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EDITORIALS/EDITORIAUX 

TROUBLED TIMES FOR THE T.P.I.C. 

For a small professional body, the T.P.I.C. has been singularly fortunate in the 
quality of the people who have had charge of its affairs. Its Council is, as it usually 
has been, composed of capable and conscientious men who have not sought the 
responsibility but have accepted it out of a sense of duty to their profession and 
their colleagues. Several times a year they surrender two consecutive full days of 
their time to deal with the affairs of the Institute; and between-times they devote 
many hours at home to their conciliar duties. 

It is therefore not only disturbing but at first sight puzzling to perceive unmistak
able and widespread discontent with the Institute among the rank and file. But it 
exists, and it seems to be growing. Nor is it confined to the younger members; 
planners well known and respected in the profession for years have openly ques
tioned the value of retaining "M.T.P.I.C." after their names. 

There are those who argue that PLAN is not the appropriate medium for dis
cussing the T.P.I.C.'s internal affairs. But it has always been the declared policy of 
the present editors to do so when circumstances called for it; and circumstances 
certainly call for it when a malaise is abroad that could be fatal to the Institute. This 
is not an exaggeration. The T.P.I.C. is small, and unlike many other professional 
organizations, it is in no position to command adherence. It is unlikely that it would 
long survive widespread disinterest and defections. But this is precisely what is on 
the cards, as increasingly, in one form or other, the questions are asked: "What 
is the T.P.I.C. doing for me anyway? Why should I stay in?" 

The main points in the case for the prosecution seem, in essence, to be something 
like this: 

-In considering its own future, the Institute is trying to bypass, rather than 
confront, fundamental issues: namely, the nature and limits of the profession; 
the proper qualifications of its practitioners; and the relationship of the pro
fession (not of the Institute) to other professions. 

-On the other hand, the Institute is insufficiently concerned with immediate 
practical matters wherein it has a responsibility both to its own members and 
to the community at large. Allegations include: lack of any clear position on 
registration or the restriction of the right to practise; lack of action to assert 
and defend professional status, rights, and responsibilities; insufficient concern 
with the development of university planning schools or with related programs 
such as the training of planning technicians; and failure to make the Institute's 
voice heard, and the planning point of view known, on matters of government 
policy and on legislation. 

-Instead, the Institute has been preoccupied with its own internal affairs, and 
even in these matters the pace of deliberation, decision and action is glacial. 
Examples cited include-notably-the admission of members and the estab
lishment of an examination procedure for applicants. 
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It is not the purpose of this editorial to weigh the justice of these charges, merely 
to point out that they are made, and made with some frequency. Having set them 
out, however, it is only fair to point out that the Council is neither oblivious to the 
problems nor unwilling to face them; as a result of resolutions adopted at this year's 
Minaki Conference, some of the matters which have been mentioned are already 
being acted upon. One must bear in mind the limits on what can be done by a 
Council, however able and dedicated, which can meet only half-a-dozen times a 
year, and by a tiny part-time staff. In these circumstances, significant accomplish
ments and swift action would be possible only with the enthusiastic and active 
support of a large proportion of the membership. On the whole this has not been 
forthcoming. In general, T.P.I.C. members are more ready to complain about their 
Council than to take an active and constructive interest in the affairs of the Institute 
or to assume responsibility in dealing with them. (It is not entirely irrelevant to 
note that only once has an unsolicited comment in writing been provoked by any 
of several PLAN editorials dealing with the profession and the Institute. Disagree
ment would have been welcome; lack of interest is cause for dismay.) 

The essence of the problem is that the Institute is going through a very difficult 
phase in its development. Behind it are days when it was little more than a club of 
old friends and colleagues ( though some of its members seem reluctant to turn away 
from that era). Still to come is the status of an accepted professional organization 
with an elaborate structure and a full-time staff. The intermediate position is pre
carious. The only solution-since we cannot move back-is to move ahead as 
quickly as possible to a more ambitious scale of operations; namely-to get down 
to brass-tacks-at a minimum, a full-time executive director and secretariat. The 
Council has indicated its awareness of the need. The obvious obstacle is money. 
With the present membership, the necessary budget would require a drastic increase 
in annual dues. Here we are faced with a chicken-or-egg situation: many, if not 
most, members would be extremely reluctant to accept a substantial increase in 
annual dues which are already regarded as high in relation to the services provided; 
but the services cannot be appreciably improved in the near future without the 
increase. We must face the fact that there is little point in a budget which just allows 
the Institute to remain in existence, without allowing it to jusify that existence. 

The T.P.I.C. is-to coin a phrase-at a crossroads. The immediate future could 
see either its emergence as a vigourous and constructive force for the betterment 
of the country and the profession-or its demise. The responsibility is shared by 
all of us. It is imperative that the Council should be aware of the increasing dis
affection in the membership, and that it should move as quickly as possible to 
identify and remedy legitimate causes of dissatisfaction. It is also imperative tha1 
all planners who are sincerely concerned to have an effective professional organiza
tion should be prepared to play an active role in its affairs and to sacrifice both time 
and money in its support. 

N.H.R. 

UN "GAP" GRANDISSANT 

L'urbanisme est une discipline particulierement sensible aux changements qui 
interviennent dans les differents domaines de la connaissance. De par sa nature, 
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clle est inventive soit, mais elle est aussi adoptive et adaptive en utilisant et 
absorbant les techniques, les donnees, etc., des sciences ou arts nourriciers. Poussee 
par les besoins de la logique des systemes de connexite, elle est aussi expansionniste 
en partageant certaines preoccupations des disciplines contributives comme la 
sociologie, l'economie, les sciences politiques, etc. La question soulevee ici n'est pas 
de faire le proces de ce processus d'etalement; une abondante litterature, stimulee 
par des crises successives de conscience professionnelle, s'en est d'ailleurs chargee. 

Cependant, celle-ci en engendre une autre a caractere larve et qui anesthesie les 
reactions positives esperees: les incidences sur la discipline et la profession peuvent 
etre nombreuses et consequentes. Trop de travaux recents, produits des explorations 
interdisciplinaires, presentent une semantique et un vocabulaire d'une adoption et 
adaptation superficielles. L'esprit du lecteur est ballote entre plusieurs formes de 
rationalisme et doit de plus proceder a des interpolations acrobatiques des analogies, 
des paralleles et du sens des mots. Dans plusieurs cas l'impression se degage que 
l'optique planification de l'reuvre a ete avalee au profit de la discipline d'appoint. 
Pendant pres d'un siecle la sociologie s'est faite victime d'une fidelite nai've a des 
modeles mecaniques, biologiques, physiologiques, etc., en apparence porteurs 
d'images eclairantes. Chaque remise en question a ete laborieuse. 

Chez plusieurs planificateurs, marchands de vitesse tant dans la recherche que 
dans la pratique privee, l'usage d'analogies mal assimilees porte a confusion, ou 
engendre des cliches deformes, tandis que des methodes et modeles inadaptes 
conduisent a des resultats en porte-a-faux. Dans d'autres cas, la poursuite d'un 
rationalisme d'emprunt et non pondere des autres disciplines biaise la planification 
dans plusieurs phases de son processus sinon dans toutes. Combien d'exemples 
n'a-t-on pas, demontrant des etudes de planification urbaine, visiblement enfermees 
a l'interieur de certains modeles digestibles aux ordinateurs electroniques dans le 
but d'en retirer la caution d'irrefutabilite des non inities ? 

En somme, plusieurs courants actuels donnent !'impression que !'adoption est 
synonyme d'audace, l'adaptation indice de vieillissement, !'assimilation de pointil
lisme et l'invention d'inquietude. Le verbe, la formule et l'outil rutilant ont mystifie 
et assujetti la raison ordinatrice de certains planificateurs et devie des fins premieres. 
Dans d'autres cas, la rigueur de la pensee a ete mise en veilleuse en faveur d'une 
vertu plus "meritoire" qu'est la conviction et l'action. 

Si on ne manque pas presentement d'etre impressionne par l'enorme activite de 
divers travaux dans l'exploration, !'interpolation, l'adoption et l'adaptation - effort 
essentiel d'ailleurs pour le progres -par contre on ne peut l'etre autant, parce que 
peu nombreux, par les etudes consacrees a la reflexion sur l'acquis pour le rendre 
plus coherent avec les besoins propres et de plus en plus rigoureux de la discipline. 
Devant cette situation, on est ainsi en droit de se demander si le "gap" grandissant 
entre les notions experimentales et le corps solide de la discipline ne risque pas 
d'engendrer, a l'insu de tous, une sorte de nebuleuse amorphe matrice de tous les 
meteores en orbite? Ne serait-il pas a propos que les planificateurs instaurent a 
leur compte le processus de la pose de consolidation comme ils proposent si bien 
aux villes la pose de revision et d'evaluation des politiques ? 

B. J.B. 



MONTREAL: HORIZON 2000 
Note retrospective 

Jean-Paul Guay 

Jean-Paul Guay, diplome de l'lnstitut d'Urbanisme 
de l'Universite de Montreal et membre de la Corpora
tion des Urbanistes du Quebec, est at/ache au Service 
d'Urbanisme de la Ville de Montreal depuis 1966. ll 
lui a ete donne d'observer de pres l'aventure du 
Plan-temoin, d'y participer sur quelques points et 
d' en exposer a ma int es reprises la substance a des 
visiteurs de tous /es continents. 

La publication de cet article semble indiquer que l'interet souleve l'ete de 1967 
par la diffusion du Plan-temoin de la region de Montreal n'est pas tout a fait 
retombe, au moins dans les milieux professionnels. Faut-il y voir une belle 
indifference a la fuite des mois chez des gens qui comptent la courte periode en 
annees et la longue, en decennies? 

Ou le sort poussiereaux de tant de doctes travaux qui s'entassent sans bruit sur 
les rayons des bibliotheques specialisees et dans les tiroirs des administrations 
aurait-il ete pour une fois dejoue? 

II faut dire que ce Plan-temoin a pu frustrer la curiosite bien legitime des 
amateurs en restant insaisissable, en ne livrant rien de bien substantiel a leur 
appetit de devoreurs d'enquetes et de schemas. Ceux-ci ont pu soupc;onner qu'il y 
avait anguille sous roche, que ce pseudo-plan dissimulait quelque astuce. II serait 
done logique que beaucoup d'entre eux veuillent en savoir davantage. Cet article 
tentera d'y pourvoir, de percer le mystere, si mystere il y a, et de dissiper du meme 
coup toute equivoque. 

LES ARTIFICES D'UN MESSAGE 
Le Plan-temoin de la region de Montreal existe-t-il? Qu'est-ce qu'un plan-temoin? 

Quelle relation y a-t-il entre Montreal: horizan 2000 et le Plan-temoin? Ces deux 
titres recouvrent-ils une seule et meme realite? Aucune de ces questions n'est la 
question principale car, contrairement aux apparences, l'evenement de l'ete dernier 
n'a pas ete la publication d'un plan ou d'un horizon, mais plutot une campagne de 
publicite, la diffusion d'un message. Le pretexte d'un devoilement, un titre-vedette 
comme Montreal: horizon 2000 et le contexte de I'Expo 67 ne pouvaient que 
renforcer le message, que soutenir !'operation. 

Un message, comme acte de communication, suppose un emetteur, un messager, 
un destinataire. ll doit etre emis, transmis, rec;u et, dans la mesure du possible, 
correctement interprete. II doit produire les effets vises, qui ne sont pas toujours la 
seule communication d'une information; il peut chercher d'autres effets comme 
l'exercice d'une influence, ou meme d'une pression, la modification d'une situation. 
II devra alors etre non seulement intelligible mais encore eloquent ou persuasif. 

L'emetteur etait en !'occurrence le Service d'Urbanisme de Montreal. Celui-ci 
avait un message a communiquer et le choix des armes. II a choisi "l'enveloppe" 
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d'une esquisse de plan (ou plus exactement d'un simili-plan) et s'est employe a la 
presenter aux administrations interessees, a commencer bien sur par !'administration 
montrealaise, aux agences gouvernementales competentes, a des groupes representa
tifs et a !'opinion publique en general. 

Pour ce faire, il a eu recours aux vehicules les plus divers: la sequence de 
diapositives, accompagnee d'un commentaire oral ou d'une bande sonore, la con
ference de presse, une grande premiere a la Place des Arts, un film. Les grands 
canaux de diffusion se sont mis de la partie: articles de journaux et de revues, 
nouvelles et interviews a la radio et a la television, commentaires n'ont pas manque. 
Pendant quelque temps le Plan-temoin a fait fureur: le succes de curiosite escompte 
a ete obtenu. 

On voit deja que ce n'est pas tout a fait par hasard si le Plan-temoin est insaisis
sable: un message n'est pas un objet materiel. Il est bien inutile de chercher a 
obtenir un exemplaire de cette "enveloppe". Celle-ci n'a pas ete publiee sous la 
forme conventionnelle d'un document ou d'un ouvrage et n'a ete diffusee que pour 
faire passer un message, un temoignage ou, comme on disait en anglais, pour offrir 
une demonstration, d'ou les appellations de plan-temoin et de "demonstration 
plan".* 

Libre au lecteur de se demander s'il aurait mieux valu distribuer en meme temps 
un texte illustre, une sorte de prospectus ou encore publier in extenso une esquisse 
de plan, un "sketch plan". On notera que c'est d'abord cela qui etait prevu et que 
tout le cheminement des activites avait d'abord ete conc;u et a ete en grande partie 
mene en vue de la publication d'un document imprime. La strategie de la campagne 
de diffusion a done ete relativement improvisee, a travers une serie de revisions 
dechirantes. Pour leur part, loin de se mordre les pouces, ceux qui ont mene 
!'operation se felicitent plutot du succes obtenu et croient comprendre que l'imprime 
laisse a lui-meme aurait ete un medium bien discret et trop vite relegue aux 
oubliettes. Les moyens plus tapageurs dont ils se sont servis ont permis au message 
de parvenir a destination. Le message a ete au moins capte. 

UNE CAUSE A GAGNER 
Tout ce tapage aurait ete vain si le message avait ete sans objet, s'il n'y avait eu 

sous !'operation publicitaire un produit a vendre, une entreprise a lancer ou 
plutot en l'occurrence une cause a plaider et eventuellement a gagner. On ne 
s'etonnera pas que les textes d'accompagnement aient pris par endroits le ton du 
plaidoyer. Mais il ne suffit pas de plaider, meme s'il s'agit d'une cause et meme si la 
cause est bonne. Il faut encore assigner des temoins, les interroger ou les contre
interroger et, le cas echeant, deposer les pieces a conviction. C'est un peu ce que 
le Groupe du Plan a voulu faire pour gagner la cause de la planification de 
l'amenagement ou de l'amenagement planifie d'une Metropole en expansion, dont 
l'espace atteindra progressivement la dimension d'une region. On parle de la region 
de Montreal, il serait peut-etre plus juste de parler de l'aire montrealaise ou de 
l'espace montrealais. Il s'agit de toute fac;on de l'etendue d'un phenomene qui ne 
connait de limites que celles de son dynamisme et ignore celles des circonscriptions 
statistiques, comme il a deja fait eclater sa gangue insulaire. 

Le Plan-temoin decrit ce phenomene, tente de montrer que l'imprevoyance mene 
*On verra plus loin que !'expression plan-temoin pourrait etre comprise d'une autre fa¥on. 
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droit au desastre et fait apparaitre a l'horizon le mirage d'un ensemble montrealais 
discipline, qui se serait prete de bonne grace aux sollicitudes du planificateur. Bien 
sftr cet horizon flatte est un horizon fictif. Fictif mais non pas impossible. Et plutot 
enviable, dans ses prevenances pour l'homme et pour la terre. 

Ce simili-plan fait pourtant comparaitre des temoins authentiques. Les deter
minismes qu'il evoque sont ineluctables. Les mesures qu'il donne sont solidement 
etablies sur de patientes recherches. Les objectifs dont il se reclame sont largement 
partages. Les options qu'il propose sont raisonnables. Les concepts qu'il utilise sont 
coherents. C'est prouver le mouvement en marchant. La planification existe 
puisqu'on en fait. Voici une des demarches qui lui est particuliere. Voici un des 
resultats qu'elle se flatte de pouvoir obtenir. Est-ce le genre d'horizon qui vous 
convient ou qui tout au moins vous plairait? C'est la le nreud de la question, c'est 
ici que commence la contrepartie. Qui est responsable? La Ville de Montreal? Ses 
experts? Chacune ou l'ensemble des quelque trois cents collectivites locales con
cernees? Bien sftr la Ville de Montreal a un mandat, mais combien limite. Elle a des 
experts a l'reuvre ( une division entiere du Service d'Urbanisme) et represente la seule 
concentration importante de ressources. Elle est meme la premiere interessee. Mais 
est-ce suffisant, doit-elle agir seule? De toute fa~on on ne le lui permettrait pas. 

La mission confiee a la Ville de Montreal en 1962 par la Corporation dite du 
Montreal Metropolitain ne porte que sur le reseau de circulation routiere de l'Ile 
et ne lui permet d'etendre a l'echelle de la zone metropolitaine actuelle que la 
compilation et l'interpretation des statistiques. Des experts sont a l'reuvre depuis 
ce temps. Ce mandat leur a permis d'explorer et de cerner la realite metropoli
taine, de sander l'avenir et de se situer en quelque sorte en instance de planifica
tion. La nature meme du phenomene montrealais et les exigences memes d'une 
planification efficace leur interdisent de proceder, en vase dos et de leur propre 
chef, a l'elaboration d'un plan illusoire, sans prise sur la realite. 

D'ailleurs les ressources meme considerables de Montreal ne sont pas a l'echelle 
d'un developpement qui s'inscrit dans un territoire quarante fois plus vaste que la 
territoire municipal actuel. L'interdependance croissante et le devenir commun des 
diverses collectivites de l'aire montrealaise exigent une volonte commune, une 
organisation commune et une certaine mise en commun des ressources materielles 
et humaines. Les experts veulent servir, il ne leur appartient pas de commander. 
L'amenagement du milieu depend des populations et de ceux a qui elles confient le 
pouvoir. Pour que la planification ait lieu, encore faudra-t-il lui donner un corps et 
lui allouer des ressources. 

Tel est dans ses grandes lignes le scenario du proces dont le Plan-temoin peut 
etre considere comme le dossier. 

LES SOUS-PRODUITS D'UNE EXPERIENCE 
Dossier ou piece au dossier d'un proces, a la fois langage chiffre et vehicule d'un 

message, le Plan-temoin nous est apparu jusqu'a present comme un plan fictif, 
comme un simili-plan, sans applications concretes. Ces interpretations ne disent pas 
toute la verite. Si on regarde les choses autrement, Montreal s'est donne un veritable 
plan-temoin et, tout autant, un veritable horizon 2000. 11 ne s'agit bien sftr que 
d'une esquisse assez sommaire de plan-temoin, que d'un horizon 2000 des plus 
schematique. Mais comment un horizon 2000 pourrait-il ne pas rester schematique? 
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Il vaut la peine de s'arreter en passant a l'idee meme de plan-temoin. L'expression 
passe bien, elle a ete adoptee d'emblee par les commentateurs. Elle pourrait meme 
provoquer une sorte d'engouement comme celui qu'ont connu, il y a quelques 
annees, la region-pilote, la zone-pilote, le territoire-pilote. Si anguille sous roche il 
y a, c'est peut-etre ici qu'elle se cache. En effet, si on scrute un peu le sens de 
!'expression, on voit que le mot temoin recouvre, entre autres significations, celle 
de terme de reference. En ce sens un plan-temoin on ou schema-temoin ne seraient 
rien d'autre qu'un plan, un schema de reference.1 

A ce titre, tout au moins aux fins internes des services montrealais et tout au 
moins provisoirement, le Plan-temoin a une existence bien reelle, on ne peut pas 
ne pas s'y referer, quand ce ne serait que pour l'eprouver ou pour mettre en doute 
certaines des orientations qu'il propose. On ne pourrait plus le malmener sans se 
justifier. Bien plus, si le developpement prenait de toutes autres directions, si des 
orientations malencontreuses venaient le contrecarrer d'une far;on irreversible, il 
serait toujours la comme temoin d'un devenir que nous n'aurions pas su vouloir. 
Voila done un mirage qui reviendra banter la realite, si celle-ci trompe les 
esperances que de notre littoral de 1967 nous avons voulu projeter sur l'horizon
ecran de l'an 2000-qu'est-ce qu'un horizon temporel, sinon une coupe dans le 
temps? qu'est-ce qu'une coupe dans le temps, sinon un ecran? 

Cet Horizon 2000 est ainsi par definition un veritable horizon, meme si nous 
n'avons, cela va de soi, que bien peu de chances que la realite s'y conforme. Il s'agit 
bien plus en effet d'une projection de nos objectifs, que d'une projection de notre 
devenir reel. Si nous voulons preparer des horizons moins flous et moins schema
tiques, il faudra que nous sachions arbitrer nos ambitions, preciser nos objectifs, 
les passer au crible des possibilites reelles. Nous pourrons alors nous pencher sur 
des horizons moins lointains que !'horizon 2000 et faire tendre nos efforts vers 
l'objectivation des perspectives realistes qui s'en degageront. 

En plus de ses aspects experience de communication et de demonstration, en plus 
de nous leguer un plan-temoin provisoire et un horizon haut en couleurs, !'operation 
laisse encore des traces qui ne sont pas negligeables, a la fois comme revue de 
!'arsenal de la planification et comme exercice pratique pour ceux qui y ont par
ticipe. Comme on a pu s'en douter, rien de tout cela n'est de la generation spon
tanee. L'idee a commence a se concretiser a l'automne 1965. Depuis ce temps, 
plusiers equipes ont participe tour a tour OU concurremment a de multiples activites 
reliees de pres OU de loin a la preparation d'une esquisse de plan. Une des etudes 
prealables les plus originales et les plus fecondes fut l'enquete visuelle, veritable 
atlas photographique et cartographique de la plaine de Montreal. En septembre 
1965 debute une etude de la forme de la Metropole, qui aboutira en mai 1966 a la 
selection d'une clef ou d'un parti d'amenagement. En novembre 1965, on commence 
a dresser le cheminement critique, qui prendra effet en avril 1966. En septembre 
1966, un peu a l'encontre du cheminement critique, une equipe polyvalente 
s'attaque a I'Esquisse de septembre, prefiguration du Plan-temoin. Enfin le Groupe 
du Plan est forme, Jes premieres versions de I'Esquisse prennent forme. Monsieur 
le Maire et Monsieur le President du Comite executif en auront !'avant-premiere en 
decembre. Au cours de l'hiver, les etudes se poursuivent de pair avec de nombreuses 
consultations. L'Esquisse tourne au Plan-temoin. Le Conseil municipal en est saisi 

1Ce qui donnerait peut-etre en anglais quelque chose comme "check-plan". 
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en avril 1967. On se lance bientot dans la production du film et dans !'organisation 
de la grande manifestation qui aura lieu en aout a la Place des Arts. La Munici
palite de Montreal y recevra quelque quinze cents invites, representants des 
administrations locales de la region, de maints services gouvernementaux et de la 
presse ecrite OU parlee. Ceux-ci assisteront a la premiere du film et en meme temps 
au devoilement du Plan-temoin. Les projections commentees du film intitule 
Montreal: Horizon 2000 se poursuivront jusqu'en octobre, a !'auditorium du 
Pavilion Dupont, dans l'enceinte de l'Expo 67. 

Veritable exercice pratique de planification, toute cette operation, depuis les 
etudes qui l'ont soutenue, aura ete un test methodologique, un bane d'essai de 
l'application d'un cheminement critique aux travaux de planification, une ecole de 
travail d'equipe et, au total, une aventure memorable. Elle aura du meme coup mis 
en branle une revue generale de la documentation accumulee, un test d'exploitation 
de ce materiel volumineux et une revue parallele de l'arsenal de la planification. 

UN REGIME A. INSTAURER 
Le Plan-temoin ne voulait pas seulement montrer ce que pourrait etre la Metro

pole planifiee de l'an 2000, il voulait en meme temps decouvrir et faire voir en quoi 
consisterait, comment se comporterait le regime de planification lui-meme. En cette 
matiere de regime, la revue de l'arsenal ou de l'equipement de la planification a 
permis aux protagonistes de !'experience du Plan-temoin de marquer leurs positions. 
II ne s'agissait pas d'ignorer !'experience accumulee ailleurs, encore moins de s'en 
dissocier. 11 s'agissait tout de meme de repenser certaines pratiques et dans quelques 
domaines d'innover. Les grands themes de l'amenagement, axes d'urbanisation, 
unites fonctionnelles, densites d'habitation, polarisations, regroupements d'activites, 
sites recreatifs, etc. sont trop universellement connus pour que nous nous y attar
dions dans cet article. Notons seulement que le Plan-temoin sort des sentiers battus 
des lors qu'il ne limite pas ses preoccupations a !'extension urbaine. 11 s'interesse 
tout autant a !'evolution de !'agglomeration actuelle et a !'hinterland agricole et 
recreatif; il fait entrer en ligne de compte la sauvegarde des territoires agricoles et 
des etendues boisees, la protection des sites monteregiens, des rives des cours d'eau 
et en general des zones de villegiature; il fait grand cas des cheminements de 
promenade ou d'excursion, des itineraires touristiques et des sites historiques ou 
simplement pittoresques echelonnes le long de ces parcours. 11 ne passe pas sous 
silence le phenomene de la speculation fonciere et y rattache de nombreux 
problemes tant d'extension urbaine que de destruction du patrimoine nature!. 

Encore un regime de planification n'est-il pas principalement une juxtaposition 
de themes, une serie de preoccupations; c'est davantage un univers que a ses lois, 
sa structure, un ensemble d'activites qui mettent en jeu un appareil methodologique, 
qui commandent un train de procedes. A l'etat plus OU moins evolue du regime, 
correspondra un univers plus ou moins complexe, exigeant un processus plus ou 
moins elabore. On ne sait que trop la peine que l'urbanisme semble eprouver ici 
comme ailleurs a se degager des ornieres du plan-projet, sorte d'etat larve OU de 
regime larve qui fait converger tous les efforts vers la fabrication d'un document 
unique, d'un document dit de synthese, generalement appele plan directeur OU 

schema directeur, auquel la realite future est ensuite censee se plier. Une fois en 
possession de ce document-fetiche, de ce plan-idole, l'agence de planification n'a 
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plus qu'a se dissoudre ou encore a se transformer en agence de police du developpe
ment. Ce ne sont plus alors les objectifs qui commandent la strategie; le plan 
directeur lui-meme est bient6t devenu !'unique objectif et l'arbitre supreme. Com
ment peut-on encore si souvent concevoir le developpement comme la realisation 
d'un projet? Pas autrement bien sur que par analogie avec les grands travaux de 
construction. Ceux-ci ont un etat ultime previsible, ils sont un jour paracheves. La 
ville et a plus forte raison la region ne sont pas tenues de se conformer a ce modele. 
On sait fort bien qu'elles y echappent et poursuivent leur tranquille ou vigoureuse 
evolution sans egards pour les etats ultimes d'ailleurs successifs qu'un urbanisme 
mal avise voudrait leur assigner. 

L'appellation meme de plan-temoin veut marquer les distances qui eloignent cette 
entreprise de !'attitude "projectiviste", ou devrait-on dire "suprematiste", qui prevaut 
encore si souvent dans !'elaboration des plans directeurs. Bien sur le schema 
directeur n'est pas inconditionnellement coupable de tous les errements. Il garde 
sa valeur comme instrument de conceptualisation, comrrie nceud d'activite ou peut 
s'operer une synthese provisoire des perspectives, des concepts et meme des projets, 
comme representation symbolique d'un palier du devenir. Il est bien evident que 
la representation visuelle est indispensable a la comprehension, surtout quand il 
s'agit de phenomenes dont la dimension spatiale est primordiale. Qu'il suffise 
d'insister ici sur les caracteres symbolique et provisoire des configurations repre
sentees et on comprendra que la serie de planches qui ont servi a illustrer aussi bien 
le Plan-temoin que !'Horizon 2000 ne constituent pas un projet a realiser, encore 
mains un objectif a atteindre, mais bien une sorte de toile de fond qui peut nous 
aider a lire un devenir par hypothese planifie, qui ne se realisera certainement pas 
par la vertu intrinseque des objectifs et des schemas, si allechants soient-ils. 

Ce Plan-temoin est deja lui-meme un processus, un ensemble d'activites inter
dependantes, deja revelatrices des rouages de la planification, dans sa veine explora
trice plus que dans sa veine regulatrice. Il s'appuie sur une large reconnaissance, sur 
des enquetes systematiques, sur des diagnostics soignes. Il retient des postulats 
solides, propose des objectifs valables, des options raisonnees, construit des concepts, 
ramasse le tout en un schema aussi coherent que possible, en tire des propositions 
concluantes. On remarquera que toutes ces activites tiennent au "quoi" et au 
"pourquoi" et que seul l'axe des objectifs, des options, des concepts et du schema 
a ete expose au public. Les travaux trop techniques d'enquete et d'analyse n'auraient 
fait que brouiller le message. Restent les questions relatives au "quand", au "com
ment" et au "combien", qu'on ne pourrait plus ignorer dans une planification effec
tive, qui ne serait plus un proces, un exercice, une revue, mais serait devenue une 
mission reelle de regulation et meme de gestion du developpement; ou il ne s'agirait 
plus seulement de prevoir, de choisir, de concevoir, de proposer, mais encore 
d'appliquer, d'effectuer, d'accomplir, avec tout ce que cela suppose de communica
tion, de strategie, de coordination, d'organisation, de programmation. 

On voit que nous sommes encore loin du compte. Encore fallait-il que la con
science de ces lacunes face au defi de l' an 2000 sorte du cercle des inities. Le defi 
a relever est d'une telle ampleur qu'il exige non seulement !'action concertee des 
administrateurs, mais encore la participation eclairee des citoyens. Le mot de la fin 
du Plan-temoin est un mot d'ordre de mobilisation generale du potentiel de la 
region. 
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ANNEXE: Aper~u du Plan temoin, a !'intention des lecteurs qui ne le connaissent 
pas deja 

Ambitions 
Prevoyance, conscience de l'avenir. Primaute de l'Homme, respect de la dignite 

humaine. Amenagement d'un milieu a l'echelle humaine, d'un milieu a la mesure des 
besoins et a la hauteur des espoirs des generations qui nous succederont. Respect de 
l'heritage du passe et des liberalites de la nature. 

Valeurs 
Rationalite: refus du chaos; souci d'organisation et d'exploitation rationnelles; neces

site de la planification. 
Souplesse: souci de ne pas brimer l'initiative privee, mais de chercher plutot a concilier 

Jes droits des particuliers et l'interet public ( ou le bien commun). Preference done pour 
la planification souple et pour !es mesures incitatives par opposition aux mesures 
coercitives. 

Fermete: fidelite aux objectifs declares, resistance aux pressions indues. 

Objectifs 
Onze objectifs, auxquels l'amenagement du milieu devra repondre. Confort, securite, 

salubrite sont des prerequis. D'une fa(,'.on plus generale, l'amenagement devra satisfaire 
adequatement les besoins de la population. Les qualites immaterielles du milieu seront 
la variete, la lisibilite, l'animation (meme tumultueuse), le caractere et, mieux encore, 
une image a la fois intense et familiere, qui favorisera l'identification. L'amenagement 
devra enfin respecter les exigences de l'accessibilite generalisee et celles de la resilience. 
A l'echelle regionale, cette derniere qualite est cruciale, car le manque de resilience, 
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!'inhibition de la faculte d'adaptation aux transformations profondes qui accompagnent 
!'expansion, annulerait tous !es efforts, rendrait vaine la poursuite des autres objectifs. 

Principes 
Un principe de base: la rentabilite des investissements ou, plus exactement, !'applica

tion optimale des efforts. Ce principe condamne a la fois l'arbitraire et la concurrence 
indue. En decoulent les criteres d'equilibre des densites, de compatibilite des implanta
tions, de calibrage des reseaux, etc. 

Determinants 
Topiques: confluent de l'Outaouais et du Saint-Laurent; carrefour de l'axe du Saint

Laurent et du couloir Richelieu-Champlain-Hudson; seuil de la navigation en eau libre 
et de la navigation d'hiver sur le Fleuve; liaison aux Grands Lacs par la Voie maritime 
du Saint-Laurent; acces immediat aux richesses du Plateau Laurentien; hinterland 
agricole fertile; avantages mais aussi contraintes d'un site d'archipel abondamment baigne. 

Socio-economiques: base manufacturiere; tutelle commerciale, financiere et culturelle; 
pluralisme religieux et ethnique, cosmopolitisme; carrefour de rencontres internationales, 
siege de plusieurs organismes internationaux. 

Problemes 
Le developpement desordonne des banlieues. La speculation debridee et le fardeau 

qu'elle impose aux particuliers et aux collectivites en quete de terrain; ses effets sur la 
dispersion et l'etalement. Le pele-mele des etablissements !es plus incompatibles. La 
pollution des eaux et la spoliation des rivages. La profanation des montagnes et le 
gaspillage des forets. L'abandon des exploitations agricoles. En deux mots, le gachis et 
!'improvisation. 

LES DETERMINANTS 
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La plupart de ces problemes ont leur racine dans la multitude des administrations 
locales, !'absence d'un organisme de coordination regionale et !'abstention des gouverne
ments superieurs. 

Pronostics 
4 200 000 habitants ( dont 1 600 000 actifs) en 1981, 6 700 000 habitants ( dont 

2 700 000 actifs) en l'an 2000. Deux fois plus d'emplois tertiaires que d'emplois secon
daires en 1981. Si on extrapole encore, ce rapport passe a 2.5 en l'an 2000. Toujours en 
l'an 2000, le revenu personnel moyen aura double, ii y aura une voiture pour deux 
habitants et le nombre des residences secondaires aura augmente dans des proportions 
qu'il nous est impossible d'etablir. II en est de meme de !'augmentation du nombre des 
embarcations de plaisance. Nous savons surtout que !'augmentation du temps de loisir 
pesera Iourd sur l'equilibre ville-nature. 

Hypotheses 
Le probleme de la pollution de l'air et de l'eau a ete resolu dans l'intervalle qui nous 

separe de l'an 2000. II existe alors des mecanismes de perequation des revenus munici
paux et quelle qu'en soit la forme, un organisme de planification regionale. La planifica
tion est passee dans Jes mreurs. L'initiative collective domine Iargement le sphere 
recreative. La propriete publique de vastes etendues de terrain est un phenomene normal. 

Options 
II serait vain de resister a !'expansion, on doit plutot !'orienter. La concentration 

continue sera evitee: elle entrainerait une congestion excessive. La dispersion sera 
egalement evitee: elle ferait deperir Jes activites Jes plus selectives, en plus de dilapider 
l'espace et de faire reculer la pleine nature. Une configuration adaptee aux transports 
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en commun previendra l'usage intempestif de l'automobile et les inconvenients d'eclate
ment et de dispersion qui en resultent. L'essor des transports en commun soutiendra 
l'organisation fonctionnelle de l'etablissement. 

Concepts 
Les concepts d'agglomeration metropolitaine, de ville centrale, de corridor radial, de 

ville-satellite ne sont pas nouveaux. Precisons seulement que pour nous le corridor 
radial est axe sur une ligne-express de transport en commun et que dans toute ville
satellite l'emploi equilibre ou surequilibre la population active. Restent quelques concepts 
originaux que nous tenterons de definir. 

L'unite fonctionnelle ( ou unite urbaine) est un continuum urbain qui gravite autour 
d'un "centre d'echanges". 11 peut s'agir aussi bien d'une entite urbaine isolee que d'un dis
trict ou d'un arrondissement au sein de !'agglomeration metropolitaine. Les relations de 
subordination ne sont pas exclues. Seule la ville centrale est une entite largement auto
suffisante: toutes les unites fonctionnelles de la region en dependent a des degres divers. 
Plusieurs unites peuvent fort bien graviter autour d'une unite plus forte ou se regrouper 
pour former une unite superieure. Dans ce dernier cas, ii s'agirait si l'on veut d'un "centre 
majeur" et a Ia limite d'une ville parallele. 

Le centre d'echanges est done le pole d'une unite urbaine. 11 faut y voir a la fois un 
foyer d'activites diversifiees, un nreud d'animation et une aire de regroupement des 
equipements collectifs et des etablissements commerciaux. Dans le meilleur des cas, ce 
regroupement prend la forme d'un noyau serre, mais il ne faut pas le concevoir comme 
une trouee dans l'etablissement humain, car !'habitation doit y crexister avec le com
mercial et le collectif, surtout si on pense en termes de zonage vertical. 

La couronne rurale, c'est la proche campagne, c'est !'ensemble des vastes etendues 
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champetres qui tout en appartenant a l'aire metropolitaine seront epargnees par le 
developpement proprement urbain. Le caractere rural y sera preserve par l'abondance 
des espaces verts et par !'exclusion des implantations intensives. On y trouvera de grands 
pares, des reserves, des forets, des exploitations agricoles, des institutions extensives 
(monasteres, maisons de convalescence, ecoles d'agriculture, etc.), les maisons de ferme, 
des residences secondaires et meme de nombreuses residences principales de citadins 
"aux champs". 

Partis 
Un axe lourd et un axe leger; !'axe lourd, commande par la grande industrie, ses 

besoins extensifs de terrain, sa consommation d'eau et ses affinites avec le transport 
maritime, sera parallele a la Voie maritime et au cours du Saint-Laurent; !'axe leger, 
commande par la relation habitat-nature, sera oriente a peu pres transversalement au 
premier, vers les contreforts des Laurentides d'une part, vers les Cantons de l'Est, d'autre 
part. Ces deux axes se rencontrent au creur de la ville centrale et correspondent aux 
corridors radiaux les plus developpes. Quelques unites fonctionnelles detachees et 
quelques villes-satellites corrigent la rigueur du parti radial. 

Solutions 
Des villes-satellites de 125 000 a 300 000 habitants. L'unite fonctionnelle la plus petite 

compte au moins 20 000 habitants. L'unite superieure ("centre majeur") peut regrouper 
jusqu'a 500 000 habitants. Toute unite urbaine gravite autour d'un "centre d'echanges", 
d'un pole d'activites ramasse, de preference en noyau compact. L'unite centrale (ville 
centrale, ville-mere, centre metropolitain) forme un continuum urbain concentre, d'une 
densite nettement superieure a celle de !'ensemble de !'agglomeration metropolitaine. 
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Equilibres: distribution de la population et de l'emploi; preseance du secteur nord; 
autosuffisance maximale du secteur sud; taille des villes-satellites. 

Polarites: localisation des poles d'attraction des activites tertiaires; zones d'influence 
de ces "centres d'echanges"; hierarchie des unites fonctionnelles; preponderance du 
noyau metropolitain; poles intercepteurs sur les axes majeurs. 

Liaisons: achevement du reseau d'autoroutes; achevement du Metro; desserte radiale 
par rail-express; dessertes complementaires par autobus-express; reseau complet de 
cheminements de plaisance. 

Configurations: distribution des densites d'etablissement urbain; etendue de la cou
ronne rurale; aires de villegiature; nappes industrielles; pares et reserves; perimetres de 
protection des sites; plages publiques; lineaires de recuperation des rives des cours d'eau. 

SUMMARY 
The article explores the objectives of Montreal's regional planning efforts which 

culminated in the summer of 1967 in a visual presentation, Montreal: Horizon 2000. 
In order to achieve the maximum impact, the Montreal Planning Department impro
vised what proved to be an effective publicity campaign, aimed at decision makers 
throughout the region and in the Provincial government. The mass media responded 
beautifully and drew so much public attention to the "demonstration" of regional 
planning that few people missed the voluminous report which was originally 
envisaged, the type which so often gathers dust on library shelves. 
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In effect, the entire effort is a plea for planning at the regional scale. This plea 
is solidly based on careful research and relentless logic. Its objectives are widely 
accepted ones; the options it offers are reasonable; its concepts are coherent. Mont
real has taken the first big step, not knowing exactly where it will lead, or who is to 
be responsible for future planning decisions in the region. 

The Planning Department has given a very broad interpretation to its mandate 
to plan on a regional scale. It readily admits that it lacks the resources and the 
authority to do what needs to be done. This, by the way, was one of the main points 
that the "Demonstration Plan" ·was meant to demonstrate. 

However, the Plan has made a positive contribution to planning in Montreal. It 
provides an orientation which can be challenged only if its basic findings can be 
refuted, and it can be ignored only at great risk. In the process of developing this 
"horizon" for the year 2000, those who did the job gained valuable experience in 
how to use new planning tools. It includes a vast visual survey of the region; a 
detailed study of metropolitan form. It represents a long first step down the "critical 
path" toward a plan. It involved multi-discipline team efforts which finally led to a 
Sketch Plan presented to the City administration, and finally to the Plan which was 
shown at Expo. 

The planning process itself was re-evaluated in the course of the work, and while 
much of the final product amounts to variations on conventional planning themes, 
several original contributions did come out of it. A prime example is the attention 
which was given to assure the viability of the agricultural hinterland. To protect 
farm land and wooded areas from encroachment, the Plan proposes that these 
natural assets become local tourist attractions for weekend jaunts through the pic
turesque countryside, and that the rich natural and historic heritage which abounds 
be restored and protected. A detailed study of the mechanisms of urbanization and 
land speculation support these recommendations. 

One of the main contributions of the Plan is its value as a conceptual backdrop 
to planning, forcing us away from the project-oriented approach which has so 
dominated all past efforts. It points the way toward procedures which are explora
tory rather than regulatory, and which are based on systematic investigation on a 
broad scale. After first seeking the "whys and wherefores" in the process, we can 
then tum to questions involving "how, when and how much". We must do more 
than forecast, conceptualize and propose. We must ultimately transform ideas into 
actions, and this requires more effective communication, strategy, coordination, 
organization and programming. 

The challenge is still before us and is too great to be handled only by administra
tors. The last word of the Demonstration Plan is a call for a total mobilization of 
human energies to realize the full potential of the region. 



THE PORTUGUESE SETTLEMENT AT GOA IN INDIA 
(Part II) 

Michael Hugo-Brunt 

THE CHURCH ESTABLISHMENT 
After 1500, Franciscan, Dominican, Jesuit and Augustinian missionaries accom

panied all Portuguese fleets. On their arrival in India, numerous churches and 
missions were erected along the coast, the most important being Salsette, Chaul, 
Bombay, Bassein, Damao and Diu on the west, and San Thoma and Bengal on 
the east. The southern Jesuit Mission at Madura, which extended to the Cauvery 
River and its outlying districts, was particularly celebrated. The Cochin Mission was 
also successful, while several others were established too at Agra and Lahore ( 1570), 
and, eventually, in Tibet (1624) .29 

In 1534, Pope Paul III established a suffragan Bishopric of the Diocese of 
Funchal, extending from the Cape of Good Hope to China. In 1538 the Franciscan, 
Father Joao de Albuquerque, was appointed the first Bishop. In 1542, the Jesuit 
Saint, Francis Xavier, assumed control of the Franciscan Missionary Training 
College of Sante Fe, which, subsequently, was called the College of St. Paul. On 
4th February, 1557, the Archbishopric of Goa was established, with jurisdiction 
over Cochin and Malacca. This was expanded when Macao was added in 1575, 
Japan in 1588, Peking, Nanking and the Diocese of Mozambique, (including the 
East African coast), in 1610. So important was the ecclesiastical city of Goa that 
in 1606 the Pope designated its Archbishop "The Primate of the East", and the 
King of Portugal "The Patron of the Catholic Mission in the East."30 

By 1635, the Jesuits, Franciscans, Dominicans and Augustinians all prospered, 
owning large monasteries and colleges in the city with magnificent buildings and 
large estates. The famous Convent of St. Monica, which originated as a community 
of native nuns in 1598, was built between 1606-1627. During the 17th century 
100 nuns with 120 servants and slaves resided in it, and this order owned a great 
deal of property between Chaul and Damao. One neighbourhood had only 50 
inhabitants, yet it included five convents. 

Goa had, in fact, more ecclesiastics than soldiers or citizens; and in 1632, of 
1,500 men arriving in India, only 500 entered Royal service because the rest joined 
the Orders. Later the Viceroy, Conde de Linhares, complained that his ships and 
guns were comparatively useless, there being so few men. By 1635, the Orders 
were so powerful and affluent that the Viceroy debarred them from receiving 
legacies or purchasing land without permission. He also attempted to restrict their 
participation in the coastal trade, which they virtually monopolised. The influential 

29In 1575 the See of Macao; in 1585 the suffragan See of Funchal in Japan; in 1600 the 
suffragan See of Augamale (later transferred to Carnagonor in 1605 to aid the newly 
united Thomas Christians), were created. In 1612, a sixth suffragan See was established at 
San Thome Mylapore (near Madras). In 1612, prelacies of Mozambique were added. In 
1690, the Sees of Peking and Nanking were created. 

30fo 1857, the Catholic patronage of the King of Portugal was limited to Goa, Malacca, 
Macao and parts of British India. 

PLAN: Vol. 9, no. 3, 1968 
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Jesuits actually controlled several northern fortresses but declined to reveal their 
expenditures. 

The large and imposing churches, monasteries and convents of Goa reflected 
ecclesiastical investment from both India and Africa. The earliest church buildings 
not only bore traces of a Manueline style but also affected the Alantejo vernacular. 
They frequently incorporated a tower or turrets on the facade, like the Dominican 
Church of the Rosario ( 1543). Many churches built after 1650 reflected Renais
sance and occasionally Manneristic elements, but these were succeeded by 
Neo-classic or Pombaline designs during the 18th and 19th centuries. 

The Cathedral, or Se, of 1562 was the most important of all of these structures.Bi 
It was a hall-church similar in form to the Portalegre Cathedral in Alantejo. There 
was a wide nave and two aisles with adjacent side chapels. The nave was 276'0 
long, 147'0 wide and 131'0 high. Originally the Cathedral had two belfry towers 
on either side, but in 1776 lightning destroyed the southern tower.B2 

The red coloured Bom Jesus, built between 1594-1605 by the Jesuits to a Latin 
Cross plan, is, perhaps, the most famous of all Goa churches, since it contains the 
internationally renowned sarcophagus of St. Francis Xavier.BB Other celebrated 
structures are the three-storied Convent of St. Monica which was begun in 1598, 
but which took over 21 years to complete, at a cost of over 200,000 cruzados. It 
originally housed over 150 nuns as well as their servants, and was famous for its 
beautiful gardens.B4 Yet another was the Monastery and Church of St. Augustine, 
dedicated to Our Lady of Grace, which was built on Holy Hill between 1597-1602. 
It had four chapels and eleven altars and was associated with the College de 
Populo.35 The Church of Our Lady of Mount Carmel on Mount Belle Veu, built 

BlWhen Goa declined during the 18th and 19th centuries there was a catastrophic falling 
away of population. In 1889, there were only 91 persons in the Cathedral congregation. See: 
A111111ario de Archdiocese de Goa; Nova Goa; 1889 also Azevedo, Arte Crista; op. cit. 

B2See: Azevedo, Arte Crista, op. cit.; A Arquitectura Religiosa; pp. 21-47. The magnificent 
reredos of the High Altar is surmounted by the Holy Ghost at the top, above Christ on the 
Cross. At His feet are the Virgin and St. Peter; below these are the Assumption of the 
Virgin and St. Catherine wearing a crown and bearing a sword cleaving a skull, symbolising 
the triumph of Christianity over paganism. Four large panels depict the life of St. Catherine. 
Beneath the reredos were twelve Apostles in a line followed by the Pope, Cardinal and 
Archbishop, Bishop and The Christ. The Se transept has six altars; eight chapels are in the 
aisles. The font is in the Hindu style and is reputed to have been used by Francis Xavier. 
The remaining tower contained bells ranging from C to G. The largest bell, cast at Cuncolim, is 
known as the Bishop's Bell, the Golden Bell, or St. Peter's Bell. The others are called the 
Blessed Sacrament, or of Dignity; Our Lady of Hope; of St. Thomas; and of the Choir. 

B3The Born Jesus is made of the yellow stone of Batalha which arrived as pre-cut ballast. 
The basilica was built by Dom Jeronymo de Mascarenhas, Captain of Cochin and Ormuz. 
The high nave is terminated with an enormous gold statue of St. Ignatius. The St. Francis 
Xavier chapel is on the right and is unusually elaborate. See: Ramponi, Francesco, Diary, 
op. cit. Illustrated London News; London; 11th September, 1954. 

B4The Convent of St. Monica was built by the Viceroy and Archbishop, Dom Frei Aleixo 
de Menesses. The most beautiful of its gardens was the Valley of the Lilies. The Convent had 
an orchard and twelve wells. In 1804 sixty-one nuns, four novices and five pupils remained; 
in 1854 only two nuns survived. In 1954, units of the Portuguese army lived in the convent; 
they repaired the roof and cleaned out the interior. Originally, 42 existing houses were 
demolished when clearing the site. 

B5De Kloguen, the Augustinian, described the church as "finely vaulted and very beautiful" 
in 1821. It had two-storied cloisters. The church vaulting collapsed in 1842. The College de 
Populo in which theology and the humanities were once taught collapsed in 1846. The fa<;ade 
survived until 1931. Its two lights heralded the commencement of all religious festivals, 
since they could be seen by all churches and monasteries. 
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by discalced Italian Carmelites in 1557, was also celebrated for its six beautiful 
chapels of stucco decoration.30 

There were, of course, many others, and the most important were The Jesuit 
College of St. Paul (1541); The Convent and Church of St. Dominic (1548); 
The College and Church of St. Bonaventure ( 1602); The Monastery and Church 
of Cruz dos Milagres (1619) ; The Monastery of St- Roch or new college of St. 
Paul ( 1610); The Viceregal Chapel of St. Anthony (1543) ; The Chapels of St. 
Martin (1547); The Church of St. Thomas (1560); The Church of St. Alexis 
( 1600); The Church of the Holy Trinity ( 1600) ; The Church of Our Lady of 
Light (1543); The Monastery of St. Francis of Assisi (1511-1668); The Church 
of St. Cajetan, and The Church of Our Lady of Divine Providence, or The Teatini 
(165 6). 37 Several other churches were built at Bardez, Panjim and Ilhas, the most 
important of which were The Church of St. Louis ( 1544), Panjim; The Church of 
St. Anne of Talanlim, Ilhas; and The Church of Calangate at Bardez. 

As the Missions received numerous recruits from Europe, including Italy, the 
architecture was sophisticated, many of the Fathers being dilettante designers who 
were familiar with the writings and works of Scamozzi, Serlio, Vignola and others. 
The local builders used solid load-bearing construction and hid the imperfection 
of local craftsmanship beneath stucco ornamentation which frequently displayed 
Muslim and Hindu motifs. 

Bold structural solutions sometimes occurred and even improvisations were 
ingenious. Scale could be deliberately large, but most monasteries and churches 
were characterized by careful fenestration, by the use of simple dominants, and 
limewashed stucco embellishment. Buildings were cooled with high ceilings and 
a free flow of air. Interiors reflected lavish stucco and sculptural decoration on 
most altars, fonts, pilasters, vaults and ceilings, and about important entrances. 
The Goa Baroque is late and less frequent. It is relatively insignificant when 
compared to that of Brazil.38 Francis Xavier mentions the architectural splendours 
of Goa in his 1542 reports. The earlier Missions of the Dominicans (1510) and 
the Franciscans (1517) both had their headquarters in Goa. 

HOSPITAL ESTABLISHMENTS 
Goa had various hospitals by the mid 16th century whose advanced medical 

techniques and magnificent buildings attained an international reputation. The 
Royal Hospital of Espirito Santo, or "The Holy Spirit," for sailors and soldiers was 
adjacent to the waterfront. When Philip II authorised the new buildings of 1593, 
there were over 1200 beds accommodated in the three-storied building. The 
Hospital of the Poor, The Women's Hospital, The Indian Hospital, The Leper's 
Hospital, and The Hospital of St. Paul were equally celebrated. Count de Linhares 
founded The Hospital of Our Lady of Pity in 1681, but this was later combined 
with the Hospital of All The Saints. 

Shortly after the conquest, de Albuquerque established a Misericordia which was 
administered by the customary Board headed by a Provisor. Brothers of Mercy 

30The church of Our Lady of Mount Carmel was built in 1557 by Dom Pedro de Masca
renhas, a former Governor of Mozambique and Diu, who bequeathed 25,000 xerafins to the 
Carmelites if they would build a church to house his tomb beneath the High Altar. 

37See: Azevedo, Arte Crista; A Arquitectura Religiosa, op. cit. 
38See: Bury, J. B., Jesuit Architecture in Brazil; The Month; London; 1950. 
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nursed the patients and managed the hospital. After 1542, Dom Martim Alfonso 
de Sousa also entrusted the management of the Royal Hospital to them, but by 
1591 the Brothers found their resources so taxed that they transferred its manage
ment to the Jesuits. In 1593, Fran~ois Pyrard de Laval described the Royal 
Hospital thus 

"There are several galleries, porches and pleasant gardens where the 
sick who are beginning to recover are free to go and take the air. They 
are changed from room to room as they begin to feel better; each one 
is placed with those who are at the same stage of convalescence. 

In the middle of the hospital is a great paved courtyard, with a pool 
of water in the centre where the sick sometimes go to bathe. All parts of 
the building are lit at night by lamps, lanterns and candles. Instead of 
glass, the lanterns are made of oyster shell as are all the windows of the 
churches and the houses of Goa. The galleries are adorned with very fine 
paintings depicting subjects taken from Biblical history. 

There are two churches in the hospital, both richly adorned and 
furnished. In a word the appearance of splendour, cleanliness and wealth 
of this great foundation forms so magnificent a spectacle that the Vice
roy, the Archbishop and the chief nobility of the place often go there 
for a stroll. 

It is a foundation of the Kings of Portugal with a revenue of 25,000 
pardos, each of which is worth 20 sous of our money and thirty of that 
of the country, but this is increased by the generosity of various members 
of the nobility. Moreover, the revenue from the foundation alone is very 
considerable in a country where food is very cheap and the excellent 
management of the Jesuits who are in charge increases it daily. They 
send as far away as Cambay for cheese and other provisions. The other 
officials are Portuguese and Christian slaves. 

There are a very great number of doctors, surgeons and apothecaries 
who are obliged to visit the patients twice a day, but these too are very 
numerous, although Indians are not admitted ( there is a separate hospital 
for them), nor women who have also a separate hospital in another 
building. When I was admitted, there were 1,500 patients all of them 
Portuguese, mostly soldiers. 

There are separate beds for each patient set two feet apart, made up 
with several coverings of cotton and taffeta. The head boards are not 
very high, but are agreeably painted in different colours. Each disease 
has rooms reserved for it and beds are put up in them as patients require 
them. All the dressings of sheets and the rest are very fine white cotton. 
When patients arrive they are first shaved all over and carefully washed, 
after which no effort is spared to maintain them in this state of cleanli
ness. The amount of bed linen that is provided for them is surprising and 
everything is changed every three days. 

Visitors are only allowed into the hospital from eight until eleven in 
the morning and from three to six in the afternoon. The patients are 
permitted to eat with their friends, and when the servants see that a 
friend has come, they bring something extra. 
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Unlimited bread is provided. The loaves are small, and three or four 
are brought to a patient at a time, although frequently he can eat only one. 

The food that is served is never sent up a second time, never less than 
a whole chicken is provided, roast or boiled; and each one obtains what 
he asks; rice, excellent soups, eggs, fish, preserves and all sorts of meats 
and fruits, unless the doctor forbids a particular dish. All the plates and 
dishes are of Chinese porcelain. After meals, a Portuguese officer asks 
in a loud voice in each room whether all have had their usual food, and if 
there are any complaints."39 

During the 17th century, when a fleet sailed into Goa, the population, in a festive 
mood, gathered at the anchorage to greet all new arrivals. The citizens, including 
the students and professors from the Jesuit College thronged the shore while the 
passengers were rowed to land. All then visited the Bom Jesus for prayer at the 
tombs of Francis Xavier and the Salsette martyrs. Meanwhile, the sick were taken 
to the Royal Hospital, except for fidalgos, who usually became patients of the 
St. Paul Jesuit hospital. The College also provided for newly arrived ecclesiastics 
and other notables, refreshments, baths and new clothing. They rested and were 
fed over two weeks before being discharged. Jesuits priests were then assigned to 
one of the forty parishes on the Salsette peninsula, while the younger members of 
the Order remained at Goa College to complete their theological education. Those 
subsequently posted to China, Japan or the Moluccas sailed with the next fleet 
during the following May. 

In 1608, the Jesuit medical staff included a chief sickroom attendant, an assistant 
chemist, a bleeder, a barber, a cook, a domestic for the patients' refectory, and two 
Moors. In 1709, a Bohemian chemist and lay brother, Christopher Matter, prepared 
the drugs and acted as a Physician-in-Chief, there being no doctors. The pharmacy 
had nine assistants, two of whom wrote out prescriptions and bills. When Matter 
visited the patients at 5.30 in the morning, at 2 p.m. in the afternoon, at 8.30 p.m. 
in the evening, he was accompanied by an assistant who recorded the various 
prescriptions in a book, and when these were ready an attendant delivered them 
to each patient. Special diets were also prescribed for each individual case. Most 
patients had their own Indian servant, although a lay brother supervised the seven
teen private rooms as well as the wards. This "base" hospital provided advanced 
treatment for patients from all Indian Missions, each of which contributed to its 
maintenance. Other monies were obtained from the income of a Jesuit coconut 
plantation. 

Perhaps these well organised and soundly administered hospitals were the unique 
institutions of their day. Unfortunately, like the Arsenal, they depended upon 
prosperity for their effective operation. After the economy was undermined, their 
function was impaired, as there were few maintenance funds. Buildings not only 
fell into disrepair but a shortage of doctors and trained personnel sharply reduced 
the patients admitted. The urban environment deteriorated and the mortality rate 
rose despite the continued dedication of the medical ecclesiastics; various visitors 
have described the breakdown of the hospital system. Between 1604-1634, over 
25,000 soldiers died at the Royal Hospital, and in 1639 Johannes Albrecht von 
Mandelslo mentioned that patients were preserved 

30See: de Laval, Fram;:ois Pyrard, The Voyages of Frmu;ois Pyrard of Laval; op. cit. 
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"from the distress of seeing others die; directly an illness takes a turn for 
the worse and death is feared, the patient is taken to a private room where 
he is assisted by a priest until he dies".40 

Twenty-five years later (1664), Jean Baptiste Tavernier wrote: 
"that since this hospital (i.e., the Royal Hospital) has undergone a 
change in administration, treatment is very bad, and some of our Euro
peans who have entered its portals have only come out to be carried to 
the tombs".41 

ADMINISTRATION 
Shortly after 1510, the Municipal Chamber, or Goa Camara, was created by 

de Albuquerque. This emulated similar Camara in Portugal, but had 10 voting 
members consisting of three aldermen or vereadores ( two of whom were gentlemen 
or nobres, while the other was a noble or fidalgo; two judges or juizes ordinarias; 
a procurator or procurador da cidade, in addition to four Guild representatives or 
mesteres. All were selected from and by the citizens. In 1516, the King confirmed 
Goa's Charter and privileges, which were derived from those of Lisbon. Although 
the Captain of the city attended Camara meetings and was permitted to exercise 
a double vote, no Viceroy, Governor or Crown Judge could interfere in the 
administration. On 31st October, 1524, the "Chamber of Goa" acknowledged the 
Royal confirmation of its civic privileges, and these were reaffirmed in 1559, 1566 
and 1582. In 1563, the Viceroy proposed that Goa should become the seat of a 
Portuguese Parliament in the East, but, after extensive investigation, this was 
rejected by the King. 

Potential Chamber members were nominated in rolls of names drawn up by 
their predecessors. Officers were then, in accordance with the standard of Portu
guese procedure, elected by the citizens. The new Chamber elected a chairman. 
The Procurator was appointed to office for life, but the Chamber also had a resident 
Procurator as its representative in Lisbon. The mesteres reflected the interests of 
both Portuguese and Eurasians. Guildsmen, being predominantly concerned with 
commerce, frequently clashed with the elite members of the Chamber.42 

The Camara was expected to provide money in time of war and emergency; 
for the church, the fortifications and the India fleets as well as for municipal works, 
bridges, roads and the Arsenal. It restricted the activities of speculators, monopo
lists and officials. It had a substantial income from rented and leased properties 
and it supported both a leprosarium and a foundling home by fixing prices, levying 
fines and licencing. The Chamber assisted the Misericordia, from which it fre
quently borrowed monies. During the second half of the 17th century it also 
financed the operation of a Poor Hospital administered by the Misericordia. 

In 1654, the Camara was reorganised to include six fidalgos or noblemen, and 
three nobres or gentlemen. Two fildagos and one nobre served on an annual rota. 
In 1688, the Viceroy was granted the privilege of nominating officers-a device to 

40See: Mandelslo, Johanes Albrecht von, and also Remy, Goa, Rome of the Orient; op. cit. 
Also, Tavernier, Jean Batiste, op. cit. 

41See: Tavernier, Jean Batiste, Travels in India, op. cit. 
42By 177 5, the Guilds had deteriorated so severely that the Viceroy, the Count de Alva, 

proclaimed that mesteres need no longer be chosen from the 29 craft and trade Guilds. 
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reduce citizen participation, since the Chamber caused the Viceroy, the Judiciary 
and the various religious Orders irritation and embarrassment.43 

Some local officers holding administrative posts for three year periods worked 
for the Government, although Notaries of Deeds, Justices of the Peace, and various 
members of the Chamber received lifetime appointments. At least seven significant 
positions in the Treasury and Justice Departments were reserved for them. They 
could also become the Inspectors or Almotacels of Markets, Weights and Measures. 
Goa had a city Solicitor and a Garrison Captain in addition to the Viceroy and 
his staff. During its early years, Goa retained a Shah-i-Bandhar, or "King of the 
Port" (a post of pre Portuguese origin) who functioned as a Shipping Superin
tendent. 

District officers, Thanador or Tanadar, administered the rural areas and col
lected the various revenues under Portuguese supervision.44 The first Thanadar 
was Joao Machado who took office in 1515; later Hindus were also appointed. In 
1526, the Goa territory incorporated 31 villages, each having a Gancari or head
man. The Thanadar usually informed the headman of the annual sum each village 
should pay the Crown; he, in turn, assessed the taxes of each cultivator as a per
centage of their gross production. When there was a surplus, it was spent on local 
improvement, but if there were a deficiency yet a further tax was imposed.45 

THE DECLINE OF OLD GOA 
The decline of the Portuguese authority in India can be attributed to the rise of 

the Dutch and English East India Companies. The assaults on Goa by the Dutch 
in 1623, 1637-38, 1639 and 1654 damaged the mercantile trade and destroyed 
shipping, but, although they intrigued with the native rulers and mounted water and 
overland assaults on the city, they never captured it. Nevertheless, by 1644 trade 
was so disrupted that it subsequently diminished and declined. The Dutch induced 
the Maharatta armies to attack the Portuguese. They inflicted several crushing 
defeats, destroyed built-up areas and captured much booty. 

During the late 16th century Goa had over 200,000 inhabitants,40 but after 1650 
Velha Goa commenced a slow decline which finally resulted in its complete 
abandonment during the 18th century. The site had always been unhealthy but 
higher residential densities, badly located cemeteries, poor sanitation and the 
pollution of over 3,000 wells, caused by drainage seepage through the laterite 
soil as well as the use of open conduits, and the difficulties of draining swamps, 
generated a high mortality from disease which eventually drove the inhabitants 

43Boxer, Charles Ralph, Portuguese Society in the Tropics, op. cit., p. 17, quotes the 
Arquivo Portuguese Oriental I; Part 2; 1876; p. 128. This indicated that the Jesuits were so 
afi1uent in 1603 that their revenues equalled half that of the Goa Treasury. They had 
accumulated vast estates and had dispossessed many of the poorer inhabitants. 

44De Albuquerque resuscitated the local office of Thanadar for his Hindu ally, Timoja, 
but this was a local appointment merely having jurisdiction over the native population. After 
the establishment of Municipal government it was superseded. 

45De Albuquerque and his successors preserved the customs and constitutions of the 
villages; they only abolished the rite of suttee. The Fora/de usos o customes of 1526 describes 
these. 

4GVarious travellers, visitors and authors have given varying figures for the Goa popula
tion. See: de Morais, Henrique Bravo, Noticia de como e quando se exigio a cathedral de 
Goa; Ms. 176; Bibliote<;a Nagional, Lisbon. 
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out.47 In 1650, many streets and houses were being deserted and abandoned. 
Many who undertook the sea voyage to the East, a hazardous venture at the best 
of times, often died in Goa shortly after their arrival. In spite of smallpox, malaria, 
cholera and typhoid, other factors also accelerated the desertion. 

The declining economy also reflected the unsatisfactory calibre of both settlers 
and officials, who not only relied upon their slaves to fulfil many of their obligations 
but accepted posts with the conscious intention of mulcting a fortune. Furthermore, 
the most cursory evaluation of the environment reinforced the belief that though 
life was short it could, at least, be merry. In short, the Portuguese were disliked by 
their subjects, many of whom abandoned Goa for more profitable Western settle
ments. Those who remained were dependent upon this elite for a livelihood, but 
their high birth rate and primitive living standards intensified an environmental 
decay. The atmosphere was not conducive to efficiency. 

Within two centuries, revolutionary advances in maritime technology, the neglect 
of the river system and topographical changes (e.g., erosion), rendered both the 
anchorages and approaches unsafe for shipping. It then became necessary to 
establish an alternative roadstead. As the original city had developed next to the 
old harbour it became redundant. 

The phenomenal expansion of the 16th and 17th centuries, when Goa was the 
Lusitanian administrative centre, Archiepiscopal See, and military base, caused the 
absorption of valuable farming land. Unfortunately, the surviving market gardens 
were not only exhausted by poor agricultural practices which destroyed the topsoil, 
but also by the quarrying of surface laterite or more highly prized building stone 
below it. In short, land was in demand and sold at a premium. By the end of the 
17th century it was obvious that the capital would have to be moved. 

Although John Fryer described Goa in 1675 as "A Rome in India for absolute
ness and Fabrics", the trade decline and the emergence of foreign monopolies had 
resulted in poverty and decay. De Thevenot (1666) and Badaeus (1672) also 
described the city in decline.48 

In 1683, Goa survived its worst danger when a Mongol army interposed itself 
against attacking Mahrattas. In 1739, the latter again attacked the city but were 
frustrated by the timely arrival of the new Viceroy with his fleet. Although peace 
was concluded between both parties in 1759, the population of Old Goa continued 
to decrease. In 1695, 20,000 people lived in the city, but by 1775 there were only 
1,600, most of whom were monks or nuns. This degeneration has been falsely 
ascribed to the establishment of the licenced gambling centres and the "collapse 
of civic morality".49 

Seventeenth century Portugal suffered from a lack of capital, administrative 
ineptitude and a shortage of manpower. The Portuguese missions, being short of 
recruits, were inactive, so much so that the Holy See, disregarding Portugal's rights 

47In 1543 there was a severe outbreak of cholera, during which 30-40 persons died daily. 
This recurred during the Mohammedan attack of 1570. Epidemics of smallpox were common. 
Malaria was accepted as an everyday hazard. 

48See: de Thevenot, M, Les Voyages de M. de Thevenot aux Indes Orientates; Amsterdam; 
1779. Also Baldaeus, Philip, A Tme and Exact description of the East India Coasts of 
Malabar and Coromandel; Vol. III; London; 1704. Or, Freyer, J., A New account of East 
India and Persia; London 1774. 

49Perhaps it is coincidental, but these critics were Anglo-Saxon Victorians, who, being 
sympathetic to British Dominion in India, were somewhat prejudiced. 
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of patronage, sent its own missionaries and appointed Vicars Apostolic whose 
jurisdiction conflicted with those of the Portuguese ecclesiastics.50 

In 1671 the Viceroy, despite ecclesiastical opposition, proposed transferring 
the administration to Mormugao because its site could be defended easily; moreover 
it was open to the winds as well as adjoining a sheltered anchorage. In 1687, the 
King authorised the adoption of his recommendation. Little appears to have been 
done for in 1692 the Count de Alvor again advised the overseas Council that the 
capital should be transferred to Mormugao. The project was eventually abandoned 
by the Viceroy, Count de Sandomil, in 1734, after 600,000 crowns had been spent. 
Nevertheless, in 1759, the Viceroy Count de Ega moved his residence to the small 
palace of Yusuf Adil Shah at Panjim.51 

Old Goa was gradually abandoned and many of its buildings were demolished 
to provide building materials for new development in Panjim. Gradually the former 
site was covered over with trees and other vegetation which grew in its streets. 
On the 9th June, 1753, the Arsenal, together with many ships inside it, was virtually 
destroyed by fire. The rebuilt Arsenal de Ribeira de Naus, as it was called after 
1773, had but a brief existence. A Superintendent of the Navy and Ordnance, 
([ntendente da Marinha a e Armazen), was appointed to command the 861 men, 
but after 1841 the Arsenal declined. In 1869 it was demolished and never re-estab
lished. In 1871, its ruins were used as a quarry by Panjim contractors. 

During the 18th century Goa was overshadowed by developments in Brazil. 
The Viceroy, Count de Ega, attempted to stilmulate its declining economy between 
17 64 and 17 65. He imported artisans from Thana, Surat and Cam bay and intro
duced cotton cultivation. The Treasury made grants-in-aid to merchants and 
partially financed the establishment of a Bengal company. In 1768 the official 
salaries were cut, and this was followed in 1769 by the introduction of a Board 
of Revenue. In 1772, the first public courts were opened. Even the ecclesiastical 
establishment was reduced when over 221 Jesuits were returned to Portugal. 

Characteristically, The Marquis of Pombal apparently believed that the Jesuits, 
who owned large estates in the city, were initiating a grandiose plan for its 
destruction. In 1774 he issued a Royal decree directing that all ruins in Old Goa 
were to be cleared and the original plan was to be restored. All dwellings were to 
be rehabilitated save those beyond repair, which were to provide materials for 
such reconstructions. All new houses were to be built upon the previous founda
tions. Aqueducts, drains, and sewers were to be cleaned, repaired, extended and 
replaced where necessary. Unfortunately, despite eight years of construction
during which many labourers died-only four tenants applied for the new housing. 

After 1774, no new Viceroys were appointed, the office being demoted to that 
of Governor and Captain-General of India. The first census was made at this time 
for Goa, Bardez and Salsette, which revealed a population of 202,817 persons, 
of whom 44,588 resided in Goa and 56,311 were men. An annual total of 4,158 
births was exceeded by 4,902 deaths. 

50E.g., Bombay, which had been ceded to the British in 1661. At first the Portuguese clergy 
were permitted to maintain their missions, but in 1720 it was alleged that they were fomenting 
disaffection against the British. They were therefore expelled. The Portuguese of Goa 
endeavoured to re-establish their former pre-eminence, but when in 1794 the churches and 
their missions were reapportioned, two rival jurisdictions arose in Bombay. 

51See: Azevedo, Arte Crista, op. cit., p. 25. 
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On 4th February, 1780, Dom Frederico Guilherme de Sousa, the Governor 
wrote: 

"I found the city of Goa in a deplorable state, whole streets being 
without houses, others having only ruins. The old houses which survive 
could only be repaired with difficulty due to the poverty and misery of 
their owners. The magnificence of the Cathedral and the Convents is no 
longer apparent although their ruins testify to former grandeur and 
present decay"52 

On December 23rd, 1779, Filipe Catelini, the Chief Engineer of the Public 
Works, decribed the following buildings as remaining in his report to the Governor: 

"The church of St. Peter, the college and church of St. Thomas and the 
college of St. Roch, the church and convent of St. Augustine, the church 
and monastery of St. John of God, the church and college of St. Bona
venture, the Court of Appeal, the tobacco store, the palace of the Inquisi
tion and monastery of St. Dominic, the church and buildings of the 
House of Mercy, the Brothers of which are in charge of the Hospital for 
the Poor, the boarding house-school of Our Lady of Mount Carmel, the 
the church of Our Lady of Light, that of the Holy Trinity, of St. Alexis, 
of St. Thomas the Apostle and of St. Paul with its magnificent college ... 

The greater portion of the area of the city is covered with with coconut 
palms and trees, and is almost unpopulated; 350 mud huts covered with 
palm leaves are scattered about the place in which dwell the sellers of 
native alcohol and keepers of the plantations, all Hindus, halfcastes or 
negroes, all very poor who live on their daily work. The other inhabitants 
of the city, are all civil servants, merchants, workmen from the Arsenal, 
and craftsmen in comparatively easy circumstances; when their day's 
work is over they leave the city to pass the night outside in order not to 
fall ill. It even happens that some ecclesiastics, monks or secular priests, 
who have country houses live alternately in the monasteries in the city 
and in their houses outside. It is true that Goa empties during the night 
and that those who remain after nightfall do not enjoy good health".53 

The Cathedral, ten Monasteries, and Convents accommodating 63 nuns survived. 
Eighty-seven small houses were still used but most were in poor condition. Most 
other dwellings collapsed and nine were vacant although 350 atap huts amidst 
palm groves were leased by innkeepers, negroes, mulattos or distressed persons. 
In 1799, the Camara collected some 39,493 xerafins as revenue, but its expenses 
amounted to 38,252. Thirty-five island villages produced a revenue of 83,574 
xerafins but unfortunately their debts totalled 181,503 xerafins. Thirty-nine villages 
in Bardez owed 390,013 xerafins, fifty-five Salsette villages had a revenue of 
338,125 xerafins, and, while their expenses only amounted to 70,420 xerafins, they 
carried a debt of 326,176 xerafins. 

In short, business and commerce were so inactive that most inhabitants were 
dependent upon imports and no coastal markets survived for cocoa, areca, sale 
and spirits. The local Indians suffered from severe malnutrition and even salaries 

52See. Teixeira, de Aragao, Descripciio Geral e Historica das Moedas, Lisbon; Vol. III; 
1880; p. 333. 

53See: Remy, Goa, Rome of the Orient, op. cit., p. 152. 
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were left unpaid. Expenses exceeded revenue and unless its trade could be re-estab
lished, Goa's survival was in doubt. The Governor, therefore, established a 
Department of Agriculture, believing that this would generate new occupations, 
supply cheap provisions and by increasing rents provide further income. In July 
1798 the Governor-General of British India, the Marquis of Wellesley, concluded 
a defensive agreement with the Portuguese Captain-General, Francisco Antonio 
da Veiga Cabral. On 7th September, 1799, 1,100 infantry, including the 75th, 77th 
and 84th regiments of Foot under the command of Sir William Clarke, were 
admitted to Goa where they remained until 1815. 

While numerous buildings were already in ruins during the 18th century, it was 
only during the 19th century that the city was finally abandoned. In 1820, the 
palaces of the Viceroy and the Inquisition were demolished. The famous College 
of St. Paul was accorded similar treatment in 1829-33. In 1841, the unmaintained 
Convent of St. Dominic collapsed. The following year the dome of the College 
of the Populo and the Augustinians was destroyed after Panjim speculators pur
chased the structural material. The once proud capital was soon engulfed by palm 
forests dominated by the roofs and towers of the surviving ecclesiastical buildings, 
while Indians selling artefacts retrieved from the ruins resided in insignificant 
houses. 54 

Panjim, or Nova Goa, was improved with many stately Pombaline buildings 
during the vigorous administration of Dom Manoel de Portugal e Castro (1827-
35), who proved so effective a Governor that the old title of Viceroy was rein
stated to reward him for his services. In 18 31, de Kloguen, using a congregation 
census, estimated that the Christian population numbered 150,000 persons, but this 
excluded 50,000 Hindus and Moslems, as well as numerous suburban inhabitants. 
There were, therefore, over 200,000 people.55 After the 1834 revolution in 
Portugal, Portuguese interests in Cochin, Cranganore and Mylapore relapsed, while 
the Archdiocese of Goa was restricted to Portuguese territory. 50 

During the 19th century Old Goa was virtually abandoned in favour of Panjim, 
which acquired several neo-classical office buildings, e.g., the Nova Goa Camara 
(1858). In 1847, a Medical School was established and roads were made linking 
Salsette and Bardez to the capital. In 1854 over 49 lower grade schools were 
operating. The following year the Conde de Torres Novas ( 1855-64) inaugurated 
yet more improvements in legislation, communications and public works. The 
depression of the late 1880's induced many Goanese to emigrate to India and 
East Africa, while other substantial minorities of them resided in Bombay, Mozam
bique and Natal. 

Goa was barely affected by the revolutions in the Homeland during the 19th 
century. Vigorous administration between the two wars did, however, improve 
and ameliorate local conditions. Iron and manganese deposits were exploited, while 

54Even the Royal Hospital was relinquished and abandoned. During the Governorship of 
the Count de Ega it was in such poor condition that it was allowed to collapse. 

55See: Kloguen, Historical Sketch, op. cit. 
56This led to the Goan or Indo-Portugal Schism, since the Holy See in its Brief of the 24th 

April, 1838 (Mu/ta praeclare) had determined the nature of the ecclesiastical activities in 
India-without taking into account the Portuguese King's rights of patronage. There was a 
Concordat in 1857, although the dispute was only resolved in 1886 when the jurisdiction of 
the missions in Cochin, Mylapore and Damao were restored to the See of Goa. 



Hugo-Brunt: THE PORTUGUESE SETTLEMENT AT GOA 121 

agricultural produce, e.g. coconuts, fruits, spices, fish and salt, provided much 
needed overseas exchange. A railway was also made between Mormugao to Castle 
Rock on the Western Ghats. Many improvements were also made in education 
and public health.57 

After World War II, the harbour facilities were considerably improved when a 
breakwater and quay were built at Salsette. The garrison was reduced until the 
establishment of the Indian Republic in 1947. The Indian seizure of the Colony 
in 1962 abruptly terminated Portuguese rule in India. In 1956, the Portuguese 
administration did initiate several preservation projects; for example, the Architect 
of the Viceroy financed a research group which recorded Goa's historical structures. 
Unfortunately, there is no indication that the Indian Republic has emulated this 
policy58 or that it proposes to do so. 

RESUME 
Goa devint, pendant [es I 6e, 17 e et I Be Si eel es, la capitale administrative, 

ecclesiastique, militaire et commerciale de !'Empire portugais en Indes et en Asie. 
lmplantee sur un site particulierement bien relie a l'arriere-pays et jouissant 

d'une position strategique privilegiee, la capitale prit une expansion telle qu' elle 
rivalisa tot avec Lisbonne, tant par sa beaute et sa puissance. Cependant ses succes, 
particulierement sa croissance phenomenale, devait entrainer sa perte. Les fortes 
densites de population entassees sur un terrain mal pourvu de services sanitaires, 
a cause d'un sol impermeable, devaient declencher des epidemies successives et 
entrainer l' abandon de Goa pour Panjim. L' aventure de cette metro pole maritime 
fut un echec. Malgre !es multiples efforts deployes pour lui re donner sa gloire 
d'antan, elle fut desaffectee et abandonee a la decrepitude. Le seul exemple com
parable d' etablissement colonial voue au meme sort se trouve dans !es villes d' exploi
tation de ressources d'Amerique du Nord, telles les "company towns" de l'or, de 
la pate a papier, etc., de la fin du I 9e Steele. 
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URBAN DEVELOPMENT LAW IN FRANCE 

Jean-Paul Gilli 

I-INTRODUCTION 

A Doctor of Laws of the University of Paris, 
Professor Gilli now teaches in the Faculty of Law 
and Economic Sciences of the University of Nice, 
specialising in the law of town planning and building. 
This paper, originally presented at Osgoode Hall Law 
School in Toronto, is based on a report presented by 
the author to a seminar on comparative planning law 
held at the University of Pittsburgh. 

For France today, urban planning appears as a dominant concern, if not the 
most important one: national development and urban planning are a recurrent 
theme in the press conferences and the T.V. messages of public officials, and all 
the political clubs and parties analyze and criticize this theme in their programs 
and platforms. 

But this dominant concern with urban affairs, although only recently in the fore
front, has always been evident in France. As a matter of fact, it is a phenomenon 
both old and new. 

It is an old phenomenon in the sense that strict regulations have always governed 
the design of cities, as well as the construction of buildings. This was already the 
case in primitive or ancient societies: the physical pattern of the city being ordered 
according to religious symbols (Athens and the sacred space of the Acropolis, the 
Egyptian city and the Pharoah's memorial, Bororo village on the Amazon) or 
according to considerations of hygiene (Hippocrates' book on Water, Air and 
Sites), or of aesthetics ( the scheme of Hippodamos of Miletus). In Roman and 
Greek civilizations special civil servants were appointed to supervise and control 
the proper location of structures, their height, their distance from the public road 
( there was not a single day in Rome, according to some chronicles, from the 
Imperial era, in which some building did not collapse because eager developers 
wanted to build continually higher and higher without using proper engineering 
and materials). 

In France, a former Roman colony, we can find some remnants of this legacy, 
extended by the economic constraints of the Middle Ages, which encouraged towns 
and villages to develop around trade centres. But these regulations are not of wide 
scope; moreover, they concentrate mainly upon the development of Paris and 
Versailles, such as those enacted by Kings Henry IV ( end of the sixteenth century) 
and Louis XIV (end of the seventeenth century), by Napoleon, or by King Louis
Philippe (nineteenth century). 

During the second half of the nineteenth century, regulations became more 
numerous, dealing with control of dangerous structures, dilapidated buildings, 
building permits, etc. But it was only at the turn of the century that the first arti
culated urban development statutes were enacted: in 1902 for the building permit, 
in 1919 and 1924 for urban development projects and subdivisions. 

PLAN: Vol. 9, no. 3, 1968 
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This extensive legislation could have formed a real system of urban law, but it 
was never completely applied, so that it was only after the Second World War that 
the contemporary urban law system really developed. Urban planning law is 
therefore in this sense a recent phenomenon. 

The Second World War generated a state of affairs conducive to the development 
of urban regulations: 

-it was, in 1946, the political left which controlled the government. Their ideology 
was hostile to "liberalism" and therefore led to a more strict control on private 
property. 

-severe problems unfortunately had to be dealt with: many cities had been bombed 
and were in urgent need of reconstruction. 

It was then in 1943 and 1945 that what was called the Code de l'Urbanisme 
took shape. It is still largely applicable today, although it has been amended and 
completed, particularly in 1958 and since 1962. 

Moreover, the very recent years have produced a sudden surge of concern for 
urban problems: the extent of urban growth increased significantly, because of 
intensive industrialization; the increase in average income and the use of more 
automobiles brought about a desire for more space, more parks and new residential 
areas. And the nation was freed from the burden of colonial problems and hence 
had more resources and more energy to devote to internal problems. Thus, France 
has now passed the threshold of urbanization that North America crossed several 
years before. 

This process of evolution dominates present French legislation relating to urban 
development; these intermingled influences of past and more recent urban patterns 
and regulations are embedded in the current legislation. And this is manifested 
by its objectives, as well as in the means that this legal system provides to the 
planner. 

II-THE OBJECTIVES OF FRENCH URBAN DEVELOPMENT LAW 
Because of its ancient origins, urban law originally had specific purposes, while 

its more recent evolution conferred on it new and broader objectives. And the 
broadening of the range of objectives entailed important consequences. 

1. The Broadening of the Range of Objectives 
One could summarize this evolution by saying that: 

-originally, urban regulations were passive-control oriented, imposing compliance 
with certain rules and standards. 

-on the contrary, recent development is active-control oriented, attempting to give 
to public authorities new powers and new tools, for new kinds of intervention. 
These two types of regulations co-exist in today's system of urban legislation. 

1.1-Passive-Control Oriented Regulations 
Following or inspired by the ancient tradition, these regulations are basically 

police regulations, aimed at ensuring compliance by the citizens with rules and 
standards enacted for the protection of the public. 

Along this line, the objectives mainly relate to hygiene and public safety. More 
specifically: 
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Sanitary regulations 
In every city, the maire has some powers to control the salubriousness of con

struction. At present, since the maires have neglected to use these powers, it is at 
the departement level, through the pref et, that the sanitary regulations are enacted. 
It must not be forgotten that the pref et is an agent of central government, not a 
local official; all the sanitary regulations are therefore framed according to a model
regulation established by the central government ( circulaire du 24 mai, 1963). 

Moreover, besides these sanitary regulations, there are common sanitary pre
scriptions included in the national building code ( decret du 22 octobre, 1955). 

These regulations are rather drastic and specific. They deal (probably as in every 
country, but perhaps in more detail) with ventilation, building lighting, kitchen 
layout and equipment, basements, garbage disposal, etc. 

Regulations Concerning Dangerous, Inconvenient and Unhealthy Construction 
Industrial and commercial establishments capable of generating hazards or 

nuisances for adjacent properties are submitted to specific regulations: special 
authorization by the prefet must be granted before opening and operating the 
establishment and they are not allowed in residential areas (loi du 19 decembre 
1917). Obviously, this does not preclude indemnification for the neighbours. 

Regulations Concerning Safety of Buildings 
-prohibition of building in particular areas, for reasons of flood hazard, 

sliding, etc. 
-obligation to use certain materials, to provide for emergency exits in a specified 

way ( especially for buildings used by the general public), etc. 
-regulations concerning dilapidated buildings, providing for procedures by which 

the Administration can compel rehabilitation or demolition (art. 303 et seq. du 
code de l' Urbanisme). 

Regulations Concerning the Conservation of the Aesthetic and Historical 
Patrimony of France 

Structures and sites of special interest may be classified for their protection, even 
against the will of the owner. For purposes of such protection, some kinds of con
struction may not be permitted within a certain radius of the protected feature, or 
limitations will be imposed on builders so that they will not jeopardize a particular 
view ([ois des 31 decembre 1913 et 4 aoz1t 1962). 

Such then are the main objectives pursued by the more traditional urban regula
tions. Most of them are fairly old, being similar to many regulations of the eigh
teenth and nineteenth centuries. They form today what we could call the passive 
part of the urban law, aimed mainly at imposing on private individuals a set of 
limitations for the public good. 



126 PLAN: JOURNAL OF THE T.P.I.C./REVUE DE L'I.U.C. 

1.2-The Active-Control Oriented Planning idea goes beyond this mere police
type regulation. 

It reflects the active and positive sides of public intervention in the field of urban 
development: no longer satisfied with simple prohibition, the public authority 
intends now to guide development, even through its own intervention in actually 
taking over the job, and to encourage private action to develop and renew existing 
cities. 

It is quite apparent that these two aspects of urban law, passive and active, are 
intermingled and support each other, and that a clear-cut distinction between them 
is somewhat arbitrary. However, we can classify in this active part of the urban law: 

-the regulations determining the process of preparing urban master plans 
-the process of their implementation through what is called "urbanism opera-

tions". 

Urban Master Plans 
All the important cities in France are subject to the obligation of establishing a 

master plan. This document, which establishes the comprehensive framework of 
city development, is the outcome of a detailed and time-consuming process. It 
determines zoning, the transportation network, the location of the community facil
ities network, etc. (Actually, it is only recently that emphasis has been put on the 
transportation plan, an element which had been overlooked in the past, despite 
its capital importance.) 

Once the plan has been approved, no subdivision nor building permit will be 
granted if it does not comply with the plan, and this might be considered as the 
passive aspect of the plan. But on the other side, the active one, the plan indicates 
the lines of policy along which the public authority intends to pursue the develop
ment of the city (decret n° 1463 du 31 decembre 1958). 

One must recognize, however, that achievements are still limited and unsatis
factory: only five hundred plans have so far been approved and something like 
twelve hundred others are in process of preparation. The French government 1s 
therefore now considering a reform of this plan-making process. 

"Urbanism Operations" 
This general term actually covers various complex operations, precisely defined 

in the French urban legislation. Their object and their implementation procedure 
are specified in special texts. The most important of these operations are: 

Subdivision for residential purposes. This deals with the case of the landowner 
subdividing his property into lots which he sells afterwards, and on which eventually 
residences will be built. If this operation were left entirely without control, there 
would be a serious risk of creating potential slums, deprived of adequate access 
and other necessary facilities. Authorization to subdivide will therefore be given 
only if the necessary services exist (decret n° 1466 du 31 decembre 1958). 

Urban Development and Urban Renewal 
Active intervention on the part of the public authorities during the last few years 

is manifested in the development of new areas of the city, in the building of new 
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towns and in the renewal of city cores, the picturesque qualities of which have often 
hidden their underlying deterioration (Art. 78 et seq. du Code de l'Urbanisme; 
decret 11° 1465 du 31 decembre 1958). 

In these cases, large-scale projects are needed, controlled and co-ordinated by 
the public authority. Along this line, several new towns are under construction. 
Several have already been created ( though some of them are far from being a 
complete success in human terms). At the same time, most of the major cities have 
started urban renewal projects, two hundred of them being now in process of imple
mentation (Senate Report on the 1966 Budget). 

This kind of operation shows clearly how far we are now from the former 
passive type of planning, when the public authorities limited their intervention to 
mere police-type regulations limiting private construction. And obviously this sig
nificant widening of the objectives of the urban legislation has entailed important 
consequences. 

2. Consequences of this Evolution 
Such consequences are numerous; but the most worthy of notice can be found in 

two areas: 

2.1-First Consequence: The Frame of Operation of Planning and Urban Law has 
considerably broadened 

This seems obvious, but it is worthy of emphasis; urban legislation today copes 
with a much wider scale of planning operation, going as far as to cover the entire 
country. 

At the first stage of evolution, the police-type regulations were only oriented 
towards the single unit of residence. In other words, they operated at the level of 
the house. The controls had then to be extended to broader areas, in order to cope 
with the problems inherent in and generated by groups of houses, which led to 
subdivision controls and urban plans. 

From the city level, the concern extended very naturally to the regional scale, 
since it appeared that the development of the city was inseparable from that of its 
environment, the region. Indeed, it is now at the level of what Patrick Geddes called 
"conurbations" that development plans are designed, and which are now in France 
the basis of the regional development plans. 

Pursuing the same line of reasoning, it has been more and more understood that 
regional development had to be related to a national framework. Therefore, we go 
beyond the level of the usual city and regional planning to deal with what we call 
the amenagement du territoire, i.e., national physical planning. Accordingly, the 
system of urban law had to be adapted to this broadened area of concern. 

National planning, an idea which is only fifteen years old, and which was sparked 
by the famous book of J. F. Gravier, Paris and the French Desert (1947), has 
entailed the creation of new government structures, namely the General Board of 
National Planning, which is directly connected to the Prime Minister's office; and 
nearly all the Ministries are now involved in this new concept of planning, which is 
a part of the more general framework of economic planning, a characteristic feature 
of the French economy since World War II. 
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Moreover, today national planning is not only of national and internal relevance, 
but is also a way of forging the future role and development of France in its 
European context. Along this line, for instance, the overt intention of the French 
government is to consolidate central France (Bretagne, the Paris region and the 
South-West) as a potential balance to the main axis Rhine-Rhone-Po Valley 
(Delouvrier, White Book on the Paris District, 1963). 

Such then are the new dimensions of concern of the French system of legislation 
related to Jevelopment and urbanization. 

2.2-Second Consequence of the Evolution: The Relationship between Public 
Authorities and the Individual have been radically altered 

At the first stage of the evolution, these relationships were essentially antagonistic, 
involving the Administration versus the owner, the latter being endowed with an 
absolute right of property conferred on him by the Revolution of 1789. (This was 
the reaction of the eighteenth century philosophers, particularly Voltaire, and of 
liberal individualism, against the system of property of the Ancient Regime, which 
divided land between "eminent domain", the property of the king, and "useful 
domain", granted to individuals.) In this first stage, in relation to this powerful 
owner, the Administration appeared as being only a policeman responsible for 
preventing an individual from being prejudicial to his neighbour and to the 
community. 

But with the aforementioned changes that occurred in the system of urban legis
lation, the concept of absolute right of property necessarily had to be questioned. 
It must be considered that six hundred thousand houses had to be built every year 
in France, to match the urban population growth (from 65 % of the total French 
population today, to 85% in 1980); and that, even to sustain only the present 
building effort of four hundred and fifty thousand houses per year required the 
provision of more than twenty-five thousand acres of building land every year. Mere 
police-type regulations could not do it. 

So the public authorities are trying now to change this image of the policeman. 
In accordance with the active role that they now take in planning, they try to 
transform these relationships into a close association with the individual, in order 
to succeed in coping with the great task of urban development and renewal. 

It is only if the owner refuses to co-operate that he will fall again into the hands 
of the policeman. On the contrary, if he agrees to co-operate, he will retain the 
prerogatives of ownership and will even in some cases get the benefits of certain 
privileges reserved to the Administration. 

Therefore, from his former state of mere subjection to regulations, the private 
owner becomes now a real partner of the public authority. Of course, this partner
ship is not always free and voluntary, since the Administration has many means of 
persuasion: the urban legislation provides many tools to the planner. 

Ill-THE TOOLS OF URBAN DEVELOPMENT LAW 
The legal tools provided to support the implementation of urban planning 

policies toward the objectives we have just analyzed are multiple and diversified. As 
the range of objectives widened, the legislator was induced to diversify the range of 
tools of the Administration, and to improve the means provided to the planner. 
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We can classify under four major headings the different ways by which the 
implementation of urban policies can be pursued. 

3.1-Regulations enforced by Sanctions 
As we have seen before, an important part of the system of urban law aims at 

achieving the basic requirements for hygiene, safety, and aesthetic quality, as well 
as at helping to guide urban development on the basis of the urban plan. 

Actually, there is a flood of requirements issued by all levels of administrative 
authorities and imposed on builders. Among all these regulations, the universal 
and most drastic sanction is the building permit. The enforcement value of this tool 
is expressed in two ways: 

-no construction at all, nor any alteration of an existing building, wherever 
located, can take place without a building permit. 

-on the other hand, when reviewing the application for a building permit, the 
administration ensures that all the relevant regulations have been respected. 

Thus, the building permit may be considered as the keystone of all these regula
tions: the administration entitled to grant it will have to verify the conformity of 
the project not only with the master plan, the sanitary regulations, etc., but it also 
has to verify if the project is a part of a subdivision, if it is subject to the regula
tions concerning historical sites, and so on. If this is the case, the permit will be 
denied unless the project complies with the specific regulations involved (Art. 84 
et seq. du Code du l'Urbanisme). 

If the building permit is then a very elaborate and sophisticated instrument, it 
requires, on the other hand, an extremely time-consuming procedure. According 
to the regulations, the builder can require a decision within four months, but this 
requirement is valid only if the application and reports are complete. In other 
words, the Administration has only to call for some further explanation to extend 
the deadline. So that in fact, for projects of any importance, the usual length of the 
procedure amounts to eighteen months before the building permit is issued. 

Everybody agrees that this is much too long, and all the successive Ministers of 
Construction have tried to devise some way to shorten the process. But the result 
has often been even more complexities. 

3.2-Property Acquisition 
The major tool of the planner in relation to the active aspect of urban develop

ment law can be found in the acquisition of property and in some related procedures. 

3.2.1-The Basic Procedure of Property Acquisition is Expropriation in the Public 
Interest 

This is a very old procedure. However, it has long been used for the exclusive 
purpose of carrying out public works in the narrow sense of the term: the right 
of property was very strong and could be infringed only for the provision of a public 
service (ordonnance du 23 octobre 1958; loi du JO juillet 1965). 

But the concept of a public service has continuously widened, particularly in the 
field of urban law. It seems obvious to classify the control of city development, or 
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the eradication of slums, as in the public interest, but the interpretation of what is 
included in these terms can be extremely broad. For instance, expropriation was 
formerly strictly limited to the land needed for the projected structure (a road, a 
fire station). However, in the case of urban development, when the project involves 
a large area considered as a whole, expropriation must be extended to the whole 
area to ensure the consistent implementation of the project. 

However, once the development of the area has been realized, the Administration 
cannot afford to remain the exclusive owner of the whole area. It is therefore 
allowed to transfer the properties, or some of them, to other agencies or individuals. 
And this transfer is usually accomplished at a profit, which obviously can accrue 
from the mere fact that the area has experienced redevelopment or renewal. Unfor
tunately, the dispossessed owner gets the feeling that he has been expropriated for 
merely speculative purposes. So, in order to find a remedy for this situation, some 
new procedures have been devised. 

3.2.2-New Procedures for Property Acquisition 
In certain cases, the Administration will avoid compelling the owner to sell his 

property, and will purchase the property only when the owner has expressed an 
intention to sell it. 

(a) -The Administration will in that case use its right of pre-emption which is 
applicable in certain areas (decret n° 1464 du 31 decembre 1958; loi du 
10 juillet 1965). These areas are mainly the first priority development 
zones ( Z. U .P.) . Where an area is so classified, accelerated development 
is promoted by concentrating all new construction there: building per
mits can be denied for any important construction away from this zone. 
The right of pre-emption is given to the Administration so that it can buy 
the land during a certain period of time before development is under
taken, and by so doing avoid speculative price increases. 

This procedure has been completed with the creation of another classi
fication, the delayed development zones (Z.A.D.), areas in which the 
Administration has the same right of pre-emption. Later on these zones 
are developed or transformed into Z.U.P. The purpose of this new classifi
cation is to combat the speculation which usually occurred as soon as the 
Administration declared its intention to develop a given zone. 

By and large, this system of Z.U.P. and Z.A.D. did not prove to be 
successful. Unfortunately, there are at present one hundred and fifty 
Z.U.P., which represent sufficient capacity for six hundred and sixty 
thousand housing units ( the capacity of these Z.U.P. ranges from 500 
to 23,000 housing units), but their development is extremely slow. 

This system is strongly criticized because of its freezing effect on 
property dealings ( which can last as long as 14 years), the owners fearing 
this threatening right of pre-emption, which is as unpopular as expro
priation. There is also criticism of the principle according to which state 
funds and help are granted only when the city has already acquired the 
ownership of the whole Z.U.P. 

This is why still another procedure has been devised allowing a closer 
association of the owners and the Administration. 
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( b) - The lease for construction. This is a long-range contract by which the 
owner leases his land to a builder, who promises to improve it and to pay 
a rent. This contract is very ancient, but had fallen into disuse; it can 
nowadays be employed for development projects. The basic idea is rather 
simple: 

The Administration starts expropriation procedures involving the whole 
area to be developed, but it stops the process before completing the 
transfer of property and proposes that the owners agree to co-operate 
with it. Those who refuse are expropriated. The others bring their 
property into an association for construction, which association leases 
the properties to the agency responsible for the development. Then each 
owner will get his share of the benefits accruing to the association (loi 
du 16 decembre 1964). 

This new procedure is too recent to be evaluated. In spite of its 
complexity, it seems to have great potential. Many cities have already 
declared their intention to proceed with it to carry on with the develop
ment of their Z.U.P. But one can fear that the owners will not play the 
game wholeheartedly. 

Such then are the various procedures related to the procedure of 
expropriation. It can be seen that the Administration actually tries to 
avoid the acquisition of property, which is too expensive and too unpopu
lar (it must be recalled that owners are an important part of the con
stituency of the local authorities) . Therefore, these procedures are often 
used as a threat directed at the owners in order to induce them to 
co-operate with the common development operation. 

3.3-The Incentives 
The public authority tries to encourage the inclusion of private construction in 

the development projects, by granting some advantages to the builders who agree 
to help to realize the programs. These advantages are of two sorts: 

Fiscal advantages 
The fiscal system for real property in France is very complex, and over a period 

of some years it has been entirely remodeled. The major advantages that can 
accrue to the builders are: 

* a significant reduction in conveyance fees for the properties reserved for con
struction ( 4.2 percent instead of 16 percent); 

* real property tax exemption for 25 years for the new building; 
* reduction of certain taxes imposed on the incremental value of the structure at 

the time of conveyance if these benefits are reinvested in other construction 
operations. 

Premiums, loans, and various other means 
Premiums, according to the square footage of usable space in the structure, are 

given to builders, as well as low-interest loans, especially for low-rent housing 
(H.L.M.). For instance, some associations or co-operatives, accredited and con-
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trolled by the State, will benefit from a loan with an interest rate of 1 percent 
for 45 years (which amounts to 2.93 percent when amortization is included). 

Logically enough, the construction must meet certain requirements in order to 
benefit from these advantages. These requirements are technical and legal, the most 
drastic being a maximum value for the construction. 

The State tries, moreover, to encourage various types of association for con
struction, or building associations for investment. Some of them are accredited 
to manage the employer's contribution of 1 percent of every wage, in order to 
improve the housing conditions of employees; according to this procedure, the 
employer gives his contribution to an employee association which provides housing 
to its members. 

Another kind of incentive can be mentioned: the premiums and loans granted 
by the central government to the local governments (particularly the cities) in 
order to encourage urban development and urban renewal. When such a project 
has been agreed upon by the central government, the city can obtain loans from 
the National Fund for Property Development and Urbanism (F.N.A.F.U.) and 
from the Fund for Economic and Social Development (F.D.E.S.). But the actual 
participation of the central government is rather limited (10 percent, while the city 
pays 15 percent and the final owner 7 5 percent of the cost of the development in 
the case of a Z.U.P.). And the conditions for this governmental help are very 
restrictive. 

3.4 - Operations by Public Authorities 
For some time, the public authorities themselves have taken over the role of 

builders. This activity has considerably broadened since the public authorities 
became developers as well. 

3.4.1 - In fact, it has been reluctantly accepted for a long time that the Administra
tion would itself build houses which were destined to be sold or rented: in this 
reluctance can be found some remnants of the liberal ideology which was prevalent 
in France until the nineteen-thirties, which forbade the Administration to enter 
the kind of activity traditionally reserved to private enterprise. But in the field of 
housing, private enterprise failed to fulfil the need, and the community was forced 
to rely upon public authorities, and accept their intervention, at least as far as 
low-rent housing was concerned. 

Local authorities accordingly set up public agencies to build low-rent housing 
(H.L.M.) and control its management, which has been conferred on competent 
professionals. These agencies build houses according to the legal framework already 
described, in order to rent them, or to sell them in the long run ( what is called 
literally "accession to ownership", which is strongly encouraged by the government). 
The applicants are, of course, selected according to their socio-economic charac
teristics. 

3.4.2 - Public intervention in the role of developer is still more important. 
Here also, the local governments have the major job, since the central govern

ment concentrates more on the regional and national level, and at the other levels 
intervenes only to help to finance planning operations. 
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To do this job, some local governments set up a special agency called "Public 
Establishment": for instance, the City of Paris has created such a body to accom
plish the development of the rand-point de la defense, on the west side of the City, 
which will become an entirely new area in a few years. 

However, it is usually through the agency of the societes d'economie mixte (a 
literal translation would be "mixed economy associations") that the public inter
vention takes place. These associations represent an original compromise between 
liberal capitalism and interventionism by putting together, in a common association, 
public and private capital. Actually, a pure compromise of that sort could never 
work out, and these associations are closely controlled by the Administration; they 
have, moreover, only administrative prerogatives. Therefore, they should rather be 
characterized as a limited call on private capital. 

Almost all the big cities have proceeded with urban development through this 
kind of agency. They are supported at the national level by other such associations, 
created by the caisse des depots et consignations (which is a governmental establish
ment for the deposit of funds). These associations are very powerful, such as the 
societe generate pour l'equipement du territoire (S.C.E.T., literally: "general 
association for land development") and are helpful for urban development, by 
providing the cities with indispensable loans. 

* * * * * 

Such are the major tools provided to planners by urban development law in 
France. They are not entirely satisfactory, and it seems that some improvements 
could be devised. 

It is trivial to say that in order to build and to develop urban areas, one needs 
money and land. These are the twin sources of strength for development, and the 
French system of urban law can probably be improved to provide them to the 
planners. 

Money, of course, is not in itself a problem of law, and, moreover, in developed 
countries, money exists. The problem is to make it available, and, in that respect, 
the French legal system has yet some way to go. Today, the local authorities exhaust 
themselves by financing urban development programs with only limited and inade
quate support from the central government. It seems therefore that the real source 
of capital remains in the private sector, and that has been understood in France 
for some years. But the best way to attract private capital is to secure it with fair 
returns. Here, through legal action, progress can be made: indeed, if procedures 
were not paralyzed for years by much too complex regulations, enforced by over
loaded agencies, and if the housing market regulations were simplified and unified, 
then private capital would no longer be reluctant to invest in construction and 
development. 

Actually, it is the cost of land which today raises the cost of urban development 
so much. 

Some might argue that the public authorities are responsible for this state of 
affairs, because they did not impose the necessary controls in time. This is true, 
but it has to be recalled that for years they faced a war-type economy, which para
lyzed any effort at long-range planning. Rather, it seems that a certain responsibility 



134 PLAN: JOURNAL OF THE T.P.I.C./REVUE DE L'l.U.C. 

rests with the landowners, or rather, with the French conception of the right of 
property. For the landowners have always considered as a normal return from their 
properties the incremental values accruing to these properties from the public 
improvements made by the community. 

Any area development project automatically raises the land value of the area, 
and all the aforementioned regulations are still somehow inadequate to prevent 
this. In 1963, a statute law set up a special tax to recover the incremental value 
accruing to the properties: the only result-besides giving some more money to 
the government-has been a spectacular increase in the cost of building land. 

As we have seen in the procedure of "lease for construction", some attempts 
have been made to associate the private sector with the urban development process. 
But it may be feared that the current procedures to do so will remain inadequate 
and that more drastic measures are still needed. Some movement in that direction 
is already visible: the French Socialist Party in 1965 proposed new legislation for 
nationalizing building land. The Government seems rather to think of a heavier 
real property tax to be levied on undeveloped land (Mr. Pisani's Projet de loi 
d'orientation urbaine et fonciere). What seems certain, anyway, is that the French 
legal system is emphasizing more and more the social functions of property, and 
that the Napoleonic concept of the absolute right of property is today becoming 
obsolete and questionable; the development of the community cannot be thwarted 
by an artificial land shortage. 

This is the reason why a continuing evolution of French urban development 
law can be forecast: if its objectives seem to have already been fully developed, 
the tools provided to the planners will probably continue to be improved. 

RESUME 
L'Urbanisme est actuellement devenu une preoccupation dominante en France. 

Sans doute la reglementation d'Urbanisme a-t-elle toujours existe; mais c'est 
particulierement depuis la 2° guerre mondiale qu'a ete franchi le seuil de !'urbani
sation. 

Cela se marque tout d'abord dans les objectifs du droit fran9ais de l'urbanisme. 
On constate ainsi un elargissement de ces objectifs, qui sont passes des reglementa
tions passives (regles sanitaires, regles de securite, reglementation des immeubles 
dangereux, incommodes et insalubres, des monuments historiques, etc .. . ) a une 
intervention active de la puissance publique, se traduisant par les plans d'urbanisme 
et les operations d'urbanisme (lotissements, amenagement, renovation urbaine, 
etc ... ). De ce fait, le champ d'application du droit de l'urbanisme s'est conside
rablement elargi, all ant jusqu' a en vi sager l' amenagement du territoire dans un 
contexte europeen, en meme temps que les relations entre l'individu et la puissance 
publique changeaient de nature, pour passer du stade de la reglementation a celui 
de la cooperation. 

De la meme fa9on, les moyens utilises par le droit de l'Urbanisme traduisent 
cette evolution. 

On utilise toujours evidemment le moyen de la reglementation assortie de sanc
tions - dont celle du pennis de construire. Le transfer! de propriete est lui aussi 
de plus en plus employe, et ii a donne naissance a un certain nombre de procedures 
assimilees ( droit de preemption, bail a construction, etc . . . ). Mais en outre, la 
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puissance publique utilise aujourd'hui un grand nombre d'incitations diverses 
( avantages fiscaux, primes et prets) ainsi que des interventions directes dans le 
domaine de la construction et de l'Urbanisme (secteur public de la construction). 

Ce systeme franr;;ais du droit de l'Vrbanisme doit cependant etre ameliore au 
double point de vue du financement et du probleme fancier. 
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Municipal Muddle 
The fragmentation of responsibility 

within a municipality has apparently con
cerned few planners, and I think this is 
either being short-sighted on their part or 
due to a fear of "belling the cat". I like to 
suspect the latter reason, frankly. In Kit
chener, I have experienced a slow change 
from a diffusion on responsibilty back to an 
attempt to have control vested in one body 
-Council. The first step was to appoint a 
Co-Ordinating Committee made up of the 
City Engineer, City Treasurer and City 
Planner, with the Chairman being a new 
civil servant known as City Co-Oordinator. 
By special legislation at the provincial 
level, this group came into official being. 
All departments of local government and 
all boards and commissions in the city, or 
parts thereof, must come through us before 
travelling on to Council, and we can re
quest their presence at our meetings for 
any purpose. The result has been increase 
in co-ordination, a fall off in overlap and a 
much better understanding of what city 
development really means. 

Many recommendations concerning con
solidation of effort and even elimination 
of some functions of city government have 
been placed before Council-some acted 
upon, with others still under review. 

Such functions as: zoning administra
tion; urban renewal; occupation permits; 

Readers are invited to submit letters or 
short statements on any subject of profes
sional interest, including comments on 
articles, for publication under "Opinion". 

maintenance and occupancy by-laws; re
view of all building permits for multiple 
residential, commercial, industrial and 
institutional uses; staff for committee of 
adjustment, housing committee, civic centre 
committee, planning board and industrial 
building appearance committee, are all 
under the Planning Director. 

The City Engineer controls works, 
building section, traffic section, plumbing 
section and trench excavators section, to 
name a few. And so it goes. 

We have recommended the abolition of 
the Water Commission and this is under 
review. We now have a Parks and Recrea
tion Commission and soon our golf course 
and cemetery commission will be absorbed 
by Parks and Recreation. There are others 
in the wind. 

A great deal of responsibility has been 
vested into four civic employees and plan
ning has become a vital part of the team. 
It works well. Council finds much of their 
work load reduced and can thus spend 
more time on policy. If only our provincial 
government could do likewise and, if only 
they could give cities more responsibility 
over their own destinies, I'm sure we could 
proceed into the future much better. If 
only .... 

w. E. THOMSON 

City Planning Director 
Kitchener, Ont. 
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