useful background about the wide 
and diverse planning experience already available 
in this country and abroad. Their report was 
appended to the 'Plan for Planning' and was 
subsequently published together with the latter 
as the second half of NPB's Final Report, 
1933-1934; Lorwin and Hinrichs, 'National Plan
ning: a Digest,' pp. 63-115. 
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54 Eliot, 'Notes on Conference with the President,' 
June 25, 1934, file 103.01. In portraying this 
conference, historian Arthur Schlesinger, Jr., 
adds that, following Merriam's proposal of the 
paradigmatic phrase, 'national resources,' 'the 
President repeated the phrase several times, 
liked its sound and remarked, 'That's right, friend 
Eliot, get that down because that's settled'.' A. 
Schlesinger, The Coming of the New Deal. 
Boston: Houghton Mifflin, 1959, p. 350. 

55 The NPB's draft statement of the functions to be 
exercised by the NRB had proved acceptable to 
all concerned. But the proposed provision of the 
Executive Order dealing with the reconstituted 
Board's structure was unsatisfactory to Interior 
Secretary Ickes because it made the Board 
independent of the Cabinet and provided a direct 
organizational line to the President, whereas 
previously the Board formally reported directly 
to Ickes (in his capacity as PW A Administrator). 
A second presidential conference was therefore 
held at the White House on June 27, attended by 
Ickes and Eliot and by Labor Secretary Perkins 
and Federal Emergency Relief Administrator 
Harry Hopkins (Perkins and Hopkins had also 
objected to the original draft as did Agriculture 
Secretary Wallace). At this conference, it was 
decided to provide in the new draft that the NRB 
should consist of the Secretaries of Interior (he 
was also to be the NRB chairman), Agriculture, 
Commerce, Labor, and War, and Delano, Mer
riam, and Mitchell. The last three were paradoxi
cally designated as the Board's 'advisory com
mittee'; but it was understood-and so it worked 
out in practice-that the Advisory Committee 
(from then on its title was capitalized), with 
Delano as chairman and Merriam as vice
chairman, would continue, as in the past, to 
operate with virtually the full powers of the 
Board. Delano was at first unhappy about this 
indirect organizational line to the White House, 
but he later appeared reconciled and, together 
with Merriam and Mitchell, he continued freely to 
confer directly with the President. The Secret 
Diary of Harold Ickes, cited supra, note 23, vol. 1, 
pp. 171-173; Delano to Merriam and Mitchell, 
draft letter of June 28, 1934, file 103.02, box 195. 
Always at ease in his relations with Ickes (as well 
as with Delano and Roosevelt), Merriam kept out 
of these quarrels, and, intellectually and substan
tively, he remained in command, as usual, of the 
total situation. 

56 Public Papers and Addresses, vol. 4, pp. 60-61. 
57 Executive Order 8248, September 8, 1939; also 

Public Papers and Addresses, 1939, p. 493. When 
the National Resources Board was converted to 
the National Resources Committee in June 
1935-it was only a nominal change in the 
title-the NRB terms of the reference had been 
restated more simply: 'To collect, prepare and 
make available to the President, with recommen
dations, such plans, data, and information as may 
be helpful to a planned development and use of 
land, water, and other national resources, and 



such related subjects as may be referred to it by 
the President'; Executive Order 7065, June 7, 
1935. As the Board's executive director, Eliot 
continually sought for an organization of staff that 
would effectually reflect both its continuing and 
its changing functional duties; see, for example, 
Charles Eliot, 'Organization and Program of 
Work,' June 27, 1935, file 102.3, box 193. On the 
four-fold 1939 breakdown of functions, see Eliot, 
'Suggestions for Program of Work,' August 17, 
1939, file 104.1. Merriam, always a devotee of 
'institutional resources' (including the nation's 
organizational and administrative talents and 
experience), went still further and added the 
'national resource' of 'American ideals, objectives, 
and general directives'; Charles Merriam, On the 
Agenda of Democracy. Cambridge: Harvard 
University Press, 1941, p. 76. Proposals for 
legislatively establishing and empowering the 
Board (none of which got through Congress) 
included those of New York Senator Royal Cope
land (S. 2825, May 14, 1935) and Texas 
Congressman Maurie Maverick (H.R. 10303, 
January 16, 1936), both of whom were warm 
supporters of the Board. Maverick's broadly
phrased formula for the Board's function ran as 
follows: 'To investigate, examine, study, analyze, 
assemble, and coordinate, and periodically to 
review and revise basic information and materials 
appropriate to plans or planning policies for the 
conservation and development of land, water, 
natural, human, and other resources of the 
Nation, and on the basis thereof to initiate and 
propose in an advisory capacity plans and 
planning policies.' Similarly, in June 1939, as the 
NRPB was being re-named and reestablished, a 
broadly-worded reformulation of functions was 
considered: 'A program and plan of procedure 
dealing with the physical, social, governmental, 
and economic aspects of public policy for the 
development and use of land, water, and other 
national resources as may from time to time be 
referred to it by the President.' 

58 Lorwin and Hinrichs, 'National Planning: a 
Digest,' cited supra, note 53, pp. 64, 72, 74. 

59 For pointed Planning Board references to policy 
as part of the planning function, see NPB, Final 
Report, 1933-1934, p. 37; NRC, Progress Report, 
June 1936, p. 1. The distinction between 
'policy-planning' and 'administrative planning,' 
with the Planning Board responsible for the first 
and the Budget Bureau for the second, was 
stressed in the research studies of the President's 
Committee on Administrative Management; 
Charles McKinley, 'A Report Concerning a 
Planning Organization which will Facilitate 
Presidential Management,' PCAM, December 1, 
1936. Policy planning within the New Deal 
emergency agencies was probably more wide
spread than it was in most of the pre-existing 
federal agencies; see Lorwin and Hinrichs, supra, 
p. 75. Regarding the State Department as an 
example, see note 67 infra. 

60 Policy and plan coordination and correlation was 

an emphatic subject in the Planning Board's 
reports from the beginning. In respect to its 
original public works planning responsibilities, 
the NPB was explicitly assigned the function of: 
'Analysis of projects for coordination ... in order 
to prevent duplication or wasteful overlaps and to 
obtain the maximum amount of cooperation and 
correlation of effort among the departments, 
bureaus, and agencies of the federal. state and 
local government'; and with reference to planning 
more generally, the Board's function was to be 
'the preparation, development, and maintenance 
of comprehensive and coordinated plans for 
regional areas in cooperation with national, 
regional, state and local agencies'; PW A circular 
no. 1, sec. 2, NPB, Final Report, 1933-1934, p. 1. 
As for its so-called clearinghouse function, the 
NPB enthusiastically reported as early as October 
1933 that 'the time is opportune for the 
establishment of what would in essence be a 
clearing house of all planning agencies'; ibid., p. 
14. Some of the professional literature as well as 
the official documentation of the day recognized 
the policy aspects of planning as definitive. Thus 
planning was considered to be a 'systematic 
application of thought ... preliminary to the 
settlement of policy and its subsequent adminis
tration'; Lindsay Rogers, 'Social Science and 
National Planning,' NPB, June 22, 1934. Ac
cording to another-and blunter-definition, 'The 
essence of the concept of planning is the 
application of the best available intelligence to 
policy-making .... In short, it aims to make 
policy determination efficient'; Arthur Mill
spaugh, Democracy, Efficiency, Stability. Wash
ington: Brookings, 1942, p. 344. This seemed to be 
a conceptual combination of an earlier Planning 
Board definition: 'Planning consists of systematic, 
continuous, forward-looking application of the 
best intelligence available to programs of common 
affairs ... .', NPB,FinalReport, 1933-1934, p. 30. 
A thorough treatment of this issue during the 
1930s-1940s is John Millett's chapter on 'National 
Policies and Planning,' cited supra, note 51, chap. 
1. Compare the generally (but not entirely) 
confirmatory treatment of this subject today; 
Walter Goldstein (editor). Hanning, Politics, and 
the Public Interest. New York: Columbia Univer
sity Press, 1978; and a previous incisive though 
local study (dealing with the planning of housing 
in the City of Chicago), almost identically-entitled, 
by Martin Meyerson and Edward Banfield, 
Politics, Planning, and the Public Interest. 
Glencoe: Free Press, 1955. 

61 Charles Merriam, 'The National Resources Plan
ning Board: a Chapter in American Planning 
Experience,' American Political Science Review, 
vol. 38, no. 6, December 1944, pp. 1076-1081. 

62 NRC, Progress Report, p. 2. 
63 NPB, Final Report, 1933-1934, pp. 35, 33. 
64 Merriam, 'The National Resources Planning 

Board: a Chapter in American Planning Ex
perience,' cited supra, note 61, p. 1076. Merriam's 
cautionary remark was paraphrased by Delano; 
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Delano to Eliot, September 9, 1934, file 103.02, 
box 195. 

65 This occurred at a Sunday discussion among the 
Planning Board and its prestigious Industrial 
Committee at the home of the committee 
chairman, Thomas Blaisdell (my colleague now in 
the Department of Political Science at the 
University of California, Berkeley). Prominent 
committee members present were Lauchlin 
Currie, Harry White, Leon Henderson, Mordecai 
Ezekiel, Gardiner Means, Louis Bean; other 
prominent New Dealers who attended were Ben 
Cohen, Jerome Frank, and Edward Corwin; also 
Planning Board members Frederic Delano and 
Charles Merriam as well as Board Advisors 
Henry Dennison and Beardsley Rum!; and finally, 
Charles Eliot, the Board's executive officer (who 
also served as a member of the Industrial 
Committee), and Harold Merrill, the Board's 
assistant executive officer. Fortunately the 
version here reported was recorded by Blaisdell, 
who, in complete objectivity, noted in his minutes, 
'as it appears to T.C. Blaisdell.' NRC, 'Summaries 
of Discussion between the Advisory Committee 
and the Industrial Committee,' June 5, 1938. 

66 Hubert H. Humphrey, Political Philosophy of the 
New Deal. Baton Rouge: Louisiana State Univer
sity Press, 1970; see also Humphrey, Education of 
a Public Man: My Life and Politics. New York: 
Doubleday, 1976. 

67 I am at present detailing and documenting the 
story of this undertaking in the realm of postwar 
planning, but it has been revealed generally in the 
Board's own pamphlet series published for 
popular wartime distribution. See, for example, 
NRPB, After Defense What, August 1941; 
Post-War Planning, September 1942; and Post
War Agenda, November 1942, Demobilization and 
Readjustment (Report of the Conference on 
Postwar Readjustment of Civilian and Military 
Personnel), June 1943; see also pamphlets 
updating the contents of previous Board reports, 
pamphlets such as After the War-Full Employ
ment, January 1942; Better Cities, April 1942; 
After the War-Toward Security, September 
1942; The Future of Transportation, September 
1942; also National Resources Development 
Report for 1943, Part I, Post-War Plan and 
Program, and Part II, Wartime Planning for War 
and Post-War, both published (along with the 
NRPB's Security, Work, and Relief Policies re
port) as House Document 128, 1943. The G.I. Bill 
of Rights emerged out of this planning, much of 
the background work having been performed at 
the Planning Board by Floyd Reeves, Merriam's 
colleague at the University of Chicago who had 
been in charge of personnel policy at TV A. The 
international 'Bill of Rights' was worked on by 
Luther Gulick, who had served with Merriam and 
Brownlow as a member of the President's 
Committee on Administrative Management in 
1936-1937, but then was employed by the Board as 
war loomed in 1938-1939, involved in the task of 
drafting major presidential policy statements and 

186 New Deal Planning 

speeches on the Four Freedoms and related 
subjects. For some of his rich planning experience, 
see Luther Gulick, Administrative Reflections 
from World War II. Tuscaloosa: University of 
Alabama Press, 1948. Merriam was himself 
engaged at the same time in preparing for 
Roosevelt similarly basic memoranda on the 
subject of the survival of democracy; Delano to 
Roosevelt, 'Memorandum on Democracy and 
Planning in Crisis,' July 31, 1940. As concerns 
these subjects, the wartime and postwar inter
national policy role of the U.S.A. has been 
reinterpreted in the analyses of the 'revisionist' 
historians of the 1950-1960s. However, the 
substantive 'planning' record had been officially 
and clearly laid out in Harley Notter, Postwar 
Foreign Policy Preparation, 1939-1945. State 
Department Publication 3580, 1949, General 
Foreign Policy Series 15. 

68 NPB, Final Report, 1933-1934, pp. 30, 31. 
69 George Galloway and Associates, Planning for 

America. New York: Henry Holt, 1941, p. 46. 
Galloway, who was the principal authority on 
planning at the Library of Congress, was, in the 
last phrase quoted, quoting Mrs. Roosevelt. 
Criticism of this kind was thus often tempered by 
approval. The New Deal's Labor Secretary, 
Frances Perkins (who was herself a substantial 
socio-economic planner), while concluding that 
'the New Deal was not a plan, not even an 
agreement, and it was certainly not a plot' and 
that 'there was no central unified plan,' had much 
praise for the New Deal's 'general policy ... 
necessary rescue actions (and) the pattern (that) 
emerged from the necessary action'; Frances 
Perkins, The Roosevelt I Knew. New York: 
Viking, p. 173. And a severe critic of Roosevelt's 
policy making and planning habits like Raymond 
Moley (who opined that 'to look upon these 
policies as the result of a unified plan was to 
believe that the accumulation of stuffed snakes, 
baseball pictures, school flags, old tennis shoes, 
carpenter's tools, geometry books, and chemistry 
sets in a boy's bedroom could have been put there 
by an interior decorator') had himself as Brain 
Truster No. 1 helped to formulate much of this 
basic plan or pattern; Moley, cited supra, note 4, 
pp. 369-370. The post-New Deal 'societal overload' 
has been analyzed by Amitai Etzioni, 'Societal 
Overload: Sources, Components, and Correc
tions,' Political Science Quarterly, vol. 92, no. 4, 
Winter 1977-1978, pp. 607-631. 

70 NPB, Final Report, 1933-1934, p. 58. Actually, this 
advice was contributed in an appended report 
prepared by a committee of the Social Science 
Research Council (SSRC). As Merriam was an 
influential member of the SSRC, it is not 
surprising that the quotation reflects his ideas 
and style. Besides this and the appended report of 
Lorwin and Hinrichs (referred to supra, note 53), 
there was a third report appended to the NPB 
final report on 'The Role of Science in National 
Planning' contributed by a committee of the 
National Academy of Sciences (NAS) and pre-



pared by that committee's chairman, John 
Merriam (brother of Charles), a leading member 
of NAS. On the 'resource' of research, see also 
note 73. 

71 Basil Blackett, Planned Money. London: Con
stable, 1932, p. 6. In differing form, this phrase 
has been repeated in the more current literature. 
See, for example, Daniel Moynihan, 'Toward a 
National Urban Policy,' Public Interest, No. 17, 
Fall 1969, p. 5; see also Peter House, The Quest 
for Comprehensiveness: Comprehensive Analysis 
in Environmental Management and Planning. 
Lexington: Lexington Books, 1976, p. xviii. 

72 NPB, Final Report, 1933-1934, p. 31. This strategy 
was also urged earlier by Stuart Chase, A New 
Deal. New York: Macmillan, 1932, pp. 236-237. 
See also NRB, Report, December 1, 1934, p. 84; 
see Merriam, 'Planning Agencies in America,' 
American Political Science Review, vol. 19, no. 2, 
April 1935, p. 208; and other devotees of the 
undoctrinaire, prudential quality in New Deal 
planning. Gerhard Colm, 'Is Economic Planning 
Compatible with Democracy' in Max Ascoli and 
Fritz Lehmann (editors), Political and Economic 
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Une approche urbanistique au patrimoine 
immobilier 

Michel Dufresne 

Introduction 

La question de la sauvegarde et de la mise 
en valeur du patrimoine immobilier, bien 
que reliee de fas:on plus immediate a la 
dimension culturelle de notre environne
ment physique, implique a des niveaux 
divers !'integration des donnees d'ordre 
administratif et scientifique et le recours a 
des actions concertees. Ces actions con
certees doivent a leur tour s'inscrire dans le 
contexte beaucoup plus global de la 
planification socio-economique et de l'ame
nagement du territoire. A cet egard, on est 
en droit de s'attendre a une attitude a la fois 
prospective et de plus en plus pragmatique 
de la part des specialistes affectes a la 
cueillette et a l'analyse des donnees 
touchant au patrimoine; en retour, les 
developpeurs et les organismes qui sont 
concernes par le controle et la gestion du sol 
devraient fair montre d'un plus grand 
respect de l'heritage ethnique et monu
mental. 
En effet, les lois generales ou speciales aussi 
bien que les reglements particuliers ne 
peuvent a eux seuls assurer la viabilite des 
sites et des ensembles a caractere archeolo
gique, architectural ou paysager. Des 
mecanismes additionnels s'averent en con
sequence essentiels, autant du point de vue 
du diagnostic et de l'intervention par l'Etat 
que de celui de la prise en charge et de 
!'animation des ressources et des biens par 
leurs detenteurs et le public en general. 
Ainsi devrait-on porter l'accent tant sur la 
mise a jour et la diffusion des connaissances 
accumulees que sur l'assistance a la fois 
technique et financiere indispensable a la 
majorite des intervenants communautaires 
ou prives; favoriser par ailleurs une 
accessibilite beaucoup plus grande-ou pe
destre ou simplement visuelle- aux elements 
majeurs de la trame et du panorama 
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tradi tionnels; encourager, par surcroit, le 
developpement permanent de tout ce fonds 
collectif par la promotion d'une culture 
materielle et d'un milieu de vie qui refletent 
a la fois notre ecologie, nos origines et 
l'epoque ou nous nous situons. 
L'approche elaboree ci-apres tient compte 
evidemment de taus ces aspects, a la 
lumiere en particulier des plus recentes 
experiences dans le domaine au Quebec et 
des outils que se donne presentement son 
gouvernement provincial en vue d'en arriver 
tres vite a des solutions globales en meme 
temps que realistes et concretes. 11 s'agira 
done ici de nous interroger sur l'objet 
patrimonial en tant que tel et sur les fas:ons 
de le saisir et de l'evaluer, puis sur les 
principes, objectifs, et modalites qui de
vraient regir une intervention dans sa 
direction. Nous nous refererons de plus, 
lorsque nous le jugerons utile, a des cas 
precis sur lesquels ont deja porte des etudes 
ou des actions de la part du milieu meme ou 
de l'Etat. Nous tiendrons compte, enfin, des 
perspectives a plus long terme affectant le 
devenir et le renouvellement du patrimoine 
actuellement reconnu. 

Cueillette et traitement des donnees patri
moniales en vue du reperage et de la 
classification des secteurs et des points plus 
precis d'intervention 

Face aux menaces de tout genre qui pesent 
aujourd'hui sur notre patrimoine, on se doit 
d'adopter en matiere d'inventaire et d'ana
lyse une attitude 'interventionniste' aussi 
bien que scientifique et didactique. 11 ne 
suffit plus, d'une part, de localiser des 
phenomenes isoles sur le territoire OU de 
quantifier, sans plus, des elements spatiale
ment relies; la connaissance approfondie 
mais sectorielle ou strictement specialisee 



doit, d'autre part, se justifier par sa 
reference ou sa complementarite par rapport 
a des diagnostics beaucoup plus globaux, 
bien que plus superficiels. A cet effet, le 
ministere des Affaires culturelles a mis sur 
pied recemment deux activites paralleles 
impliquant les niveaux regional et sous
regional, soit: le 'macro-inventaire,' ou 
vaste operation de cueillette et de mise a 
jour des donnees devant couvrir eventuelle
ment tout le Quebec, et les 'etudes de 
cadrage,' sorte de syntheses permettant de 
degager les grands elements de la problema
tique patrimoniale a !'echelon d'une region 
ou d'un secteur donne. 
Or, pendant que de tels bilans devraient 
nous fournir dans des delais raisonnables 
l'eclairage essentiel a la planification des 
ressources et a la coordination des efforts a 
cette echelle regionale, des analyses addi
tionnelles et plus poussees permettront soit 
de renforcer !'expertise ou de la nuancer, 
soit de repondre a des questions beaucoup 
plus specifiques soulevees en cours de 
processus. II importera, neanmoins, de ne 
pas privilegier la connaissance a caractere 
'encyclopedique' au detriment d'une re
cherche plus souple, orientee vers !'inter
vention. II conviendra, par-dessus tout, de 
reviser et d'interrelier constamment les 
differents types et niveaux d'etudes, qu'il 
s'agisse aussi bien d'analyses ethno-histori
ques et d'inventaires architecturaux que 
d'interpretations de potentiels et de con
traintes a l'interieur de zones ou de secteurs 
bien precis. 

Le phenomene ethno-historique et geo
graphique 
L'approche evoquee suppose evidemment le 
concours d 'equip es pluri-disciplinaires, 
equipes appelees a travailler tout autant sur 
le terrain qu'en laboratoire et dans les 
depots d'archives et d'enregistrement. Les 
demarches initiales en particulier I' exige
ron t, compte tenu de la necessite de definir 
et de localiser adequatement l'objet patri
monial des le depart, avant meme de 
l'evaluer d'un point de vue quantitatif et 
qualitatif ou d'en envisager l'avenir plus ou 
mains immediat. De maniere, en outre, a 
mieux planifier les operations qui devront 
s'effectuer sur le terrain -soit les sondages 

et fouilles archeologiques ainsi que l'inven
taire architectural-, les chercheurs auront 
tout inten'.lt a bien situer le cadre ethno
historique et geographique entourant le 
secteur ou !'unite d'etude. IIs decouvriront 
beaucoup plus clairement, de la sorte, tout 
le potentiel anthropique et physique ayant 
marque le territoire, a ses origines et tout au 
long de son evolution. Plus avant dans 
!'analyse, ils pourront s'y referer de 
nouveau, dans le but d'obtenir une explica
tion complementaire a tel OU tel phenomene 
en apparence insolite: un detail au niveau 
de !'implantation d'un immeuble ou de la 
morphologie de son toit, par exemple ... II 
s'agira, de cette far;on, de faire ressortir les 
interrelations diverses entre le fait materiel 
directement observable et son environne
ment d'origine, environnement revel~ pre
alablement par la tradition, la litterature ou 
l'iconographie. 

l Le cadre institutionnel et les grands 
euenements 

Integrant les evenements les plus impor
tants -politiqu'es ou militaires, economiques 
ou socio-culturels-, la trame historique est 
un fonds de scene essentiel a la comprehen
sion de l'ecoumene et de !'organisation du 
territoire, en ce sens qu'elle permet de 
degager, dans le temps, les grandes 
activites matrices et les courants de 
peuplement, les facteurs de relance et de 
ralentissement de l'economie. Les faits 
militaires, au surplus, peuvent expliquer 
!'apparition d'ouvrages ou d'equipements 
de genie tres particuliers, tels que remparts 
et batteries (c'est le cas, bien sur, a Quebec 
et Lauzon) comme aussi la disparition quasi 
systematique, a un moment donne, d'un 
premier habitat (sur la cote de Beaupre, par 
exemple). Un changement de regime ou de 
tutelle entrainera, par ailleurs, des in
fluences et des apports ethnologiques et 
technologiques importants, cependant que 
des gestes aussi subtils et precis qu'un edit 
condamnant l'emploi de tel ou tel materiau 
pourront s'averer determinants pour le 
paysage architectural en formation. 
De meme, il est souvent fort interessant de 
transposer, spatialement, des donnees 
d'ordre infrastructural et fancier corres-
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pondant au domaine institutionnel ancien, 
car on sait que ce sont dans bien des cas les 
grandes institutions qui marquerent, en 
forme et en superficie, les villages et noyaux 
d'agglomerations qui constituent de nos 
jours les centres 'historiques.' 11 n'est qu'a 
songer, pour le Quebec, a l'empreinte laissee 
par le systeme de rang seigneurial et les 
communautes religieuses. A ce sujet, le 
recours aux plans, cartes, actes et ordon
nances ainsi qu'aux monographies de 
paroisses et de municipalites se revele en 
general tres utile. 

2 Le milieu physique en tant que reservoir 
et carcan 

La bio-geographie et, plus recemment, la 
science ecologique ont largement demontre 
les relations nombreuses et fort etroites qui 
prevalent entre le milieu, l'homme et son 
habitat. Du reste, anciennement, cet etat de 
dependance etait beaucoup plus marque, 
compte tenu de structures et de comporte
ments sociaux davantage autarciques et de 
technologies relativement moins develop
pees. C'est ainsi qu'il fallut pour !'habitant 
quebecois se mesurer, d'une part, aux 
elements naturels -a savoir le climat, la 
topographie, la distance ... - et ma'itriser, 
d'autre part, un environnement dont les 
ressources etaient parfois difficiles a de
tecter. Qu'on songe, entre autres, aux 
premiers minerais prospectes dans la vallee 
du Saint-Laurent, moins accessibles et de 
moins grande qualite que les fourrures et le 
bois d'oeuvre a la meme epoque. On sait 
cependant que tous ces produits du sous-sol 
et de la foret feront peu a peu l'objet 
d'entreprises industrielles extremement flo
rissantes, alors que l'agriculture et la peche 
assureront la survie de tout un secteur de la 
population. Le cadre physique, enfin, 
conditionnera pendant longtemps tout 
l'amenagement de l'espace ainsi que l'acti
vite plus specialisee des transports et des 
communications. 
Dans cette optique, evidemment, sont 
justifiees bien des etudes a prime abord 
etrangeres a la perception du fait patri
monial. 11 s'agira par ce biais, dans bien des 
cas, de faciliter la comprehension d'un 
processus a la fois complexe et lent, dont le 
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paysage actuel et le patrimoine immobilier 
ne sont qu'un resultat transitoire, etant 
appeles sans cesse a se regenerer pour ne 
pas se dissoudre a travers le tissu urbain 
contemporain. C'est pourquoi doivent etre 
encouragees, dans leur dimension prospec
tive autant que retrospective, les analyses 
de potentiel integrant tous les principaux 
elements du domaine bio-physique et de 
l'espace amenage, telles que ce dossier 
traitant de l'environnement rural et urbain1 

que deposait la Commission d'amenage
ment de la Communaute urbaine de Quebec 
en 1975. 11 y a lieu, parallelement, de mener 
plus a fond les etudes de perception du 
paysage anthropique ou naturel, qui reve
tent un interet de plus en plus grand dans la 
double optique environnementale et con
templative, en fonction plus precisement 
de la preservation des corridors visuels 
encadrant le patrimoine architectural et de 
la mise en valeur des panoramas sauvages 
ou relativement peu transformes. La metho
dologie mise au point par les chercheurs de 
l'Institut de Geographie de l'Universite 
Laval, et par la suite appliquee dans la 
region de Charlevoix,2 represente en ce sens 
un apport appreciable a la definition du 
champ patrimonial ainsi qu'au concept 
d'amenagement integre du territoire. 

3 L' evolution de la trame ou le deueloppe
ment polyphase 

La recherche historique et le recours a la 
cartographie ancienne ont permis, dans bien 
des cas, de recomposer l'etat de la trame et 
!'utilisation du sol a des moments passable
ment precis de l'evolution d'un village ou 
d'une agglomeration d'importance. 11 est 
evident que, la documentation s'averant 
souvent fort inegale, on ne peut refaire un 
tel scenario de far;on systematique. Aussi 
convient-il de selectionner des dates ou des 
annees-charnieres autour desquelles il sera 
possible, en la plupart des secteurs couram
ment etudies, de reconstituer les phases 
essentielles du developpement d'un terri
toire donne. Pour la vallee du SaintLaurent, 
par exemple, il pourra s'agir des horizons 
1690-1760-1830-1900-1970 (correspondant 
tous a des changements politiques, econo
miques ou technologiques importants), ce 



Figure 1 
'Deueloppement polyphase.' Noyau de Beauport, ancien bourg du Fargy 

qui nous donne alors une parfaite equidis
tance, a partir de laquelle on peut des lors 
evaluer statistiquement les pertes et les 
gains en immeubles et en espaces amena
ges, ce d'une epoque a l'autre OU des 
origines a nos jours. 
Une telle sequence du developpement 
'polyphase' a pu etre obtenue a !'echelon de 
la section la plus ancienne et la plus 
structuree de la cfite de Beauport, en 
peripherie de Quebec.3 On constate ainsi 
l'etalement progressif de la trame et la 
densification continue du tissu urbain: 
hameau primitif evoluant vers un concept 
de bourg, eclatement de ce noyau puis 
debordement du principal axe residentiel, 
enfin mise en place du plan de base actuel 
appele lui-meme a s'etendre et se frag
menter. 

4 La mutation de l'enuironnement suiuant 
les modes et les actiuites nouuelles 

L'evolution du parcellaire et de la trame 
urbaine ou rurale a tendance a s'accom
pagner de changements tridimensionnels au 
niveau du paysage et de !'architecture. Il 
peut s'agir aussi bien de l'asphaltage et de 

la suppression des arbres, haies, cllltures, et 
murets traditionnels que de !'insertion 
d'enseignes et de fils aeriens, les modifica
tions les plus divergentes affectant toute
fois les blitiments, dans leurs formes et 
dans leur volume ainsi que dans leur decor 
et dans leurs materiaux de revetement. 
Tous ces apports auront ete le fruit soit de 
revolutions technologiques ou de goiits 
soudains, soit d'adaptations successives 
aux besoins nouveaux des communautes 
concernees ... ceci pour le meilleur ou pour 
le pire, a tort ou a raison! Quel que soit le 
jugement qu'il faille a cet effet porter, c'est 
par la recherche ethno-historique et le 
curetage occasionnel des immeubles voues a 
la ruine ou a la restauration que l' on aura 
acces aux informations pertinentes, in
formations dont on pourra toujours s'ins
pirer pour corriger certaines erreurs evi
dentes ou mieux dissimulees. 

L'inuentaire architectural, a la fois quanti
tatif et qualitatif 

L'inventaire architectural proprement dit 
constitue certes une operation d'envergure 
hautement specialisee faisant appel a des 

Dufresne 191 



effectifs importants de photographes, 
enqueteurs, analystes, et graphistes. En 
outre, il s'agit d'un travail en permanence, 
en ce sens qu'il oblige a un renouvellement 
constant du diagnostic et a la mise a jour de 
certaines coordonnees, cependant qu'il im
plique par ailleurs un raffinement graduel 
des connaissances et de !'interpretation, 
tenant compte des decouvertes archivis
tiques ainsi que des nouveaux curetages et 
sondages archeologiques. 
Apres avoir mene pendant plusieurs annees 
des 'micro-inventaires' et des analyses en 
profondeur a !'echelon d'un nombre assez 
limite d'ensembles immobiliers, le ministere 
des Affaires culturelles du Quebec a cru 
hon, l'an dernier, de prendre uncertain recul 
et de reajuster son approche a cet egard. Il a 
projete de la sorte une operation triennale 
appelee le 'macro-inventaire,' operation 
portant sur !'ensemble de la province et 
visant a recueillir le plus d'informations 
possible au niveau de chacun des patri
moines immobiliers regionaux. Plusieurs 
comtes, dont celui de Matane,4 ont depuis 
lors ete prospectes, a l'aide d'outils relative
ment neufs tels que la photographie 
aerienne et le croquis panoramique. On 
croit pouvoir etre en mesure, ainsi, de mieux 
planifier les micro-inventaires a venir, tout 
en se donnant les moyens de riposter 
suffisamment vite aux menaces et pressions 
diverses exercees depuis le milieu. 
Cette operation de 'macro-inventaire' ne 
remet toutefois pas en cause les pre
inventaires exhaustifs tels que ceux menes 
jusque-la par les deux paliers de gouverne
ment ni, surtout, les etudes 'd'impact' et 
'd'opportunite' destinees a mesurer les 
potentiels et les contraintes existant dans 
des secteurs ou des unites beaucoup plus 
restreints. Pareils diagnostics, a la fois 
quantitatifs et qualitatifs, representent en 
effet des preliminaires indispensables au 
plan descriptif et typologique aussi bien que 
strategique. 

1 Le pre-inventaire au reperage exhaustif 

Cette etape, avant tout mecanique, est bien 
connue dans la majorite des milieux de 
recherche en patrimoine. II s'agit de 
recenser systematiquement tous Jes im-
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meubles ayant des caracteristiques an
ciennes ou traditionnelles et de les carto
graphier, non sans avoir emegistre paral
lelement leurs coordonnees respectives et 
les principaux elements qui Jes definissent 
au point de vue formel et stylistique. On 
utilisera, pour ce faire, une ou plusieurs 
fiches ou seront inscrits, de maniere unifor
misee, Jes details importants relatifs a la 
structure, au decor, a l'etat general ainsi 
qu'a la situation du bil.timent dans son 
environnement. 

2 Secteurs prioritaires et btitiments 
selectionnes 

L'analyse individuelle et, dans un second 
temps, contextuelle des immeubles inven
tories doit nous permettre eventuellement 
de degager leurs valeurs 'intrinseque' et 
'extrinseque.' Nous entendons, par la 
premiere, la valeur de !'edifice en lui-meme, 
eu egard a son il.ge, a son apparence, a 
l'originalite des techniques employees dans 
!'edification de sa structure ou des motifs 
utilises dans son decor existant; nous 
faisons reference, par la seconde, a la valeur 
du monument considere dans son cadre 
evolutif, en raison cette fois de son 
implantation dans le site ou de sa situation 
dans la trame, de l'homogeneite des 
bil.timents qui l'accompagnent ou de la 
qualite de son environnement paysager, 
voire de la perceptibite qu'il offre au point 
de vue visuel ou du rayonnement qu'il 
exerce au plan socio-culture!. Afin de 
faciliter !'evaluation sous l'un et l'autre 
aspects, nous avons quanta nous determine 
quatre echelons permettant une hierarchi
sation relative, a savoir: 'exceptionnel,' 
'superieur,' 'interessant' et 'in certain.' Bien 
sur, il conviendra de mettre au point, 
regionalement, des criteres plus specifiques 
servant de points de reference et de 
comparaison pour un nombre 'x' de 
bil.timents, nombre evidemment fonction de 
la taille et de la densite de chaque ensemble 
homogene OU coherent considere pour 
analyse. 

3 Analyse evolutive et typologie 

11 y a lieu, croyons-nous, d'exploiter grfice 
au calcul statistique et par correlation 



!'ensemble des donnees descriptives ac• 
cumulees lors de !'operation de pre-inven· 
taire. Un tel exercice aura pour but de faire 
apparaitre ou de confirmer certaines con
stantes architecturales et de permettre une 
plus juste appreciation des particularites 
locales ou regionales en matiere de con
struction traditionnelle. 11 peut etre ensuite 
interessant de relier ces constatations 
basees sur !'observation directe aux con
naissances ethno-historiques et geographi
ques accumulees precedemment, de maniere 
a en verifier l'adequation tout en suscitant 
la recherche d'explications valables aux 
differents phenomenes observes. 
L'application de cette methode a fourni 
jusqu'ici, dans la region de Quebec, 5 un 
eclairage extremement revelateur quant a 
!'evolution de !'architecture en general et de 
!'habitation rurale en particulier. Sur pres 
de 2000 immeubles enregistres sur fiches a 
Beauport et dans des parties de Charles
bourg et de la cl'>te de Beaupre, 5% se sont 
reveles dater des XVIIe et XVIIIe siecles, 
alors que plus de la moitie remontent a la 
periode 1900-1935. Environ 50% de tous ces 
b1l.timents traditionnels sont par ailleurs a 
pignons (soit lateraux, soit sur-rue), tandis 
que le bois revient dans la majorite des 
carres. Dans Beauport, entre autres, on 
aura note l'emploi regressif de la pierre 
entre la fin du XVIIe siecle et l'entre-deux
guerres et la diminution, parallelement, du 
nombre et de la declivite des toitures a 
pignons. 
11 est un interet d'ordre operationnel et plus 
immediat que l'on doit reconriaitre en outre 
a de semblables analyses, a savoir !'ac
cumulation et le raffinement des connais
sances pratiques devant alimenter le pro
cessus retrospectif de !'expertise en res
tauration. 

4 Un complement grace aux archives et a 
l' archeologie 

Des verifications plus attentives au point de 
vue de l'anciennete, de la fonction d'origine 
et des techniques employees commanderont 
parfois des recherches en archives et, plus 
concretement, des sondages ou des fouilles 
archeologiques a l'interieur et aux alentours 
d'un complexe immobilier. Retracer le 

cheminement fancier de la propriete, recon
stituer !'evolution volumetrique du Mti
ment, retrouver son decor initial et resituer 
son mobilier premier sont toutes des 
questions qui peuvent ainsi trouver leur 
reponse. 11 conviendra, cependant, de 
reserver pareilles demarches aux seuls 
immeubles exemplaires ou juges !es plus 
representatifs, afin de ne pas alourdir 
exagerement un processus d'expertise au 
depart complexe et laborieux. 

5 Degenerescence et vetuste des 
immeubles anciens 

Pour bien saisir l'ampleur de ce phenomene 
et mieux ajuster les correctifs qui s'im
posent, une attention soutenue doit etre 
apportee lors du diagnostic et, s'il y a lieu, 
de la reevaluation de l'etat d'un Mtiment 
traditionnel. En effet, contrairement a la 
valeur intrinseque, immuable en principe 
tout au moins, l'etat d'un immeuble est 
sensible a la conjoncture aussi bien socio
economique (urbanisation, speculation, ne
gligence et mauvais entretien) que bio
physique (humidite, gel, etc.). 11 ne peut 
etre estime non plus de fac;on monolithique, 
et c'est pourquoi distinguons-nous l'etat 
'didactique' ·OU relatif a l'integrite du 
volume et a l'authenticite des formes et du 
decor- de l'etat strictement 'physique,' 
c'est-a-dire ayant trait a la solidite de la 
structure et a la sante des differents 
materiaux de revetement. 
Pour des besoins de commodite, la encore, il 
nous est apparu pertinent de nous referer a 
quatre classes ou niveaux, savoir: 'ex
cellent,' 'bon,' 'mediocre' et 'mauvais' ... 
selon que s'impose une operation de simple 
entretien, de reparation mineure ou majeure 
ou, meme, de reconstruction partielle. En 
fait, c'est l'etat physique ainsi traduit qui 
nous renseignera sur l'urgence et la 
possibilite materielle d'intervenir, alors que 
l'etat didactique evoquera le type et le degre 
de restauration. 

L'interpretation des potentiels et des 
contraintes 

La synthese et le regroupement des donnees 
d'inventaire et d'analyse etant dorenavant 
possibles, il importera de circonscrire ou de 
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Tableau 1 
Typologie des batiments patrimoniaux selon l'age approximatif ainsi que le materiau de 
base et la morphologie du toit (1977) 

~ pierre bois 
pp 

e 

1690-1760 19 (95,0%) 1 (5,0%) 

1760-1830 50 (79,4%) 13 (20,6%) 

1830-1900 145 (40,2%) 190 (52,6%) 

1900-1935 14 (1,8%) 433 (56,2%) 

non-differencie 288 (18,8%) 637 (52,4%) 

~ a pignons ii croupes t 
approximatif 

1690-1760 19 (95,0%) (0,0%) 

1760-1830 59 (93,6%) 1 (1,6%) 

1830-1900 188 (52,1%) 12 (3,3%) 

1900-1935 388 (43,8%) 136 (17,6%) 

non-differencie 604 (49,7%) 149 (12,3%) 

pointer les potentiels en presence et, 
parallelement, d'identifier les contraintes et 
les pressions s'exerr;ant sur ces derniers. 
Partant, la definition d'unites de paysages 
et de zones homogenes offrira le cadre 
operationnel ideal en vue de la reglementa
tion du sol et de !'architecture ou, tout 
simplement, de la reorientation du zonage 
existant. La compilation, suivant ces zones 
ou ces unites, des donnees relatives a la 
valeur et a l'etat des immeubles anciens 
fournira, par ailleurs, le bilan necessaire a la 
programmation des operations de mise en 
valeur et a !'evaluation des coats qui s'y 
rapportent. 

I Potentiels naturels et culturels 

Plusieurs methodologies font actuellement 
l'objet d'une experimentation dans ce 
domaine. A lui seul, le ministere des 
Affaires culturelles en exploite un certain 
nombre, etant donne la diversite des 
echelles et des rythmes auxquels il doit 
intervenir. Au niveau des grandes agglo
merations telles que Montreal et Quebec, 
par exemple, on aura recours au depart a 
des essais de 'morphologie urbaine,' ainsi 
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brique mixte non-differencie 

-(0,0%) -(0,0%) 20 (100,0%) 

-(0,0%) -(0,0%) 63(100,0%) 

18 (5,0%) 8(2,2%) 361 (100,0%) 

297 (38,5%) 27 (3,5%) 771 (100,0%) 

315 (25,9%) 35 (2,9%) 1,215 (100,0%) 

mansarde plus ou non-differenciee 
moins plat 

1 (5,0%) -(0,0%) 20 (100,0%) 

3(4,8%) -(0,0%) 63 (100,0%) 

157 (43,5%) 4(1,1%) 361 (100,0%) 

42 (5,5%) 255 (33,1%) 771 (100,0%) 

203 (16,7%) 259 (21,3%) 1,215 (100,0%) 

que developpes par le professeur Gilles 
Ritchot 6 avec le concours des chercheurs du 
C.R.A.D. et du C.R.I.U. Ce type de 
diagnostic consiste, entre autres, a retracer 
dans le tissu biiti les formes architecturales 
et d'organisation spatiale appartenant aux 
differents episodes historiques, economi
ques et technologiques euro-quebecois. La 
cartographie de ces formes et de ces 
associations tient compte evidemment d'en
sembles autant que d'elements ponctuels, a 
des echelles aussi variees que le 1/1000, le 
1/2000 et le 1/25,000 et selon des symbolisa
tions qui varient egalement suivant les 
echelles adoptees. 
Pour des ensembles architecturaux plus 
reduits, de tradition rurale ou villageoise en 
particulier, I' on representer a cartographi
quement les principaux elements naturels et 
culturels consistant, d'une part, en cours et 
plans d'eau, berges et reliefs, arbres et 
boises, pares et pelouses ... et, d'autre 
part, en sites archeologiques historiques et 
prehistoriques, immeubles institutionnels, 
alignements residentiels ou commerciaux, 
complexes industriels et systemes agricoles. 
Or, il est important de bien saisir !'essence 



Figure 2 
Ci-dessus: carte au 1/25 000 
Ci-dessous: legende correspondante 
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et la portee des elements naturels auxquels 
il est fait ici reference. En effet, la 
dimension qui nous preoccupe au plan 
patrimonial est beaucoup plus d'ordre 
environnemental et paysager que du niveau 
du support ou de la productivite. 

2 Contraintes infrastructurales et physio
graphiques 

Les elements contraignants qui nous sem
blent affecter le plus le paysage et le 
patrimoine immobilier sont d'ordre infra
structural et physiographique. 11 s'agit, 
plus specialement, des voies rapides et des 
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corridors energetiques, des blltiments 
d'architecture ou d'usage incompatible, 
des carrieres et sablieres ainsi que de 
certains travaux de remplissage et de 
terrassement. Cependant, taus ces facteurs 
ne sont pas forcement negatifs en eux
memes; ils le deviennent au contact 
immediat des elements patrimoniaux pre
cedemment cites. C'est ainsi que des 
blltiments de facture et d'esprit contem
porains, que l'on aurait juges morphologi
quement peu compatibles avec le paysage 
architectural traditionnel, peuvent etre 
intrinsequement de qualite superieure et 
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representer, consequemment, des choix fort 
acceptables au sein d'un environnement 
denue de monuments anciens. 

3 Unites de paysage et zones homogenes 

Nous avons fait mention precedemment 
d'un travail exploratoire effectue par des 
chercheurs de l'Universite Laval a !'echelon 
de la region de Charlevoix. Sa principale 
application fut la determination de milieux 
geographiques a partir de criteres avant 
tout visuels et mis en correlation par le biais 
d'une matrice conc;ue a cet effet. 

S'il est possible, ainsi, de delimiter des 
unites de paysage au point de vue naturel et 
geographique en general, i1 est egalement 
permis de decouper le cadre architectural en 
zones homogenes, a partir de considerations 
portant plus specifiquement sur la hauteur 
et le gabarit des blltiments, la morphologie 
de leur toiture et le materiau de base 
apparaissant clans leur enveloppe exteri
eure.En y ajoutant la dimension fonciere 
(usage et densite d'occupation du sol), on 
fera transparaitre avec plus de precision les 
veritables aires exigeant des modalites 
particulieres en termes de contr5le et de 
reamenagement spatial, 

4 Un bilan statistique a l' echelon de 
chaque unite 

Afin d'illustrer par des chiffres et de 
nuancer, par surcroit, le caractere ou la 
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vocation dont on aura qualifie chaque unite 
de paysage ou zone homogene, il nous 
semble interessant de mesurer statistique
ment la proportion de blltiments correspon
dant, de par leur morphologie, leur fonction 
d'origine ou leur Age approximatif, aux 
moyennes ou aux categories les plus 
fortement representees. Le meme exercice, 
en fonction cette fois de la valeur et de l'etat 
des blltiments, permettra de hierarchiser les 
zones identifiees suivant !'importance et 
l'urgence d'une action quelle qu'elle soit. 
Des tels chiffres et de tels rapports, etant 
sensibles aux fluctuations de la problemati
que et de !'intervention, devront faire assez 
regulierement l'objet de reajustements, les 
plus frequents concernant l'etat 'physique' 
et les plus importants l'etat 'didactique' des 
immeubles inventories. L'evolution meme 
de ces donnees qualitatives aussi bien que 
du pare immobilier en tant que tel pourra du 
reste etre analysee, de maniere a en deceler 
le rythme ou les cycles a plus ou moins long 
terme. Ainsi, suite a la projection des 
tendances observees, sera-t-il possible even
tuellement de simuler differents scenarios 
d'intervention, compte tenu de politiques et 
d'echeanciers varies. C'est ce que l'on tente 
actuellement d'appliquer clans le cas du 
secteur ancien de Beauport 7 ou, par un 
nouvel arrondissement de delimitation plus 
adequate, on s'attend a proteger 89. 7% des 
blltiments de valeur extrinseque exception-



Tableau 2 
Protection des bfitiments patrimoniaux selon la valeur intrinseque/extrinseque et les 
mesures actuelles ou proposees (1977) 

~ dans le present avec un nouvel s 
contexte arrondissement q 

exceptionnelle 16 (24,6%) 42 (64,6%) 

superieure 19 (15,3%) 76 (61.3%) 

interessante 76 (10,8%) 357 (50,9%) 

incertaine 34 (10,5%) 115 (35,5%) 

non-differenciee 145(11,9%) 590 (48,6%) 

~ dans le present avec un nouvel s 
extrinseque contexte arrondissement 

exceptionnelle 42 (20,6%) 183 (89,7%) 

superieure 50 (11,7%) 194 (45,3%) 

interessante 42 (8,3%) 193 (38,4%) 

incertaine 11 (13,8%) 20 (25,0%) 

non-differenciee 145 (11,9%) 590 (48,6%) 

nelle et, par le biais de mesures addition
nelles (i.e. classements, reconnaissances, 
aires de protection), 92.3% de ceux de valeur 
intrinseque egalement exceptionnelle. 
Ces politiques et ces scenarios, par ailleurs, 
devront s'appuyer sur des principes et des 
objectifs prealablement definis, non seule
ment sur le plan strictement culturel mais 
encore au niveau des ressources environne
mentales en general ainsi que de l'urbanisme 
et de l'architecture en particulier. Ce sont la 
conjoncture et le milieu qui dicteront, par 
surcro'it, les modalites plus specifiques 
auxquelles il y aura lieu selon le cas de 
recourir. 

Principes, objectifs et modalites d'interven
tion dans les secteurs et sur les points plus 
precis juge's d'un inter~t patrimonial 

La cueillette et le traitement des donnees 
devant s'effectuer dans une optique opera
tionnelle, ainsi que nous l'avons maintenu 
jusqu'ici, c'est done en fonction de tout le 
contexte ecologique et socio-economique 
ainsi que de la problematique urbaine et 

par des mesures selon la version ... et 
additionnelles maximale non-proteges 

60 (92,3%) 60 (92,3%) 64 (100,0%) 

93 (75,0%) 96 (77,4%) 124(100.0%) 

460 (65,5%) 483 (68,8%) 702 (100,0%) 

184 (56,8%) 203 (62,7%) 324 (100,0%) --
797 (65,6%) 842 (69,3%) 1,215 (100,0%) 

par des mesures selon la version ... et 
additionnelles maximale non-proteges 

201 (98,5%) 201 (98,5%) 204 (100,0%) 

320 (74,8%) 340 (79,4%) 428(100,0%) 

253 (50,3%) 277 (55,1%) 503 (100,0%) 

23 (28,8%) 24 (30,0%) 80(100.0%) 

797 (65,6%) 842 (69,3%) 1,215 (100,0%) 

regionale qu'il convient d'ajuster, des le 
depart, l'action gouvernementale et la 
participation du milieu. L'ecoumene et 
l'armature infrastructurale actuels englo
bant dans sa quasi-totalite le patrimoine 
immobilier de tradition historique, on peut 
comprendre aisement l'importance et le 
pourquoi des forces et des frictions s'exer
yant sur ce dernier, notamment dans le 
coeur et la peripherie des grandes agglo
merations contemporaines. Aussi faut-il 
admettre, etant donne les moyens relative
ment reduits dont disposent actuellement 
les organismes et les individus, la necessite 
de degager des priorites, sectorielles ou 
territoriales, et d'associer le plus d'inter
venants possible a la demarche administra
tive et conceptuelle. En outre, il ne suffira 
plus d'agir sur le patrimoine en tant que tel 
et, moins encore, au seul echelon d'un 
certain patrimoine. 11 faudra, de fayon 
generale et permanente, influencer tout ce 
qui s'infiltre OU se regenere a l'interieur du 
cadre environnemental et, surtout, mobi
liser les consciences et faire appel a la fierte 
collective. 
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L'opportunite d'une intervention gouverne
mentale 

Les multiples experiences enregistrees jus
qu'a ce jour ont demontre l'ampleur et la 
complexite de la mission que se sont fixee 
!es quelques organismes oeuvrant pour la 
sauvegarde et la mise en valeur du 
patrimoine. On sait qu'au Quebec, en 
particulier, l'Etat est intervenu depuis pres 
d'un demi-siecle, en decretant 'sites' et 
'monuments' des bdtisses et des lieux qu'il 
convenait de proteger de fa9on toute 
speciale. Mais la mise en application d'un 
tel programme a vraiment debute dans les 
annees cinquante et s'est intensifiee de 1960 
a aujourd'hui, alors qu'on a procede 
entretemps a la declaration d'une dizaine 
d'arrondissements, la plupart a caractere 
historique. Au surplus, ce n'est que depuis 
1972 qu'existe un veritable instrument 
juridique a ce sujet, la Loi sur les Biens 
culturels ... Et, pourtant, !'application de 
celle-ci s'est revelee si ardue jusqu'a present 
que !'on a di1 soumettre a l'Assemblee 
nationale, en 1978, un projet de loi la 
modifiant, plus specifiquement quant aux 
articles etablissant le partage et le transfert 
des pouvoirs entre les paliers provincial et 
municipal. 

En fait, les juridictions couvertes en vertu 
de la Loi (meme amendee) sont relativement 
vastes, allant de la reglementation sur 
!'occupation du sol et des bAtiments 
jusqu'au controle architectural et paysager 
proprement dit, ce bien si1r a l'interieur des 
espaces et sur les immeubles affectes par un 
statut culture! enregistre. L'on comprendra, 
des !ors, l'empietement que provoque un tel 
systeme administratif et legal aux depends 
de l'autorite municipale ou regionale et la 
necessite, partant, de ponderer cette inter
vention par des mecanismes incitatifs et de 
cogestion. C'est ce que le gouvernement 
quebecois s'efforce actuellement de faire, en 
redistribuant certaines responsabilites au 
milieu; de meme, il se veut dorenavant 
beaucoup plus selectif et rigoureux face a 
l'eventualite de declarer de nouveaux sites 
ou d'autres arrondisements. D'ailleurs, ii y 
aurait lieu de s'interroger sur la raison 
d'etre et la delimitation de certains de ces 
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lieux proteges, le contexte et les criteres 
ayant pu justifier leur creation n'etant 
parfois plus !es memes. En somme, ii faut 
de plus en plus que l'Etat scrute autant 
l'opportunite que l'heure et la fa9on 
d'intervenir. 

1 Trois criteres: importance, urgence et 
regionalisation 

Trois grands criteres devraient regir a la 
fois le choix, la sequence et le degre des 
di verses interventions gouvernementales, a 
savoir: !'importance ou la valeur relative de 
l'immeuble ou de !'ensemble a preserver, 
l'urgence egalement relative provenant tant 
de l'etat de l'objet patrimonial que de la 
menace qui pese sur lui, et la necessite d'un 
equilibre a l 'echelon provincial, equilibre 
avant tout base SUI' la repartition demo
graphique et la regionalisation culturelle. 
On sait qu'en 1961, par exemple, un peu 
plus de 30% des logements situes dans le 
comte fortement urbanise de Quebec et 50% 
de ceux renfermes dans le comte lui-meme 
urbain de Levis dataient d'avant 1920, soit 
pour ces deux agglomerations 27,500 resi
dences alors Agees de plus d'un demi-siecle. 
Et, pourtant, c'est a 97% que se retrouve en 
milieu rural la superficie des arrondisse
ments, sites et aires de protection presente
ment en vigueur. En outre, et ce malgre 
l'interet respectif de chacun des grands 
milieux regionaux quebecois, c'est a plus de 
80% que se trouve actuellement concentre 
dans la region de la Capitale l'espace ainsi 
protege. 

Pour mieux juger de !'importance ou de la 
hierarchie des secteurs, ensembles et monu
ments d'interet patrimonial, il sera bien si1r 
essentiel eventuellement de recourir aux 
donnees compilees du 'macro-inventaire,' en 
COUl'S a !'echelon de la province. A plus 
court terme, on devra davantage exploiter 
!es cartes et les releves decoulant des 
differents sondages et pre-inventaires exe
cutes jusqu'ici. Parallelement, le recours a 
des temoins-ressources a l'interieur du 
territoire est un mecanisme interimaire 
additionnel qui peut se reveler particuliere
ment prometteur dans les zones ou les 
regions qui n'auraient ete que peu ou pas 
couvertes a ce jour par les specialistes. 
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En depit de cette hierarchisation que l' on 
voudrait voir orienter tout le scenario de 
planification, l'Etat devra continuellement 
s'ajuster, clans sa demarche, a la problema
tique urbaine et regionale. Il lui faudra 
s' efforcer principalement d' anticiper les pro
jets generateurs de contraintes et de prevoir 
en retour des alternatives a la fois 
compatibles au plan culturel et defendables 
economiquement. En ce sens, les pressions 
liees a l'eclatement des banlieues, au 
vieillissement des centres-villes et a !'im
plantation de super- et d'infrastructures 
seront toujours les plus difficiles a contrer, 
les acteurs en presence ayant des interets 
divers et des moyens souvent superieurs a 
ceux dont beneficient les organismes oeu
vrant pour la cause du patrimoine. 
Enfin, les particularismes regionaux doi
vent etre egalement pris en consideration, 
puisque c'est a cet echelon precisement que 
se specialise et se ramifie !'heritage ethni
que et culturel d'un peuple. En effet, du 
seul point de vue de la representativite des 
ressources et des potentiels a mettre en 
valeur, il y a lieu, crayons-nous, de 
decentraliser jusqu'a un certain degre 
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!'assistance a la restauration monumentale 
et la participation directe a des projets plus 
specifiques. Un tel scenario, par surcro'it, ne 
peut qu'avoir des effets benefiques au 
niveau de l'industrie touristique, en favori
sant les echanges interregionaux. Le re
cours, la encore, a des observateurs et des 
animateurs issus du milieu devrait consti
tuer, clans cette optique, un excellent moyen 
de conscientisation regionale. 

2 D'abord sensibiliser le milieu 

La sensibilisation du milieu local et regional 
est peut-etre, a long terme, la clef de tout ce 
vaste plan de recuperation de notre patri
moine national. Aussi doit-elle emprunter 
tousles canaux disponibles et viser tous les 
publics en puissance. Informer grAce a 
l'audio-visuel aussi bien que par l'ecrit, 
susciter des colloques et des expositions, 
mettre en place un reseau de musees 
thematiques ou regionaux, remettre en 
fonction des fabriques et des ateliers 
traditionnels, recycler certains autres im
meubles en lieux de spectacles ou ate
liers ... voila autant de far;ons de sensibi
liser les groupes et les individus aux valeurs 
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patrimoniales. On peut penser, de meme, a 
des visites a la ferme, a des stages 
archeologiques, a des entrevues collectives 
aupres de vieux artisans, voire a des 
'classes patrimoniales.' A cet effet, des 
promotions telles que ce cours sur le 
patrimoine elabore par la Tele-Universite,8 
de l'Universite du Quebec, ouvrent un 
champ d'animation sans limites. 

II faut bien se rappeler cependant que la 
publicite ne suffit pas; l'exemple et le 
dialogue importent encore plus. Des res
taurations bien menees par l'Etat genere
ront des entreprises equivalentes au niveau 
du secteur prive; le bon entretien des 
proprietes publiques incitera le touriste et le 
visiteur a plus de civisme. Enfin la creation 
de 'comites locaux de patrimoine,' analo
gues aux commissions d'urbanisme et 
comites de citoyens, favorisera la mise au 
point de concensus indispensables a la 
parfaite integration des actions gouverne
mentales a !'echelon du milieu. L'implanta
tion de 'maisons du patrimoine,' a la 
disposition de ces comites, fournira le cadre 
ideal a des rencontres et des consultations 
de tous genres, aussi bien techniques et 
privees que recreatives et communautaires. 

3 Influencer taus les p1incipaux acteurs en 
presence 

La multiplication des 'comites conjoints,' 
structures interministerielles et parfois 
meme intergouvernementales, -ainsi qu'il 
en existe entre Jes Affaires culturelles et 
certains autres organismes (Hydro-Quebec, 
Agriculture, Environnement, Transports .. ) 
-s'avere egalement de premiere impor
tance, un tel mecanisme ayant pour but 
premier le rapprochement des parties clans 
Jes conflits de juridiction sectorielle et 
l'eclosion d'operations mixtes a un niveau 
plus global. A !'occasion d'un projet de type 
industriel ou routier, par exemple, on 
explorera des alternatives ou des com
promis quant au site ou aux modalites 
d'amenagement. Lors d'une operation de 
renovation urbaine ou d'amelioration de 
quartier, par ailleurs, on recherchera !'as
sociation de partenaires ausi bien places que 
la S.C.H.L. et la S.H.Q. 
Que! que soit le niveau concerne, somme 

200 Patrimoine immobilier 

toute, on devra viser la concertation! S'en 
remettre aux mecanismes existants que 
sont !'Office de Planification et de De
veloppement du Quebec et Jes ministeres 
d'Etat au Developpement culture!, a !'A· 
menagement du Territoire et a !'Environne
ment, Jes communautes urbaines et Jes 
conseils de comtes, Jes commissions inter
municipales d'urbanisme, et Jes conseils 
regionaux de developpement ... mais en
core imaginer de nouveaux modeles ou 
profils d'interaction. 

4 Recours ultime: arrondissements, sites 
et perimetres 

Le ministere des Affaires culturelles, avons
nous dit, se veut dorenavant beaucoup plus 
selectif et rigoureux clans ses demarches en 
vue de reconna1tre ou de classer de 
nouveaux sites et monuments, comme aussi 
de decreter de nouveaux secteurs, histori
ques ou naturels. II considere, en effet, que 
ce sont la des mesures ultimes et qui 
doivent etre acceptees, sinon desirees, par 
Jes premiers impliques, soit le proprietaire 
ou l'usager, la communaute locale ou le 
milieu plus immediat. Car ii ne s'agit pas 
pour cet organisme a vocation sectorielle de 
dieter !'orientation des politiques et pro
grammes des corps paralleles, non plus que 
de se substituer aux administrations locales 
clans les champs relevant de leur compe· 
tence exclusive, mais bien d'influencer la 
planification globale et la coordination de 
toutes ces actions, decisions et volontes 
d'agir, tout en assumant l'entiere juridic
tion des domaines qui lui sont propres. 

Or, meme a l'interieur de ces matieres 
essentiellement patrimoniales, il y aura lieu 
pour l'Etat de deleguer certaines tllches et 
responsabilites, techniques ou d'ordre ad
ministratif, d'une part a des groupes 
apolitiques issus du niveau local, d'autre 
part aux autorites municipales en presence 
ainsi qu'a des organismes para-gouverne· 
mentaux directement concernes, tels que 
ces Conseils regionaux de la Culture 
auxquels on confiera bientl'>t des pouvoirs 
definis. C'est ainsi que les operations 
d'inventaire et d'animation, jusqu'a ce jour 
assumees par les services gouvernemen-



taux, pourront l\tre en partie confiees a des 
equipes d'enqul\teurs et des agents du 
milieu. 

5 L'interrelation des ressources et leur 
animation par le biais des circuits patri
moniaux 

La valeur ajoutee que represente, a !'eche
lon regional, le revenu touristique issu de la 
promotion du patrimoine aura beaucoup 
plus de poids si l'on interrelie, spatialement, 
les ensembles et les elements majeurs en 
faisant partie, soit ceux qui se distinguent 
tant par leur unicite et leur originalite que 
par leur caractere representatif et leur 
diversite. Le concept du 'circuit patri
monial' offre, a cet effet, le cadre opera
tionnel et le vehicule approprie pour 
!'application d'un programme integre d'ani
mation, ce depuis l'exterieur autant que de 
l'interieur du milieu regional. Ainsi, partant 
de poles attractifs du point de vue culturel 
et traversant des zones a haut potentiel 
anthropique ou naturel, il s'agit de mettre 
au point des reseaux plus ou moins ramifies 
devant permettre aux visiteurs eventuels, 
originaires ou non de la region, d'en mieux 
percevoir !'ensemble ou certains des aspects 
fondamentaux. Les infrastructures utilisees 
seront preferablement des routes anciennes 
ou des voies panoramiques 'expurgees' des 
principales contraintes et pollutions vi
suelles, empruntant les corridors de peuple
ment les plus typiques ou longeant les axes 
agricoles anciens les mieux preserves.9 
Dans les vieux centres et noyaux tenant lieu 
de poles ou de points d'arret, l'accent sera 
mis sur les cheminements pietonniers. Dans 
le secteur estuairien laurentien, par contre, 
on pourrait prevoir un circuit patrimonial a 
travers les lles et les villages cOtiers, 
!'infrastructure en etant la voie maritime et 
le mode de locomotion des goelettes ou des 
traversiers .10 

La superposition de circuits thematique
ment specialises, reliant des centres et des 
b!l.timents d'activites bien specifiques, utili
sant des traces de profil et de paysage assez 
nettement differencies, serait par ailleurs un 
a tout pour une meme region: reseaux de 
chapelles et de croix de chemin, d'erablieres 
et de vergers, de boutiques et de moulins ... 

La duree des parcours egalement variable 
engendrerait des economies supplemen
taires, un plus large eventail de clienteles et 
de produits 'culturels' etant ainsi con
frontes. Quant a la dimension strictement 
sociale, il ne faudrait surtout pas la 
negliger, car le visiteur ne saurait se 
contenter que de folklore et de panoramas, 
cependant que des populations locales 
enfermees dans !'artifice et l'anachronisme, 
au nom d'un tourisme omnipresent, per
draient a coup sl1r en spontaneite et en 
authenticite. 

La notion de patrimoine en devenir 

Nous aimerions, sous ce titre, aborder la 
question du patrimoine immobilier d'un 
point de vue beaucoup plus philosophique, 
en insistant cette fois sur ses aspects 
dynamique et fonctionnel plus que sur sa 
dimension globale. Aussi concentrerons
nous la reflexion qui suit sur des themes et 
des elements particulierement sensibles au 
processus anthropique et conjoncturel, soit 
principalement l'urbanisme et !'architecture 
en tant que reflet de !'evolution sociale et du 
progres technologique. Ainsi nous ten
terons de definir, en un premier temps, ce 
qu'est le patrimoine ou, tout au moins, ce 
qu'il represente aux yeux du specialiste et 
du public en general. Et, puisqu'il faut 
nuancer, nous distinguerons de tout ce 
fonds collectif les contributions redevables 
a !'heritage europeen de base, au fruit des 
adaptations locales et regionales ainsi 
qu'aux influences internationales exercees 
plus recemment. Nous suggererons du 
reste, en regard de ces multiples apports, 
une attitude intellectuelle infiniment souple, 
a la fois conservatrice et futuriste, associant 
l'effort createur au respect de la tradition. 
L'approche exploratoire esquissee de la 
sorte evoquera le patrimoine en devenir, 
celui qu'incarneront demain nos villes et 
nos b!l.timents contemporains, dans la 
mesure ou les corps publics auront assume 
jusque-la leur role d'initiateurs et de guides. 

1 Le pat,imoine est question de relativite 

Le patrimoine, en effet, n'a theoriquement 
ni !l.ge ni frontieres. Et pourtant, son impact 
varie dans l'espace et dans le temps, selon 
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les modes et les societes, les valeurs et les 
individus. L'heritage architectural est ainsi 
per9u differemment suivant les pays, les 
classes et les ethnies ... Les cathedrales 
europeennes et nos humbles eglises ont peu 
de points communs, sans doute, au niveau 
de la volumetrie, des formes et du decor; 
elles n'en constituent pas mains, dans l'un 
et l'autre contextes, les exemples les plus 
elogieux de l'art des grands bdtisseurs. Nos 
chdteaux sont des manoirs, il est vrai, 
tandis que nos maisons les plus vieilles ont 
mains de trois siecles; et, cependant, leur 
valeur est inestimable, a l'echelon tout au 
mains de notre histoire et du peuplement 
nord-americain. 
Le patrimoine est par consequent beaucoup 
plus dans la relation qui lie l'homme a ses 
antecedents collectifs que dans l'objet
temoin qui la lui suggere. Entretenir cette 
relation suppose evidemment le maintien de 
l'objet, mais surtout l'evocation du cadre 
environnemental et du contexte ethnolo
gique lui ayant donne naissance. C'est 
d'ailleurs en ce sens que l'archeologie 
s'avere non seulement un complement a la 
restauration des ensembles architecturaux, 
mais encore davantage un prerequis pour la 
reconstitution d'une histoire nationale veri
tablement objective et multidimensionnelle, 
ce que ne traduisent qu'en partie les textes 
et l'iconographie, les objets familiers tradi
tionnels et les monuments. Ceci est particu
lierement valable au Quebec, ou les peuples 
autochtones, en depit d'une occupation 
plusieurs fois millenaire, n'en ont laisse que 
peu de vestiges apparents, sans doute a 
cause d'une tradition orale plutot qu'ecrite 
et d'une culture materielle influencee forte
ment par le nomadisme et l'economie de 
subsistance. 

2 Un plus grand respect de la diversite 
chronologique et des apports etrangers 

Le patrimoine etant une question de 
relativite, toute intervention visant la 
sauvegarde et la mise en valeur de certains 
de ses elements devrait se faire avant tout 
dans le respect de la diversite chronologique 
et du multiculturalisme, auxquels est 
redevable un pays le moindrement vaste au 
passe le moindrement long. Ce sont, du 
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reste, ce pluralisme et cette diversite qui 
font la richesse d'un patrimoine national. 
De meme que certaines regions de France 
ont ete culturellement influencees par les 
civilisations germanique et flamande, le 
Quebec a fait siens, au cours des deux 
derniers siecles, une multitude de coutumes 
et de courants originellement fort eloignes 
de la tradition fran98ise implantee jusque-la 
chez nous. Pareille insertion de nouveaux 
modeles et comportements socio-culturels 
aura contribue, par ailleurs, a accentuer les 
caracteres regionaux de certaines activites 
et dimensions du territoire quebecois. Ainsi, 
le systeme cadastral et le schema d'occupa
tion du sol, l'architecture et l'amenagement 
paysager sont fondamentalement differents 
si l'on quitte un tant soit peu la vallee du 
Saint-Laurent: les Cantons de l'Est ont, par 
exemple, ete fortement marques par l'im
migration loyaliste, alors que l' Abitibi
Temiscamingue et le Saguenay /Lac St-Jean 
developperent un univers bien a eux. Les 
zones limitrophes auront de meme ete 
nettement influencees par nos voisins 
immediats: le Bas Saint-Laurent par les 
provinces maritimes et l'Outaouais par 
l'Ontario, voire la Beauce jusqu'a uncertain 
point par les Etats du nord-est americain. 
Pourtant, la repartition des sites et monu
ments classes a travers la province trahit, 
jusqu'a ce jour, une certaine ignorance de la 
.part des autorites gouvernementales a 
l'endroit d'un patrimoine a la fois peripheri
que et mains age. 

La confrontation de ces divers apports 
culturels est par contre eloquente au sein de 
nos plus anciennes agglomerations. Le 
centre et les plus vieux quartiers des cites 
de Quebec et de Montreal illustrent on ne 
peut mieux cette 'pluridimensionnalite' du 
patrimoine immobilier. L'architecture, entre 
autres elements, nous rappelle a la fois le 
regime fran9ais (particulierement dans Que
bec), l'Empire britannique (a Montreal, plus 
specialement) et la civilisation nord-ameri
caine des debuts de l'epoque industrielle. 
Un tel deploiement de styles et de 
generations dans la trame et le biltiment 
nous force a nous interroger, partant, sur 
les buts vises par la renovation urbaine et la 
restauration. Faut-il accorder le meme 
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interet, d'une part, a tous les specimens 
architecturaux qualifies d'historiques ou de 
traditionnels ou privilegier, dans les eche
ances et le budget, ceux d'une epoque ou 
d'un courant donne? Doit-on rechercher, 
d'autre part, une homogeneite de gabarit, 
de texture et de couleur en matiere de 
restauration d'immeubles, au detriment 
parfois de la vraisemblance et de l'authenti
cite? 

Nous crayons, quant a nous, que certains 
principes elementaires ayant trait aux 
diverses operations de renovation de quar
tier devraient etre observes taut par l'Etat 
que par les particuliers. C'est ainsi que la 
demolition de Mtiments d'intert'.lt ne devrait 
etre en aucun cas toleree dans le perimetre 
immediat de secteurs historiques; a la 
limite, on pourrait accepter la conservation 
des seules fa911des donnant sur des places 
ou des voies publiques et permettre ainsi le 
reamenagement complet de l'interieur de 
certains edifices ou llots. Les operations de 
relocalisation nous apparaissent egalement 
contraires a l'idee de conservation, tout au 
moins de fa~n generale; aussi devrait-on 

08 

par regions 
administrat i ves 

09 10 

AO 

50 

40 

JO 

20 

10 

R€gions administratives: 

01- Bas Saint-Laurent/Gasp€sie 

02- Saguenay/Lac Saint-Jean 

03- Qul?bec 

04- Trois-RiviE'res 

05- Cantons de 1 'Est 

06- Montreal 

07- Outaouais 

08- Nord-Quest 

09- Ci3te-Nord 

10- Nouveau-Qu€bec 

s'assurer, dans les cas d'absolue necessite 
(sauvetage 'in extremis'), que de tels 
travaux ne se font au detriment ni des 
proprietaires ou locataires impliques, ni de 
!'emplacement d'origine, ni du bfitiment 
lui-meme, ni encore du nouveau site 
envisage, ce dernier devant ressembler de 
preference au site initial autant de par sa 
topographie que de par !'architecture et le 
paysage environnants. Mais ce qu'il im
porte avant tout de minimiser, sinon 
d'eviter systematiquement, ce sont ces 
transferts d'immeubles epars ou d'en
sembles homogenes visant la creation de 
villages entiers, soi-disant 'historiques' bien 
que corn;us dans une optique essentielle
men t touristique. II est, suivant cette 
mt'.lme tendance, extrt'.lmement dangereux de 
dissocier physiquement les bfitiments 
anciens de fonction principale (habitations 
de ferme, entre autres) et leurs dependances 
d'epoque, ou de depouiller de leurs cultures 
et de leur mobilier rural traditionnel 
(clotures et ponceaux rustiques, en parti
culier) les terres ancestrales encore produc
tives: une telle atteinte a l'equilibre de ces 
agro-systemes est aussi pernicieuse, cul-
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turellement, que l'urbanisation du terroir en 
general ou son invasion par un tourisme de 
masse peu ou mal sensibilise. 
La reconstitution d'immeubles ou de parties 
d'immeubles est egalement a surveiller, 
compte tenu de ses incidences au plan de la 
realite historique et du sort reserve au 
patrimoine materiel authentique. Indepen
damment des argents et des energies que de 
semblables entreprises engloutissent au 
detriment d'operations plus pressantes, il y 
a lieu de s 'in terroger sur le sens et la portee 
veritables de ce type d'intervention. Ainsi, 
nous pensons que la reconstitution integrale 
d'un biltiment disparu ne peut satisfaire, au 
depart, un souci de sauvegarde ou de mise 
en valeur, n'ayant de fin que touristique ou 
didactique (a cet egard, l'emploi de mon
tages ou de maquettes est une alternative 
aussi valable et neanmoins beaucoup plus 
discrete). La reconstitution d'un element 
mineur ou de parties plus importantes d'un 
bfitiment peut, par ailleurs, se justifier dans 
l'esprit d'une recherche ethno-historique, a 
la condition cependant que ne soit sacrifie 
pour ce faire aucun element de qualite 
superieure ou comparable. En ce sens, 
egalement, le remplacement d'un biltiment 
traditionnel existant par un nouvel im
meuble 'ancien,' meme anterieur ou plus 
prestigieux de par le style ou l'evocation, ne 
peut trouver de justification. De meme, on 
ne devrait envisager qu'en tout dernier lieu 
le recours a la reconstitution pour combler, 
dans la trame urbaine ou rurale ancienne, 
un espace devenu vacant; le choix d'un 
amenagement paysager subtil ou d'une 
architecture dite 'd'integration' (i.e., con
temporaine au niveau du decor et des 
materiaux, mais traditionnelle du point de 
vue des volumes et des formes generales) 
nous semble a tout le moins preferable. 

3 La necessite d'associer le patrimoine a la 
vie contemporaine 

Un des facteurs responsables, a notre avis, 
de la difficulte qu'eprouvent actuellement 
les corps publics a 'vendre' l'idee de la 
conservation du patrimoine est la percep· 
tion negative que cette question provoque 
aupres des populations locales et des agents 
de developpement les plus directement 
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concernes. Le potentiel archeologique ainsi 
que l'architecture et l'urbanisme anciens 
sont en effet peryus par d'aucuns comme 
autant de contraintes en regard d'un certain 
progres, pluti'Jt que des ressources a mettre 
en valeur en accord avec les exigences 
normales de ce meme progres. Renverser 
pareil courant d'idee n'est certes pas facile, 
sinon en faisant la preuve d'une association 
possible du patrimoine a la vie con
temporaine.11 A cet egard, il convient de 
developper l'art du compromis, plus parti
culierement a certains niveaux precis de la 
planification socio-economique et de l'inter· 
vention physique. 
Ainsi, devrait-on se preoccuper de main
tenir avant tout les activites de base et les 
gens du milieu dont on entend sauvegarder 
le patrimoine environnemental, car il n'y a 
pas d'environnement culturel sans l'homme 
et les traditions qu'il vehicule. En ce sens, il 
serait mal indique de vouloir recreer 
artificiellement, dans un secteur historique 
reamenage, une mise en scene a saveur 
touristique, incluant un decor et des 
costumes, un folklore et des habitants 
fabriques de toutes pieces ... un chemine
ment-type, avec guides et panneaux si
gnaletiques. 11 serait, de meme, odieux de 
mettre a la disposition de classes ou 
d'individus privilegies des immeubles ou 
des quartiers complets recemment res
taures, apres en avoir chasse ni plus ni 
moins les proprietaires ou les locataires 
d'origine. 11 vaut mieux, des lors, adapter le 
mode d'intervention generale aux res
sources humaines en place, en s'efforyant 
non pas de les preparer psychologiquement 
a des changements radicaux de cadre et de 
comportement, mais plutl.'Jt de les impliquer 
dans un processus de reflexion et d'action 
pouvant conduire a l'amelioration de leurs 
conditions de vie collectives et individuelles 
en meme temps qu'a celle du milieu 
physique en tant que tel. 

Les compromis previsables en ces circon
stances affecteront principalement l'in
terieur des biltisses et l'affection des 
espaces attenants. Le style et le niveau de la 
vie moderne imposent, en effet, des condi
tions de confort et d'efficacite que l'archi
tecture et l'urbanisme anciens n'avaient pas 



prevues, qu'il s'agisse aussi bien de 
chauffage et d'isolation, d'eclairage et 
d'insonorisation, que d'alimentation en eau 
potable et d'evacuation des eaux usees ... 
Le profil des usagers d'espace et de services 
a lui-meme evolue: la taille et le statut des 
menages se sont diversifies, le temps du 
loisir a pris le pas sur celui du travail, 
!'apparition de !'automobile et de l'audio
visuel ont transforme bien des mentalites ... 
Tant et si bien qu'il faut repenser la struc
ture et l'amenagement de nos demeures, 
anciennes et modernes; adapter certains 
bll.timents traditionnels aux exigences 
d'activites tout a fait nouvelles; prevoir, 
au surplus, des emprises energetiques 
et des aires de stationnement. L'insertion 
de mecanique est, par exemple, un defi de 
taille pour tout restaurateur; il se peut 
meme qu'elle influe sur le decor interieur 
d'une habitation. L'integration d'un com
merce au rez-de-chaussee d'un edifice ancien 
pourra difficilement se concretiser sans 
modification de la fai;ade, au niveau tout au 
moins de l'agencement des ouvertures et de 
I' affichage exterieur. 
Enfin, pour toutes ces adaptations d'ordre 
'ecologique' et fonctionnel, nous preconi
sons le recours a des techniques contem
poraines, voire d'avant-garde. Un luminaire 
ajoute devrait etre a la fois moderne et 
neutre, essentiellement utilitaire et denue 
de tout maquillage historique. Un mobilier 
contemporain peut egalement tres bien se 
concevoir en remplacement de meubles 
anciens disparus; ce parti de decoration 
nous apparait meme preferable a !'utilisa
tion de copies sans ll.me. En somme, un 
grand principe est toujours a suivre en la 
matiere, a savoir: joindre l'utile a l'authen
tique. 

4 L'architecture et l'urbanisme actuels 
aux yeux des generations futures 

II peut sembler marginal et superflu 
d'aborder, clans un propos portant sur la 
question patrimoniale, le double theme de 
!'architecture et de l'urbanisme contem
porains. Nous estimons, neanmoins, qu'il 
constitue le point de chute de cette 
discussion, compte tenu du caractere relatif 
et transitoire de toute production materielle 

incarnant, a un moment precis de l'histoire, 
la culture et le mode de vie d'un peuple. A 
cet egard, la fai;on de construire et 
d'amenager nos cites d'aujourd'hui sera, 
pour les generations futures, un indicateur 
relativement si'lr de nos moeurs indivi
duelles et collectives. En outre, il s'agira 
pour la communaute de demain d'un 
heritage a recueillir et a transmettre, a 
travers lequel elle assistera a nos conquetes 
artistiques et technologiques, aussi bien 
qu'a nos difficultes d'adaptation physique 
et socio-economique. 
Or, il se pourrait qu'une analyse retrospec
tive extremement critique remette alors en 
question les principales orientations re
devables a notre civilisation du pastiche et 
de la standardisation. Les reactions de ces 
collectivites a venir pourraient meme etre 
assez radicales, allant jusqu'au rejet quasi 
total du patrimoine immobilier que nous 
nous appretons a leur livrer. Ce serait ainsi 
toute une epoque effacee de la trame et du 
paysage, fosse de plusieurs decennies 
peut-etre ... Y aurait-il meme encore un 
peu du produit des epoques anterieures ou 
de ce qui represente a nos yeux le 
patrimoine, au rythme auquel se remplace 
actuellement le tissu de nos villes et de nos 
campagnes? 

Un phenomene, entre autres aspects de 
cette evolution, nous apparait pour le moins 
significatif: il s'agit de la tendance au 
mimetisme observee clans la construction de 
residences unifamiliales et de certains types 
de bll.timents commerciaux. Cette operation 
de duplication de modeles et de plans 
anciens de maisons, sans correspondre pour 
autant a de la reconstruction, n'en denote 
pas moins, a nos yeux, un profond malaise 
au niveau de la recherche architecturale, 
soit plus precisement une absence de 
creativite sur le plan formel ainsi qu'un 
manque d'adaptation aux modes de vie 
contemporains. Nous croyons qu'il vaudrait 
mieux mettre a contribution les techno
logies modernes et les sources actuelles 
d'inspiration, en insistant plus particuliere
ment sur le design et l'amenagement 
paysager. Ceci n'exclut cependant pas la 
possibilite d'un recours a une architecture 
dite 'd'accompagnement' -c'est-a-dire em-
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pruntant de fai;on non servile aux formes et 
gabarits traditionnels-au vmsmage im
mediat d'immeubles historiques. 

5 L'Etat devrait etre initiateur et guide a 
la fois 

Tous ces elements de solution auxquels 
nous venons de faire reference ont jusqu'a 
ce jour ete partiellement exploites, soit par 
les corps publics de l'un ou l'autre palier, 
soit par des organismes intermediaires ou 
des comites locaux de citoyens, soit encore 
par des corporations a but lucratif ou des 
entreprises de promotion. Les resultats 
cumules de ces diverses initiatives ne 
semblent pourtant pas . toujours corres
pondre, chez nous, aux attentes des 
planificateurs en ce domaine. Sans doute y 
eut-il un manque de cohesion depuis le tout 
debut de cette vaste ruee vers le patrimoine! 
On confond d'ailleurs trop souvent engoue
ment et sensibilisation: la mode ainsi 
qu'un certain romantisme ont sans doute 
accelere la prise de conscience du vaste 
public a l'egard de nos 'vieilles maisons 
de pierre,' cependant que peu de moyens 
scientifiques et financiers ont ete veri
tablement consacres a ce champ d'etude et 
d'intervention. 
Toute une education populaire est encore a 
concevoir, tirant profit des recherches en 
cours et d'un effort accru de vulgarisation. 
Parallelement, la multiplication d'exemples 
et de projets de restauration bases sur des 
echeances et des budgets plus restreints ne 
pourra que stimuler davantage un nombre 
grandissant d'adeptes de cet art. Or, il 
incombe a l'Etat, selon nous, d'~tre a la fois 
ce guide et cet initiateur, compte tenu des 
ressources en personnes et en argent dont il 
dispose, compte tenu surtout du pouvoir de 
negociation qu'il detient face aux agents de 
transformation du milieu. 

Conclusion 

Le patrimoine immobilier, nous en con
venons, n'est plus guere ignore des gouver
nements ni du public en general. On s'en 
inspire abondamment, souvent m~me un 
peu trop servilement ... Pourtant, sa 
sauvegarde et sa mise en valeur sont loin 
d'~tre assures. Tel agriculteur, en posses-
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sion d'une authentique habitation d'esprit 
frani;ais, ne lui a-t-il pas prefere un jour 
quelque copie maladroitement coni;ue? Tel 
amateur bien intentionne n'a-t-il pas cher
che a 'vieillir,' en la manquillant de fen~tres 
a petits carreaux, sa nouvelle acquisition 
datant de moins d'un siecle? Autant 
d'exemples malheureux d'une interpreta
tion faussee du fait patrimonial. 
Aussi, le repetons-nous, ce n'est que par une 
information plus soutenue, doublee d'une 
action globale et concertee, que les gouver
nements sauront rallier tous les effectifs 
necessaires a l'accomplissement de cette 
mission difficile et de longue duree. L'ap
proche evoquee tout au long de cet expose 
repose en priorite sur ces deux principes. II 
s'agit, desormais, d'accelerer le processus 
regissant l'elaboration de la connaissance et 
la planification de l'intervention ... de 
maniere a rattraper, voire a devancer, celui 
de la degradation du patrimoine et de 
l' environnement. 
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VIEWPOINTS/POINTS DE VUE 

Changing The Ontario Planning Act: Risks and 
Responsibilities* 
Bureau of Municipal Research 

Introduction 

In June 1977, Ontario's Minister of 
Housing released the Report of the Plan
ning Act Revz'.ew Committee, known as the 
Comay Report, after Committee Chairman 
Eli Comay. This was the first major review 
of The Planning Act since its creation in 
1946. Because planning is one of the major 
powers a municipality may exercise, one 
might have expected interest to be high. 
Quite the contrary, there has been scant 
media attention and no widespread public 
discussion. Some explanation for this might 
be found in the fact that the Robarts Report 
on Metro Toronto was published at 
approximately the same time, diverting 
much attention in Metro and surrounding 
municipalities. However, reaction to the 
Comay Report has been slow across the 
province. 
The Comay Report is complex, covering a 
broad range of items from the 'nuts and 
bolts' of municipal planning legislation to 
the fundamental philosophical principles on 
which that legislation is based. The 
provincial government's own response to it 
will be in the form of a White Paper in late 
Spring. The Report's proposals are actually 
on three levels: major reforms, improve
ments that fall just short of reforms, and 
housekeeping items. Because the Comay 
review is unique in its attempt to establish 
clearly the set of principles upon which the 
proposed system is based, we have focussed 
on the philosophy expressed in the Report 
and the key reforms which flow from it. 
At the outset we note that The Planning 
Act deals with planning at the municipal 

• The Editor gratefully acknowledges permission to 
reprint this excerpt from Changing the Planning 
Act: Risks and Responsibilities, Bureau of Munici
pal Research, Topic No. 3, November 1977. 
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level only; that is, the plan-making and 
development control functions. When (or if) 
the province plans, it does so under other 
legislation, for instance, The Planning and 
Development Act. Provincial planning was 
outside the Committee's terms of reference 
except as it affected municipal planning. 
Likewise, the Committee's task was not to 
review the practice of municipal planning, 
but, rather to examine the legislation. Thus 
the practice was of interest only insofar as it 
reflected the adequacies of the legislation.1 
To fully understand the Report and its 
significance, one must appreciate the 
context. In 1975, when the Review was 
commissioned, there was one predominant 
influence: cries of planning delays caused 
by bureaucratic red tape. These complaints 
came mainly, but not only, from the 
development industry and were echoed 
daily in the media. The argument was that 
planning red tape was one of the major 
factors in the rising costs of land and 
housing. 
Several other influences were, and are still, 
apparent: 
D A mood of restraint and pragmatism 

had settled over the public sector 
generally. At the provincial level, the 
goals-oriented regional development 
planning initiated with the 'Design for 
Development' documents eleven years 
earlier had been laid aside in favor of a 
more hard-nosed economic approach: 
planning that was realistic and could 
deliver.2 At the municipal level pru
dent spending and the paring of 
budgets became the by-words for all 
council activities, including planning. 

D Local autonomy where possible was a 
parallel theme of the provincial govern
ment. In the early 1970s a number of 
regional areas were restructured into 



two tier governments, one of the 
avowed intents being to assign some 
statutory planning authority to the 
new regional municipalities. Recent 
ministerial statements have further 
endorsed the trend towards increased 
municipal autonomy.3 And the domi
nant focus of the Robarts Report on 
Metro Toronto is on strengthening the 
policy-making capability of local gov
ernment. 

The Thrust of the Proposed Reforms 

The Comay Report is concerned mainly 
with the distribution of power in the 
planning system. The Review Committee 
sought to create a legislative framework for 
municipal planning that would do three 
things: 
• let municipalities engage effectively in 

planning at the local level; 
• allow the provincial government to 

secure its own interests in municipal 
planning; 

• ensure that the needs and interests of 
other participants in the process were 
given their due regard. 

Thus the Committee attempted to strike an 
appropriate structural balance between 
provincial and municipal authority in 
planning and between public and private 
interests in planning. 
Although the Committee travelled across 
the province to hear a variety of persons 
intimately involved in the operation of the 
planning system, 4 it could find no common 
agreement on what the system was for, how 
it operated, or what changes were required. 
It needed a framework to reconcile the 
disparate views. Accordingly, the Commit
tee developed a closely-reasoned set of 
assumptions and principles concerning the 
nature and purpose of municipal planning, 
the role and responsibility of government in 
planning, and the nature and function of 
planning legislation. Briefly, these stated 
that: 

• the way planning is used should be 
realistic; its scope must be limited by 
its available instruments, which have 
mainly to do with land use and the 

control of physical development (Sec. 
2.34); 

• planning decisions are political because 
they deal with values and priority
setting; therefore, policy decisions, 
which have the force of law, should be 
made only by elected officials (Sec. 
2.20, 2.22); 

• planning decisions must be made 
openly and clearly, so that persons or 
bodies making those decisions can be 
held fully accountable (Sec. 2.24); 

• planning legislation and the system it 
defines should be rational, clear and 
intelligible, equitable, reliable and pre
dictable, economic in time and cost 
(Sec. 2.27); 

• planning authority and responsibility 
should be allocated so that all matters 
which have not been defined as lying 
explicitly within the interests of a 
higher level of government should rest 
with the lower level; municipal govern
ments should be seen as possessing 
residual planning powers, that is, those 
planning powers which the provincial 
government does not require in order 
to secure its own interests (Sec. 2.43). 

This framework allowed the Committee to 
pinpoint the structural troubles in the 
system: divided powers, fragmented autho
rity, diffused responsibility. The attendant 
problems identified were a lack of full 
accountability, uncertainty and inconsis
tency, and lip service to formal planning 
requirements. The Committee found further 
that unrealistic public expectations about 
the kinds of results the planning system 
could deliver only made structural problems 
worse: municipal planning was being held 
responsible for too much. 5 The framework 
led the Committee to propose some funda
mental reforms to the municipal planning 
system. 
The main thrust of the Comay Report is to 
clearly lodge increased decision-making 
authority and responsibility in planning at 
the municipal levels of government. Provin
cial supervision and control is thereby 
lessened. 
A second thrust underlying all the recom
mendations is that the burden for interven-
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tion into development decisions is shifted. 
While the current system requires the 
proponent to justify his proposal, the 
suggested change would place the onus on 
the objector to demonstrate why the 
proposal should be modified or rejected. 6 In 
practical terms, this means that an indivi
dual could do as he liked with his property 
as long as the municipality (or the region, or 
the province, or another citizen) could not 
show that its interests were adversely 
affected. 
The key reform which moves the system in 
this general direction is restricting the 
provincial role in municipal planning to 
formally defining its areas of interest and 
intervening only to protect those interests. 
Ultimate protection is afforded by the new 
provincial power of veto over municipal 
planning actions which adversely affect the 
stated provincial interests. 

Hence in the reformed system: 
• Municipal councils would be assigned 

final authority over all their planning 
instruments (plans, zoning by-laws, 
development reviews, subdivision a
greements, consents, redevelopment or 
neighborhood improvement plans), 
subject to appeal procedures or the 
province's veto. The normal operating 
relationship between the provincial 
government and municipalities would 
be one where the senior level moni
tored, guided, and assisted lower level 
in its planning activities, rather than, 
as is the current practice, supervised 
and approved. 

• Municipal councils could also choose 
whether or not to appoint planning 
boards or committees. As a general 
principle, a council could delegate any 
appropriate planning powers provided 
planning policies were already es
tablished and the scope for the exercise 
of delegated powers was already laid 
out. 

• Official plans, the central policy ele
ment in the planning process, would 
become 'municipal plans' or 'municipal 
planning statements,' adopted by a 
council but with no provincial approval 
requirement. Subsequent by-laws 
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would be required to 'have regard for' 
rather than be in legal conformity with 
these adopted policies. 

• The Ontario Municipal Board would 
remain as an appeal body to hear 
objections to a council's action or 
failure to act, but its responsibility to 
make a final decision would be changed 
to making recommendations to the 
Minister of Housing or the municipal 
council for their decision. 

Removing the heavy hand of provincial 
supervision does not produce a system 
without control but, rather, one where the 
locus of control is shifted. Early in its 
investigation, the Review Committee con
cluded that, while most planning rules and 
procedures had been introduced in the past 
for sound reasons, a variety of different 
circumstances today warranted their altera
tion. It found that the structural require
ments of the system had become ends in 
themselves so that, for instance, approval 
was being sought for approval's sake, 
diverting attention from the substantive 
issues of planning. Thus the Committee 
attempted to replace direct provincial 
control over municipal planning with a 
system of checks and balances on municipal 
planning autonomy. The emphasis through
out the Report is on formally adopted 
policies, stated clearly and reasoned specifi
cally, with provisions for proper notice, 
hearing and appeal. 

NOTES 

1 Chapter 1 of the Report indicates that over the 
previous ten years a series of reports had dealt 
with various aspects of Ontario's Planning: the 
studies of the Ontario Law Reform Commission 
(1967-1971); the report of the Select Committee 
on the Ontario Municipal Board (1972); (in part) the 
studies of the Advisory Task Force on Housing 
Policy (1973); and the Subject to Approval report 
of the Ontario Economic Council (1973). This last 
examined the operation of municipal planning. In 
contrast, the Planning Act Review is the first 
overall look at the 30-year old municipal planning 
legislation. Several of the participants in this 
review had also been involved in earlier studies. 
Professor Comay himself had chaired the Housing 
Task Force and participated in the OEC report. 

2 See BMR Comment 1/166, 'Design for Develop
ment: Where Are You?,' March 1977. 



3 See, for instance, Housing Minister John Rhodes' 
address to the Community Planning Association of 
Canada's National Conference in Toronto, Septem
ber 12, 1977. 

4 The Committee's public consultation program 
consisted of two main parts: (1) briefs were taken 
from municipal councils and other municipal 
bodies, organized community groups, rural land 
interests, the land development and real estate 
industry, and other professional groups (law, 
planning, architecture, engineering, etc.); and (2) a 
series of meetings was held province-wide with 
municipal officials and a variety of interest groups. 
The Committee also assisted the Community 
Planning Association of Canada in sponsoring 
fifteen 'citizen workshops' across the province. See 
Background Paper No. 1 (by Karen Bricker, 
Committee Research Associate). 

5 For instance, expecting local planning policies to be 
the chief instruments for creating certain desirable 
social and economic conditions (such as a diverse 
employment base) when for the most part these 
policies could only regulate the controlling forces. 

6 The Report notes that the onus is similarly placed 
in the U.K. system of planning control. 
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Sorting Out the Responsibilities: The Ontario 
Planning Act Review* 

G. W. Fitzpatrick 

Introduction 

One of the most far-reaching programs of 
the Ontario Ministry of Housing over the 
next few years is the implementation of the 
Report of the Planning Act Review Com
mittee.1 The program is aimed at de
veloping a new Planning Act for the 
province by 1980. 
The Planning Act Review was begun in 
September, 1975, with the appointment of a 
three-man Committee chaired by Professor 
Eli Comay of York University. The other 
two members were Dr. Earl Berger and Mr. 
Eric Hardy. 
The Committee was asked to review the 
nature of the problems that exist in the 
present local planning process, so that the 
province and its municipalities would be 
better able to respond to changing needs. 
The Committee was fully aware that it did 
not have a mandate to review the provincial 
planning system. 
The Committee held more than seventy 
meetings across the province, listening to 
municipal officials, elected and appointed, 
builders, developers, professionals, and 
private citizens outline their views of the 
present planning process. Over three hun
dred written briefs were also submitted. 
The Committee's report, together with five 
background papers, was published in June, 
1977, and was distributed widely through
out the province with a request from the 
Minister of Housing that those interested 
make submissions on the Report. 
The main objective of the province is to 
proceed towards the publication of a White 
Paper by early 1979. The White Paper is 
intended to establish the preferred govern-

* An earlier version of this article was presented at 
the Sixth Summer Institute in Urban and Regional 
Planning, Queen's University, June 1978. 
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ment position on the recommendations of 
the Planning Act Review Committee, and 
will form the basis of proposed new 
legislation. Once agreement to this state
ment has been reached by Cabinet, the 
Ministry will develop the first draft of new 
legislation which will then be published and 
distributed for reaction together with the 
White Paper. 

The Present System 

To outline the system that the Committee 
was asked to review, a brief summary is 
provided. 
Like many other provinces, Ontario's 
planning system is characterized by strong 
provincial involvement and approval of 
local actions at various stages. The present 
Planning Act was passed in 1946 and 
although it has been amended many times, 
mostly to deal with legal or administrative 
problems that arose, the original elements 
of the 1946 Act are still largely in place. 
First of all, municipal planning is permis
sive not mandatory, with the exception of 
the restructured and regional municipalities 
extablished in recent years. The basic unit 
for planning is a defined planning area that 
may or may not coincide with municipal 
boundaries, and provision is made for joint 
planning between several municipalities. 
The municipal plan, or 'official plan' as it is 
known in Ontario, requires provincial 
approval by the Ministry of Housing to 
have effect, and the responsibility for the 
preparation of such plans falls to planning 
boards rather than municipal councils. Only 
in the restructured or regional municipali
ties do councils directly assume the plan 
preparation function. 
Once an official plan is passed, all municipal 
by-laws and public works must conform to 



the plan, but although an approved plan is a 
prerequisite for some planning actions, it is 
not necessary to have an official plan to 
exercise zoning powers or to process 
subdivision plans. The subdivision of land 
cannot take place without approval by the 
province or regional municipalities, with the 
exception of the creation of one or two land 
parcels which are dealt with by specifically 
appointed committees. Municipal zoning 
by-laws cannot have the force of law until 
approved by the Ontario Municipal Board 
which is the agency for hearing appeals 
from municipal planning decisions in the 
province. The Planning Act also gives 
municipalities authority to prepare rede
velopment plans to control property stan
dards and the demolition of buildings. 

Background to the Review 

The review of Ontario's planning legislation 
is an exercise that had been anticipated for 
several years before it actually got under
way. Although The Act generally worked 
effectively in enabling municipalities to 
control development, there was a growing 
concern that the changing planning process 
was not adequately reflected in legislation, 
and that the purpose of planning and the 
roles of the various participants in the 
process were not clearly defined. 
The 1946 Act was essentially a development 
oriented Act, geared toward facilitating the 
rapid post-war growth that Ontario was 
faced with. Citizen involvement and en
vironmental concerns were unheard-of fac
tors in those days. 
Since the second World War, The Act and 
the planning process gradually changed 
from a very permissive exercise to one in 
which the province increasingly made 
specific demands of its municipalities. In 
those early post-war years, planning was 
either done by the province or it was not 
done at all, but increasingly, beginning with 
the larger municipalities, local planning 
capability began to emerge. After an era 
when planning was little more than an 
exercise to accommodate development, 
provincial concerns began to shift from 
strictly local to wider concerns. 

In response to these concerns in the 

mid-1960s, the Government of Premier 
John Robarts introduced its Design for 
Development program aimed at creating a 
regional development strategy for the 
province. The objective was to achieve a 
more equitable sharing of opportunities in 
the various parts of the province, and 
central to this objective was the relation
ship of regional development policies to the 
structure of local government itself. Metro
politan Toronto had been created in 1953 
and further local government reforms were 
now directed at the areas of major 
population concentrations. A division of 
responsibility was being sought for various 
public services on an area-wide basis so that 
the framework of more detailed policies 
could be carried out by local municipalities 
within the regions. 
Part of the legislation establishing these 
new regional municipalities provided that 
the Minister could assign specific approval 
powers over any planning matters to the 
regional municipalities, and, in 1978, The 
Planning Act was amended to allow such 
delegation to take place. In 1973, the 
Ontario Economic Council commissioned a 
study of Ontario's planning process which 
recommended a major shift in the location 
of responsibility from the province to the 
local level. 2 The Council also proposed 
recognizing a hierarchy of plans from the 
regional to the local level, a continued 
provincial approval of overall plans, but not 
that of other plans, and the delegation of 
the approval of subdivisions to regional 
municipalities. In 1974, after a generation 
of increased provincial control over local 
actions, the first delegation of provincial 
authority to regional municipalities took 
place. 

It may be of interest to note that by 1977 
there was a discernible shift from the 
goals-oriented regional planning process 
established a decade earlier. A more limited 
and hard-nosed economic approach took its 
place, and it is now most unlikely that the 
type of overall provincial plan envisaged 
earlier will ever emerge. The reasons for this 
are partly changing economic conditions 
and slowing of growth rates, partly because 
of changing personalities at the Cabinet 
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level, partly because of a disenchantment 
with the need for a provincial plan and, not 
insignificantly, a change to minority gov• 
ernment and a growing awareness of the 
political unpopularity of 'regional' pro
grams. 

It was in this new era of the first tentative 
shifts to local responsibility that the 
Planning Act Review took place. Times had 
changed in other ways. 'Reform' councils 
were being elected in some major cities and 
the development of growth versus anti
growth philosophies gave rise to increasing 
local opposition to development proposals. 
In various parts of the province, concerns 
arose about the loss of valuable resources, 
particularly agricultural · lands, and the 
expression of these concerns became more 
organized. 

The Planning Act Review Committee was 
well aware of these changes and approached 
the present Planning Act with respect, 
recognizing that The Act still works, and 
works surprisingly well. After holding 
meetings in many parts of the province and 
receiving over three hundred briefs, the 
Committee began to draw conclusions on 
what is wrong with the present system. 
Many, whether those who used the plan
ning system or those who were its 'victims,' 
felt that it is complex and confusing, 
characterized by a multitude of rules and 
procedures, a growing number of agencies, 
and a frustration in not knowing who is 
responsible for decisions. The Committee 
was told that the planning process is 
uncertain and inconsistent, and that chan
ges in provincial and municipal policies and 
priorities are often not made known to the 
people involved in the process. When 
decisions are made, the reasons for those 
decisions are not always apparent, and 
there was generally felt to be too little 
public accountability in the system by 
those making the actual decisions. Many 
people felt that the present system empha
sized negative controls and was too 
restricted in scope, being limited to matters 
of development and land use. Too often 
planning dealt with details and not with 
policy formulation, and the end result was a 
time-consuming process with too much 
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paper work and too much duplication of 
effort. Some felt that the present system 
fails to ensure that it is possible to 
implement planning objectives, and that 
planning proposals are too often imprac;tical 
and bear no relation to the costs of 
achieving them. Finally, the present plan
ning system was seen increasingly to be 
eroding local autonomy. 
In terms of improving the present planning 
process, there was no shortage of sugges
tions. One of the most repeated pleas was 
for a definition of the scope and purpose of 
planning and a clearer allocation of the 
planning responsibilities of the different 
levels of government. Coupled with this was 
the request that planning activities of 
various government agencies and special 
purpose bodies should be better coordinated 
so that local planning can be made more 
effective. Although it was felt that flexibi
lity should be encouraged to allow experi
mentation and individual approaches to 
solving local issues, it was also felt that 
planning objectives should be related 
specifically to unambiguous issues which 
are realistically within the control, in
fluence, and financial capability of the 
municipal level of government. 

A Basis for Reform 

The Committee approached the develop• 
ment of its recommendations bearing in 
mind certain assumptions about the nature 
of planning, the nature of legislation, and a 
specific philosophy of government. The 
organization of the review itself was 
directed very much to the legislative base 
for planning, and the main purpose of the 
review was directed toward determining 
how legislation should be changed to enable 
municipalities to engage more effectively in 
planning, and at the same time enable the 
province to secure its own interests. 
The Committee assumed that change was 
necessary, or else the Review Committee 
would not have been appointed in the first 
place, but that changes should not further 
complicate the system, or interfere with 
legitimately established private and public 
interests created by law or precedent over 
the years. It was also taken for granted that 



the existing system should not be thrown 
out unless there was overwhelming evi
dence in support of radical changes. 
The Committee saw its task as developing 
recommendations for a spectrum of change 
ranging from minor improvements to major 
reforms. A key assumption throughout the 
review exercise was that any changes in the 
local planning system would be differen
tially applied, the Committee being keenly 
aware of the very wide range in planning 
needs from large developing urban centers 
to small rural townships and remote 
settlements.3 

In defining a philosophy of government, the 
Committee stated that policy decisions 
having the effect of law should be made by 
elected representatives: local decisions 
should be made by municipal councils, and 
provincial policy decisions by the Cabinet. 
('Politics cannot be taken out of planning 
nor planning out of politics.') The Commit
tee stressed that there should be full 
accountability for decisions and that it 
should be possible to know who made a 
decision, and the reasons for the decision. 
In specifying future legislation, several 
criteria were defined: 

1 Rationality: legislation should operate 
directly on the perceived needs, should 
be directed to specific purposes, and 
should be consistent in approach and 
results over time; 

2 Clarity: legislation should provide maxi
mum certainty of meaning, should meet 
the test of legal certainty, but at the 
same time be capable of common sense 
interpretation; 

3 Equitability: the legislation should 
ensure protection from administrative 
abuse, adequate opportunity to redress 
grievances fairly and expeditiously; and 

4 Economy: legislation should be self-
administering as much as possible. 4 

In a controversial recommendation, the 
Committee concluded that municipal plan
ning, as practiced under The Planning Act, 
should not be regarded as a substitute for 
municipal corporate planning, or as the 
primary means of achieving overall finan
cial, economic, or social objectives. The 
Committee tried to recognize realistically 

the limitations of municipal planning and 
felt that its purposes should be circum
scribed by the largely physically-oriented 
instruments, accepted and proven, and 
generally available. 
From this, the Committee evolved a 
definition of planning 'to establish and 
carry out municipal policies and programs 
for the rational management of the munici
pality's physical development.' Although 
stating that planning should be a largely 
physically oriented exercise, it was ob
served that planning must 'have regard for' 
social and economic concerns and needs in 
establishing physical goals, and 'take 
account of' social and economic conse
quences of municipal development policies. 
In commenting upon the orientation of the 
present planning system, the Committee 
stressed that planning should be concerned 
with the way property is used, not who uses 
it, and that individuals should have an 
inherent right to use their land unless the 
government has a clear reason why they 
should not. This represents a diametrically 
opposed view on the onus of government to 
that expressed in Ontario's Environmental 
Assessment Act. 

Allocation of. PlanningAuthority 

Within our system of government, munici
palities carry out functions as prescribed by 
the province, act as agents of the province, 
or carry out discretionary tasks within 
limits set by the province. The Committee 
recommended that instead of municipalities 
being delegated the authority to act on 
behalf of the province, that legislation 
specifically assign planning authority to 
municipalities so that they might act in 
place of the province. The distinction was 
felt by the Committee to be important, in 
that a municipality should be able to 
establish and implement whatever planning 
policies it feels necessary where there is no 
formally expressed provincial interest. 
Where provincial policies, programs, or 
performance criteria exist, municipalities 
should be delegated the authority to 
administer such policies. 
In defining the line between provincial/ 
municipal and regional/local interests, the 
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Committee concluded that, firstly, no level 
of government should act beyond its own 
explicitly defined interests, secondly, the 
activities of a lower level of government 
should be supervised only to protect such 
explicitly defined interests, and, thirdly, a 
higher level of government should not 
intervene in the actions of a lower level 
simply on the presumption that it possesses 
superior knowledge or wisdom. 
The Committee felt strongly that there 
should be the greatest practical degree of 
planning autonomy at the lowest suitable 
level, and that if interest in a specific matter 
has not been defined then authority should 
rest with the lower level. The question of 
residual powers resting with the municipali
ties has been a controversial issue in 
discussions that have taken place at the 
provincial level within the last few months. 
These assumptions led the Committee to 
the conclusion that provincial interests in 
municipal planning can and should be 
defined, and that the breadth of these 
interests should be indicated in The 
Planning Act itself. Valid provincial in
tersts would include the implementation of 
provincial economic policies and programs, 
the conservation of natural resources, and 
the assurance of natural justice to all 
inhabitants of the province. Any state
ments in legislation defining such provin
cial interests will necessarily be fairly broad 
in scope and would need to be more 
specifically defined in an operational sense 
through the publication of guidelines and 
circulars. The Committee assumed that 
similar interests could be defined in two-tier 
local government situations, and that the 
upper-tier would only become involved in 
lower-tier activities where its own defined 
interests were affected. 

In some areas, the province may need to 
introduce specific legislation to establish 
the basis for its interests. For example, the 
Planning and Development Act, the Nia
gara Escarpment Act, the Parkway Belt 
Act, the Environmental Assessment Act, 
and the Pits and Quarries Control Act have 
all been introduced with this objective. 
Indeed, until the Planning and Develop
ment Act was introduced, there was no way 
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in which the province could itself prepare a 
plan for a specific area, expressing parti
cular provincial interests, which would then 
be binding upon municipalities. 

In other areas, provincial policy statements 
would be prepared on specific subjects, for 
example the preservation of food producing 
lands, noise abatement, aggregate produc
tion, and lakeshore development. Such 
statements, adopted as provincial policy 
and made known to local governments, 
would provide a practical and usable guide 
to better local decision-making. 
At the regional level, the obvious place to 
define the area-wide interests is in the 
regional official plan. This should provide 
adequate guidance to the local level of 
government while still enabling local flexi
bility. 
From the Committee's redefinition of 
provincial and municipal involvement in 
local planning, it can be seen that the senior 
levels of government would shift from a 
supervising and approving function to one 
of monitoring lower level actions, to ensure 
that stated interests are safeguarded, and 
to guide and assist the lower level in the 
implementation of upper level interests and 
the resolution of problems. 
These principles constituted the basic 
framework within which the Review Com
mittee proposed its reforms to the local 
planning system in Ontario. 

Basis of Major Reforms 

The basic recommendations made by the 
Committee, affecting the way the province 
and its municipalities interact with each 
other, can be summarized as follows: 
1 Provincial involvement in municipal 

planning should be directed to pre
venting municipal actions that conflict 
with stated provincial interests. The 
province should have the power to veto 
those actions. The veto should be 
exercised by the Minister of Housing or 
by the Cabinet; 

2 The province should transfer to munici
palities its own authority to approve 
planning instruments, and a municipa
lity should be able to undertake any 
planning actions it considers appro-



priate, subject to the provincial veto to 
safeguard provincial interests. Provi
sions should be made for the province to 
withhold planning autonomy from muni
cipalities that are not considered to have 
the adequate resources to carry out the 
function; 

3 The Ontario Municipal Board should 
serve as an appeal body, but should not 
determine the planning merits of any 
matter placed before it, or make final 
decision on planning matters; and 

4 The statutory role of planning boards 
should be eliminated and the municipal 
planning function should be assigned 
directly to elected councils. However, 
council should be able to appoint 
whatever advisory committees it wishes. 
It should not be a provincial concern 
whether a municipality carries out its 
planning functions directly through 
council or with the assistance of 
appointed committees. 

Response to Planning Act Review Committee 
Report 

Over three hundred and fifty submissions 
have been received in response to the 
Review Committee's Report, and many of 
them reflect a general agreement with the 
principles providing the basis of the 
Report's detailed recommendations. How
ever, although there may be agreement with 
Comay's philosophy of government, the 
definition of the nature of legislation and 
the purpose of municipal planning, the 
allocation of planning authority and the 
definition of provincial and local concerns, 
there is considerable disagreement with 
how or if these principles could be put into 
practice. People simply do not want the 
existing system changed as much as Comay 
proposes, and there seems to be a disap
pointing mistrust of the ability of local 
government to plan responsibly. 
There is, not surprisingly, overwhelming 
support for the recommendation that the 
province define its interest in municipal 
planning in a more formal sense and that its 
intervention in local matters should be 
restricted to defined matters which would 
be elaborated on by formally expressed 

policy statements. However, considerable 
doubt is expressed about the willingness or 
ability of the province to publish such 
policy statements, and strong resentment is 
expressed against the concept of a 'veto' of 
local actions. Most respondents see the veto 
as being politically unacceptable and most 
would prefer that the province retain some 
form of modified approval of local actions. 
Although there is agreement with the 
recommendation that local councils should 
have more control over their own planning 
instruments, concerns have been expressed 
about how far down the spectrum of local 
government can municipalities realistically 
be expected to assume the proposed 
authority. Ontario has municipalities ran
ging from those that have long had strong 
local planning capability such as Toronto, 
Ottawa, and London, while at the other end 
of the spectrum are municipalities like the 
Township of Burpee (population 204) and 
some that are even smaller, where it is 
completely unrealistic to expect that the 
provincial presence will be significantly 
reduced in controlling local development 
activity. 

Provincial Response 

There is provincial sympathy for many of 
the positions put forward by the Planning 
Act Review Committee. There is agreement 
that provincial interests in planning should 
be better defined than they have been up to 
now; the veto principle, however, seems as 
unpopular to most provincial people as it 
does to many of the municipalities that 
have responded to us. The increased 
delegation of provincial approval powers to 
municipal government is supported and the 
abolition of special purpose planning boards 
is consistent with a general provincial 
policy to reduce such special purpose 
bodies. 
The recognition of municipal planning as 
essentially a physically-oriented process 
has been accepted in a Cabinet decision that 
has declared that official plans are not the 
appropriate vehicle for the expression of 
human service policies. 
On the other hand, there is strong 

Fitzpatrick 217 



disagreement with some specific proposals, 
particularly the changed role of the Munici
pal Board and the reduced status of official 
plans. 

If changes resembling those proposed by 
the Planning Act Review Committee come 
about, the province will have to resist 
involving itself in many matters that are 
seen to be of local concern. Provincial 
planners would be carrying out a positive 
role of advising and assisting local munici
palities rather than a negative task of 
approving and commenting upon local 
recommendations. Local planners, on the 
other hand, will assume many of the 
functions now carried out by the province, 
and in resolving local issues will be required 
to enter into discussions with various 
provincial ministries and agencies, some of 
which will be disagreeing with each other. 
Such discussions now take place 'within the 
family' and the prospect of some of these 
issues being fought out at the local level is 
not exactly a prospect looked forward to by 
some provincial ministries. However, this is 
now happening in regional municipalities 
where provincial approval authority has 
already been delegated. If the Review 
Committee's recommendations are pro
ceeded with, it will simply be happening to 
a greater extent. 
A key question that must be addressed in 
evaluating the report of the Planning Act 
Review Committee is at what price will 
greater local accountability be achieved? 
The objective of the Review Committee, 
and that of the province in responding to 
the Report, is to try to make the system 
simpler and more efficient as well as making 
it more accountable. But is it possible to 
achieve both of these objectives? If we 
achieve one, are we confounding the other? 
If responsibility for approval authority and 
decision-making is spread much wider than 
at present, will there be too much confusion 
in where authority specifically rests? 
At present the increasing input of other 
provincial ministries in the local planning 
process is coordinated through the Mil}istry 
of Housing, which is faced with reconciling 
varying provincial interests. If this author
ity devolves to the local level, will the 
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municipalities be able to deal with the 
various provincial agencies with the same 
clout that the Ministry of Housing does? 
Of even more basic concern to some people 
is the fear that planning will degenerate 
into a short-sighted, ad hoc, and blatantly 
political exercise if responsibility is widely 
delegated to the local level. The danger of 
capricious or arbitrary behavior is felt to be 
increased with local pressure in municipal 
governments where politicians are elected 
on a very narrow base. 
In areas where two-tier local government 
has been established, a basic problem 
emerges. Comay recommended that ap
proval authority delegated to regional 
municipalities by the province should in 
turn be delegated down to the local 
municipalities within the region, so that, for 
example, the City of Ottawa or the Borough 
of Scarborough would approve its own 
subdivision plans and would not need the 
regions of Ottawa-Carleton or Metropolitan 
Toronto to do it for them. This recommen
dation was felt to be essential by the 
Committee if delegated power was to pass 
directly to municipalities outside of regional 
structures, such as London, Windsor, Sault 
Ste. Marie, Kingston, and others. How 
otherwise could these municipalities be 
justified in assuming such control if 
municipalities such as the City of Toronto 
and the City of Ottawa and the City of 
Hamilton did not have such authority, but 
were subject to the controls of the 
upper-tier government? 

In responding to the Review Committee's 
recommendations, however, the regional 
municipalities have strongly opposed the 
principle of delegating approval authority 
from the regions to the local municipalities. 
They contend that the present system of 
regional approval of local actions is 
becoming accepted, and to shift to a system 
in which each municipality within the 
region assumed approval authority would 
create needless confusion and differing 
administrative practices. 
It might be observed that if the municipali
ties say they have problems with the 
province, then it is also true that the 
province has problems with the municipali-



ties. Apart from the natural complaint that 
municipalities may sometimes simply re
fuse to do what the province thinks they 
should, the tendency of all too many 
municipal councils is to hide behind 
provincial coattails and to let the province 
take the responsibility for making the 
tough, nasty decisions or to settle for 
making easy decisions knowing that the 
province will bail them out. In any system 
that provides greater accountability at the 
local level, these municipalities are going to 
be forced to make more of the unpleasant 
decisions themselves: a prospect that some 
of them may not find attractive. 

The Planning Act Review Committee 
concluded that there should be local 
planning autonomy for three basic reasons: 
1 It found no evidence that centralized 

decision-making produces better muni
cipal decisions; 

2 It found no evidence that local auto
nomy would not produce the desired 
results from the standpoint of either 
municipal or provincial planning in
terests; and 

3 It found that municipal planning deci
sions dealt largely with matters of local 
community concern and should there
fore, in the first instance at least, be 
determined locally. 

Perhaps in the final analysis, the considera
tion of whether the advantages of the 
Comay proposals outweigh some of the 
disadvantages comes down to deciding 
whether, in fact, the three basic conclusions 
the Committee came to were valid. 
In conclusion, Ontario's Planning Act 
Review was an attempt at a total review of 
the legislative base for planning in Ontario, 
not a tinkering with the parts. It tried to 
ask what and who the system is for, and 
whether it answered those questions de
pends to some extent on one's particular 
perspective-on where one fits into the 
process. In seeking a total system, some 
have said that impracticalities emerge and 
that the cure is worse than the disease. The 
changed role for the Ontario Municipal 
Board, for example, as proposed by the 
Committee, is viewed by most as a process 
that would significantly increase litigation 

and delay proceedings even more than they 
are delayed now. 
The Planning Act Review Committee's 
Report implies a leap of faith in local 
government that many don't want to take, 
but one thing the review has done, and done 
very successfully, is to provide an agenda 
for discussion and provide an invaluable 
base from which the White Paper on The 
Planning Act can be developed. 

NOTES 

1 Ontario, Ministry of Housing, Report of the 
Planning Act Review Committee. Toronto: Minis
try of Housing, 1977. 

2 Ontario Economic Council, Subject to Approval: A 
Review of Municipal Planning in Ontario. Toronto: 
Ontario Economic Council, 1973. 

3 Cf., Background Report No. 5 of the Planning Act 
Review Committee, Planning for Small Communi
ties. Toronto: Ministry of Housing, 1977. 

4 These criteria are listed in Section 2:27, pp. 11-12, 
of the Report of the P/anning Act Review 
Committee. 
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Subject to Disapproval: The Ontario Planning 
Act Review* 

Narasim Katary 

Introduction 

In 1973, the Ontario Economic Council 
examined planning in Ontario and pub
lished a report entitled Subject to Ap
proual.1 That report was largely ignored by 
the province. In 1977, The Planning Act 
Review Committee examined The Planning 
Act2 in Ontario and published a report 
which should be labelled 'Subject to 
Disapproval' and treated similarly. This 
essay is an attempt to demonstrate why the 
Planning Act Review Committee (PARC) 
Report3 should be discounted. 
PARC examined the problems from one set 
of premises and came up with a set of 
recommendations. Similarly, this essay 
examines the same problems from another 
set of premises and comes to a very 
different set of recommendations. The 
premises inherent in this essay are as 
follows: 
1 Decentralization of Power to the 

Munz'.cipalities 
Planning and decentralization are in
herently incompatible. Therefore, the 
operative principle in a society such as 
Canada's is the concept of centralizing
upwards and decentralizing-downwards, 
depending upon the scale and the type 
of function. 

2 The Ontmio Municipal Board 
Quasi-judicial bodies are deliberately 
conceived 'political' institutions set up 
to shield the more vulnerable popular 
political institutions and at the same 
time facilitate easy recourse to a highly 
accessible impartial judicial body. As 
such, the quasi-judicial bodies perform a 
very important function in society. 

* The views herein expressed are those of the author 
only and are not necessarily those of his employer. 
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3 The Status of Official Plans 
Planning without legal enforcement 
authority is like a shadow, devoid of 
substance. Without legal backbone, 
planning degenerates into a welfare-type 
activity which only serves to keep a 
group of people occupied. 

4 Definition of Planning 
Planning which focusses exclusively on 
physical development is inadequate. 
The Planning Act is the basis for 
undertaking all kinds of planning, be it 
social, financial, or administrative. The 
official plan is ideally suited to provide a 
coherent perspective for all the activities 
of the municipality. The annual budget 
of the municipality is the most powerful 
mechanism for implementing the official 
plan. 

Decentralization of Power: Real or Imag
inary? 

The central problem with the present 
municipal planning system is that it is 
characterized by a division of power 
between the municipalities and the pro
vince, by a fragmentation of authority 
within each governmental level, and by 
separation between the authority for making 
planning decisions and the responsibility 
for the content of those decisions. This 
strikes at the heart of the whole question of 
diffused accountability for planning deci
sions and results in uncertainty and 
inconsistency in the way the system can 
operate. These combined difficulties pro
duce a complex system handicapped by 
inordinate delay and focussed more upon 
procedure than substance. 
There can be very little disagreement about 
the nature of the problem. What is 



questionable is whether the PARC recom
mendations are the best way to resolve the 
problem. 
Consider the identification of areas of 
province-wide interest. The PARC Report 
identifies the following areas as belonging 
to provincial domain: 

• Implementation of provincial policies 
and programs in economic, social, and 
physical development; protection of 
the natural environment and manage
ment of natural resources; and the 
equitable distribution of social and 
economic resources; 

• Maintenance of the provincial financial 
well-being; 

• Ensuring civil rights and natural 
justice in the administration of muni
cipal planning; and 

D Ensuring coordination of planning 
activities of municipalities and other 
public bodies, and resolving inter
municipal planning conflicts. 4 

Given the above-stated interests of the 
province, it is nearly impossible to visualize 
how the majority of the actions taken by a 
municipality will not impinge upon com
ponents of the provincial concerns. If the 
stated interests are taken seriously, the 
majority of the important planning deci
sions would continue to remain at the 
provincial level as they do at present. If the 
stated interests are not taken seriously, 
then all the existing problems will remain 
unchanged and unresolved. Hence, the only 
meaningful way to truly decentralize power 
is to limit the role of the province to 
extremely narrow and explicitly stipulated 
points of interest. 
PARC recommends that 'good planning is a 
matter of local norms and standards and 
should be left for the municipality and its 
inhabitants to settle among themselves' 
(Major Proposal 3). Although the principle 
is laudable, in practice local norms tend to 
reflect the views of local interest groups, 
shaped almost wholly by parochial ex
perience. This parochialism prevails not 
because people in a municipality are less 
sophisticated than people at the provincial 
level, but because of the inherent time-lag 

associated with the filtering down of 
innovations. The assertion that the pro
vince should not be concerned with 'good 
planning' per se is therefore fallacious. 
Furthermore, lack of good planning at the 
local level may have deleterious effects 
province-wide. For example, when a muni
cipality permits residential units to be built 
in an area with a high water table, it is 
acting in conformity with its own stan
dards. However, this is likely to result in 
eventual health hazards with which the 
province will have to cope at some future 
time. Therefore, the province should be 
highly concerned with 'good planning.' 
The argument for most important decisions 
being made at the local level flies in the face 
of historic experience which has witnessed 
repeatedly the problem of externalities. 
When municipalities act in their own best 
interests, this inevitably leads to a situation 
of 'beggar-thy-neighbor.' When such a 
situation arises, the neighboring municipa
lities will frequently adopt conflicting 
policies and programs in the same or related 
functional categories. For instance, con
tiguous municipalities may end up having 
highly incompatible land use plans, such as 
the location of heavy industry immediately 
next to residential areas. Municipal auto
nomy has more advantages for the real 
estate industry than for the public at large. 
Real estate developers are able to bargain to 
advantage with municipalities, playing off 
one against the other, to receive concessions 
in terms of zoning regulations, assessment, 
and the provision of public services. Over 
and above conflicting policies and programs 
is the whole question of unintended 
spill-over effects that are ignored if decen
tralization is carried to its logical end. With 
municipal sovereignty reigning supreme, 
the larger regional and/or provincial in
terests are sacrifices. At the present time, 
the province does attempt to take into 
account the externalities (however inade
quately) in the course of the approval 
process of municipal plans. 
Regional governments were established to 
avoid exactly these conflicts. Now we have 
the anomaly of PARC recommending that 
we go back to the days of municipal 
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sovereignty. The result of this backward 
step is writ large over the municipal maps 
of the United States. Is it the desire of 
PARC to emulate the worst features of 
the American local 'home rule' pheno
menon? 
Assuming that the province will intervene 
with its proposed veto when the question of 
externalities arises, then several related 
questions need to be resolved before the 
exercise of the veto. Who defines externa
lities? If the province defines externalities 
then how is that going to be any different 
from the current situation of the province 
approving the official plans? If the munici
palities are left to define externalities, 
conflicts are bound to arise and it will be 
necessary to call upon the province to 
arbitrate. This, too, is negligibly different 
from the current situation. 
The very process of vetoing segments of the 
official plans is unclear. Presumably the 
thrust is shifted from the notion of 'subject 
to approval' to the notion of 'subject to 
objection.' It is hard to see how the two 
concepts are different in practice although 
one can admit to some difference in 
principle. PARC holds that 'It should be 
easier for the ministry to establish why the 
provincial interests will be adversely af
fected (by municipal policies) ... than to 
establish, in advance, objective criteria (for 
acceptability) ... .' (4.14). In order to veto, 
the province has to go carefully through the 
official plan and identify areas of conflict 
with stated provincial interests and then 
object to those provisions. How this differs 
from going through an official plan in order 
to approve it is beyond the realm of 
ordinary imagination. Furthermore, such a 
delineation of provincial interests is tanta
mount to setting forth guidelines for the 
official plan. 
Vesting most of the planning power in the 
municipal council appears to cause grave 
concern in some quarters. The fear seems to 
be that the municipal council is somehow 
less able and less willing than the provincial 
legislature with its Cabinet and Minister-in
charge to make tough political decisions. 
This fear is unfounded. To assert that the 
provincial legislature somehow has a greater 
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intellect and political will than the munici
pal council is patently absurd. Similarly, to 
assert that the provincial staff is somehow 
more capable than the municipal staff is 
preposterous. Provincial politicians and 
staff share the same strengths and weak
nesses as the municipal politicians and 
staff, depending upon the problem under 
consideration at a given time. What is 
different are the respective constituencies 
and the relative power of the interest 
groups in influencing a decision. By the 
very nature of the political system, a 
provincial politician tends to be less subject 
to the kinds of pressures to which a 
municipal politician is subject. 
A municipal council subject to intense 
pressure on a local problem can decide in 
favor of the 'incorrect' aspect in the full 
knowledge that the province will reverse the 
decision and make the 'correct' assertion in 
the larger public interest. By shifting the 
decision to one level above the municipal 
council, as at present, the larger public 
interest is safeguarded. This in no way 
means that the province will necessarily 
reverse the 'incorrect' decision. But by 
decentralizing power even the potential for 
a 'correct' decision is destroyed. The 
ultimate losers in the latter approach are 
the vast silent majodty and unborn 
generations. Comay, when confronted with 
this argument of political rationality, res
ponded by saying that it was a lousy way to 
run government. However well a democrati
cally elected council may perform in the 
short-run interests of the municipality, to 
expect it to perform equally well in the 
long-run interests is simply naive. We are 
not discussing government-lousy or ideal 
-we are simply concerned pragmatically 
with the best ways of doing things in the 
long-run public interest. 
If, in the name of genuine decentralization, 
the province does not play a significant role, 
the net result could be worse than is 
currently the case. By focussing exclusively 
on only those areas where it has stated its 
interests, the province may consciously 
ignore other areas which at a particular 
.time and in isolation may not appear to be 
important but which when taken cumula-



tively may have far greater impact than 
was realized. Compounding this problem is 
the very real prospect of the province being 
unwilling to state its interests explicitly. 
Given these two prospects, the PARC 
recommendations may lead us into the 
worst of all possible worlds. 

Aside from the above substantive points, 
PARC recommendations are riddled with 
internal inconsistencies and the occasional 
lack of clarity. The discussion of Section 32 
of The Planning Act is a useful case in 
point. This section gives the Minister the 
authority to freeze the zoning of rural land 
in situations where provincial interests 
could be impaired if municipalities fail to 
reasonably control the development of such 
land. The PARC Report appears to view 
Section 32 as an impingement on local 
autonomy which presents 'serious problems 
in removing from the municipality the 
administration of its own land use controls, 
and in the awkwardness of securing minor 
changes through the use of centralized 
ministerial machinery,' and suggests that it 
be retained 'more or less as a last resort.' 
(4.16) After this serious reservation, PARC 
surprisingly comes out strongly in favor of 
a 'base level' rural by-law to be imposed 
universally by the Minister. (4.18) This 
would provide the necessary stipulation of 
minimum standards for considering changes 
in rural zoning. What this does, in fact, is to 
repace a Minister-imposed rural by-law 
which impinges on local autonomy by 
removing from municipal control jurisdic
tion over the same local land use controls 
which Section 32 also removes in freezing 
rural land within the municipality. Al
though the principle behind the proposed 
base level rural by-law is different from that 
behind Section 32, in actual practice both 
statutes nullify to some degree the munici
pality's right to take action upon the zoning 
of its own agricultural and rural land 
(except in the case of specially exempted 
municipalities deemed already to possess 
appropriate by-laws). Under both Section 
32 and the base level rural by-law, essential 
decision-making is retained at the provin
cial level and municipalities are denied the 
right to act until it can be satisfactorily 

demonstrated that adequate zoning by-laws 
do, in fact, exist operative within the 
municipality. The most glaring inconsis
tency in the argument for the amendment of 
Section 32 powers is that apparent lack of 
realization that the new base level by-law 
determined at the provincial level has the 
potential to be as great a threat to local 
autonomy as the statute it is intended to 
replace. 

A similar case can be made about rural 
consents (land separation in rural areas). In 
this case 'a satisfactory planning policy 
base' is advocated to secure provincial 
interests in the development of rural land 
which does in fact contradict in large 
measure the proposal in the PARC Report 
that 'the responsibility for formulating 
rural consent policies should rest generally 
with county and regional councils.' Making 
consent granting power dependent upon the 
establishment of 'a satisfactory planning 
policy base' (4.20) established and imposed 
by the Minister only serves to further 
reduce municipal autonomy by imposing 
yet another higher decision-making autho
rity upon the municipality with respect to 
the administration of its own rural land. 
The PARC Report in this Section seems to 
be self-contradictory in that it simultane
ously advocates county and regional res
ponsibility for the 'formulation of rural 
consent policy,' while also stipulating that 
the role of the municipality is to administer 
what is at a later point specifically identifed 
as 'provincial consent policy.' On balance, it 
would seem that the PARC Report does not 
in reality advocate municipal responsibility 
for the formulation of rural consent policy 
but rather supports the imposition of one 
more layer of provincial decision-making 
between the municipality and the province 
in the resolution of one of its more 
important problems. If decision-making on 
rural consents, like decision-making on 
rural zoning, is to rest with provincial 
authority until consciously and deliberately 
delegated to the municipality, we must ask 
where and in what context the principle of 
municipal authonomy may function? Where 
indeed is the line to be drawn between 
matters fully appropriate to municipal 
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decision-making and matters 'of provincial 
interest'? 

Another significant point on which there 
seems to be some lack of clarity is the 
matter of ministerial discretion. The PARC 
Report maintains that most of the Minis
ter's present powers are 'discretionary' and 
questions whether discretionary powers are 
still the most expeditious way for the 
province to carry out its supervisory I 
approval role. (4.21) The Report further 
maintains that 'the limits of Ministerial 
discretion should be clearly expressed in 
legislation ... .' and that 'for those matters 
on which the Minister is to act in a 
discretionary manner, the way in which the 
discretion is to be exercised should be 
spelled out.' (4.22) By its very definition 
'discretion' is not an entity that can be 
spelled out in advance for ready application. 
Discretion is the liberty of deciding as one 
sees fit, absolutely or within limits; it is 
discernment, prudence, or judgment made 
on a case by case evaluation. Discretion, 
like equality, can be advocated but not 
legislated. When the PARC Report insists 
that parties affected by municipal planning 
decisions have the right to know the rules, 
and advocates that the most effective way 
to spell out the rules is to make them formal 
rules, it confuses two very separate and 
distinct concepts: ministerial discretion and 
ministerial authority. 

Curtailing the Ontario Municipal Board: 
Institutionalized Featherbedding? 

The 0MB was established as a quasijudicial 
administrative tribunal to serve principally 
the function of a hearing body. It evolved 
under Kennedy and others into a body 
whose decisions tend to supplant the 
decisions made by a democratically elected 
municipal council. Access by the public to 
the 0MB was eased and this tended to 
encourage frivolous objections causing 
needless delay. Thus, one current problem 
is centered around the role and function of 
the 0MB in municipal decisions. Another is 
centered around the matter of mechanics in 
the 0MB operations. 

The principal recommendations emerging 
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from PARC regarding the 0MB are based 
on the premise that 'assigning decisions of 
substantive policy content to an adminis
trative tribunal ... (does not meet) ... the 
basic principle of political accountability 
which should be central to the municipal 
planning system.' (10.5) This is a miscon
ception of the role of a quasi-judicial bod~ in 
a democratic society. Contrary to the not10n 
that quasi-judicial bodies should be directly 
accountable to the public at large, quasi
judicial bodies are specially created not to 
be directly accountable to the public at 
large. In fact, the whole foundation for such 
quasi-judicial bodies rests upon the need to 
remove such bodies from immediate and 
direct political accountability. If political 
accountability is to be the sole criterion for 
the legitimacy of the 0MB, there is no need 
for the 0MB since we have duly elected 
political institutions which fulfill that 
criterion. 
The fact that quasi-judicial bodies are not 
directly politically accountable does not 
mean that they are politically unaccount
able. It is an extremely naive view to look 
upon quasi-judicial bodies or, for. ~hat 
matter, fully judicial bodies as non-political. 
Judicial bodies function within the milieu of 
the current value system of the society 
whether they are directly elected or not. So 
far the argument might look self-evident. 
The important matter to be kept in mind is 
that 0MB members are appointed by a 
politically elected government. Therefore, 
the 0MB is indirectly accountable to the 
people at large and it is meant to be _so. ~f 
the 0MB behaves in a manner which 1s 
radically contrary to the ethos of the 
society, the people have the right to change 
the government and through the govern
ment the composition of the 0MB so as to 
reflect the current value system. Again the 
reader may assert that the indirect ac
countability is too far removed to be 
effective in a rapidly evolving situation. 
He/she is absolutely correct. It is meant to 
be so. Therefore the question turns upon 
whether or not such indirectly accountable 
bodies should make substantive decisions. 
Every time a judicial body gives an opinion 
on a so-called 'point of law,' it is indeed 



making a substantive policy decision. 
Whether the decision is arrived at by means 
of an examination of the law or by means of 
an examination of the substance of the case, 
the ultimate result for the interested parties 
is substantive. If this is true in the case of a 
judicial body, it is puerile to argue that a 
quasi-judicial body should not make deci
sions on substance. The point to be noted 
here is that judicial and quasi-judicial 
bodies in our society are empowered to 
render opinions on substantive matters. 
Assuming that the philosophical objection 
raised by PARC is valid, let us examine the 
merits of the recommendations made to 
attenuate the role and functions of the 
0MB. PARC recommends that the 0MB 
'should serve only as an appellate body ... 
appeals should be restricted to two grounds: 
1 that the council's behavior in reaching 

or failing to reach a decision was 
unreasonable or unfair; and 

2 that in reaching or failing to reach a 
decision, the council acted on incorrect 
or inadequate information or advice. 
(10.9) 

The Committee counsel, Dennis Hefferon, 
when asked to clarify what constitutes 
'reasonable and fair behavior' by a council, 
mentioned such things as proper notices to 
interested parties, provision of adequate 
information to interested parties, properly 
arrived at decisions made in the open 
council, etc., as constituting reasonable and 
fair behavior. It is interesting to note that 
under this definition of behavior, very few if 
any cases will go to the 0MB because the 
overwhelming majority of municipal coun
cils take their jobs seriously and try to do 
the best possible job. 
The question of municipal councils making 
decisions on 'adequate and/or correct 
information or advice' cannot be disposed of 
so easily in a strictly due process sense. It is 
nearly impossible to conceive how one 
would determine whether the information 
was adequate and/or correct without lis
tening to the full case. Such a listening to 
the full case in the terminology of PARC 
would constitute a de nova hearing. If one 
cannot have a de nova hearing, how does 
one decide whether the information at issue 

is adequate and/or correct? 
PARC recommends that after the 0MB 
determines that a municipal council deci
sion is unreasonable and/or unfair, then the 
0MB refers it to the Minister together with 
its recommendations. Similarly, if the 0MB 
determines that a municipal council's 
decision has been based upon inadequate 
and/or incorrect information, then the 
0MB refers it to the municipal council with 
appropriate recommendations, the thrust 
being that the 0MB does not give a 
decision. If it does not give a decision, the 
need for the 0MB is seriously questioned 
because its sole function then becomes one 
of a relay runner who takes up the decision 
on one end and passes it on to another party 
without having made any significant contri
bution to its final disposition. Such may be 
the joy of gamesmanship, but this certainly 
does not resolve the problem at hand. This 
activity tends to substitute motion for 
movement all in the name of due process of 
law. 

It is interesting to speculate what the 
council and the Minister are likely to do 
with the recommendations of the 0MB. 
Assuming that both parties take the 
recommendations seriously, their respective 
responses can be predicted with a consider
able degree of certainty. Barring totally 
new information, the municipal council is 
likely to stick with its original decision 
because a mere recommendation by the 
0MB does not alter the political realities in 
a municipality. In the case of the Minister, 
he is likely to recommend to the council a 
proper code of conduct and the municipal 
council will duly jump through the hoops to 
satisfy the requirements for proper be
havior. The net result is that the original 
'wrong' decision of the municipal council 
will stay after a great deal of time, effort, 
and expense has been expended. One is 
compelled to ask why retain the 0MB for 
such a meaningless role? If the concern is 
solely with due process, let the interested 
parties take the dispute to the existing 
judicial bodies. Removing the role of the 
0MB in deciding matters of substance is 
tantamount to decimating it and, without 
much further ado, we should simply 
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disband it. 
The reader may have observed that all the 
above arguments are made under the 
following series of assumptions: 
1 the municipal council is just as com

petent as the 0MB and just as impartial 
in dealing with matters of substance and 
due process; 

2 the municipal staff and the interested 
parties are just as competent as the 
attorneys who appear before the 0MB; 

3 the whole notion of 'political rationality' 
discussed earlier simply does not operate 
in our system; 

4 the Minister is absolutely unbiased in 
the disposition of matters before him; 
and finally 

5 the 0MB conceives such a curtailed role 
as significant enough to attract highly 
competent members and staff to per
form the functions. 

Since the publication of the PARC Report 
in April 1977, many thoughtful observers 
have pegged their arguments on the 
assertion that the above five assumptions 
are simply naive. But our concern is not 
with the validity of the assumptions, but 
rather the demonstration that even under 
the best set of assumptions, the proposed 
system will break down. 
At this juncture, a note needs to be added 
on the second set of problems related to the 
mechanics of the 0MB operation. There can 
be very little doubt that the following 
improvements need to be incorporated. 
First, the 0MB should have members 
drawn from the planning profession (not 
necessarily CIP planners) to have a decisive 
professional input. In the past, arguments 
have been put forward to the effect that 
0MB members should be only 'generalists' 
and preferably as far away from planning as 
feasible. Such an argument is intellectually 
bankrupt. It amounts to saying that the 
Supreme Court of Canada should consist 
only of members drawn from society at 
large and as far removed from the legal 
profession as possible. Second, to deal 
with the cases that come before it, a great 
deal of administrative streamlining needs to 
be incorporated in the operations of the 
0MB. The 0MB already seems to have 
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moved in that direction. Finally, mechan
isms should be forcefully implemented to 
curtail frivolous objections. 

De-legalized Official Plan: More Feather
bedding? 

The central problem with the official plan at 
the present time is the failure to reach a 
consensus on matters of official plan form, 
scope, and content together with its legal 
status. Often the official plan is seen either 
as an innocuous policy document or as a 
tool which in its excessive rigidity turns 
back upon its maker. In its attempt at total 
comprehensiveness, frequently it is devoid 
of depth. There appears to be an excessive 
emphasis on fulfilling the provincial ap
proval procedure rather than dealing with 
the substance of the problem at hand. 
Again there is very little to disagree with on 
the nature of the problem. The question is 
whether the PARC recommendations are 
the appropriate way to deal with the 
problem. 
PARC recommends that 'the concept of 
'official plans,' in the sense of municipal 
plans requiring provincial approval, should 
be abandoned.' Without provincial approval 
which provides an opportunity to resolve 
conflicts among official plans of neigh
boring municipalities, official plans will be 
prepared in isolation, giving rise to all the 
problems identified earlier with respect to 
externalities and inter-municipal conflicts 
of policies and programs. This does not 
mean, however, that the province at the 
present time is indeed resolving inter
municipal conflicts or problems of externa
lities when approving official plans. The 
potential exists, however, to utilize the 
approval process to take care of the afore
mentioned problems. By eliminating pro
vincial approval even that potential is 
destroyed. If the principal concern in 
eliminating the present provincial approval 
is with time delays and fixation with 
procedure, then administrative improve
ments should be implemented without 
eliminating the need for approval. 
PARC recommendations of 'de-legalizing' 
the official plan suffer from both conceptual 
and practical limitations. If de-legalizing is 



interpreted to mean that the official plan 
cannot be used for legal enforcement 
purposes, then the official plan will have 
only an informational standing. Any official 
plan which does not have legal standing 
lacks teeth and will be promptly ignored. 
The experience of the United States in the 
past fifty years with 'comprehensive plans,' 
'master plans,' and 'policy plans' attests to 
the irrelevance of planning documents 
without legal status. Preparing elaborate 
official plans without legal status will 
amount to initiating featherbedding pro
jects to keep the planners occupied since 
official plans without legal status are but 
shadows, devoid of substance. The question 
is: is PARC recommending such a 'de
legalized' official plan? Apparently the 
answer is no, based upon the contorted 
arguments made by way of 'de-officializing' 
and renaming the official plan ( to be called 
'municipal plan' and 'municipal planning 
statement'). Changing the name of the 
official plan without changing substantive 
status appears to be a trivial exercise in 
semantics. Be that as it may, the question 
is whether the 'municipal plan' is indeed 
different from the present official plan. The 
only distinction between the two, according 
to PARC, stems from the identity of the 
final approving authority. The official plan 
is approved by the province while the 
'municipal plan' is approved by the 
municipal council. This preoccupation with 
the final approving authority is in no way 
relevant to the question of its legal standing 
and just tends to obscure the issue. The 
issue at stake is whether or not the 
'municipal plan,' as described by PARC, 
retains legal standing. The answer is yes, or 
so it would appear. The rationale for our 
answer is the statement by PARC which is 
as follows: 'Our proposals envisage that 
municipalities will assume autonomous 
planning powers. If they are to have 
statutory planning authority, it should be 
mandatory that they adopt plans or 
planning statements as a basis for exer
cising this authority.' (6.9) PARC may 
respond to this observation by saying that 
a 'municipal plan' itself does not have legal 
status, but rather that it provides the basis 

for exercising statutory planning authority. 
Now, the key question is: what is the 
meaningful difference between the 'munici
pal plan' having an independent legal 
status and the 'municipal plan' providing 
the basis for statutory planning authority? 
Assuming that a 'municipal plan' has the 
same status as an official plan for all 
practical purposes, one is deeply distressed 
by the substitution of the clearly defined 
legal phrase 'having regard for' for the also 
clearly defined legal phrase 'in conformity 
with.' These two phrases in practice mean 
fundamentally different things and the 
current Planning Act indeed uses the term 
'having regard for' -as in the case of 
subdivision plans in Section 33(4) of The 
Planning Act. In practice 'in conformity 
with' is more forceful and assures certainty 
in the decision-making process, whereas 
'having regard for' is a nebulous expression 
with limited forcefulness. All actors in the 
planning drama have the potential of 
putting forward spurious arguments in the 
name of 'having regard for' the policies and 
programs in the 'municipal plan.' Such a 
major dilution of the principle of adherence 
will result in the 'municipal plan' becoming 
a meaningless document. This dilution 
must be viewed in the context of the present 
official plan which, despite full legal 
standing (with the phrase 'in conformity 
with'), still is often rendered ineffective by 
the municipal council's lax interpretation of 
the 'in conformity with' clause. It is hard to 
see what is gained in substance by the 
above substitution which evidently reflects 
both a change in philosophy as well as 
semantic gymnastics. 
PARC states that official plan scope and 
content are causing problems because of the 
fact that an attempt at total comprehen
siveness has led to shallowness, not to 
mention the fact that most municipalities 
are unable and unwilling to deal with totally 
comprehensive official plans. It is some
what late in the day to be arguing against 
total comprehensiveness when the decade of 
the Sixties has witnessed an outpouring of 
literature on planning theory which has 
clearly established the infeasibility of 
'comprehensive plans,' 'master plans,' 'po-
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licy plans' and 'corporate plans.' Suffice it 
to say at this time .that totally comprehen
sive plans based upon the rational model 
are simply impracticable even when applied 
strictly to the physical development as
pects. 
The way to deal with this problem is not to 
circumscribe the scope and content of the 
official plan so as to reflect only physical 
development concerns, nor is it relevant to 
rely upon ad hoc municipal policy state
ments. The Act should not specify the scope 
and content of the official plan as it 
presently does not, nor should the definition 
of planning be altered from the way it is in 
The Act at present. The Act should be 
interpreted as it is intended by permitting a 
variety of official plans, some being more 
elaborate than others but all tailored to the 
specific needs of the individual munici
pality. The province could do the municipa
lities a signal service by advocating 
innovative official plans relevant to each 
municipality and to its individual critical 
problems. The approval process itself 
should be based more upon whether an 
official plan creatively meets the needs of 
the municipality than upon its meeting a 
check-list and its rigorous guidelines. 
Mercifully, the Ministry has already moved 
in this direction by quietly letting its 1975 
guidelines 'wither on the vines.' 

A creative and effective way to prepare 
future official plans along the lines sug
gested above would be to base them on the 
critical problems concept. In this approach, 
the scope and content of the official plan 
would be centered around the critical 
problems facing a municipality. The critical 
problems concept could be labelled as 
'limited comprehensiveness' applied to 
critical problems, be they financial, ad
ministrative, social, or physical. 
PARC states that the adoption of municipal 
plans should not be mandatory but the 
'municipalities should not be allowed to 
exercise any statutory planning author
ity ... without a formally adopted plan
ning policy that establishes the need for 
that particular planning activity.' (Major 
Proposal 19, p. v.) The internal inconsis
tency is readily apparent: the adoption of 
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municipal plans should not be mandatory 
but no planning decisions can be executed 
with statutory authority without a fonnally 
adopted planning policy. It is difficult to 
see how the PARC formally adopted 
planning policy is any different from the 
official plans we have today, especially 
since the formally adopted planning policy 
is said to provide the basis for the exercise 
of statutory planning authority within the 
municipality. 
A second point which is not as readily 
excusable as the above-stated inconsistency 
is the proposal that 'there should be no 
mandatory prescribed content for municipal 
plans' (Major Proposal 21 ). This proposal 
explicitly states that municipal councils 
should be required to 'have regard for 
social, economic and natural environment 
concerns ... and to take account of the 
likely social, economic and environmental 
consequences of their proposed planning 
actions.' 

Later, however, it is stated that social and 
economic objectives 'should constitute the 
mandatory scope of municipal plans and 
planning statements.' (6.18) It does not 
seem forthright and reasonable to demote 
social and economic objectives from consti
tuting the 'mandatory scope of municipal 
plans and planning statements' to diluted 
concerns municipalities are simply advised 
to 'have regard for' and 'take account of' 
without apprising the reader of the reasons 
behind such an action. 
Somewhat similar objections may be made 
to the discussion of environmental consi
derations where it is argued that 'We 
cannot establish an over-riding provincial 
interest that would dictate that a natural 
environment component be made manda
tory (in official plans).' (6.26) Furthermore, 
to state explicitly that these activities be 
made a mandatory requirement in the 
'formal planning base' is very little different 
from stating that these topics should be 
made mandatory content within the official 
plan per se. If PARC objects to this 
conclusion, it certainly must agree that, in 
any case, to require that municipalities 
carry out these activities without giving the 
procedure legal force amounts to one more 



bland statement to be read and promptly 
forgotten. 

Attenuated Planning: Myopia and Tunnel 
Vision 

Unlike the previous three substantive areas 
where there were problems which needed to 
be resolved, in the area of planning 
definition, PARC has orchestrated a non
existent problem and has recommended an 
essentially irrelevant solution. PARC as
serts that: 'As practiced under The 
Planning Act, municipal planning is not the 
same as municipal management. It is not a 
substitute for municipal corporate plan
ning, nor the appropriate vehicle for overall 
financial, economic or social planning. We 
do not discount the importance of these 
activities in municipal management, but 
conclude that it is simply not appropriate to 
equate them with municipal planning as the 
term is commonly understood, or to make 
them the responsibility of the operators of 
municipal planning.' (2.32) Having stated 
its premise, PARC goes on to define 
municipal planning in the following terms: 
'Our view is that municipal planning should 
be concerned with the physical development 
of the community, and that its primary 
purpose is to establish and carry out 
municipal policies and programs for the 
rational management of the municipality's 
physical development.' (2.34) There are 
fundamental problems with the premise as 
well as the attenuated definition of munici
pal planning. Let us examine the merits of 
the arguments. 
PARC says that municipal planning is not 
the same as municipal management. Al
though we know what PARC means by 
municipal planning, we do not know what it 
means by municipal management. By 
inference, municipal management appears 
to mean concern for financial, administra
tive, economic, and social planning. There 
are two questions which must be resolved in 
dealing with the two definitions of planning 
and management. The first concern is that 
if municipal planning deals only with 
physical development, we will end up with 
documents which may have no relationship 
to the overall financial and administrative 

capabilities of the municipality in imple
menting the policies and programs con
tained therein. At present, given the way 
the vast majority of municipal (official) 
plans are prepared, focussed on physical 
development, it is no wonder that they have 
indeed terminated as expensive receptacles 
of dust. It is only on very rare occasions 
that municipal (official) plans have at
tempted to integrate financial, economic, 
and social aspects of planning into one 
coherent whole. In fact, it is no exaggera
tion to state that in Canada, there is not a 
single municipal (official) plan which, 
indeed, has succeeded in dealing with all 
aspects of planning. In the absence of such 
a comprehensive municipal (official) plan, 
calling for only physical development plans 
indeed constitutes a straw-man approach. 
It is in this artificial orchestration of a non
existent problem that PARC has gone 
astray. 

Assuming that there is some genuine fear to 
be experienced if and when municipal 
planning and municipal management come 
together, let us see if there is a valid 
difference between the two. A carefully 
prepared physical development plan does 
take into account financial, administrative, 
social, and economic aspects and links these 
together, at least insofar as physical 
development is concerned. PARC recom
mends that physical development plans do 
these things. If these things are done, how 
is municipal planning different from muni
cipal management? One of the most 
interesting arguments put forward by 
PARC is that 'municipal planning should 
not be expected to take on goals or 
objectives which cannot realistically be 
achieved with the available tools.' (2.35) 
There is a fatal flaw in this argument. 
Simply because traditional planners have 
used only land use control tools does not 
mean that other tools do not exist. In fact, 
the most powerful tool of all, namely the 
budget, has never been used effectively. 
The budget, unlike zoning and other typical 
land use tools, with their negative regula
tory connotations, is a dynamic and 
positive tool with which to attain certain 
well-defined objectives. The fact that this 
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has never been used effectively in municipal 
planning is perhaps the single greatest 
disgrace of the municipal planning process. 
Parenthetically, one is compelled to ask: 
since when is it wise to let the limitations of 
the traditional tools determine what can or 
should be done? This is tantamount to 
surrendering all ingenuity in coping with 
problems. The ultimate test of planning is 
not its ability merely to deal with reality, 
but to alter the reality in order to advance 
the public interest. 
PARC is quite clear in admitting that 
so-called municipal management aspects 
are important and must be dealt with. 
However, it does not want those aspects to 
be dealt with under The Planning Act. It 
is not clear why this should not be done 
under The Planning Act, given its defini
tion of planning which is quite comprehen
sive. If the so-called municipal management 
aspects have to be dealt with, what 
difference does it make whether they are 
dealt with under The Planning Act or 
under the aegis of a number of other acts? 
The important thing is that they be dealt 
with and the official plan provides an ideal 
framework to deal with all aspects under 
one umbrella. If all the relevant aspects are 
not dealt with under The Planning Act, 
there is the very real prospect that these 
aspects may never be addressed at all. As 
pointed out earlier, even with the provision 
for such action actually existent in The 
Planning Act, these aspects are still not 
being addressed. To expect that these 
aspects be addressed in the absence of such 
a provision indeed requires a monumental 
leap of faith. Assuming that all these 
aspects will be dealt with under separate 
acts, by different agencies within a munici
pality, the real problem would be the 
co-ordination of such efforts into a coherent 
whole. Does PARC see no merit in arriving 
at an integrated package with some 
semblance of priorities clearly established? 

A Final Note 

The principal recommendation of this essay 
is to leave The Planning Act alone. The 
efforts at ameliorating and resolving the 
current problems in municipal planning 
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should be directed at thorough-going 
reform in administering and implementing 
the intent of The Act. The under-lying 
principles of The Act should be left intact. 
This is admittedly a conservative approach, 
but there are times when the status quo is 
superior to the reforms proposed. 
The single dominant theme that runs 
through the entire PARC Report is one of 
limiting the role and function of municipal 
planning in order to circumvent the 
long-accumulating sediment of counter
productive governmental activity. Having 
identified the most critical problem, the 
PARC Report did not confront it boldly 
enough. Since lying at the heart of the 
PARC Report is nothing less than total 
dissatisfaction with the planning process 
itself, perhaps the only meaningful way to 
deal with the problem is to limit the role and 
function of planning in order to ensure the 
efficient operation of the free-market with 
all its ramifications. That implies virtual 
abandonment of municipal planning as we 
know it. Perhaps there is a great deal of 
merit in pursuing the free market approach. 
However, PARC attempts to usher us into 
the worst of both possible worlds-a world 
devoid of effective planning regulations 
and, at the same time, a denial of the 
unfettered operation of the free market. 
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Report on The Ontario Planning Act, J. 
Barry Cullingworth. (Hulchanski, J.D., 
(ed.) Papers on Planning and Design, no. 
19) Toronto: Department of Urban and 
Regional Planning, University of Toronto, 
September 1978. 110 pp. $3.00 (mimeo). 

Cullingworth's paper is entitled notes but 
its content marks it as an interesting and 
very readable document that in a rather 
kindly but incisive way crosses swords with 
Comay's basis, arguments, and 
conclusions. 

In the first paragraph he says, 'This 
paper was conceived in terms of a short 
commentary on the major underlying 
philosophy of the Comay Report: that 
planning is a restricted activity concerned 
largely with land use matters. As so 
frequently happens, the intention changed 
as work on the paper proceeded. The result 
is a rather lengthy document which may 
well be judged too cumbersome and wide 
ranging to focus debate on the specific 
issues which I started, and too limited to 
provide either a complete appraisal of the 
Comay Report or an adequate elaboration 
of the alternative concepts proposed. 
Nevertheless, it is hoped that it will be of 
value in widening the debate on some of the 
political actions which are to be proposed 
shortly in a White Paper.' While one must 
agree with his assertion that the paper 
does not 'provide a complete appraisal' of 
Comay's report, it deals in a most 
convincing way with many of the major 
issues. It is certainly not too long and is 
very well worth the couple of hours required 
to read it at a comfortable speed. 

The author admits to being 'a newcomer 
to this country.' While this may be true, he 
has obviously studied most, if not all, of the 
landmark works on planning in Ontario and 
appears to have a very wide knowledge of 
how the system works. His English 
background is evident at times in the 

argument he uses but his relative newness 
to Ontario enables him to view our 
idiosyncrasies with a rather pleasant sense 
of detachment or, perhaps one might say, 
objectivity. 

In the last paragraph of the paper, 
Cullingworth says that Comay and his 
colleagues lowered their sights. 'It is the 
contention of this paper that they lowered 
them too far, that more is required than 
they submit, and that a somewhat bolder 
view of the Ontario planning scene is 
necessary.' The body of the paper supports 
this conclusion with able arguments, well 
placed quotations, and excellent footnotes. 
The author does not expect everyone to 
agree with him, what he presses is a 'wider 
debate' and his paper will surely help in this 
for it addresses fundamental issues with 
great clarity, albeit in an unavoidably 
superficial way at times. Where he stops 
short, the reader is almost compelled to 
carry the debate further and this is the 
intention. 

Throughout the paper, the author asserts 
that planning is a political process and he 
carefully sets out his arguments to support 
this contention. Many of the points made 
are not new, but the orderly way in which 
they are marshalled demands attention and 
is often compelling in its force. He says 
'there is, of course, more to planning and 
politics than neat and tidy solutions.' While 
the point is made at the conclusion of a 
discussion on two-tier planning, the paper is 
largely a careful exposition of the 
proposition that the nature of planning is 
complex and inextricably interwoven with 
almost every aspect of society. This thread, 
is woven through the ten sections of the 
paper connecting his arguments that 
physical and social planning cannot be 
arbitrarily separated. He contends further 
that 'The pre-occupation of the Comay 
Committee's report with form rather than 
substance and the restriction of their focus 
on the Planning Act has severely limited 
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the contribution which the report could 
have made to the debate on the reform of 
the Ontario planning system.' 

There are many interesting ideas in the 
paper and some pointers towards solutions 
of problems with which the province has 
grappled in the past. The author rejects the 
idea of offering solutions, but he goes a long 
way towards that goal in several areas by 
opening the debate on issues with a careful 
exposition of some important issues and an 
exhortation to carry the discussion further 
with vigor. 

Max J. Bacon, Toronto 

N.H. Lithwick (ed.),RegionalEconomic 
Policy: The Canadian Experience. Toronto: 
McGraw-Hill Ryerson, 1978. 368 pp. 
$9.95 (pb). 

Professor Lithwick has gathered together in 
this volume an impressive collection of 
writings on the subject of regionalism in 
Canada. None of the contributions was 
especially written for this collection and 
most are available elsewhere, in journals or 
as segments of larger works. The potential 
value of the collection, then, lies not so 
much in the individual contributions as in 
their availability in a single volume and 
more particularly their organization and 
introduction within the editor's analytical 
framework. 

Lithwick's framework is an interesting 
one. The purpose of the collection as stated 
in the Introduction is 'to shed some light on 
the central question of the role of provinces 
by assembling some of the best available 
scholarly work on the subject.' Noting the 
importance to the evolving concept of re
gionalism in Canada of the federal Depart
ment of Regional Economic Expansion 
(DREE ), which 'defined Canada's regional 
problem as the wide disparity among the 
provinces in terms of their economic circum
stances,' Lithwick goes on to argue that 
'the validity of the assumption that pro· 
vinces are appropriately conceived as eco
nomic regions for which we can efficiently 
conduct regional economic policy as it has 
been developed elsewhere has not been 
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tested, and remains an article of faith.' 
Lithwick's argument here is extremely 

important and far-reaching in its 
consequences. It challenges us to clarify 
just what role is to be assigned to 
provinces. Are they best seen as political 
communities constituting components of a 
federation, or as economies constituting 
objects of central economic policy and 
planning? Regional economic policy as 
embodied in DREE is clearly premised on 
the fusion of these roles, i.e., the 
assumption that provinces are 
simultaneously the self-governing 
components of a political federation and 
appropriate objects of central government 
geo-economic planning. As the foundation 
of rather expensive public policies, this 
conjunction of provincial roles certainly 
warrants critical analysis. 

The twenty-six items included in this 
collection are arranged in two major 
sections: explanations of the problem of 
regional economic disparities, and 
assessments of the policy efforts of 
Canadian governments to deal with the 
problem. In the first section, two or three 
items are included under each of four 
sub-headings: dimensions of Canadian 
regional disparities; the causes of regional 
disparity; economic mechanisms for 
correcting regional disparities; and views 
on disparities from the regions. Similarly, 
the second section is sub-divided into five 
categories: regional policy in a federal 
system; fiscal federalism (the equalization 
approach to regional disparities); the 
developmental approach to regional 
disparities; the role of the provinces in 
regional policy; and finally, an overview of 
regional policy. 

The authors are mostly economists and 
approach the 'problem' of regionalism from 
the perspectives of that discipline. The 
writings of a few political scientists are 
included, as well as excerpts from reports of 
the Economic Council of Canada and, in one 
instance, DREE. The writings cover a span 
of just over four decades of Canadian 
scholarship, the earliest having first 
appeared in 1935 and the most recent in 
1976. 



Professor Lithwick's analytical 
framework remains at once the volume's 
major strength and source of frustration. 
Unfortunately, the promise of a new and 
more imaginative treatment of the role of 
provinces is confined to the editor's 
introduction and is nowhere expanded in 
the readings. Lithwich tantalizes us with a 
new approach and then offers excerpts of 
articles and reports which constitute 
forceful testimony to the inadequacy of 
traditional analytical frameworks. We 
cannot blame Lithwick for what he did not 
write, but our frustration will be no less real 
for its lack of an easy target. 

We can, however, hold Professor 
Lithwick responsible for what he selected, 
and in this respect the book suffers from a 
significant deficiency. The Introduction 
defined the book's central concern as being 
the role of provinces, but this perspective 
seems to have been lost in the choice of 
contributions. For one thing, a sub-section 
entitled 'Views on Disparities from the 
Regions' contains but two items, one on 
economic adjustment for Nova Scotia and 
one on prairie economic alienation. One 
encounters once again that sterile tradition 
of Canadian scholarship which sees the 
Canadian federation and its politics almost 
solely in terms of center and periphery with 
'regionalism' becoming the measure of the 
distance ('alienation,' 'disparity') between 
the two. Thus we find not a single 
contribution considering the view from 
either Ontario or Quebec, the two largest 
regions in the country. It is precisely this 
view of Canada as having a center and 
regions which yields 'national' policies for 
the former and 'regional' policies for the 
latter. 

This leads directly into a closely related 
omission. Despite the opening sentence in 
the Introduction which links the question of 
the role of provinces to 'the emerging crises 
over Quebec ... , ' there is not one article 
dealing specifically with Quebec, its 
economy, its regional aspirations, or its 
relationship to the rest of the federation. 
One must surely ask how a book on 
regionalism can help to clarify the nature 
and role of provinces when it has nothing 

specific to say about the one province whose 
role in the federation is most problematic. 

Despite its shortcomings, this book is a 
welcome addition to a much neglected field 
of scholarly study. The volume is a 
storehouse of challenging and informative 
analysis and argument. The book is 
welcome as a first step toward the editor's 
goal of a more adequate treatment of 
Canadian regionalism and regional policy 
within the context of a better 
understanding of Canadian provinces and 
federalism. Now that Professor Lithwick 
has encapsulated the views of others on the 
subject of regional economic policy, perhaps 
his next step will be to expand his own 
much more promising approach. 

David M. Cameron, Halifax 

Kevin Lynch, Managing the Sense of a 
Region. Cambridge, Mass.: MIT Press, 
1978. 221 pp. $12.00 (cloth). 

If Le Corbusier were alive today he might 
well have selected the subject chosen by 
Kevin Lynch in the above book. No doubt 
the style of his polemic would have been 
different, but I submit that the purpose for 
which Mr. Lynch has written the book is 
identical to that which Corbusier might 
have chosen: how to shake us out of the 
slumber of traditional visual and superficial 
design towards the broader scope of sensory 
quality planning. 

'Sensory quality' refers to 'the look, 
sound, smell and feel of a place ... ' 'no 
sinful or voluptuous dimension.' But Lynch 
is well aware that he has a difficult uphill 
struggle in trying to coin a term based on a 
family of suggestive words such as 'sense,' 
'sensuous,' and 'sensual.' After reading 
derivations like 'sensory requirements,' 
'sensitve index,' 'sensible change,' and two 
dozen more, you still wonder if you could go 
to your planning team in the office 
tomorrow and suggest that they carry out a 
'survey of sensuous forms in the region,' 
without causing a giggle! 

When we have grown up enough to 
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appreciate the book and its terms however, 
we shall come to realize that it is essentially 
a polemic in favour of sensory experience 
being more systematically studied, in order 
to become part of the layman's everyday 
life. The author takes the 'peculiar' position 
(why 'peculiar' one wonders) that 'the 
experiential quality of the environment 
must be planned for a regional scale.' 
Addressing himself to the entire range of 
design disciplines and considering the value 
of their time, he divides his brief manual of 
some 200 pages into five parts: An essay of 
arguments in favor of sensory planning, 
followed with four appendices providing 
examples of such planning in the U.S. and 
Europe; a glossary of technique; evidence 
on 'sensing' in terms of behavior, images 
etc; and finally, 'some detailed but 
hypothetical examples of regional studies 
for sensory quality.' The book is rounded 
off with three bibliographies and a very 
useful index. 

The essay consists of several parts. The 
first part deals with a definition of the 
sensory quality of regions in terms of 
spatial and historic image, landscape, 
communication, and 'the intuition of 
life' -i.e., the connection to the 'whole web 
of living things' when a setting 'visibly 
supports biological and social functions.' 
The second part of the essay sets out the 
administrative and legal context of 'sense 
management' and the modes of diagnosing, 
policy-making, regulating and designing at 
the scale of the region. The main 
recommendation here is that work should 
proceed in three streams: (a) region-wide 
analysis and policy team; (b) a 'root 
consultancy' group striving to establish 
'some connection with people's needs' in 
carrying out the 'image survey'; and (c) a 
problem-oriented task force providing 
technical and design services. When these 
three teams have completed their respective 
tasks and been integrated into the structure 
of an agency-a regional authority-'a 
small special section concerned with 
environmental quality should be retained as 
a permanent feature.' The proper name for 
this section, he suggests-with tongue well 
in cheek-would be 'Division of Sensuous 
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Form' but he condescends to accept 'Urban 
Design Section,' provided its concern is not 
restricted to matters visual, but 'matters 
related to all the senses.' In 'Some recurrent 
issues,' he asks whether sensory quality 
should continue to be thought of as a luxury? 
He argues that it should not be considered 
'a specialty of wealth' or tourist regions, 
but a matter of survival, because' ... 
survival itself depends on sensory func
tion.' Despite social differences in its per
ception, he maintains that 'changes in the 
sensory quality of the environment may 
improve the quality of life for everyone.' 

In Appendix 1, he illustrates some 
examples of work in the analysis of 'sensed 
form' in cities and regions in the U.S.A. and 
Europe-with the Old City of Jerusalem 
thrown in for good measure-and he 
concludes that they all emphasize vision 
over other senses, they tend to be unclear 
and ambiguous, and they see everything 
from the middle class point of view. In 
Appendix 2, he therefore sets out a glossary 
of techniques for describing, recording, and 
analysing 'the sensed form of a large 
environment.' Spatial and temporal form, 
sequence, visibility, and the ambient 
qualities of climate, noise, light, and smell 
are discussed in addition to techniques of 
communicating information in the city, 
analyzing natural landforms, visible 
activity, spatial behavior, and images of 
utopia or cacotopia by people of various 
classes. He admits that his collection of 
methods proposed or experimented with up 
to the present, amounts to nothing but 
proof that 'there is no organized theory for 
dealing with sensory data.' 

In order to help 'leap the classic gap 
between research and action,' in Appendix 3 
he looks at some sources of evidence on the 
'sense of the environment.' Laboratory 
experiments impoverish this type of 
sensation, he maintains, and 'it is difficult 
to apply those results to the confused, 
sequential, sensation-rich and socially 
contaminated ... (are people a form of 
pollution?) perception of the everyday 
world' (my parenthesis). Moreover, 
'preference interviews do not accurately 
gauge relative values' unless gaming is 



used. He ends with a list of gaps in our 
knowledge of the sensory environment with 
'participatory methods in sensory design,' 
'methods of predicting sensory qualities of 
a proposal' and 'environment as a stimulus 
to develop people's full potential' figuring 
prominently. 

Appendix 4 sketches a few hypothetical 
examples of regional studies for sensory 
quality. He describes some studies and 
derives policies for maintaining distant 
views, (in which he incredibly advocates the 
type of medieval covenant which in 
England confers on some senile 'noble' 
person the right to enjoy a view, simply 
because his family came first in the area and 
were considered more equal than others!), 
providing public shelter, conserving local 
history and encouraging 'rooted' informa
tion (i.e., 'which speaks directly of the place 
itself'). These four examples out of a 
potential ninety topics are obviously a 
small sample, yet they illustrate the depth 
and complexity of the subject when it 
comes to decision-making on sensory 
matters at the scale of a region. 

Sprinkled throughout the book are quite 
a few rhetorical outbursts of insight: 'Con
cepts do not grow out of information
though it may stimulate their growth; con
cepts are tested by information.' (my 
emphasis.) 'Environmental design is not a 
matter of marble, grand boulevards, and 
stately buildings ... .' 'Place character is 
the result of historical evolution .... ' 
'Artists and writers are sensitive registers 
of our deep feelings about places ... .' etc. 
Yet in the inevitable comparison with 
Corbusier for the type of polemic that this 
book represents, it must be conceded that 
the style of Kevin Lynch is less vigorous, 
less of an outcry, but more tempered with 
realism, more civilized. 

As an author aspiring to give us a guide
book to creative design, he is also more 
comprehensive in his approach and more 
aware of the limitations in the scope of his 
book. 'The systems of production, consump
tion and political power in a region ... the 
relations between classes ... and the 
values of their culture ... the roles they 
permit people to play ... are all basic con-

ditions for sensing. These subjects are be
yond the scope of this essay .... ' I believe 
he is referring to the idiosyncracies of 
people, place, and activity, when they 
develop in unison over the ages to mould a 
specialist role for a city, in respect of its 
region, or even the world beyond-Edin
burgh, for example, as the 'place of culture' 
in Scotland; Sheffield as the 'city of steel'; 
and Oxford and Cambridge as the 'univer
sity towns' in England. 

Gary Armen, Ottawa 

Anthony W. Rasporich and Henry C. 
Klassen (eds.), Frontier Calgary: Town, 
City, andRegion, 1875-1914. Calgary: 
McClelland and Stewart West, 1975. 306 
pp. $4.95 (pb). 

Fort Brisebois was founded in 1876 by a 
francophone Inspector of the North West 
Mounted Police. He had soldiered in the 
American Civil War and with the Battalion 
of Pontifical Zouaves in Italy. He later 
joined the Tory cause, contributing 
significantly to Laurier's personal defeat in 
the 1877 by-election. The story of Ephrem 
Brisebois, 'Calgary's forgotten founder,' is 
told by Hugh Dempsey, one of the unjustly 
neglected regional historians of Wes tern 
Canada and among the twenty contributors 
to this tasty, eclectic collection of essays. 

Colonel J.F. Macleod had 'Fort Brisebois' 
effaced and renamed 'Calgary.' The 
community grew up within a kind of 
Anglican-Methodist, Presbyterian-CPR 
amalgamated perspective of today and 
tomorrow; too busy with business to 
cultivate its roots. But that's now 
changing. Frontier Calgary testifies to the 
quickening pace of scholarship and to 
community-wide excitement about the 
robust forces that propelled Calgary from a 
dusty town to an industrial-affluential city 
sans rival. This may not, however, be a 
book for Hochelagans or Y orktonians, most 
of whom likely believe that the orb of 
Canadian 'local histories' spins 
providentially around the likes of Bishops 
Mountain and Strachan, the Grey Nuns, 
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Van Horne, and Hart Massey (and if only it 
could all be written .by Pierre Berton!). Yet 
Frontier Calgary provides a wholesome 
brew of insights for anyone seeking a broad 
appreciation of Canadian mini-histories. 

For those seeking lessons in history, 
there's a wealth of topics to ponder: for 
example, Grant MacEwan's softly 
pronounced exposition of town and country. 
The two could not be separated into 
distinguishable categories, whether 
cultural, political, or economic. In those 
days, life in town was symbiotically joined 
to life on the range. MacEwan is the doyen 
of Alberta folk history, and for this reason 
alone, it is regrettable that his contribution 
to the book is so circumscribed. Robert 
Stamp writes on the 'Bureaucratization of 
Public Education' and disposes of a 
prevalent view that the frontier town, 
lagging as it may be by some measures of 
comparison with Canadian heartland cities, 
does not necessarily lag in certain aspects of 
social and administrative development. Of a 
more provocative bent is Max Foran's piece 
on 'land speculation.' 

While it wants for a firmer political 
framework, Foran's chapter does convey 
rather succinctly the nature (and rewards!) 
of speculative land enterprise, the 
omnipotence of the CPR in 
land/development dealings, and elements of 
the debate on land price control that 
periodically exercised the conscience of city 
fathers. Foran concludes that in the period 
1905-1912, 'Local ownership was fast 
disappearing .... ' Shades of Gens tar circa 
1970s!-history may indeed have lessons to 
be heeded. 

Paul Voisey's excursion into 'status' 
opens a window on those who set out to 
make it in business and society. Not a few 
made it in real estate, including such 
national notables as R.B. Bennett and 
James Lougheed. In the main, successful 
Calgary entrepreneurs were Canadian-born. 
The great majority were of lower middle 
class birth; one in seven had an 'advanced 
education.' A lesson here, perhaps, for the 
current, great Canadian gold rush in 
business education? Senator Pat Burns is 
said to have earned a million before he 
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learned to read or write, and he was 
described as a man ' ... who keeps the 
Sabbath Day and everything else he can lay 
his hands on.' The jovial Burns and Peter 
Prince, a lumber merchant who also got rich 
in electric power, were anomalies-Roman 
Catholics alongside a pre-eminently 
Anglo-Scottish business/cultural/political 
alliance. 

The entrepreneurs emulated the tastes of 
Eastern magnates, some with more of a 
sense of destiny than others: Lougheed 
called his home 'Beaulieu'; William Pearce 
was content with 'Bow Bend Shack' for his 
sumptuous mansion. Striving for 
status-indeed, if not for a hyphenated 
Canadian-American identity-was but a 
part of the grasping for wealth. V oisey 
reports it was common practice for 
Calgary's entrepreneurs to exploit laborers, 
packing them into run-down clapboard 
houses, keeping wages way down in relation 
to profits, and regularly busting union 
movements. Among the 'top forty' for the 
period 1884-1914, only one was into 
petroleum. Energy wasn't always 
everything in Calgary! 

Civic boosterism, avarice and class 
ambition came richly together-like eggs, 
Marsala, and sugar in a zabaglione. City 
Council, the Board of Trade, and the most 
prominent entrepreneurs behaved as one. 
Calgary's treasury was available for 
manipulation-funds, city land grants, or 
tax concessions. Examples: to the CPR, 
$25,000 in 1898 to help build its repair 
shops; for the local brewery, a mere $2.50 
paid in taxes in 1901; a flour mill gets a 
$5,000 handout in 1892. And there were 
even 'socialistic' enterprises, such as the 
City-financed and constructed building for 
the use of private industries at a cost of 
$250,000 in 1913. Obviously things weren't 
all that bad in frontier Calgary. 

Another glimmer of the social elites is 
offered in a charming essay on the ranch 
community by Sheilagh Jameson. 
Jameson's description is more genteel than 
Voisey's, more amply rounded with 
anecdote than MacEwan's. To complement 
all of these, two other essays make good 
sampling: one by Ermeline Ference on 



'Alberta Ranching in Literature' and one by 
Brian Dawson on the 'Chinese Experience 
in Frontier Calgary.' From Ference, we see 
that Southern Alberta had its own 
Susannah Moodies and budding 
Lampmans. For women, to indulge in the 
life of ranching had spiritual heights and 
desolate despairs. From Mrs. Inderwick, 
winter 1884: 'Another cold day .... Put in 
the day but it was an awful day ... so went 
to bed in disgust. I am sick of the N. W. ! '; 
but in May that year, she writes about the 
land, 'It is a shy wild spirit and will not 
leave its native mountains and rolling 
prairies ... if it once charms you it 
becomes an obsession, and one grows very 
lonely away from it.' Lonely away from it! 

Many of those oldtimers could also punch 
out rhyme, and some didn't like how things 
were changing even then. W.J. Wilde 
lampooned the Calgary Stampede when it 
adopted the white Stetson, an American 
sartorial invention: 
The boots are a good deal splashier now, 
We all go along with these. 

The one thing that a cowboy didn't do 
In the days of long ago, 
Was to wear a big ten-gallon hat, 
The color of the snow. 

But let's get back to cowboy hats, 
Small, and the colour of dobie dirt. 

Anguish and alienation were part of the 
new life in Calgary-decidedly common 
feelings among Calgary's Chinese in the 
years 1885-1910, as Brian Dawson vividly 
recounts. For Calgarians who get upset 
today about being the houseboys of Eastern 
finance and the hewers of energy for 
Ontario industry, it might be prudent to 
remember that we have not always been 
kind to our own. Alderman James Short 
wanted the Chinese people of Calgary 
segregated. He said of them: 'Everywhere 
they go they are undesirable citizens .... 
It is for you ( City Commissioners) to take 
up the question and set the Chinese in one 
section of the city as you would an isolation 
hospital.' He thought them to be unclean. A 
school was named after James Short, 
probably so that his theories of 
antisepticism might be impressed upon the 

minds of children. 
City Council stayed clear of Short's 

political weapon of segregation. It turned 
its energies to assisting the Chinese in 
making something of the community that 
they had begun to build around Centre 
Street and Second A venue after being 
turfed out of the area of Tenth A venue and 
First Street West by CNR expropriations in 
1910. Among contrary 'spokespersons,' The 
Albertan and the Calgary Herald figured 
prominently, campaigning against allowing 
any Chinese businesses 'on a main 
thoroughfare.' Calgary's 'Chinatown' no 
longer incites the ignominious slurs it once 
did, though as recently as the 1970s it was 
proposed to wipe most of it away with an 
expressway. 

While the entrepreneurs identified with 
Empire and industrial expansionism (a 
chapter on R.B. Bennett by George 
Stanley), local workers were equally zealous 
in the socialist movement, maintaining 
links with Marxist thinkers and socialist 
parties in the U.S. and Germany (Henry 
Klassen on 'Calgary Workingmen'). In his 
essay on crime and justice, T. Thorner 
dismisses the myth about the Canadian 
frontier West being peaceful. In early 
Calgary, you could get away with beating 
up the Chinese and Indians, or breaking 
liquor laws. But stealing a horse-now that 
was another matter. Judge Rouleau in 1892 
rendered this judgment: 

Prisoner, the evidence is conflicting ... and sentence 
you to three months in the guard-room ... but if I was 
sure, if I was quite sure, that you stole that horse I 
would give you two years in the Manitoba penitentiary. 

Frontier Calgary was published by 
McClelland and Stewart West, one of the 
few books on local topics put out by good 
old Jack before he pulled his 'Wes tern 
enterprise' back into the Canadian 
heartland. As for Brisebois? The Liberals 
got their revenge in the end, declaring 
Brisebois' civil service position redundant; 
he died at age 39, and Calgary was quick 
not to note his passing. 

W.T. Perks, Calgary 
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