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EDITORIALS / EDITORIAUX 

L'IMPACT DE LA PLANIFICATION CONSIDEREE COMME UN MOYEN 

Un but majeur de l'editorial de PLAN est de se faire le porteparole de la 
conscience de la profession. A l'heure actuelle, dans cette perspective, un phe
nomene fondamental est le recours grandissant a la planification dans l'administra
tion publique et privee. Cette evolution toute recente souleve avec acuite des 
problemes multiples d'ordre academique, professionnel et pratique. 

La psychose collective qui avait associe, surtout apres la derniere guerre, plani
fication avec socialisme et communisme, fait place maintenant a une attitude plus 
sereine, voire plus positive, plus rationnelle. Face a !'evidence, la planification 
reprend sa place veritable. On ne la considere plus comme un but confondu avec 
certaines ideologies, mais comme un MOYEN. Dans !'opinion publique, planifier 
signifie maintenant prevision, equite, justice collective, efficacite, optimisation des 
buts. Dans l'esprit des specialistes, planifier veut dire rationalisation continue d'un 
processus d'action servi par un choix de moyens axes sur des objectifs pre-etablis. 

Cette distinction arrive par bonheur au moment ou la collectivite, eclairee par 
l'elargissement des connaissances, prend conscience de la complexite des problemes 
a regler et reconnait l'urgence de solutions efficaces face a !'acceleration des change
ments imposes par une technologie dynamique. La planification comme moyen 
d'action (jusqu'a maintenant methode rationalisante presqu'exclusive a l'urba
nisme) re<;oit ses lettres de noblesse d'une nombre croissant de professions et 
d'organismes administratifs: la planification est maintenant integree a leur politique 
d'action. 

Les urbanistes et surtout les "city planners" couramment devenus les "planners" 
se retrouvent avec des cousins aussi "planners" mais ne partageant pas tout a fait 
la langue et !'image familiale traditionnelle. Cette rencontre a fait surgir des 
problemes de reconnaissance, de communications et de relations professionnelles. 

Sur un autre plan, et comme l'on devrait s'y attendre, le recours a la planification 
a engendre un mecanisme a chaine irreversible qui en retour pose un defi que l'on 
pourrait succinctement exprimer par deux conditions majeures. La premiere a trait 
a la formation de planificateurs en nombre croissant et selon des competences de 
plus en plus variees. La seconde vise le cyclage harmonieux et efficace des diffe
rentes politiques de planification ou d'interet general. 

Ces deux aspects du probleme sont intimement lies. Il ne peut y avoir planification 
dans un secteur specifique sans une methodologie adequate et appropriee, comme 
i1 ne peut y avoir cyclage sans le jeu normal des "reflexes" entre les diverses 
planifications sectorielles, et entre celles-ci et la planification d'ensemble. Cette 
integration est conditionnee par la diversite des objectifs et des contingences 
particuliers de chacune. Enfin, il est evident que le cyclage est impensable sans une 
synchronisation au niveau de l'action. 

Ce double probleme, independamment de ses incidences administratives, souleve 
toute la question de la formation des planificateurs done de l'enseignement uni
versitaire et de !'esprit a donner a l'enseignement des disciplines de planification. 
Ced implique la specification et !'extension des programmes d'enseignement selon 
l'eventail des besoins du milieu et sous l'eclairage des optiques de travail. Il faut 
mentionner particulierement une methodologie fonction du secteur d'application 
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et des incidences sur les autres champs d'action, la relation operationnelle entre 
la planification sectorielle et la planification d'ensemble, la planification specifique 
s'inscrivant a l'interieur d'une politique de planification deja etablie. 

II est evident que de telles reformes ne sont pas pour demain si l'on se refere 
au conservatisme et a l'academisme traditionnels de l'Universite, et a !'esprit de 
cloisonnement des facultes. Compte tenu de l'urgence des besoins d'une civilisation 
precipitee dans une spirale de progres ii faut cependant precipiter !'evolution des 
structures et des moyens propres a repondre aux besoins que nous avons enumeres. 
(Nous sommes d'ailleurs loin d'etre en avance, dans la reponse aux besoins ... ) 

B.-J. B. 

THE JOB IS NOT FINISHED YET 

Planning in Canada has come a long way since the Second World War, and, as 
the Editor of the Institute's newsletter points out, there is reason to hope for 
further substantial progress in the next few years. We should not, however, let these 
encouraging thoughts blind us to the vast amount of work that remains to be done. 
There is a regrettable tendency among some planners and some supporters of 
planning to look back over the accomplishments of the past couple of decades and 
to say, in effect, "We've not done so badly; we've managed to get ourselves and our 
point of view accepted to a certain extent; let's not rock the boat too much." The 
planner, in other words, is working his way into the Establishment and is beginning 
to assume Establishment attitudes. This is not without its good side. But let's look 
at the situation in perspective. How many Canadian towns have adequate planning 
staffs and effective planning procedures? How many houses are being built in well 
laid out, fully serviced suburbs (let alone New Towns) compared with the numbers 
daily adding to planless sprawl? How many of our city centres can we be proud of? 
How many metropolitan and regional plans have been adopted as government 
policy? How many of our urban and rural slums have been replaced by decent, well 
designed housing? 

The point is underlined by Professor Bryant's article on Finland in this issue. The 
political, geographical and social parallels between Canada and Finland are striking 
-severe climate, vast neighbour, bicultural society and the rest. The disparity 
between the accomplishments of Finns and Canadians in creating a humane living 
environment is equally striking. Reading of what Finland has done, and how, should 
instil in us an appropriate sense of humility and also, which is more important, 
should suggest some possibilities towards which we might direct our own efforts. 

In future issues, as opportunity permits, PLAN will publish accounts of planning 
achievements in other countries. The chief purpose of doing this is to provide 
Canadian planners, and through them the governments and the people they serve, 
with useful ideas which might be put into practice in this country. We have our 
own accomplishments in which we can take a modest pride; but let's not fool 
ourselves that we've done much more than scratch the surface of the work to be 
done, or that we haven't a great deal to learn from others. We have no excuse for 
complacency. 

N.H.R. 



PLANNING AS A VOCATION* 
(Part I) 

John Friedmann 

John Friedmann was born in Vienna, Austria. He 
received a Ph.D. in planning from the University of 
Chicago in 1955 and has worked as a regional planner 
in the Tennessee Valley, Brazil, and Korea. From 
1961 to 1965 he was Associate Professor of Ref{ional 
Plannin[; and a member of the M.1.T.-Harvard Joint 
Center for Urban Studies at the Massachusetts Insti
tute of Technolofry. He has served as a consultant to 
the Guayana Corporation in Venezuela and is cur
rently Pro1<ram Coordinator of the Ford Foundation 
Advisory Program in Urban and Regional Develop
ment in Chile. 

"The human world, in contrast with all the rest of terrestrial nature. is driven 
by hope. It is access to good hope which men seek in their decisions." 

G. L. s. SHACKLE 

1. THE NATURE OF PLANNING 
Planning is so common an activitv in our time that, if we should ask, who are 

the planners, the answer would no doubt come back: who does not plan? More 
than ever before, a good part of mankind is measuring, projecting, experimenting, 
designing, co-ordinating-in sum, is doing planninl!. Most of these activities are 
carried on within the context of large organizations. Only in rare instances, however, 
are they also done bv planners who are professionally trained: the bulk of the work 
rests in the hands of businessmen, accountants, enQ:ineers, lawyers, administrators, 
geographers, economists, operations analysts, statisticians, sociologists, and archi
tects. Even those whose professional title qualifies them as planners, will add that 
they are city, regional, or economic planners, suggesting that thev have some 
specialized competence outside of planning. Yet, professionals and nonprofessionals 
alike are doing much the same thing: they are engaged in charting courses of action 
into the future. 

To us who live in the second half of the Twentieth Century, the future has the 
character of an ultimate challenge: the "not vet" has greater power to compel our 
attention than the "already here" or the "has been". The rhythm of technical 
innovation and social change has reached such a vertiginous tempo that prevision 
has become a matter of collective survival: those who do not plan, are almost 
certain to go under.1 But planning is only another name for the application of 

*Due to its length, "Planning as a Vocation" is being published in two parts. Part II will 
appear in the next issue of PLAN as a feature of a special issue devoted to the subject of 
"planning as a profession". 

A Spanish version of this paper appeared as a special number of the Cunrdernos de la 
Sociedad Venezolana de Planificaci611, vol. 11, nos. 7 and 8, October-November 1963. 

1It is difficult, if not altogether impossible, to devise a precise and representative measure 
of technical innovation and social change. However, in a recent article, Walter A. Rosenblith 
of M.1.T. presents some data on the growth of science that is at least suggestive. "At present," 

PLAN: Vol. 6, no. 3, 1966 
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intelligence to the future; indeed, it is often held to be synonymous with rationality. 
To an observer from another planet, the earth might seem to be inhabited by a race 
of beings endeavouring to guide the evolution of their lives towards ends which they 
have chosen for themselves: modern man has to invent his future. 

This interpretation of the human condition has not, of course, been left unchal
lenged. Powerful arguments have been raised against it by those who would rather 
put the stress upon the irrationalities of human existence. Planning in the sense of 
rational conduct is impossible, these critics will insist, because man is not omniscient 
and therefore is unable to foretell the consequences of his actions. Others will 
declare that the value man appears to place upon the future is illusory, since all of 
his activities may be reduced to a political contest for power, influence, and social 
position from which he seeks the immediate gratification of insatiable wants. A third 
view will maintain that history, the sum total of human experience, has a driving 
force of its own which cannot be subdued by human will but sweeps mankind along 
its inevitable, senseless path: rational planning is an illusion. A fourth will claim 
that planning must of necessity lead to the enslavement of the individual by render
ing him subservient to the arbitrary purposes of an arrogant elite. 

One might well puzzle at this paradox of man: denying the feasibility of his 
intentions, he yet applies himself industriously to bringing them about, only to 
decry these very actions for leading, not to an enlargement of his liberties and the 
enjoyment of the earth, but to his own enslavement! 

But, whatever the paradox might be, planning has in fact become integrally a 
function of large organizations and is emerging as an important field of professional 
specialization. There are schools of higher learning where the theories of planning, 
advice, and public policy are studied; there are important centres of research in 
planning and related disciplines; several journals are exclusively devoted to the 
problems of planning; there are a number of professional organizations. Professional 
planners-those who carry the word "planner" in their title-are inclined to inter
pret their function rather narrowly and will often fail to recognize the broad stream 
of common method and technique which underlies the work of all who are engaged 
in planning. The number of those who believe in the feasibility of a discipline that 
might be, somewhat awkwardly, called "planning-in-general" is small.2 Yet this is 
precisely the point of view from which the present essay has been written. 

The concept of planning has two distinct, though complementary, meanings. In 
its technical sense, it may be thought of as a process occurring in the borderland 
between politics and management which attempts to render decisions concerning the 
ends and means of large organizations more rational. Alternatively, it may be said 

he writes, "most measures of scientific activity indicate that the 'doubling time' lies between 
10 and 15 years, while other human activities double approximately every 40 years. (The 
population of our globe is currently expected to double in less than forty years.) Perhaps the 
most tangible evidence for this increase comes from the increase in the number of scientific 
societies and journals; these numbered about 100 at the beginning of the nineteenth century, 
reached 1,000 in 1850, more than 10,000 in 1900, and exceeded 100,000 in 1950. If the 
doubling interval for science lies indeed in the range between 10 and 15 years, then-as has 
been pointed out-80 to 90 per cent of all scientists who have lived since the beginning of 
history are alive today." ("Social Consequences of Scientific and Technological Change", 
Daedalus, Summer 1961, pp. 509-510.) 

2A more elegant term would be "policy science". 
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to be that process which leads to the definition and clarification of organizational 
goals and their reduction to specific programs and courses of action. In its second 
and ideological sense, planning may be seen as a means for achieving a measure of 
self-direction in the evolution of a social system: it is a means for gaining a sub
stantial measure of mastery over man's destiny. The utopian element in human 
thought has fastened on to planning as its particular vehicle and method of 
expression. 3 

Whether called by its proper name or not, planning has become within the last 
few decades a major career opportunity for thousands of specialists; it has become 
a vocation. In Max Weber's sense, a vocation is both a profession (Beruf) and an 
inner calling (Berufung) .4 As a profession, it enables one to make a living: it is 
simply a job; as a calling, it provides what Weber has called an "ideal content of 
life". These two aspects of the word "vocation" correspond, in turn, to the technical 
and ideological meanings of planning. As vocation, planning has therefore the 
capacity to fill one's professional life with a transcending purpose beyond all techni
cal considerations. 

It would be altogether wrong to look on the ideological component of planning 
as a kind of intellectual luxury, as something conjured up for the purpose of making 
the planner's workaday life seem less prosaic than it is. If that were so, one might 
easily dispense with its discussion in a formal treatise on planning. But planning is 
done by individuals whose very dedication to their work, whose fundamental moti
vations, derive in part from an ideological interpretation of the function of planning 
in society. Regardless of its objective merit, it is this ideology which calls the planner 
to his task. It will influence not only his choice of problems, but also his method of 
work and his proposed solutions. Above all, it introduces an important normative 
element into planning, a fact that is reflected in certain phrases that frequently recur 
in discussions among planners: social reconstruction, utopia, rationality, welfare, 
public interest. To be sure, not every planner shares in these concerns, but enough 
of them do to lend a special colouration to the planning process and to the theory 
which must endeavour to describe it. 

There is no question but that the ideological content of their work has strongly 
influenced the image which planners have formed of themselves and of their role 
within society. Planners tend to regard themselves as occupying a strategic position 
between political leadership and the bureaucracy. From this exposed but command
ing height, they have a distinctive contribution to make to the decision process. The 
nature of this contribution as well as the conditions and limitations of effective 
planning in a democracy will be treated extensively as our argument proceeds. But 
to arrive at a fair assessment of the planner's role, we must take a somewhat 
circuitous route. This will lead us to consider the nature of rationality in human 
affairs, to discuss the various forms of planning, and to comment on the origin of 
the planning function in contemporary society. At the end of our journey, we shall 

11This viewpoint is made explicit especially in the earlier writings of Karl Mannheim. See 
his Ideology and Utopia. An Introduction to the Sociology of Knowledge. New York: Harcourt, 
Brace and Co., 1949. (First German edition, 1929.) 

4Max Weber, "Politics as a Vocation", In H. H. Gerth and C. Wright Mills, eds., From 
Max Weber: Essays in Sociology. New York: Oxford University Press, 1946, pp. 77-128. 
Originally, this article appeared in Gesammelte Politische Schriften (Munich, 1921), pp. 396-
450. It was first presented as a speech at Munich University in 1918. 
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obtain a glimpse of the future and outline the prospects of a planning society in 
which the practice and philosophy of planning is widely diffused throughout all levels 
of social organization. 

2. PLANNING AND THE PUBLIC INTEREST 
Planning theorists have attempted to develop a model of planning in terms of a 

rigorous and operational concept of rational choice. "Planning", write Dahl and 
Lindblom, "is an attempt at rationally calculated action to achieve a goal".5 A 
description of the process by which one might arrive at an objectively rational 
decision is given by Meyerson and Banfield: 6 

1. The decision-maker considers all of the alternatives ( courses of 
action) open to him; i.e., he considers what courses of action are possible 
within the conditions of the situation and in the light of the ends he seeks 
to attain; 2. he identifies and evaluates all of the consequences which 
would follow from an adoption of each alternative; i.e., he predicts how 
the total situation would be changed by each course of action he might 
adopt; and 3. he selects that alternative the probable consequences of 
which would be preferable in terms of the most valued ends. 

However, the authors' conclusion is worth noting, that "no decision can be 
perfectly rational since no one ever knows all of the alternatives open to him at any 
moment or all the consequences which would follow from any action". 7 

This rationalistic model of the planning process has had appeal for a number of 
American theorists, chiefly, it may be supposed, because it accorded with a 
respectable intellectual tradition. John Dewey's doctrine of instrumentalism, the 
image of a rational "economic man" as developed in neoclassical theory, chiefly by 
Anglo-Saxon economists, and Max Weber's theory of social action (as interpreted 
by Talcott Parsons) may be named as among the outstanding influences which 
helped to shape this heritage.8 If one accepts its assumptions, the logic of this model 
is impeccable. Moreover, the relevant variables--ends of action, alternatives, 
consequences, and preference functions9-are reduced to a small and manageable 
number; the ideological controversy concerning planning is neatly avoided; and its 
implicit dualistic conception of rational and nonrational behaviour is turned into a 
powerful instrument for social analysis. 

But in important respects, the model of rational planning turns out to be quite 
useless. The concept of an objective, perfect rationality is found to have no counter
part in the real world; as an intellectual construct, it is of doubtful value for 
explaining the actual practice of planning. 

5Robert A. Dahl and Charles E. Lindblom, Politics, Eco110111ics, and Welfare. New York: 
Harper, 1953, p. 20. 

6Martin Meyerson and Edward C. Banfield, Politics, P/a11ning, and the Public Interest. 
The Case of Public Housing in Chicago. Glencoe: The Free Press, 1955, p. 314. This definition 
owes much to the writings of Herbert Simon and Talcott Parsons. 

10p. cit., pp. 314-315. 
8John Dewey, Human Nature and Conduct. An Introduction to Social Psychology. New 

York: Modern Library, 1930. Alfred Marshall, Principles of Economics. 8th ed. New York: 
Macmillan, 1949, especially Part III; Talcott Parsons, The Structure of Social Action. Glencoe: 
Free Press, 1949. 

9"Preference functions" are rules or principles for ordering consequences or alternatives 
according to preference. 
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Its deficiencies in this regard have not gone by unnoticed, and within recent years, 
the proposal has been made to abandon it for a somewhat looser conception of 
rationality. Professor Herbert Simon has proposed to substitute for it a principle of 
"bounded" rationality. In his major reformulation of the problem, he writes: "The 
capacity of the human mind for formulating and solving complex problems is very 
small compared with the size of the problems whose solution is required for 
objectively rational behaviour in the real world--or even for a reasonable approxi
mation to such objective rationality."10 In other words, human rationality is by its 
very nature limited, both by time available for study and by imperfect knowledge. 
It is for this reason, Simon continues, "that organizations are useful for the achieve
ment of human purpose; and it is only because organized groups of human beings 
are limited in the ability to agree on goals, to communicate, and to co-operate that 
organizing becomes for them a problem" .11 

Simon proposes to abandon the futile search for a sure-fire method that would 
permit us to lay out a strategy for optimizing the attainment of a stated set of goals 
and to concentrate instead on one for "satisficing" goals, i.e., for finding a strategy 
that is just "good enough" in a given decision situation. Under this conception, the 
ends may be treated as a variable function: they may be lowered when they cannot 
be attained; they may be raised when progress towards them is satisfactory. 

The price we pay for accepting Simon's model is to abandon the quasi
mathematical precision of the "classical" and outspokenly rationalistic theory of 
planning. On the other hand, the gain is not inconsequential. For the revised model 
has the advantage of bringing the concept of rationality in line with common usage, 
where it refers to action that is "agreeable to reason; not absurd, preposterous, 
extravagant, foolish or fanciful"; where, in short, it is synonymous with intelligent 
and sensible behaviour.12 And to strive for such behaviour is no mean objective. 

In the new view proposed by Simon, planning would no longer be treated as an 
autonomous function in the Land of Nowhere, but as an integral component of 
organization theory.13 Accordingly, it would appear as one of several important 
elements in an organizational decision process. It is in such a context that we shall 
have to identify the unique contribution of planning. 

Broadly speaking, any organization is faced with making two types of decision. 
The first deals with that large body of repetitive situations which are treated in 
more or less standard ways: the bulk of organizational decisions is routine, in the 
sense that, with some ingenuity and effort, we may succeed in reducing most of 
them to standard "repertories" that may be programmed for high-speed electronic 
computers. 

The second type of decision has to do with innovation: it is essentially concerned 
with nonrecunent situations, such as the identification of new problems and new 
goals, or improving the performance of existing programmes.14 Planning is therefore 
prone to appear in those organizations whose functions are emphatically dynamic, 

lOHerbert A. Simon, Models of Man. Mathematical Essays on Rational Human Behavior 
in a Social Setting. New York: Wiley, 1957, p. 198. 

llOp. cit., P· 199. 
12Webster's New International Dictionary. 2nd ed. Unabridged. 
13For example, James G. March and Herbert A. Simon, Organizations. New York: Wiley, 

1958. This volume contains an extensive listing of related literature. 
140p. cit., chapter 7. 
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and whose chief responsibility is to initiate action rather than to administer existing 
programmes. A bureau charged with the collection of vital statistics will have no 
use for planners; on the other hand, a Bureau of Public Roads will discover that it 
cannot function well without some sort of planning staff. It is no accident, therefore, 
that we are accustomed to speak of transportation planning but have no standard 
term for "planning" vital statistics. 

Planning is also typically a function of those organizations which have a reason
ably wide latitude of choice with respect to both the ends and means of action. In 
any organizational hierarchy, freedom of choice tends to be greater at "head
quarters" than at subordinate levels of administration. For any given range of 
functions, therefore, planning is likely to be more prevalent and certainly more 
challenging at, say, the national level than in the provinces or cities. In the cities, 
especially, alternatives for choice may be restricted to within a narrow range, since 
decisions at all higher levels will impose constraints on what a city can or cannot do. 

According to Simon, both planning and routine administration are more or less 
rational decision processes in themselves which occur in a context of irrational 
behaviour. This encompassing irrationality takes the form chiefly of a contest for 
power, status, and controlling position. Although political struggle is also charac
teristic of intra-organizational behaviour, it is especially evident in relations among 
competing organizations and assumes its most pernicious forms in the continuing 
contest for place within the political system considered as a whole. At the root of 
this struggle is found a diversity of interests, all of which are largely self-regarding. 
If measured only with respect to these, political activity might well be judged to be 
an exceedingly rational form of behaviour, subject to the usual restrictions (imper
fection of knowledge, etc.). But, when judged in the light of what is loosely called 
the public interest or common good, political activity is very often found to be 
grossly irrational: the "means" bear no evident relation to the collective "end". 

If politics, of course, were only a matter of gaining influence and power, every
thing would quickly be reduced to the jungle war of Hobbes' natural state. The 
meaning of the public interest in Western democracies can perhaps be best under
stood in contrast to a hypothetical law of tooth and claw where every man is on his 
own and every fight is to the finish. It is evident that some conception of the public 
interest must underlie all stable social systems: it is a condition of their coherence 
and stability.15 

Conceptions of the public interest may differ widely. In traditional societies, the 
public interest may be expressed primarily through values, customs, rituals, and 
taboos that lie at the foundation of a moral order; in a future planning society, it 
may be progressively revealed in the elaboration of comprehensive planning. In 
modern nation states, however, the public interest is recognized-though not 
defined-through formulation of basic rules of conduct to which the power struggle 
must adhere. Such is the intent of every constitution as well as the intent of law. 
Principles for the conduct of elections, methods of representation, balancing of 
power interests, voting procedures, allocation of responsibilities, permissive prac
tices, and so forth, are laid down in the legal basis of every modern organized 
society. These rules are clearly established for the sake and in the interest of 
maintaining and enhancing the collective life. But for the attainment of this end-in-

15Edward C. Banfield, Political Influence. The Free Press of Glencoe, 1961, chapter 12. 
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view, the rules establish only minimum conditions. There are at least three major 
arguments for going beyond these in the search of a more adequate conception of 
the public interest. 

In the first place, influence, like wealth, continues to be unevenly distributed 
among the population. Hence, in any conflict of competing interests, the groups 
enjoying greater ability to exercise their influence are likely to win out. Yet, it is 
difficult to see how such an outcome would, in principle, lead to an advancement of 
the common good.16 Constitutional provisions in a democracy, such as the right of 
universal suffrage, secret elections, and majority rule are important countervailing 
forces which are intended to spread power or, at least, the sources of socially 
effective power, more evenly throughout the populace. But it is evident that the 
popular vote is a generally impotent force against the self-regarding interests of 
organized and well-heeled groups, each of which is seeking private ends outside the 
normal channels of constitutional government. 

In the second place, agreement on objectives and methods for public policy is 
frequently the result of temporary and uneasy compromise among competing groups. 
As a result, long-range social objectives are by-passed in favour of more immediate 
"solutions". The widespread practice of budgeting on an annual basis without the 
benefit of long-range programming simply reinforces the pressures for the short-run 
point of view. But social systems characteristically exist in a time dimension that 
exceeds the life-span of any of its members; they consequently have collective 
interests which may persist over long periods. The relative neglect of these interests 
in the political process suggests that a vital dimension of the public good may fail 
to be considered in the allocation of resources. 

In the third place, political decisions are made as opportunities arise; no syste
matic process underlies them. Advantage will inevitably be taken whenever short-run 
goals may be advanced without too great a cost to oneself. Such opportunism is of 
course a necessary element in tactics, but unless it is guided by a long-range strategy 
which holds the public purpose clearly in view, there is no assurance that it will in 
any way promote the good of the collectivity. On the contrary, it is quite likely to 
be harmful. 

The public interest thus emerges as a key issue in planning theory and practice. 
The problem may be stated simply enough: how may the interests of the collectivity 
be promoted in a social setting which favours the advance of partial, private, short
range interests? To state the problem in this way is to bring out with great clarity 
and force the latent and, for the most part, unresolved conflicts that exist between 
planning and politics.17 By their prospective proponents, each is considered the 
appropriate and exclusive medium for expressing the interests of the entire 
collectivity. 

16Edward C. Banfield, in the work just cited, proposes what he calls a "quasi-utilitarian" 
conception of the public interest in which the utility of the individual is weighted according 
to his influence. It is difficult to see how this proposal can be taken seriously. For one important 
end of all political action is precisely the redistribution of an existing "balance" of power. 
To hold, therefore, that whatever "balance" happens to exist at any moment somehow 
reflects the public interest is simply an expression of conservative bias in the guise of objective 
scholarship. 

17Robert A. Dahl, "The Politics of Planning", International Social Science Journal, Vol. XI, 
No. 3 (1959), pp. 341-350; in the same issue, see also the article by Edward C. Banfield, 
"Ends and Means in Planning", pp. 361-368. 
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A simplistic solution to this dilemma would be to surrender the planning function 
to the realm of politics, by saying, in substance, that planning ought to serve the 
interests of the most influential social groups, i.e., of those who occupy the control
ling positions. This is, in fact, the usual arrangement. And where planning has been 
used as an instrument of a dynamic political elite with a wide basis in popular 
support-as it has in many parts of the underdeveloped world-the mutual 
accommodation of planning and power politics has usually worked quite well. But 
this expedient method of coi:iption-of the absorption of one function by another
in no way resolves the theoretical conflict which turns on the issue of the public 
interest. Mindful of this conflict, one of the leading theoreticians of planning, 
Rexford Tugwell, has gone to the other extreme by advancing the concept of 
planning as one of the principal powers of government, the Fourth Power, co-equal 
with the legislative, the executive, and the judiciary. It is scarcely necessary to add 
that politicians have not taken kindly to Tugwell's suggestion.18 On the contrary, 
since politicians are normally in the majority, the planners' thoughts have almost 
always been ignored whenever the intentions of politics and planning have diverged. 

Much of the difficulty stems from the looseness of the concept itself and from the 
impossibility of assigning to the interest of the public a clear and unassailable 
meaning.10 But this conceptual difficulty ought not to be interpreted to mean that 
therefore such an interest does not exist or that it might as well be left out of account. 
A "scientific politics", contrary to Mannheim's prediction of over thirty years ago, 
may be a long way off. 20 But the general drift towards increased competence and 
planning in the handling of public affairs and hence a sharper focus on the public 
interest is evident in every way. 

It is no longer possible [ writes Tugwell] for individuals, much less 
societies and governments, to exist naively and spontaneously, though it 
is very human to desire that type of irresponsible living. It is this impulse 
toward the uncomplicated and undisciplined past which gives dema
goguery its best opportunities. When the future is laid out in clear and 
objective-even if tentative-terms, the result is equally unacceptable to 
politicians and businessmen. Both live by uncertainty. Neither can survive 
exactitude. Yet it is in this clear understanding that the public interest has 
its best chance to prevail.21 

lBRexford G. Tugwell, "The Fourth Power", Planning and Civic Content. Published by the 
American Institute of Planners and the American Planning and Civic Association. April-June, 
1939, Part II. Many of Tugwell's other planning papers reiterate the same stand. See, for 
example, "The Super-political", Journal of Social Philosophy, Vol. V, No. 2 (January 1940), 
pp. 97-114; "Implementing the General Interest", Public Administration Review, Vol. I, No. 1 
(Autumn 1940), pp. 32-49; ''The Study of Planning as a Scientific Endeavor", in Michigan 
Academy of Science, Report for 1948, pp. 34-48; and The Place of Planning in Society. Puerto 
Rican Planning Board, Technical Paper No. 7. San Juan, P.R., 1954. 

lDSee Meyerson and Banfield, op. cit., pp. 322-329. Notwithstanding the difficulties and 
ambiguities which are encountered in working with the notion of the public interest, a study 
has recently been published which deserves to be read as a model for its approach and 
method in defining the public interest relative to a specific issue of national policy. See The 
Public Interest in National Labor Policy. By an Independent Study Group. Committee for 
Economic Development. New York, 1961. 

20Karl Mannheim, Ideology and Utopia, op. cit., Part III. 
21Rexford G. Tugwell, "The Superpolitical", op. cit., p. 113. 
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3. PLANNING AND POLITICS 
Whether planning and politics discover an area of mutual accommodation will 

depend much on the kind of planning that is practised. In general, it may be 
asserted that the political acceptance of planning will vary in the degree to which 
planning appears as a purely technical function within a system of normative 
constraints which are imposed from the outside. 

To gain more insight into the character of this relationship, we shall have to 
distinguish between two broad categories of planning, each corresponding to a 
different form of intended rationality. At the level of functional rationality, the 
planner assumes the goals to be given in the situation and is rational with respect 
to the means only: such planning we shall call functional. At the level of substantial 
rationality, the statement and elaboration of goals is itself the subject of rational 
analysis, so that the planning process is rational with respect to both the ends and 
means of action. A process leading only to the formulation and clarification of goals, 
we shall call normative planning. In order for a decision to be called substantially 
rational, therefore, both normative and functional planning have to be applied to 
the relevant data. 

Under functional planning, two further categories may be distinguished: adaptive 
and ameliorative planning. Neither kind is, by definition, concerned with either goals 
or objectives. 

In adaptive planning, there is an effort to make those adjustments in the per
formance of certain sub-systems of larger wholes which are occasioned by changes 
over which no effective public control is exercised. The purpose of such planning 
is to maintain the total system in an equilibrium condition. The broad ends of the 
system are not subjected to serious inquiry: whatever they might be, they are 
assumed to remain in force over the period of the plan. 

A very common kind of planned adaptation is made with respect to growth and 
changes in the composition of the population. The method used in this connection is 
essentially quite rudimentary. A projected increase in the number of certain popula
tion groups over a given period automatically gives rise to specific quantitative 
"needs": new housing, schools, transportation facilities, and the like. The trends of 
standards and tastes for the use of these facilities are then studied, and are applied, 
with certain modifications reflecting changes in income and the like, to the projected 
population. No values which are extraneous to the system are introduced. The final 
targets are built up out of the various estimates of "need" which have been made; 
they are not normatively defined. What small value judgments do have to be made 
in the process of extrapolation, are usually glossed over. 

Ameliorative planning proceeds along a somewhat different path. In this case, the 
planner seeks to smooth out certain "frictions" in the performance of a system and 
to restore its operation to a "normal" state. It is in connection with this kind of 
planning, that an analogy to medicine is often drawn. The social system is compared 
to a physical organism that is ill; it is the planner's business, therefore, to bring it 
back to health. The planner is the physician of society. 

Among the common "frictions" or "diseases" that frequently give rise to plan
ning, unemployment, traffic congestion, and slums may serve as suitable examples. 
The assumption usually made is that by a skilful incision or application of the 
proper medicine, the illness may be cured-full employment restored, traffic flowing 
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smoothly, slums giving place to "decent" housing and to middle-class culture. 
Nowhere in this process is there a need to refer to social values or to any other goal 
than that of normalcy. And normalcy, like peace, is presumed to be self-evident, 
requiring no further explanation. 

It can easily be shown, however, that this assumption is erroneous. By failing to 
consider goals explicitly, by concentrating only on the immediate problem in view, 
the planner neglects to bring the real choices out into the open. The analogy to 
medicine breaks down for social systems: the only normalcy there is, is change.22 

The amelioration of social problems, like unemployment, traffic jams, and slums 
inevitably lead to choices that bear on basic value commitments. Is all unemploy
ment undesirable or is some to be reclassified as "leisure"? What weight in the 
solution of unemployment is to be given to sentiments of regionalism compared 
to an efficient solution for the space economy looking to overall gains in production 
as the relevant criterion? Is the endemic urban problem of traffic congestion to be 
overcome by building bigger and better highways and parking facilities, by redis
tributing population and land uses, by limiting the entry of cars into congested areas, 
or perhaps by outright limitation of car ownership? Are slums to yield to redevelop
ment or should its social causes, such as racial discrimination, low worker 
productivity, and speculative land markets, be attacked directly? 

Even a superficial listing of alternatives makes it clear that any planning which 
does not face up to these choices within the context of a long-range plan, is unlikely 
to arrive at sound and permanent solutions. Such planning can "ameliorate", it can 
remove the specific pain for a limited period of time; but it cannot come to grips with 
fundamental issues. For a permanent "cure" might well entail important structural 
changes within the total system. 

Both adaptive and ameliorative planning are basically technicist in their 
approaches, and hence conservative. In their neglect of social goals they are 
substantially irrational. 

In contrast to both these types, normative planning is chiefly concerned with the 
ends of action of a social system. The goals of normative planning are those of the 
system itself. 

With respect to these ends, rationality must necessarily be qualified to mean no 
more than reason or intelligence. According to Karl Mannheim, an act is called 
substantially rational if it reveals "intelligent insight into the interrelations of events 
in a given situation".23 This means that goals are to be rationally examined accord
ing to criteria and rules which have been previously laid down. By implication, such 
goals are provisionally posited as "final" states and are intended to be taken 
seriously as guides to action. They must be formulated so as to enable functional 
planners to prescribe programmes of action that have good promise of leading to 
their eventual achievement. At the level of intended substantial rationality, norma
tive and functional planning are linked by a process of goal reduction. In this 
process, goals are successively refined and rendered more concrete until they issue 

22one of the favorite subjects of debate within the medical profession is the nature of 
"health"; it is evident that no amount of argument will ever be able to resolve this question, 
except by arbitrary fiat of authority. Nevertheless, there is substantially more agreement on 
what constitutes a state of health for the body than there can ever be for social systems. 

23Karl Mannheim, Man and Society in an age of Reconstruction. New York: Harcourt, 
Brace & Co., 1949, pp. 51-67. 
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in specific action programmes. A greatly simplified model of this process is shown 
below. 

Planning 
Horizon 
(years) 

Normative 
25-40 

10-20 

Functional 

3-7 

1 

Type of Planning 

Goal Planning 

Developmental 
Planning 

Comprehensive 
Planning 
Annual Programming 

Type of 
End-in-View Main Purpose 

Goals Direction 
t 

Objectives Strategy 

l 
Targets Conjunction 

l 
Tasks Programme budget 

NoTE: a more complete discussion of this paradigm will be found in Section S. 

As new information becomes available, as the constraints upon the system change, 
as social values shift in emphasis and meaning, the goals as well as means will have 
to be reviewed and perhaps altered. The so-called final state is not intended to be 
absolutely so. Its principal value lies in its ability to give a purpose and direction to 
present decisions and actions. Normative planning is an attempt to bring the paths 
of historical evolution under a comprehensive intelligence and thus to make it 
possible for social man to gain a measure of control over himself. In concept and 
method, it stands as an important moment in the history of utopian thought.24 

The suggestion that planners should seriously concern themselves with distant 
goals and with desirable future states is likely to meet with opposition from two 
sources. Politicians will question the feasibility, if not the relevance, of goal plan
ning, insisting that the task of setting norms for public action is their own preroga
tive. Ideologists-some of whom may also be politicians-will deride the utopian 
character of goal planning, denouncing it as a mere play with empty categories. 

But, politics, unfortunately, is by its very nature incapable of generating long-run 
goals. And ideology is dead, reduced to the sociology of knowledge. 25 A brief 
digression into the condition of our time-as the historical context of planning
may be appropriate at this juncture. 

The Western mind has become progressively liberated from the compelling forces 
of myth, faith, ideology, and history. The transformations engendered by science 

24These ideas have been further developed in an unpublished paper, "Realistic Utopias: A 
New Dimension of Planning" (1960). 

25Daniel Bell, The End of Ideology. On the Exhaustion of Political Ideas in the Fifties. 
Glencoe: Free Press, 1960. See also David Riesman's essays in Individualism Reconsidered. 
Glencoe: Free Press, 1954. Early prophets of this trend which has issued in the present era 
of complete demythification and stoic disillusionment include Max Scheler and Karl Mannheim, 
both of whom, in turn, were strongly influenced by Marx. For a brief account of the position 
of American intellectuals since the Korean War, see Harold Rosenberg's "America's Post
Radical Critics", in George B. de Huszar, ed., The Intellectuals. A Controversial Portrait. 
Glencoe: Free Press, 1960, pp. 524-527. 
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have occurred at such a rapid pace, that change itself has become the dominant 
concern of Western man. Past and present have been depreciated in favour of the 
future. Traditional values and the wisdom of experience no longer count for very 
much as guideposts to individual or to collective action: we have to look to the 
projected future as a source of social values which will present themselves to us as 
goals to be achieved. Goal thinking is replacing ideological thinking; the hypo
thetical future has become a decisive element in social thought. In this new 
perspective, the present serves merely as a point of departure; whatever meaning it 
possesses is not intrinsic but derived from the goals which we have posited into 
the future. 26 

Opposed to this view, but fully consistent with the contemporary spirit, is the 
doctrine of possibilitism which regards the future as a realm of almost infinite 
possibilities. As one scientist has ably expressed it, "Now it can be said that it is 
possible to achieve almost anything we want-so great is the effectiveness of 
technology based on the experimental method."27 To formulate social goals, to 
furnish history with a directive, would therefore mean to foreclose possibly interest
ing alternatives for action. Accordingly, the future is to be approached experi
mentally: technical possibilities should be tried and then accepted or rejected purely 
on the basis of performance. Whether it is a question of genetic improvement in 
man (eugenics), the conquest of space, the "design" of cultures, nuclear fission, or 
stupendous engineering schemes, the attitude is usually: why not? We have the 
tools. Why not experiment and see what happens?28 

26The full extent to which ideology, and particularly political ideology, is discredited among 
the present generation in Western Europe and the United States is not yet widely known. The 
statement "ideology is dead", reminds one curiously of J. P. Satre's mot to the assembled 
journalists who came to interview the famous resistance fighter and philosopher shortly after 
World War II: "Gentlemen, God is dead." Satre thought, apparently, that he could make 
the transition from a heavenly divinity to a terrestrial oracle successfully, but events in Hungary 
appear to have put the whole matter in doubt. In any event, what do we mean when we 
speak, with Daniel Bell, of the exhaustion of political ideas in our time? Simply, that ideology 
is no longer capable of arousing in us either enthusiasm or loyalty of belief. The rhetoric 
persists, but has a hollow ring. 

There are many reasons for this unusual turn of events: the progress of science, the tempo 
of history, the ethics of survival, the visible contradictions between announced political ideals 
and the actual performance of political systems. The intellectuals themselves are split into 
three main groups: first, there are the nihilists who denounce everything and see no meaning 
anywhere; second, there are the realists who look upon reform ideals with dour and experienced 
eyes, proclaiming that whatever is, is-if not good-at least the best attainable under the 
circumstances; and third, there is a small band of utopians, who refuse to accept the present 
as they find it, except as a base line for social transformation. The nihilists reject all planning; 
the realists tolerate at least functional planning; but the utopians look to normative planning 
as a substitute for ideology. There are, of course, a number of other intellectual groups (stoics, 
reactionaries, religious believers, old-fashioned ideologists, etc.) but they do not concern 
us here. 

27Rene Dubos, The Dream of Reason. New York: Columbia University Press, 1961, p. 62. 
28B. F. Skinner, Professor of Psychology at Harvard University, writes: "An important 

group of variables which modify behavior have to do with the consequences of action. 
'Rewards' and 'punishments' are variables of this sort. . . . We are interested in the fact . . . 
that by arranging certain consequences-that is, by making certain kinds of events contingent 
upon behavior-we achieve a high degree of experimental control. Our present understanding 
of the so-called 'contingencies of reinforcement' is undoubtedly incomplete, but it nevertheless 
permits us to construct new forms of behavior, to bring behavior under the control of new 
aspects of the environment, and to maintain it under such control for long periods of time
and all of this often with surprising ease. Extrapolation to less rigorously controlled samples of 
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But in following this doctrine we run into the danger of a purely random 
movement of intelligence. Since we can do anything, or nearly anything, if only 
sufficient resources are made available, and since the ultimate consequences of 
major innovations can never be foreseen, any movement in almost any direction 
may ultimately be as desirable as any other. But such a random movement would 
in the end lead only to a dissipation of social energies and to the entropy of the 
social system. Self-limitation and self-direction must be opposed to randomness. 
Man must either choose himself or be destroyed by his own hand. The greatest fear 
among scientists today is that some random, chance event will set off a chain 
reaction leading to atomic war. 

There is, of course, an obvious hard fact which works against the possibility of 
simple random choice: the limitation of available resources in any given period. 
These resources are controlled by organizations which themselves have certain 
functions and broad purposes to accomplish. It is in terms of these that they must 
judge, in part, the allocation of resources: political opportunism has to be checked 
by an ethic of responsibility which Max Weber defines as a "responsibility towards 
the future".29 For this reason, it would seem, a number of organizations have 
created organs for the rational consideration of broad strategies of future action. 
And policy planning has perforce to be concerned with normative questions, with 
goals and values, and with potential choices among them. 

We are now in a position to pull the several strands of our argument together and 
once again examine the conditions of acceptability of planning to the leadership of 
large organizations. So long as planning can be reduced to a purely technical 
function, it will be difficult for politicians to refuse its merit and potential usefulness. 
But when planners insist on raising normative questions, including questions 
concerning the nature of the public good, some resistance will usually be met. 

Certainly, both ,ameliorative and adaptive planning are widely accepted by 
organizations, so long as "headquarters"-where political forces come to a nexus
can define the problems or the appropriaty constraints. Such planning, of necessity, 
is partial, incremental, and does not pose a threat to the autonomy of politics. Other 
forms of functional planning may also gain acceptance, especially where the goals 
involved are clear, simple, and widely shared, in sum, where chiefly instrumental 
questions have to be resolved. Only when the planners postulate a presumed 
consensus on the ends to be achieved, with all the ambiguity implicit in this 
conception, will their work be usually ignored in substance. For the planners in this 
case suppose a convergence of group interests where, in fact, one finds considerable 
diversity. Such planning would at best be thought irrelevant to politics. 

Outright opposition to planning is reserved for its purely normative aspects; even 
in its modified form-as in policy planning-it meets with strong resistance. The 
formulation of policy is presumed to be a task for which political leadership is 
especially well fitted. Indeed, most European languages do not distinguish between 
the two concepts: for instance, Politik in German signifies both politics and policy, 

behavior outside the laboratory has already led to promising technological developments." 
("The Design of Cultures", Daedalus, Summer 1961, pp. 536-537.) The proponents of this 
doctrine are little bothered by the fact that most of their "experiments" are irreversible and 
non-repetitive. In this sense, the whole cast of history to date could be regarded as a singular 
and vast "experiment" of some unknown and superior universal scientist. 

29Max Weber, op. cit., pp. 115-128. 
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a sense preserved in English only in the phrase, "political economy". Moreover, it 
is often thought politically unwise to be precise about the ends of public action. 
Explicit statement of such ends, it is asserted, would only raise a hornets' nest of 
opposition. Politics is then the art of turning imprecise ideas to temporary advan
tage. Whereas a goal established through normative planning is a rational artifact, a 
political idea serves both as symbol and as weapon. 30 

The stage is therefore set for conflict. In the very area where planning could 
claim to make a major contribution, i.e., the normative, it is politically unacceptable 
or, what is much the same thing, ineffectual. Planners must therefore make their 
peace with politicians or remain outsiders. But does this compromise forebode a 
fatal alliance? On closer view, it must be judged a wise proposal, consistent with a 
broad interpretation of the purposes of planning. For admittedly the question of the 
public interest cannot be altogether ignored in the choices which commit organiza
tional resources. And the public interest has two distinct components which only 
through their fusion may achieve the "greatest good of the greatest number". One 
of these elements grows out of diversity: it is partial, short-range, opportunistic, and 
avails itself of the political process for expression. The other grows out of an organic 
conception of communal interests: it takes the long-range view, is systematic, and 
brings to bear on present decisions a realistic assessment of the future. The final 
arbitration, springing from the union of these two distinct perspectives, is not likely 
to be satisfactory to anyone; it will always remain a somewhat uneasy compromise 
between the clashing forces of diversity and communality. Yet, in any particular 
instance, it may be said to represent the most concrete version of the public interest 
that was attainable. Seen in this light, subsequent programmes will be neither func
tionally nor substantially rational in a pure sense. But they may well be optimal in 
a loose way with respect to all the important interests at stake. 

A unique professional role for planners thus emerges within the twilight zone 
which separates the politician from the bureaucrat. The traditional scheme of 
professional roles in organization was a simple duality; planning has now been 
added as a third dimension. In practice, and if we consider the organizational process 
as a whole, these functional distinctions may grow fuzzy, and the several separate 
roles may merge. But ideally, each role may be considered functionally distinct. 

The task and special competence of politicians may be thought of as providing 
leadership. It is the politician who must arbitrate conflicting interests and come to 
choices which will commit the actions of some and affect the lives of others and for 
which he, and he alone, will be accountable. 

The bureaucrat, as an expert official, lives by-and-large apart from the cross
currents of party politics. His job is to administer and carry out the policies and 
programmes decided on by politicians. A significant portion of his work is simple, 
repetitive, routine. Yet, because his specialized competence lies within a given field, 
he may enjoy considerable discretion and autonomy of action. His political 
neutrality enables him to carry on his work even though the leadership may change.31 

Like the professional politician, the bureaucrat will be a man of action capable of 
30Edward C. Banfield, "Ends and Means in Planning", op. cit. 
31Reinhard Bendix, "Bureaucracy and the Problem of Power", in Robert K. Merton et al., 

eds., Reader in Bureaucracy. Glencoe: Free Press, 1952, pp. 114-134; also Robert K. Merton, 
"Bureaucratic Structure and Personality", ibid., pp. 361-371. Both of these writers continue 
in the sociological tradition initiated by Max Weber. 
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influencing the decisions of others. His expertise and indispensability essentially 
contribute to this role. The major constraint upon his actions is that they must be 
in optimum conformity with the original decision regarding policy or programme. 
His contribution to planning, however, will on the whole be limited to "program
ming", i.e., the detailed specification of courses of action, broken down into their 
dimensions of space and time and cost. 

Complementing this duality of organizational roles is the planner whose special 
concern is with non-routinized behaviour and the exploration of the future. In his 
work he will combine the normative with the technical; he will partake a bit from 
both the politician and the bureaucrat. Through the laborious processes of goal 
reduction, he will help to define an important dimension of the public interest. And 
thus, unlike the bureaucrat, he must be partisan politically. For in order to be 
useful in his work, he cannot maintain a stance of strict neutrality. If he wishes to 
have his advice accepted by the politicians, he must accept their basic premises and 
values. Yet, at the same time, he must not forego maintaining independent judgment; 
he must remain aloof from the arena of political debate. He may inform, propose, 
suggest, exhort-he will take part in the decision process-but the final choice 
cannot be his. 

This fact demands of him considerable self-restraint, for the wish to make the 
"right" decision and to discount the game of party politics is likely to be strong. Yet 
his effectiveness will correspond to the degree of independent judgment he retains. 
He therefore must resist temptation to push his case beyond the limits of political 
tolerance or deem himself to be superior as a judge to politicians. This admittedly 
exposed and vulnerable position calls for neither fawning deference nor complete 
autonomy of motives. Rather, his success as a planner will hinge on his ability to 
stake out for himself a limited but crucial independence. He must be realist enough 
to want no more than that which is acceptable to politicians and therefore feasible. 
But he must also be sufficiently utopian to want to search for a specific meaning of 
the public interest in the future. 

4. THE IDEOLOGY OF PLANNING 
The second half of our century is marked by an irresistible drift towards planning. 

The increasingly complex nature of our social life is forcing a steady reduction in 
the influence of politics and an increase in the powers of technical competence. 
Referring specifically to modern physics but more generally also to the trend of our 
times, Ludwig von Bertalanffy declares that the main problem today is that of 
organized complexity. "Concepts like those of organization, wholeness, directiveness, 
teleology, control, self-regulation, differentiation, and the like are alien to conven
tional physics. However, they . . . are . . . indispensable for dealing with living 
organisms or social groups. Thus, a basic problem posed by modern science is a 
general theory of organization."32 Bertalanffy, of course, is referring to General 
Systems theory which seeks to explain complex, organized structures and their 
changes, and of which he himself has long been an effective advocate. The drift 
towards planning and the simultaneous appearance of general theories dealing with 
organization, information, and social behaviour is not fortuitous. Rather, it suggests 

32Ludwig von Bertalanffy, "General System Theory", in General Systems. Yearbook of 
the Society for the Advancement of General Systems Theory. Vol. I (1956), p. 2. 
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a strong inner coherence among cultural events, a basic logic of relationships, a 
common style of thinking. This style is so pervasive that not only those who 
acquiesce in it but also those who would reject it are subject to its laws. 

Modern military strategy, economic development, metropolitan expansion-to 
name but three important areas of public policy-are beyond the intellectual range 
of most nonspecialists. The national budget in a country like the United States, 
representing almost one-fifth of the national income, must seem a bewildering 
nightmare to the politician. He simply lacks the technical equipment that would 
enable him intelligently to review and comment upon it. No one, in fact, is capable 
of understanding the totality of such a complex instrument of policy and manage
ment. 33 In situations of organized complexity, understanding can be achieved alone 
through a knowledge of the processes by which the results were obtained, rather 
than by an intense contemplation of the whole. After an interval of happy ignorance 
about the workings of our technical civilization, we are forced back to the attitudes 
of medieval craftsmen who gained an inside understanding of their work only 
through long and intimate acquaintance with materials and technique. It is this 
decided shift in attitudes which leads us to speak with pride of the "well-made" 
budget but which also renders politician and layman alike powerless to evaluate 
the final product in any meaningful sense. Consequently, the budget of a modern 
nation is adopted by the legislature with only minor changes from the original 
submitted by the experts; the politician is reduced to virtual impotence.34 

This trend towards technicism and a growing reliance upon expertise is clear: the 
state increasingly extends its functions and prerogatives; matters of state are 
gradually removed from the political sphere and placed into the hands of expert 
bureaucrats and planners; political statesmanship continues to be indispensable but 
tends to be concentrated more and more in the hands of a single leader and his 
small clique of political advisors; the electorate, confused by all the technicalities of 
modern statecraft, sinks into apathy or comprehensive cynicism and, by this with
drawal from participation in the political life, reinforces the spreading growth of 
the administrative state. 35 This general trend plays into the hands of a philosophy 

33For a recent evaluation of the national budget in the United States, see Roy E. Moor, 
The Federal Budget as an Economic Document. Prepared for the Sub-committee on Economic 
Statistics, Joint Economic Committee, Congress of the United States, Washington, D.C.: 
U.S.G.P.O., 1962. For portions relevant to the present discussion, refer to pp. 134-137. 

34The politician is not yielding his ground without a valiant fight. He, too, is turning into 
a specialist in some particular phase of government and, as a member of a national legislature, 
will often have a small staff of technically trained people to help him through the maze of 
national policy and program. Legislative ground-work is divided among committees with 
specialized assignments and which, on occasion, conduct public inquiries into policy issues. 
The politician may thus be developing a kind of expertise of his own which may be broader 
than that of the academic specialist. Breadth of vision is a superior attribute. But too frequently 
do legislative investigations have as their primary objective the political advancement of the 
committee members, and this may nullify any advantages that otherwise are gained. 

35R, A. Dahl, in "Who Participates in Local Politics and Why" (Science, October 27, 1961, 
pp. 1340-1348), attributes apparent political apathy to other motivations than the one sug
gested in the text. A citizen's participation, according to Dahl, is not so much a function of his 
intellectual grasp of issues, as it is of (a) difference in access to resources; ( b) differences 
in estimates as to the probability of succeeding in an attempt to influence decisions; (c) dif
ferences in alternative opportunities for using one's resources to achieve other goals; and 
(d) differences in estimates as to the value of successful effort. This analysis need not be 
inconsistent with the one presented here, however, for an understanding of issues is pre
requisite even to action which is entirely self-oriented in motivation. Moreover, I have been 
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which, in the prosperous countries of the West, is steadily gaining adherents. Its 
proposal is to shift the balance of expenditures in national income from an emphasis 
on private to a greater stress on social consumption, i.e., on projects such as schools, 
hospitals, regional resource development schemes, social services, and the like. 86 

This drift towards a public economy is apparent also in the transitional societies 
of Asia, Africa, and Latin America where, quite apart from the appeal which 
socialism has for the educated elites of these societies, the development tasks are of 
such magnitude and the masses of the population are so backward that the govern
ment inevitably plays a dominant and even domineering role. The result of this 
basic tendency is a mounting collectivization of social life in all parts of the world 
and the appearance of a new polarity: at the top, a dynamic managerial elite; on the 
bottom, an inarticulate and apathetic mass.87 

The mass of the populace, failing to see the relevance of public issues to their 
own affairs-in part, because they do not understand them-retreat into their 
private lives of small concerns. From the viewpoint of the dominant elite, they lack 
any but the most broadly-gauged and stereotyped characteristics of a political body. 
Somewhat cynically, it is assumed that their enthusiasm can be roused only through 
pseudo-causes and the black-and-white of a crusade (democracy vs. communism, 
Moslems vs. Jews, nationalists vs. imperialists)-in short, whenever they can be 
made to act as a coherent mass. From the viewpoint of public policy, however, they 
represent an essentially irrational and passive element. 

Between the mass and the elite operate a number of very vocal, organized groups 
which seek to influence the government in favour of their own and necessarily 
parochial interests. The managerial elite may attempt to resist these efforts for a 
while; but lacking political support from a larger public and in view of the hollow 
ring of democratic ideology, its resistance is likely to be weak and ineffectual. 
Eventually, power will come to be shared; there will ensue a kind of symbiosis 
between the managers of government and those of powerful, private groups, who 
will proceed to rule the nation jointly for a purpose chiefly of their own.88 

Of course, the Western democracies are still some distance from a final consum
mation of this prophecy. But whatever the outcome, it is clear that the demand for 

speaking chiefly in a context of national politics, whereas Dahl's study refers exclusively to 
political participation at the community level. The trend to political apathy was noted as 
early as 1927 in John Dewey's book, The Public and Its Problems (New York: Henry Holt, 
1927), where he spoke of the "eclipse of the public" and the rise of a class of experts in 
politics and administration. But in recent years, there has been a growing concern with this 
problem. See, for instance, "Citizenship Participation in Political Life", lntemational Social 
Science Journal, Vol. XII, No. 1 (1960); Murray B. Levin, The Alienated Voter. Politics in 
Boston. New York: Holt-Rinehart, 1960; and Howard B. White, "The Processed Voter and 
the New Political Science", Social Research, Vol. 28, No. 2 ( 1961), pp. 127-150. The current 
experiment with local self-government and worker management in Yugoslavia bears close 
watching as a possible solution to wide-spread disinterest in political questions. See International 
Social Science Joumal, Vol. XIII, No. 3 (1961), "The Yugoslav Commune". 

86John Kenneth Galbraith, The Afjluent Society. Boston: Houghton Mifflin, 1958; Alvin 
Hansen, Economic Issues of the I960s. New York: McGraw-Hill, 1960. 

87For a general overview of the trends discussed, see Roderick Seidenberg, Anatomy of 
the Future. Chapel Hill: University of North Carolina Press, 1961; Robert L. Heilbronner, 
The Future as History. New York: Grove Press, 1961; and the older but still valuable analysis 
by James Burnham, The Managerial Revolution. New York: John Day, 1941. 

88This situation is documented in the controversial tract by C. Wright Mills, The Power 
Elite. New York: Oxford University Press, 1956. 
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planners in large organizations is even now expanding at an astounding rate. This 
suggests at least a degree of truth in the assertion that the "drift towards increased 
collectivization follows upon the social necessity for large-scale planning". 39 

Between 1948 and 1961, the American Institute of Planners, which is the 
professional organization of city planners and related specialists in the United 
States, grew from a membership of 300 to 3,000! In the absence of a better estimate, 
this ten-fold expansion in thirteen years may be accepted as an approximate index 
of the general increase of the planning function not only in cities, but throughout 
business, industry, and the government establishment. There is no sign that the crest 
of this current wave of expansion has been reached. 

This increase in the demand for technicians with a planning skill or, at least, with 
a certain aptitude for planning, may be traced to a number of pervasive social trends 
that have impressed themselves on our consciousness within the last two decades. 
One of these is the tremendous increase in innovational behaviour. At no other time 
has Heraclitus' dictum concerning the fundamental nature of reality as change been 
more appropriate. Another is the growing number of problems in the allocation of 
resources where the market mechanism has become irrelevant if, indeed, it ever 
functioned properly; for instance, in scientific research. In a recent editorial in 
Science, Walter Rosenblith of the Massachusetts Institute of Technology writes: 40 

Support for the broad spectrum of scientific research now greatly 
exceeds a just-noticeable fraction of our national budget. Thus it becomes 
necessary to decide each year what fraction of a finite amount of resources 
is to be allocated to the search itself, to research facilities, and to the 
communication and application of research results already available, and 
how much is to be set aside for the education of the young. One must also 
decide how much is to be allocated to the various component parts of the 
total scientific effort, and it is here that groups who are interested in 
different end-products make themselves heard. 

What is true of science, is of course true for a great many other activities: 
education, transportation, urbanization, resource development, national defense, 
international relations, etc. The need is for broad guides to public policy, for policy 
planning no less than for more specialized approaches.41 It is therefore not surprising 
that the problem of goals has been raised with particular insistence in recent years, 
and that a number of interesting contributions to this question have been made in 
the United States. 42 It is clear that this search for a set of purposes is something 
more than a passing intellectual fad. As an attempt to imprint upon the randomly 
acting forces of change a sense of direction, it is becoming a normal part of our life 
in organized society. 

BORoderick Seidenberg, op. cit., p. 89. 
40November 17, 1961. 
41See, for instance, the publications of Political and Economic Planning (PEP) in England 

and of the Committee for Economic Development (CED) and the National Planning Associa
tion (NPA) in the United States. All are private institutions. 

42The President's Commission on National Goals, Goals for Americans. New York: The 
American Assembly, 1961; John K. Jessup et al., The National Purpose. New York: Holt, 
Rinehart, and Winston, 1960; Prospects for America. The Rockefeller Panel Reports. Garden 
City, N.Y.: Doubleday, 1961. 
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The technical functions of planning have become nearly ubiquitous in large 
organizations. Recent advances in high-speed computer technology have made 
possible enormous expansion in this area. Problems that twenty years ago would 
have appeared insoluble, if for no other reason than the inordinate amount of time 
involved for calculating the results, now take only minutes and seconds to be 
solved. High-speed electronic computers also enable us to simulate social behaviour 
under quasi-laboratory conditions and encourage an experimental approach to 
problem-solving activities and more broadly gauged planning. At the same time, the 
number of specialized consulting firms which engage in explorations of policies as 
well as in the design of alternative action programmes have greatly increased both 
in size and in their scope of work. The operations of private firms such as Arthur D. 
Little, Inc. in Cambridge, the Rand Corporation in Santa Monica, and the Stanford 
Research Institute-to cite some of the best-known instances-must, in their 
emphasis on rational decision-making, be judged to fall under the general rubric 
of planning. 

The case of economics is especially interesting, because it is planning for 
economic objectives which has most caught the attention of the public. In Western 
countries some efforts at economic planning were undertaken as early as the 1930's, 
but since the end of World War II, the concept of economic planning has penetrated 
even the conservative lecture halls of our great universities.43 In this connection, 
it may be worthwhile to look at the changes which have occurred in the United 
States. 

The dramatic shift which has revolutionized the teaching of economics began 
with the publication of J. M. Keynes' The General Theory of Employment, Interest, 
and Money in 1936. Although so-called institutional economics had enjoyed some 
vogue in the United States ever since Veblen, Commons, and J. M. Clark, it was 
consistently overshadowed by the more popular neoclassical approach of Alfred 
Marshall.44 With the Keynesian "revolution", however, which clearly posed the 
problem of a national economic policy, the teaching as well as practice of economics 
underwent a profound shift in direction. Political economy was rediscovered; 
questions of economic policy suddenly attracted the most brilliant and creative 
minds. New disciplines within the broad spectrum of economic science sprang 
up or came to a new life: economic development, public finance, welfare economics, 
land economics, agricultural economics, among others. Economists found govern
ment work increasingly attractive. A whole new "theory of advice" came into being 
to deal with the delicate problem of the academic specialist who, transplanted from 
the class room where no commitments had to be made, suddenly discovered 

43For an historical review of pre-World War II national planning, see Lewis L. Lorwin, 
National Planning in Selected Countries. National Resources Planning Board, Technical Paper 
No. 2, Washington, D.C., August 1941. Post-war economic planning is discussed by Paul A. 
Baran, "National Economic Planning", in B. F. Haley, ed., A Survey of Contemporary 
Economics, Vol. II, Homewood, Illinois: Irwin, 1952, Outstanding among treatises on 
economic planning are Alvin H. Hansen, Economic Policy and Full Employment. New York: 
McGraw-Hill, 1947; Carl Landauer, Theory of National Economic Planning. Berkeley and 
Los Angeles: University of California Press, 1947; James E. Meade, Planning and the Price 
Mechanism. London: Dennis Dobson, 1949; Burnham J. Beckwith, The Economic Theory of 
a Socialist Economy. Stanford: Stanford University Press, 1949; and Oskar Lange, Essays 
in Economic Planning. London: Asia Publications, 1960. 

44Alan G. Gruchy, 'The Concept of National Planning in Institutional Economics", 
Southern Economic Journal, Vol. VI, No. 2 (October 1939), pp. 121-144. 
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himself in a job which called on him to take a part in the decision process. The 
slim but important volume by W. A. Johr and H. W. Singer on The Role of the 
Economist as Official Adviser may be read as a textbook in planning methodology.45 

Enough has been said of the growing demand for planning specialists. But the 
opportunity to work in planning forms only part of the attraction; planning has 
also a strong ideological appeal. 

The ideology of planning is the handiwork chiefly of writers such as Karl 
Mannheim, Lewis Mumford, and Rexford Tugwell, and of the principal antagonists 
of planning-men like Friedrich von Hayek, Karl Popper, and Ludwig von Mises 
-who concentrated their attack primarily upon the ideology of planning and 
hence conferred upon it a dignity which otherwise it might have lacked. By now 
the conflict has died down, but the ideology persists, endowing with transcendent 
meaning what otherwise would be a simple job. What renders planning so attractive 
in this view is its conception as a field for practical social reform, for utopian 
thinking, for norm setting, for widening the scope of rationality and order in society, 
and for sharing in the exercise of power. Rarely will a planner subscribe to all of 
these propositions; yet many planners will agree that at least some of them com
bine to make an image of their calling. 

Social reform appeals especially to those who have a highly developed awareness 
of social issues and who are concerned with problems arising out of basic inequities, 
such as poverty. Their wish is to remove these and other symptoms of an 
"unhealthy" social body-slums, crime, unemployment, family disorganization
through public planning. Whether it is economic growth, full employment, edu
cation, resource conservation, or housing policy, they are convinced that planning 
is an effective and perhaps the only method for achieving a lasting improvement 
of the social order. Time and again, students of planning at American universities 
have indicated that their principal reason for choosing planning as a life's vocation 
was their desire "to do good-competently". 

Utopian thought is closely related to the reformist aspect of this ideology. It is the 
desire to break out of existing moulds of thinking and to posit in the future radically 
different conceptions of social values. Utopian thought, according to Karl Mann
heim, is incongruous with the state of reality in which it occurs. It is oriented towards 
objects which do not exist in the actual situation. And when utopian thought 
passes over into conduct, it will tend to shatter the prevailing order of things. 46 

Mannheim goes on to say that "the complete disappearance of the utopian element 
from human thought and action would mean that human nature and human 
development would take on a totally new character. The disappearance of utopia 
brings about a static state of affairs in which man himself becomes no more than 
a thing .... Thus, after a long, tortuous, but heroic development, just at the highest 
stage of awareness, when history is ceasing to be blind fate, and is becoming more 
and more man's own creation, with the relinquishment of utopias, man would 
lose his will to shape history and therewith his ability to understand it."47 This 
is evidently not meant to be a factual, objective statement, but one whose intention 
in the purest sense is ideological. 

45London: Allen & Unwin, 1955. 
46Karl Mannheim, Ideology and Utopia, op. cit., p. 173. 
470p. cit., p. 236. 
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Planning also seems to offer a possibility for planners to set norms for the society 
( or social systems). In this view, planning is conceived essentially as normative. 

A significant number of aspirants to planning might agree with Nietzsche that 
their real task is to create new values. Nietzsche, of course, was talking of philoso
phers; nonetheless, there is a striking parallel to planners. "The philosophical 
workers," he wrote, "have to fix and formalize some great body of valuations-
that is to say, former determinations of value ... whether in the dominion of the 
logical, the political (moral), or the artistic .... The real philosophers, however, 
are commanders and lawgivers; they say: 'Thus shall it be!' They determine first 
the whither and why of mankind . . . they grasp at the future with a creative 
hand .... Their 'knowing' is creating, their creating is a law-giving, their will to 
truth is-Will to Power. "48 While few planners would rise to the poetic heights 
of Nietzsche's prose, they would perhaps concur that one of the attractions that 
planning has for them is the presumption that somehow it can shape the purposes 
of social life. 

Planning also appeals to the faculty of reason. It is frequently regarded as a 
form of social rationality. An age which, despite powerful countercurrents, elevates 
reason and rationality over the emotional and subjective, would naturally be drawn 
to planning. Rationality has a peculiar ideological connotation: we so mew how 
believe that decisions and actions ought to be rational; we are appalled when they 
are not, except in the specific areas we set aside for love or poetry or religion. This 
fierce belief in the inherent goodness of rational conduct is of course contradicted 
by the experience of everyday life. But this empirical encounter with the irrational 
in no way detracts from the timeless attractiveness of reason. For its ideologists, 
planning represents a substantial rational force opposed to the unreason of the 
times.49 

The value of order is very similar to that of rationality. Planning may be viewed 
as the organization of man's social and physical environment, a conception that 
is clearly expressed in the German equivalent for regional planning: Raumordnung, 
or spatial order. There is in this view a strong aesthetic component which points to 
a preference for order over the haphazard, the confused, the complex structuring 
of social life. Order abhors tension and conflict which threaten to upset it. It looks 
to principles of balance, harmony, proportion, form, and limits. The preferred order 
may be a mechanical one, as in a table of organization which shows the major 
identifiable parts in their hierarchial relation. It may also be organic in the spirit 
of a Lewis Mumford who compares planning to the work of a gardener "selecting 
the seed, planting in the right soil, with the right exposure, weeding and mulching 
around the plant; providing it with nutriment the soil may lack; in short, coopera
ting with nature while seeking to improve its wild forms for human consumption
not looking for perfection in a mechanical substitute arbitrarily measured and 
shaped". 50 

48Friedrich Nietzsche, Beyond Good and Evil. Aphorism 211. 
49"Timeless attractiveness of reason": it must be admitted that reason is not always equally 

attractive to all men. The foremost spokesmen of our time-theologians like Barth, Niebuhr, 
and Tillich; psychologists like Freud and Jung; philosophers like Heidegger and Sartre-have 
emphasized the irrational component, and their image of human existence is rather one of 
stoic acceptance of its apparent absurdities. 

50Lewis Mumford, The City in History. Its Origins, Its Transformations and Its Prospects. 
New York: Harcourt, Brace & Co., 1960, p. 177. 
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Finally, ideologists are attracted to planning because its proximity to centres 
of decision-making conjures up an image of potential power to influence the actions 
of others. Planners, we have suggested, frequently regard themselves as reformists, 
utopian thinkers, and norm setters. These roles are consistent with Nietzsche's 
assertion that the urge to rule over others must be postulated as one of the prime 
motivating forces in human behavior. And, indeed, there is something very alluring 
in the idea of planning, of manipulating large-scale social forces for the ultimate 
"benefit" of mankind. "Planning is an exciting activity," writes the former 
Executive Secretary of the President's Council of Economic Advisors. "The very 
scope of national planning for the growth of an economy is breath-taking. The 
national planner can see his entire country as from an outer space satellite on a 
clear day. He can find untold opportunities for exercising initiative and influence
although this sometimes leads to delusions of grandeur."51 Delusion or not, the 
ideology of planning is, in part, an expression of a fundamental drive to power.62 

The view of planning which emerges from these considerations of its ideology 
is an exalted one. A mystique has been put before the public which is excessive 
in its claims. As a result, the attention of both the critics and proponents of planning 
has been diverted from its genuine merits and potential contributions. Those who 
wish to see clearly must scale these expectations down to what is feasible: the 
image must be righted. Once this is done, it will perhaps be possible to obtain 
a more balanced perspective on planning as a vocation and to identify the roles 
which planners can realistically expect to perform in their society. 

In what follows, the viewpoint shall be that of planning done in large organiza
tions. Planning will be treated as an institutionalized function within a bureau
cratic setting. And thus we shall ask: What is the reality of planning practice in 
our time? 

The first major proposition of planning ideology is that planning is utopian, 
partaking of utopian thought. But in reality, organized planning is practical, 
incremental, and conservative. 

Planning practice is engrossed in daily affairs and planners are under constant 
pressure to produce. Deadlines have to be met; time for reflection is reduced to a 
minimum; important recommendations have to be developed in a matter of days, 
if not hours. Most planners who find themselves in such a situation are inclined to 
be pleased: the pressures under which they work are proof that they are needed, 
that planning, after all, is an essential part of the decision process. Conferences 
must be attended; memoranda must be written. But the broader policy questions 
are gladly left to politicians. By preference (if not wholly out of necessity), planners 
concern themselves predominantly with questions of how much, when, and where. 
A typical example is logistics which, in the military establishment, is charged with 
responsibility for problems of supply. It is primarily a technical assignment. 

Planning practice is chiefly concerned with incremental decisions and planners 
generally avoid taking the long view. For major changes in policy involve decisions 
which most planners would judge to lie primarily within the area of competence 
of political leadership. Planners generally prefer to work in piecemeal fashion: 

51Bertram M. Gross, "When is a Plan NOT a Plan?" Challenge, December 1961. 
52For transitional societies, planning is one of the partial ideologies attractive to modernist 

intellectuals and is closely related to the ideology of economic growth. 
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now it is this problem, now it is that, and they attempt to meet each problem 
with an ad hoc "project". Thus, most planning practitioners would agree that 
tracing the location of a new super-highway is a most appropriate activity for 
them, but they will hesitate to think about some scheme for the global rearrange
ment of the spatial structure of an economy. They would claim that such an 
exercise would be utopian! Or, to give another example, they would accept the 
task of designing development projects for isolated depressed areas within a national 
economy, but would be reluctant to explore possible transformations in economic 
structure which might wipe out the problem of depressed areas altogether or, 
at least, set it into an entirely different context for purposes of policy. 

Planning is also conservative, and planners are ordinary bureaucrats who crave, 
as much as any official does, the security of a career, the promise of regular 
advancement, and the prospect of eventual pension. Planners are not likely to 
prejudice their chances for promotion by taking unpopular and perhaps utopian 
views, by getting a reputation for being impractical dreamers who spend more 
time in speculation than in searching for down-to-earth solutions. What Robert 
Merton has said of the bureaucrat, applies with equal force to the average planning 
official: he tends to be timid, conservative, and technical.63 Besides, the social 
background of the planner in the West is predominantly middle-class and faintly 
anti-intellectual.64 In general, the planner is at peace with the social condition of 
his class and sees no reason for a drastic change. 66 Gradual reform-yes: but not 
radical and wholesale transformation. The utopian impulses of his early student 
days, when he was perhaps attracted to planning precisely because of the utopian 
element in its ideology, are quickly spent when he enters the job market. In most 
cases, he will know how to fit in nicely with existing organizations, adopting and 
internalizing their goals rather than opposing to them his own values or some 
specific understanding of the public interest. Not being as a rule, an intellectual, 
he will be rather uncreative in the realm of social values and be unable to visualize 
concrete goals that rise substantially above the common run of the collective 
prejudice. This would explain the surprising absence of meaningful goal state
ments in a majority of planning reports. 

The second major proposition of planning ideology is that planning is a specific 
form of social rationality. This proposition has little concrete evidence in its 
support and at best is valid in a narrow and quite limited sense. 

Political action, as we have suggested, is usually opportunistic in its design. 
It takes account of the public interest only to the minimum extent required for 

53Robert K. Merton, op. cit., p. 367. 
64Qn this point, see Dostoievsky's penetrating study of the intellectual in Notes from the 

Underground. The intellectual, according to Dostoievsky, is incapable of decisive movement: 
he can always think of splendid reasons for inaction. No wonder, then, that planners are faintly 
anti-intellectual! Julien Benda, in The Betrayal of the Intellectuals (La Trahison des Clercs, 
1927; English version, Boston: Beacon Press, 1955) accuses of treason those intellectuals who 
have entered politics and perforce must accommodate themselves to the moral ambiguities of 
the world. For more recent discussions of the plight of the intellectual in public service, see 
Robert K. Merton, "The Role of the Intellectual in Public Bureaucracy", in Social Theory and 
Social Structure. Glencoe: Free Press, 1949; Edward Shills, "The Intellectuals and the Powers: 
Some Perspectives for Comparative Analysis", Comparative Studies in Society and History, 
October 1958, pp. 5-22; and John Friedmann, "Intellectuals in Developing Societies", Kyklos, 
Vol. XIII, No. 4 (1960), pp. 514-544. 

66This is not true for the planner in "transitional" societies. 
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the maintenance of the organization or where the objectives are simple, clear, and 
widely shared, as with adaptive planning or with overriding problems such as 
national defense in times of war. Lacking the guidance that comes from a clear 
understanding of the public interest, it cannot fail but be substantially irrational 
in a majority of times. 

Planning that is functionally rational with respect to means for given ends is 
infinitely more prevalent. Yet, in its role as a handmaiden to politics, even 
functional planning is often drawn into political compromises which work against 
the possibility of truly rational decisions. The planner, of course, wants to be 
listened to and to have his advice accepted. To be consistently successful in this 
endeavor, he may be forced to accept compromises which have nothing whatever 
to do with the objective merits of a particular recommendation. Such compromises 
are inherent even in an ideal-typical conception of the planning process where the 
long-range view of the public good must be reconciled with the short-term 
balancing of a variety of conflicting political interests. An experienced planner 
writes: 56 

In a democratic society there are always competing plans and com
peting planners. Thus planners-or policy advisors-who expect to deal 
with national plans of any significance must take sides. In some way 
or other they must enter-and play a role in-the process of power 
politics. In part, this is done by the adjustment of planning work to per
ceptions of what is politically feasible. 

The same thing might be said of planning done at any other level of adminis
tration. Rational planning is therefore an abstraction which has an objective 
counterpart only in highly technical planning operations, such as in programming, 
where detailed courses of action are laid out over a short period of time to bring 
about results which are clearly specified in advance. The design and construction 
of a new steel plant may be of this type. However, the original decision to build 
a steel plant and the choice of its location may be wholly "irrational". At this 
level, of course, planning ceases to be interesting as an ideology. 

The third major proposition of planning ideology is the identity of planning 
with a scientific politics (Mannheim, Tugwell). As has been noted earlier, this 
view may yet come to claim a certain validity, if the complexities of organized 
social life continue to increase beyond the level of nontechnical, nonspecialized 
comprehension. But at the moment, it can scarcely be claimed that planning in 
organizations is noteworthy for its "scientific" approach. Ely Devons, writing of 
British experience with planning aircraft production during the last war, is insistent 
that judgment was invariably more successful than a "scientific examination of 
the facts". "Those who were best at planning and co-ordination in the Ministry 
of Aircraft Production", he writes, "were those who realized that complete overall 
planning and co-ordination by one directorate was quite impossible". 57 Pressures 
of time and lack of essential information are given as the principal reasons for 

56Bertram M. Gross, op. cit. 
57Ely Devons, Planning in Practice. Essays in Aircraft Planning in War-Time. Cambridge: 

University Press, 1950, pp. 188-189, 
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this "deficiency" in terms of the accepted ideology of planning. There was usually 
no possibility of exploring alternatives and their consequences in a systematic and 
objective way, and most choices had to be based on general familiarity with the 
conditions governing aircraft production than on detailed study. Nor was experi
mental behaviour really feasible under the circumstances. 

What was true of technical planning in war-time Britain of the 1940's is true 
with even more compelling force at levels of planning which require major political 
decisions to be made. Mannheim could still believe in the saving role of 
unattached intellectuals (freischwebende Intelligenz) who, free from class biases, 
might look at social facts in a truly objective way, regarding them from all possible 
perspectives, and drawing conclusions from this view of the whole which would 
presumably be more "scientific" than those of lesser and more partisan spirits. 
But the uprooted intellectual is not likely to be drawn to planning, an activity which, 
if anything, seems to attract non-intellectual types with middle-class conceptions 
of the "good life". Moreover, planners must live in harmony with politicians and, 
unless the latter are reduced to total impotence by failure to grasp the vital issues 
of their time, no politician would permit "objective, scientific" planners to make 
decisions of any consequence. 

The fourth and final proposition of planning ideology is that the planning 
process provides for a directive in history. This proposition is not unrelated to 
the conceptions of planning as utopian and rational. Planning in this unregenerated 
view is an instrument for bringing the historical development of man under the 
guide and influence of rationally formulated and rationally chosen goals. 

From the perspective of a planning office, this interpretation must appear sheer 
nonsense. Not only do the broad currents of history and the crucial turning points 
issue from the opportunism of a substantially irrational struggle for power, but 
the many trends of which the dynamics of social life seem to be composed are 
more often than not the seemingly fortuitous result of billions of atomized 
decisions which are in no clear way co-ordinated with one another.58 Thus, the 
technical planner is compelled to view most of reality, including potential reality, 
as "given"-he cannot hope to change it even if he would. He consequently sees 
himself as occupying a rather modest position in the organizational hierarchy, 
unable and certainly disinclined to move human destinies and to make the really 
"big" decisions. 

Not much would then appear to remain of planning as an ideology. The seeming 
discrepancy between reality and the ideal is too vast to be effectively reconciled. 
The practice of planning is seen as a rather mundane technical activity. As such, 
it is unable to provide for a genuine "ideal content of life". Planning is reduced 
to the proportions of a job. 

But to interpret the facts in this way is incorrect. This deprecating view of 
planning practice stems partly from a failure to recognize the specific ways in 

58"Each of the major occasions of history is marked by a seemingly irrational moment when 
the tide of the past is broken into spray upon the rock of a single event and a new rhythm begins 
to accumulate in its place. A new phase in the historical process remains ambiguous until it 
defines itself through some sudden local event. In a voyage it is the sighting of the shore, in war 
the breaking of victory, in science the establishment of a new symbol of truth, which sets its 
irrevocable stamp upon the course of history." L. L. Whyte, The Next Development in Man. 
New York: The New American Library, 1950, p. 225. 
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which the planner can effectively contribute to public policy decisions. 59 But it is 
also the result of looking at planning in a particular way, that is, in its setting 
within bureaucratic organization. For what is denied to the individual planner at 
a certain task, may not be wholly denied to planning as a function of the social 
system. The important question that has to be answered, has to do with the place 
of planning in society.60 And once we have done this, the idea of planning as a 
calling may no longer seem quite so outrageous. 

RESUME 
Un resume en franrais de !'article du Dr Friedmann para'itra a la suite de la Seconde 
Partie, clans le prochain numero de PLAN. 

50Self-deprecation may stem from disillusionment. Thus, the authors of Politics, Pla1111i11g, 
and the Public Interest (op. cit.) used a planning model whose demands for rationality were so 
great that any comparison to reality had, of necessity, to disallow the feasibility of planning-as 
conceived by this model. One which placed less emphasis on rationality might have led to 
different conclusions. 

60See Rexford G. Tugwell, The Place of Planning in Society, op. cit. 
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Regulierement (dans le cadre d'une planification globale d'un territoire), les 
urbanistes sont appeles a prevoir les besoins d'equipement scolaire. Ils possedent 
alors toutes les donnees de base requises pour ce faire; !'occupation du sol, le 
reseau de transport et la distribution de la population qui en resulte sont les deter
minants reels de !'implantation des equipements. I1 se produit toutefois des occa
sions ou. des implantations doivent etre faites dans l'absence d'un plan directeur. 
La planification sectorielle devient alors beaucoup moins deterministe et doit s'ap
puyer sur !'observation des tendances evolutrices du milieu plutot que sur les con
cepts et les objectifs du plan. Cet article tente de decrire les methodes qui ont ete 
utilisees a Montreal pour etablir les donnees de base requises pour fins de plani
fication scolaire dans un tel contexte. 

La province de Quebec procede presentement a une refonte complete de son 
systeme d'education. Cette refonte s'appuie sur un objectif apparemment assez 
simple: realiser un systeme d'education permettant !'optimisation du developpe
ment culture!, academique et technique de chaque enfant, et ce, au regard de ses 
gouts et de ses habiletes propres et des besoins de la nation. 

Pour atteindre cet objectif, le Ministere de !'Education procede a la definition 
de nouveaux programmes scolaires et a la restructuration des cadres academiques 
et administratifs. I1 s'appuie, pour ce faire, sur les recommandations de deux rap
ports parus recemment: le rapport du Comite d'Etude sur l'Enseignement Tech
nique et Professionnel (Rapport Tremblay); le rapport de la Commission Royale 
d'Enquete sur l'Enseignement dans la Province de Quebec (Rapport Parent). 

Ces elements nouveaux occasionneront une augmentation considerable de la 
scolarisation et la desaffectation progressive d'ecoles non-adequates. Ces deux 
facteurs combines a la croissance demographique imposeront la construction de 
nombreuses ecoles pour satisfaire les besoins de la clientele scolaire en l'annee 
terminale du plan, soit 1971. Conformement a une politique de regionalisation des 
structures administratives scolaires, les etudes devant conduire a !'implantation des 
equipements requis furent confiees a des comites de planification scolaire regio
naux, dont le ministere a suscite la mise sur pied partout dans la province. 

Sur l'ile de Montreal, sept de ces comites furent crees, dont deux specialement 
charges des etudes d'implantation de reseaux d'ecoles protestantes; les autres, 
responsables des reseaux d'ecoles catholiques fran<;aises et catholiques anglaises. 
Le Comite de Planification Scolaire de la Commission Scolaire Catholique de 
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Montreal invita le Service d'Urbanisme de la meme ville a collaborer a !'elabora
tion d'un programme oriente vers la prevision des effectifs scolaires de son terri
toire. Comme le Service d'Urbanisme etait deja engage dans !'elaboration d'un 
plan d'ensemble de l'ile et de la region et que certaines donnees etaient disponi
bles pour ces unites geographiques, la collaboration devait par la suite s'etendre a 
tous Jes comites de l'ile. 

DEFINITION DU MANDAT 
L'equipe, composee d'employes du Service d'Urbanisme et de la Commission 

Scolaire, devait, dans des delais tres courts ( au maximum deux mois), etablir, 
pour des unites geographiques compatibles aux fins de la planification scolaire, les 
clienteles probables de chacun des cycles d'enseignement prevus: 

matemelle 
ler cycle elementaire 
2e cycle elementaire 
1 er cycle secondaire 
2e cycle secondaire 
institut 

Les resultats devaient prevoir la repartition des gan;:ons et des filles dans les 
trois reseaux scolaires: catholiques de langue frangaise, catholiques de langue 
anglaise et protestants. Ces trois secteurs sont publics et les parents y orientent 
librement leurs enfants. 

DEFINITION DES SECTEURS DE PLANIFICATION 
La delimitation des secteurs de planification fut realisee en prenant pour acquis 

que !'evaluation des besoins d'equipement au niveau matemel et elementaire se 
bornerait a une macro-analyse et que, seules les implantations d'ecoles secon
daires seraient soumises a une evaluation precise a ce stage. Une attitude differente 
aurait augmente indument le nombre de secteurs et compromis la realisation du 
travail dans des delais acceptables. 

Lataille maximum des secteurs fut arretee a l'aire de desserte d'une ecole secon
daire et les criteres qui suivent servirent a leur delimitation: 

(a) barrieres naturelles ou artificielles telles: escarpement, canal, chemin de 
fer; 

(b) occupation du sol de vastes dimensions, cour de triage, grand pare, etc.; 
( c) les grandes arteres de circulation; 
(d) limite de juridiction des comites de planification; 
( e) les lirnites des secteurs de recensement. 

LA METHODE DE PROJECTION 
En face d'une carence de donnees de validite uniforme et pour une periode 

historique assez longue sur les clienteles scolaires des petites unites geographiques, 
il devient evident que la methode de projection devait s'orienter vers !'utilisation 
de donnees moins directement reliees au milieu scolaire, c'est-a-dire: les resultats 
des recensements effectues par le Bureau Federal de la Statistique et les resultats 
de quelques etudes de !'occupation du sol realisees par le Service d'Urbanisme 
de la Ville de Montreal. 
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Des le depart, la definition du programme de travail s'oriente vers deux analyses 
tres differentes, mais de la confrontation desquelles devait resulter le maximum de 
securite dans les previsions. 

La premiere s'attaquait au probleme de la prevision des petites unites geogra
phiques: les secteurs de planification. Pour ce faire, il fallait identifier quelles des 
donnees du recensement et quelles des donnees d'occupation du sol disponibles 
nous permettraient de jauger !'evolution des determinantes des caracteristiques 
futures de la population: 

(a) !'incidence de la croissance demographique regionale sur la croissance 
locale; 

(b) l'attrait que presente le secteur de planification aux divers groupes ethni-
ques et aux f amilles de differentes tailles; 

(c) le degre de confort que la population desire et pourra s'y offrir; 
(d) la taille des logements; 
( e) l'attrait que presente le S.P. pour les constructeurs des divers types de 

logements; 
(f) les disponibilites de terrain batissable pour l'avenir; 
(g) les controles d'occupation du sol mis en force par les diverses municipalites. 
11 est evident que les donnees disponibles ne nous permettaient pas de jauger 

directement tous ces determinants. Les paragraphes definissant la methode de tra
vail feront ressortir les indicateurs que nous avons utilises pour les refleter. 

Parallelement, l'on procedait a l'analyse des memes caracteristiques au niveau 
des grands ensembles: la region et l'ile de Montreal. Les outils de travail a cette 
echelle sont de beaucoup plus precis, partant, les chances d'erreur sont reduites. 
La tache fut d'ailleurs simplifiee puisque le Service d'Urbanisme possedait deja 
certains resultats a ce niveau. 

A cause de la grande mobilite residentielle de la population et des grandes 
variations de ses caracteristiques d'un milieu a un autre, les determinants demo
graphiques conventionnels: taux de nuptialite, de natalite, de mortalite des divers 
groupes d'ages, des divers groupes ethniques ne furent utilises qu'au niveau des 
grands ensembles. 

Les projections furent realisees pour chacun des secteurs individuellement, mais 
dans chaque cas les indicateurs locaux furent etudies en correlation avec les indica
teurs regionaux. Le diagramme ci-joint illustre ces relations et !'organisation gene
rate de l'etude. 

L'ensemble de la methode de projection constituait un modele mathematique 
d'une assez grande rigueur pour nous autoriser a utiliser une calculatrice electro
nique dans la realisation de certaines phases de !'operation. S'il eut ete possible de 
retarder la date de livraison des resultats, nous aurions fort probablement con~u 
un programme permettant la realisation complete du travail par un ordinateur. 

PREVISION DU NOMBRE DE LOGEMENTS 
Le nombre de logements est, avec la taille moyenne des menages, le plus fort 

determinant de la population future d'un secteur de planification; pour en etablir 
le nombre dans les secteurs deja entierement urbanises, nous avons utilise comme 
point de depart les donnees du Bureau Federal de la Statistique pour l'annee 1961. 
Ces chiffres ont ete majores ou diminues en fonction des changements encourus 
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I RELEVE~u°·~~UPAT!ON I I RECENSEMENTS AU BUREAU FEDERAL DE LA STATISTIQUE POUR LES ANNEES 1951-56-61 I 

/ OBJECTIFS I 
I 

NOMBRE TAlLLE DISTRIBUTION CARACTERIS - DISTRIBUTION 
OE LA TIQUES DE LA 

DE DES POPULATION -f-> POPULATION 
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D'APRES SES 
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POPULATION PAR CYCLE o'AoEs 
DES - DES 

PAR AoE 
INCIDENCE 
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OBJECT IFS I 
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POPULATION 

PAR RESEAU PAR GROUPE 
MODAL SCOLAIRE 

POPULATION TOTALE 

I CARACTERISTIQUES OE LA POPULATION OE t:iLE ET OE LA REGION OE MONTREAL POUR LES ANNEES 66, 71 I 

dans l'occupation du sol au cours de la periode 1961 a 1965, ceux-ci furent etablis 
par !'interpretation de series historiques de photographies. aeriennes. Par la suite, 
ces resultats furent modifies au regard des projets de demolition ou de reconstruc
tion susceptibles d'etre realises d'ici 1966 et 1971. 

L'etablissement du nombre futur de logements dans les secteurs partiellement 
urbanises repose sur !'utilisation des donnees que nous avons ci-haut enumerees, 
completees par les resultats de deux etudes en cours au Service d'Urbanisme. La 
premiere etude scrute le phenomene de !'urbanisation au cours des periodes re
centes, c'est-a-dire, 1952-55, 55-58, 58-61, 61-64, nous indique le rythme auquel 
le terrain des secteurs a ete affecte a !'occupation urbaine et a !'evolution parallele 
des densites. La seconde etude constitue un releve des terrains subdivises non 
batis et vacants des divers secteurs. Au regard des disponibilites de terrain et des 
contraintes imposees par le zonage, nous avons projete le taux d'urbanisation et 
y avons applique des densites observees ou susceptibles d'y etre realisees. Le 
rythme d'urbanisation avait prealablement ete modifie pour tenir compte du de
bordement de croissance du a la saturation progressive des secteurs voisins. 

PREVISION DE LA TAILLE DES MENAGES PAR SECTEUR DE PLANIFICATION 
La taille moyenne des menages, qui est un des facteurs determinant la popula-

tion d'un secteur, est la resultante de plusieurs formes d'occupation: 
(a) logements occupes par une famille; 
(b) logements cohabites par une famille et des logeurs ou une autre famille; 
( c) menages non-familiaux. 
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Ces differents genres d'occupation evoluent suivant des tendances assez diffe
rentes et meme opposees. C'est ainsi que l'on observe dans !'ensemble de la region 
que la taille des families augmente alors que le nombre de logements occupes par 
deux families ou plus diminue sensiblement, que les chambreurs cohabitant avec 
une famille sont en diminution et alors, que les menages non-familiaux deviennent 
de plus en plus nombreux. 

Dans le but de juger ces tendances fort diverses, nous avons congu une methode 
de prevision de taille des menages reposant sur !'analyse et la projection des fac
teurs suivants: 

(a) taille des families; 
(b) le rapport de la taille des menages a celle des families; 
(c) le rapport de la population familiale a la population occupant les logements; 
( d) le rapport nombre de menages au nombre de familles. 
Ces differents elements ont ete projetes en etablissant leur deviation pour un 

secteur donne en comparaison avec les memes caracteristiques observees pour 
!'ensemble de la region, et ce, pour les annees 1951, 1956 et 1961. En projetant 
mathematiquement les deviations observees, ii nous fut possible d'etablir celles qui 
auront probablement cours en 1966 et 1971. 11 su:ffisait alors de rattacher les de
viations prevues aux caracteristiques regionales deja etablies pour les memes 
annees afin d'obtenir les caracteristiques locales probables. 

Combinant les resultats obtenus en (a), (d), (c), l'on obtient la taille des me
nages et (b) devient un element de controle. Les resultats ainsi obtenus peuvent etre 
confrontes avec des projections arithmetiques de la taille des menages basees sur 
les donnees du recensement pour les annees 1951-56-61, et la taille des logements 
pour laquelle nous n'avons des donnees que pour les annees 1951 et 1961. Cette 
confrontation nous permet de voir !'evolution des caracteristiques demographiques 
au regard des tendances evolutrices du milieu physique. 

CONTROLE DES RESULTATS 
Apres avoir etabli la population de chacun des secteurs, en multipliant le nombre 

de logements par la taille et, en y ajoutant une estimation de la population institu
tionnelle future, ii devient necessaire de proceder a la verification de la validite des 
projections puisque les projections pour les petites unites geographiques sont 
souvent aleatoires. 

Cette verification a ete realisee en confrontant la sommation des populations 
prevues pour chacun des secteurs de l'Ile de Montreal a des projections realisees 
pour ce grand ensemble: 

(a) projection etablie par le Ministere de !'Education, basee sur les travaux de 
Henripin et Martin ( cf. ref. ) ; 

(b) projection du Service d'Urbanisme basee sur une projection des taux d'ur
banisation et de densites; 

( c) projection du Service d'Urbanisme etablie en projetant !'importance relative 
de l'Ile par rapport a la region de Montreal, pour laquelle le Service avait 
deja publie ses previsions. 

La sommation des resultats obtenus par les projections individuelles de chacun 
des secteurs donna des resultats compatibles a ceux du grand ensemble et aucune 
modification n'y fut apportee. 
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PROJECTION DE LA POPULATION PAR GROUPES D'AGES SCOLAIRES 
La premiere etape clans l'etablissement de la population par groupes d'ages 

scolaires consiste a etablir la population par groupes d'ages telle que definie par le 
recensement. Pour ce faire, nous avons exprime en pourcentage la population de 
chacun des groupes d'ages quinquennaux pour les annees 1951, 56 et 61. La pro
jection de !'importance proportionnelle de chacun des groupes d'ages en 1966 a ete 
etablie a l'aide de la formule: 

(GA )1966 _ n X GA (11+ll + G (n+l) (GA ) 1051 [ ( )1951 ( A )1956 ] 

n+l - 2 (GA )~965 (GA )!961 

ou: GA = Population d'un groupe d'ages quinquennal exprimee en pourcentage de 
la population totale. 

n = Indicatif du groupe, lorsque n = 1 
le groupe d'ages = (0 a 4 ans). 

Cette formule s'appuie sur l'hypothese de l'importance relative d'un groupe 
d'ages en une periode donnee et proportionnelle a son importance au cours de la 
periode precedente et aux tendances evolutrices observees par les deux groupes 
d'ages precedents au cours de la meme etape de vieillissement. 

Les previsions etant etablies pour l'annee 1966, l'on procede au calcul de 1971 
par reiteration, les resultats obtenus pour 1966 devenant des donnees de base 
servant aux calculs pour la periode suivante. 

REPARTITION DE LA POPULATION PAR ANNEE D'AGE 
Les groupes d'ages, tels qu'etablis par le recensement ne co'incident pas aux 

groupes modaux correspondant aux structures scolaires envisagees; pour cette 
raison, il est necessaire d'etablir la repartition de la population par age afin de 
pouvoir, par la suite, proceder a des regroupements. 

Cette repartition a ete realisee par l'interpolation lineaire des resultats obtenus 
par groupes d'ages des multiplicateurs de Sprague. Cette methode, congue par 
l'auteur dont elle porte le nom, a ete precisee par Grover et prevoit !'utilisation 
d'une formule de la forme suivante: 

n = -.0128N1 + .0848N2 + .1504N3 

-.024N4 + .0016N5 

ou: n= la population pour une annee d'age. 
N = la population d'un groupe d'age. 

11 nous semble inutile de preciser que les multiplicateurs sont differents pour les 
diverses annees d'ages puisque l'on peut se referer a un ouvrage des Nations Unies 
si l'on desire utiliser cette methode. 

LES GROUPES SCOLAIRES MODAUX 
Pour les fins de la planification scolaire, il est necessaire d'obtenir un regroupe

ment des previsions de population par age qui soit conforme aux cadres clans les
quels se fait la prise de decision. Le Rapport Parent, ayant deja etabli les structures 
scolaires qui auront cours lors de la mise en place des equipements, nous avons 
regroupe des chiffres de population par age, suivant les groupes modaux previsibles 
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pour le systeme scolaire prevu. Cette structure a ete discutee brievement dans le 
paragraphe definissant le mandat. 

Comme la grande majorite des eleves auront une promotion chronologique, le 
groupe modal pour un cycle scolaire donne devient tout simplement !'ensemble des 
eleves dont l'age est egal aux annees scolaires incluses dans le cycle etudie plus 6 
ans. Ainsi, pour le premier cycle secondaire, qui groupe les septieme et huitieme 
annees, le groupe modal sera compose des eleves de 13 et 14 ans. Nous devons 
done proceder a la sommation de la population pour chacun des groupes modaux 
correspondant au cycle scolaire prevu. 

LES TAUX DE SCOLARISATION 
Les effectifs scolaires sont differents des populations des groupes modaux 

puisque les doubleurs font augmenter les effectifs alors que les promotions accele
rees et !'abandon premature de l'ecole reduisent ces chiffres. Apres avoir etudie 
ces phenomenes, le ministere de !'education a etabli comme objectifs les taux de 
scolarisation a atteindre pour chacun des cycles scolaires en l'annee du plan. Ces 
multiplicateurs furent done utilises en conjonction avec les populations des 
groupes modaux pour etablir les effectifs prevus par cycle. 

REPARTITION DES EFFECTIFS SUIVANT LA LANGUE, LA RELIGION 
Comme nous ne possedions pas de donnees completes sur !'incidence de l'origine 

ethnique et de la religion sur le choix du systeme scolaire frequente, i1 nous a fallu, 
avec l'aide des commissions scolaires, formuler une serie d'hypotheses: 

(a) Le reseau d'ecoles catholiques de langue frangaise est frequente par la 
totalite de la population d'origine frangaise et par 50% de la population 
d'origine italienne. 

(b) Le reseau d'ecoles catholiques de langue anglaise est frequente par 50% de 
la population d'origine italienne et par la totalite des catholiques dont 
l'origine est autre que frangaise et italienne. 

( c) Le reseau d'ecoles protestantes est frequente par la totalite de la population 
de religion autre que catholique. 

(d) Les ecarts aces hypotheses tendent a s'equilibrer d'un reseau a un autre. 
Ces hypotheses etant posees, i1 fallait etablir !'importance relative future de 

chacune des composantes de la population: catholiques et autres religions, frangais, 
italiens et autres origines. Pour ce faire, nous avons exprime en pourcentage de la 
population totale des secteurs, les donnees du recensement pour chacun des 
groupes. 

Les resultats ainsi obtenus furent projetes mathematiquement pour chacun des 
secteurs et, par la suite, exprimes en nombres reels. Une confrontation a des pro
jections faites pour !'ensemble de l'ile nous obligea a reajuster les previsions indi
viduelles des secteurs et a retablir les pourcentages pour chacun des groupes. 

Ces resultats ne tiennent pas compte de la variation des pyramides d'ages d'un 
groupe a un autre. Or, l'on constate que, chez les catholiques, le pourcentage 
d'enfants est de beaucoup plus fort que chez les protestants. Ceci est imputable a 
un ecart dans les taux de natalite. Pour convertir les pourcentages exprimant !'im
portance relative des divers groupes par rapport a la population totale en pour
centage d'enfants frequentant les divers reseaux scolaires, il a fallu utiliser un 
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facteur de correction. Ce facteur prenait la forme d'une courbe dont la variation 
etait exprimee en fonction de !'importance relative des catholiques dans un secteur 
de planification. L'equation de cette courbe fut etablie en calculant la variation de 
la composition par ages de la population de la zone metropolitaine en fonction de 
la variation de sa composition religieuse. 

Apres l'etude, ii s'avera inutile de proceder a !'application d'un facteur analogue 
pour les groupes ethniques au sein d'un meme groupe religieux, les ecarts observes 
etant trop faibles pour etre significatifs dans le cadre d'une macro-analyse. 

LES RESULTATS 
Les tableaux de resultats furent dresses par une calculatrice electronique en utili

sant la formule suivante: 

C~ = La X Ta X E; X Ra X Sa X F 
ou: C: Clientele scolaire d'un reseau scolaire, pour le cycle scolaire "c" et pour 

l'annee "a". 
L: Nombre de logements du secteur en l'annee "a". 
T: Taille moyenne des logements du secteur pour l'annee "a". 
E: Importance relative du groupe modal pour le cycle "c" en l'annee "a". 
R: Importance relative du groupe ethnique et religieux rattache au reseau 

scolaire etudie en l'annee "a". 
S: Taux de scolarisation etabli comme objectif. 
F: Facteur de correction des pyramides d'ages du groupe scolaire etudie. 

Ces tableaux et une serie de tableaux analogues ou le taux de scolarisation etait 
ignore, furent dresses pour les annees 1961, 66 et 71. II devient ainsi possible, par 
interpolation, de produire des donnees pour l'annee scolaire en cours et de verifier 
les resultats obtenus par la confrontation des enregistrements dans les ecoles et des 
taux de scolarisation courants. 

II s'est avere, apres verification par les divers comites de planification scolaire, 
que la methode permettait d'obtenir de bons resultats mais que l'hypothese de base 
quant a !'orientation des Italiens dans les divers reseaux scolaires etait trop gene
rale et ne refletait pas la grande variabilite de leur comportement dans les divers 
secteurs. 

En conclusion, nous desirons souligner les points suivants: 
(a) La methode telle que decrite peut etre utilisee pour d'autres types de plani

fication sectorielle. 
(b) Ayant en main des donnees plus detaillees sur la taille des logements, il 

eut ete preferable d'utiliser des courbes de distribution des diverses tailles 
de menages pour en arriver a la population totale. 

( c) II serait necessaire d'obtenir plus de donnees sur le comportement des divers 
groupes religieux et ethniques en ce qui a trait aux choix des reseaux scolaires. 

SUMMARY 
Quebec is undertaking a complete revision of its educational system, based on the 

reports of the Parent and Tremblay Commissions. This involves an increased num
ber of years of schooling, the abandonment of inadequate schools and the construc
tion of new ones, the whole in a context of regionalization of special and secondary 
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level educational facilities. The Montreal City Planning Department was called on, 
in the absence of a Master Plan, to prepare detailed projections of future school 
attendance by six levels of education from kindergarten to junior college, cross
classified by religion, language, and sex, and this for some 40 school planning 
districts under the jurisdiction of seven Island school boards. 

A method of projection was developed using D.B.S. population and household 
data, data on land use and land abandonment, and local zaning regulations. 

The article describes the formulas derived to project for each district, and to 
produce control projections for the area as a whole. In each case, projections were 
made separately for four hypotheses concerning the future orientation of school 
populations of non-French Catholic origin. 

It is thought that similar methods could be applied to other areas of sectorial 
planning. 
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FINLAND: ORGANIZATION OF THE ENVIRONMENT 

R. W. G. Bryant 

Professor Bryant, a frequent contributor to PLAN, is 
Director of Research at l'lnstitut d' Urbanisme of the 
University of Montreal. Before assuming this post, he 
had wide experience as a practising planner both in 
Canada and in the United Kingdom. His account of 
the Finnish approach to planning and housing brings 
out a number of points which are of special relevance 
to the Canadian planning scene. 

INTRODUCTION: THE PROBLEMS 
The way in which Finland organizes its living space, resources, and economic 

activity is of particular interest to Canada, because of the striking similarity in 
topography, landscape and climate, as between Finland and the Laurentian Shield. 
Nature has endowed the two areas with broadly similar resources and challenge, 
but the historical evolution of man has been quite different, and therefore so is the 
pattern of human activity and the physical appearance of settlements. 

Finland is a large but quite sparsely settled country with a population 4,598,000 
(1965). Much of the country is forested, and forest products remain the mainstay 
of the country's wealth-agriculture is carried on in areas cleared from the forest. 
The "defrichage" of the St. Lawrence Valley has its counterpart in Finland, for the 
country supported a small population until quite recent times. The survival of the 
Finnish nation is something of a miracle, in the circumstances of geography and 
history. 

The end of World War II left Finland with an economy terribly disrupted, with 
important and permanent losses of territory and national resources, more than 
400,000 refugees from the lost lands to resettle, and a great burden of reparations. 
The loss of Karelia and Viipuri was more important than the figures alone would 
indicate, for the new frontier cuts across the Saimaa canal, formerly an essential 
link for the export of wood products, connecting the interior navigation system of 
lakes and rivers with the sea. The Saimaa canal has been re-opened for traffic, in 
consequence of an agreement made in 1962 with the Soviet Union, whereby the 
canal within Russian territory has been leased to Finland. The lost area was 12% 
of the national territory, with 20% of the railway network, 10% of the roads, 
30% of the electric power supply .... 1 Apart from this enormous loss, the lands 
ceded to Russia included Finland's only Arctic port, Petsamo. 

The resettlement of farmers was arranged through the Colonization Department 
of the Ministry of Agriculture. Agricultural production has reached the pre-war 
level, despite the loss of territory, but in Finland the need to provide the refugees 
with a livelihood had to come before the claims of productivity. None the less, as in 
other countries, the agricultural labour force has been falling, but with increased 
productivity per worker. In the circumstances of Finland, this process was slowed 

l"The Country that Saved Itself", Veikko Vennamo, Manchester Guardian, November 12, 
1958. 
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down and modified by the need to find room on the land for disposessed farmers 
from Karelia. This was done as an emergency operation. The Government expro
priated farm land and redistributed it. The details of this extraordinary operation, 
carried out to meet extraordinary circumstances, need hardly detain us-one 
consequence is that farms in Finland remain small, typically, and are usually family 
affairs, employing little hired labour.2 

PROBLEMS OF THE PHYSICAL ENVIRONMENT 
Apart from the historical and political situation, the development of Finland is 

conditioned by particular physical factors. Without undertaking a detailed geo
graphical description, it may briefly be noted: 

(a) The hard winters, as in Canada, add to construction and maintenance costs, 
both of roads and railways, but the country is big, and transportation is a 
crucial factor in development. 

( b) Most of the waterpower is in the sparsely settled north, whereas the major 
demand is in the south, and there are no local fossil fuel resources. 

(c) There is a very definite "margin" cutting across the country from north-west 
to south-east. Broadly, climatic conditions become progressively less favour
able going towards the north-east. Therefore, there is a built-in "tension" 
between the official policy of encouraging decentralized development in the 
north and east, and the national tendency towards concentration in the south 
and west, i.e., just those regions which comprise the largest centres of 
population. 

(d) Rural depopulation with drift to the towns is important. Between 1880 and 
1950 net emigration from rural districts to the centres of population 
amounted to more than 600,000, and emigration abroad to 400,000, and 
the trend continues. In the 1950's, the rural communes lost about 194,000 
people, to the towns, in addition to a continuing and substantial emigration 
abroad, principally to Sweden. At the same time, immigration to Helsinki 
and the two adjacent rural communes amounted to nearly 112,000, and the 
larger provincial towns gained some 54,000.3 This is a problem familiar in 
countries other than Finland. 

(e) The National Planning Committee estimates that there are some 3¼ million 
acres of arable land still not under cultivation. Again, there is a tension here, 
between the possibilities of putting this land to use, and rural depopulation 
-and also the pressure on farm land in the more settled parts of the country 
due to the resettlement of refugees from Karelia. Resettlement on eco
nomically marginal land may in fact represent a relatively inefficient use of 
resources, by comparison with development, possibly other than agricultural, 
in settled areas. 

(f) Intensive development of forest-based industry has put pressure on the 
timber which is Finland's principal natural resource, so that it is essential to 

2For a detailed account of the resettlement programme, see "Land Economics", Vol. 28, 
1952, page 147, paper on "The Land Settlement Program of Finland", by Kaarlo Uolevi 
Pihkala. 

3Figures given in V. Paavilainen, National Planning in Finland, p. 12. 
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apply advanced silvicultural techniques to attain maximum yields, as well as 
to develop the forest resources in the remoter parts of the country. 

(g) To provide employment and a proper standard of living for the increasing 
population, new jobs must be created in industry, and especially by adding 
higher stages of processing to the basic wood-using industries. This involves 
investment-and technical education. 

THE ECONOMY AND THE ROLE OF THE STATE 
Perhaps the most striking feature of the way in which the Finns run their country 

is the way in which self-reliant individualism is allied with a readiness to undertake 
effective co-operative communal action. But whereas in Norway, for example, the 
national government takes a very active part in economic development, in Finland, 
action tends to be on the part of extra-official or voluntary organizations, A very 
good example is the Metex Group, a voluntary non-profit sales and design organiza
tion, with 43 member firms employing more than 50,000 workers4 in the machine 
and engineering industry. This organization has been effective in promoting the 
export of Finnish engineering products, not only through its sales effort, but also 
through joint research programmes and technical collaboration. Evidently, in 
Finland, free enterprise does not exclude fruitful co-operative action. 

The share of the state in the total net national product rose from 13% in 1938 
to 16% in 1951-no very substantial rise, in spite of the extraordinary measures 
required to meet the war indemnity. 6 The state owns and operates postal and 
telegraphic services, the alcohol monopoly, and the national railway system: other
wise its participation in production mainly takes the form of investment in private 
or "mixed" companies. 

INDUSTRY 
Before the war, Finland was becoming more and more industrialized and 

urbanized. In 1880, 77% of the population lived by agriculture and forestry-only 
6.5% from industry and handcraft. Today, the latter employ nearly as many as the 
former, and the contribution of industry to national production is nearly half as 
much again as agriculture and forestry together. The trend has long been for produc
tion to concentrate on higher forms of manufacture; cellulose, paper and pulp are 
exported instead of sawn lumber, and so on. This is a normal aspect of the growth 
of a modern society. But industry is no newcomer in Finland. In days long past, 
when charcoal was necessary for iron-making, ironworks were established in quite 
remote places in the forest, as in Sweden, in spite of the fact that Finland did not 
have iron, as Sweden had. These old-style industries often formed "industrial 
manors" as in Sweden. Modern industrial development, by its nature, has often 
taken place in quite remote small places, in the forests or near water, required either 
for power or for pulp and paper making. Finland, therefore, does not suffer from 
excessive centralization. Helsinki is the capital and by far the largest city, with 
496,000 inhabitants ( 1965), but all the eggs are not put in one basket. Finland is 
noteworthy for the large number of small or medium-sized towns in whose economy 
one or two large enterprises may play a dominant part. An interesting feature of 

4New York Times special supplement; March 26, 1961. 
5Ahti Karjalainen: A National Economy based on Wood, p. 17. 
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this kind of economy is the remarkably large extent to which industrial enterprises 
provide housing, and other social amenities, including "old folks" homes, and in at 
least one case, an art gallery. Another interesting feature of Finnish industrial 
growth was the start of a now flourishing textile industry, early in the last century, 
at Tampere, Finland's largest inland city (population 139,000 in 1965). 

The relatively primitive state of the economy in the last century, however, was 
attested by the quite small population of the country ( only 2¼ million in 1900, as 
against 4.6 million in 1965) and large scale emigration largely to North America. 

The "normal" development of the economy, naturally developing along the lines 
of more intensive processing of the country's forest wealth was drastically altered 
by the aftermath of war. The Russians demanded a large indemnity-in kind-and 
they required mainly engineering products, not the forest products which Russia 
possesses in plenty. Deliveries amounted to 500 million U.S. dollars worth of goods, 
spread over 6 years. The main part of the reparations deliveries were ships, 
machinery and appliances, electric cable, cellulose and paper. The forest industries 
provided only 28 % of the total, whereas the engineering and shipbuilding industries 
supplied 72 % . 

This has had a great and lasting effect on the whole national economy. The 
equipment and labour force of the engineering industries had to be increased, in a 
very short time, for example, the number of shipyards increased from 5 to 16 and 
the slips in them, from 10 to 66 in the few years after the war. Private investment 
could not achieve this unaided, and the new Valmet concern (State Metal Works) 
set up a chain of factories. The Russians set rigorous standards of quality for 
deliveries, and this was a category of production wherein Finland has no natural 
advantages such as supplies of raw material. Her only asset in this field is the skill 
of a highly educated people, and the technical advantages of association, for 
example, specialization in pulp and paper machinery associated with the country's 
basic industry. 

After the war indemnity had been paid off, it was impossible to abandon the 
newly-developed productive capacity, and Finland thus possesses an artificially 
stimulated engineering industry, capable of supplying a much larger share of the 
home market than would normally be the case, and also of competing in world 
markets in some specialized lines. 

VOLUNTARY REGIONAL PLANNING 
Regional planning on a voluntary basis was initiated in Finland in the early 

1940's, in response to the aftermath of the Winter War. A number of regional plans 
were drawn up, beginning with that produced for the Kokemaenjoki Valley in 1942, 
by Alvar Aalto. This "grass-roots" regional planning, not imposed by the national 
government, spread to the extent that by the end of 1962, virtually the whole area .. 
of the country was covered, with about 30 regional planning organizations. Having 
grown locally, they had shown marked individuality in their basis and organization. 
From 1960 onward, the national government provided financial support on a 
modest scale. 

Examples of this kind of regional planning are given below. 
The important industrial centre of Imatra found itself just within Finnish territory 

when the new frontier was drawn. The Imatra plan was described briefly by Alvar 
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Aalto himself, who drew it up, in the Swiss architectural journal Das Werk, Nov. 
1959. The problem and the solution was fairly clear-cut. Imatra had been a far-flung 
municipality, two-thirds of its area being forest, and with three quite separate and 
loose-knit centres of population. Aalto's plan provided for ultimate growth up to 
100,000, an entirely new town centre, and a logical disposition of neighbourhood 
units and ways of communication, both for motor vehicles and pedestrians, the 
whole to be based on the river which is the most important natural feature. Even 
more interesting than the technical features of the plan however, is the typically 
Finnish way in which the process was started off. The large paper and pulp 
enterprise, Enso-Gutzeit, most important to the economy of south-eastern Finland, 
had to regroup and relocate in the Imatra region activities formerly carried on in 
the territories ceded to Russia. 

The company did not think proper to plan its industrial development without 
relationship to other development, and suggested that a plan for the whole area 
should be drawn up, at the company's expense. Thus was Professor Aalto brought 
in. Such public spirit and breadth of outlook is common in Finland-it does not 
seem to have any relationship to the fact that the State holds shares in Enso-Gutzeit. 

The first regional plan for the Kymi Valley, a short way to the west of Imatra, 
represented voluntary community effort on an even more impressive scale. By 
Finnish standards, the K ymi valley is a highly concentrated industrial area. The 
river itself is an artery for floating timber from much of central Finland, to the port 
of Kotka, and scattered industries based on wood have been growing up along it 
for the last hundred years, in a fertile farming area. The quickened pace of post-war 
growth led to a remarkable joint effort on the part of six municipalities, eight rural 
communes, and nine industrial enterprises, to initiate and finance the preparation of 
a regional plan. This initiative did not come from the central government down
wards, but from the local organizations upward. Information about this regional 
plan, and a number of town plans, is given in the Swiss book Neuer Wohnbau in 
Finland, by Becker and Schlote. Therein is described, for example, Professor 
Meurman's plan for the important rail centre of Kouvola, which is set in the general 
context of the Kymi regional plan. This efficacious voluntary action to meet 
particular community needs is a thread which runs through Finnish life, and 
several examples can be quoted from the field of planning and housing. 

HELSINKI 
Helsinki is a city of half a million, whose ultimate population is expected to be 

around three-quarters of a million. It has the facilities and advantages of a capital 
city, and a wide range of industries. It was founded back in the 16th century by a 
Swedish king, but only became the capital of Finland in 1812, after the cession of 
the country to Russia in 1809. Its growth on a "big city" scale has been relatively 
recent-contemporaneous with that of Canadian cities: it had only 3,500 inhabitants 
in 1812, and even in 1900, it was still below the 100,000 mark. 

The way in which Helsinki has developed, and in which its more recent develop
ment has been controlled, stands in contrast to typical North American procedures. 
It stands on a peninsula surrounded by water to the west, east, and south, but there 
is access by bridges and causeways, both to east and west. Suburban growth is 
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therefore naturally divided into clusters, by the water barriers. This natural tendency 
was reinforced by the plan drawn up by Eliel Saarimen after the First World War, 
which provided for development beyond the isthmus to the north to take the form 
of a series of satellites, separated by unbuilt areas. The plan of Birger Brunila, 
drawn up after the second world war, continued on this basis, and that is in fact 
how suburban Helsinki has developed. 

The administrative problem was simplified by a very large annexation of land 
to the city in 1946, which increased the area within city limits from about 7,300 
acres to nearly 40,000 acres. Helsinki, therefore, does not have a difficult problem 
of "metropolitan" government, even though the enlarged area does not include the 
whole of the area at present urbanized or being urbanized: two rural communes 
include suburban areas. 

Some interesting things are happening in the centre of the city. Helsinki has 
hardly any slum problem, partly by reason of its relatively recent heavy growth, and 
partly because the older houses, being of wood, get removed in the normal course, 
as land attracts more intensive development. A striking feature of Helsinki is the 
way in which the densely built up areas are divided into a sort of "butterfly" shape 
by a great wedge of open space and parkland (including the Olympic stadium), 
which follows the railroad and penetrates almost into the heart of the city, near the 
monumental granite railroad station, built by Eliel Saarimen before and during the 
First World War. This creates the anomaly of a railroad freight yard lying across 
the street from the great Palace of Parliament. The heart of the city is split. On the 
other side is the original classical core, laid out soon after Helsinki became the 
capital, by the German architect Engels, under the orders of the Tsar. This is still 
charming and attractive-a good example of the formal layout of that day and age, 
with the Lutheran "Great Church", or cathedral, facing the City Hall across a noble 
square. Now, Alvar Aalto has produced a plan for the integration of the whole of 
the centre, and filling in the "hole in the middle". But that is of interest from the 
viewpoint of civic design, rather than of "ways and means". 

As for the great suburban expansion, municipal ownership of land is of rather 
less importance as a means of securing effective implementation of plans, than for 
example, in Stockholm, but there is little in common with the North American 
practice of subdivision. Helsinki expansion is closely related to Finnish housing 
policy and practice, and to the extensive reliance on co-operative housing societies, 
as elsewhere in Scandinavia. 

TAPIOLA 
The most famous of the Helsinki suburbs is without a doubt Tapiola, and to 

relate the basis of its building is rather relevant, as an illustration. Tapiola is a 
satellite suburb, on the mainland some six miles west of Helsinki, and separated 
from the city by a wide bay, in which stands the island of Lauttasaari, itself built up. 
The direct road, by bridge and causeway, crosses the bay. Tapiola was built by the 
Finnish Housing Foundation (Asuntosaatio), a private non-profit organization, set 
up in 1951 by the joint action of half a dozen voluntary organizations for example, 
the Family Welfare League, Civil service organizations, and so on. The Housing 
Foundation bought 670 acres of raw forest in a rural municipality just outside 
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Helsinki, and had plans drawn up for a settlement to house 17,000 people. At this 
stage it had to use conventional financing, namely loans from private sources, at a 
rate of 7½ % . The Foundation itself laid out roads, sewers, district heating plants, 
open spaces and other amenities, including even the first school building, now a 
nursery school, because the rural municipality concerned simply did not have the 
resources to do this. The cost was absorbed into that of the whole scheme. 
Government financing, in the form of low-interest loans from Arava, the organiza
tion that finances urban housing, was available only to the companies, or residents' 
co-operatives, that built the dwellings. 

The layout comprises three neighbourhood units and a town centre. In the first 
neighbourhood to be completed, a small power station was built, supplying not 
only electric current but also heat and metered hot water to all buildings. Later, a 
much larger plant was built, serving the whole town, and the original eastern 
neighbourhood plant acts as a reserve stand-by. 

For the town centre, a national competition was held for the design. In Finland, 
of course, this meant picking the best out of a very high standard, in view of the 
wealth of talent in this field-the winner was Aarne Ervi. The design and layout of 
Tapiola is of outstanding quality. The site itself is beautiful, with views across the 
waters of the gulf of Finland, but this could have been ruined so easily by ham-fisted 
handling. The very opposite has taken place-the natural assets of the site have 
been used to maximum advantage, and nature worked into the fabric of the layout. 
Most of the trees have been retained. This is something very different from the usual 
sub-dividers' "tract". One of the most notable features of Tapiola is the way in 
which different types of buildings are freely intermingled to form a harmonious 
whole-walk-up apartments, tall blocks, row houses and single houses. 

All in all, Tapiola is an outstanding example of the art of civic design applied to 
the residential environment. It has been criticized in that it is a domitory settlement, 
but two points can be made in reply to that. Firstly, Tapiola does have a certain 
amount of light industry, and office employment in the town centre-it is much 
better off in this respect than most suburbs. And the new university city of Otaniemi 
is adjacent. Secondly, the structure of Helsinki is so looseknit that it is not appro
priate to apply to local circumstances, standards that might be relevant elsewhere. It 
is not one of those cities where employment is concentrated in the centre, and the 
daily tide of commuters flows in at morning and out at night-it is more diffused. 
And in any case, Tapiola is only six miles from the centre-no-the criticism that 
it is too much of a dormitory town really is unimportant. Much more important is 
the fact that people can live there in dignity, with the trees all around them, and 
feel themselves part of a lively community. And the standard of design in every 
detail is so far ahead of the usual subdivision-it is replete with tasteful touches of 
imagination, skilfully applied. One can eat in a restaurant on top of a high building, 
looking over the sea and the woods .... 

But more important than the surpassing excellence of its design and execution, 
interest in Tapiola attaches to the way in which it was carried out-this charac
teristically Finnish combination of private voluntary initiative, with judicious 
Government support-neither private enterprise on a pure "dollars and cents" 
basis, nor public enterprise. 
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Most dwellings in Tapiola are owned by the residents. Joint stock "housing 
companies" are formed to build groups of buildings within the framework of the 
master plan. Residents own a certain number of shares, entitling them to hold a 
specified dwelling unit. It is co-operative ownership. These housing companies, in 
turn, hold stock in the "supply companies" which own and maintain public facilities, 
such as heating plants, the "Children's House", parks and flower beds, and so on. 
When Tapiola is complete, its administration will be entirely in the hands of the 
residents, and the Housing Foundation can turn to its next task. Already it is 
working on projects at Rovaniemi in the north, at Jyvaskyla, the growing regional 
centre in Central Finland, and it has plans for two new Helsinki satellites, at Espoo 
Bay and Porkkala. 

OTHER SUBURBAN HOUSING 
Tapiola is not, by any means, the only co-operatively-built satellite suburb in the 

environs of Helsinki. One may cite, for example, the suburb of Ruohivuori, built 
by Haka (The Helsinki Central Housing Society). This organization dates from 
before the war, 1938 to be precise. It was formed as an off-shoot of the important 
co-operative organizations already operating in other fields-the Co-operative 
Union, the SOK and OTK Wholesale Societies, the Kansa insurance organization, 
and the Elanto Co-operative Society-the latter being a consumers' retail society 
of the kind familiar in several European countries. SOK is a "middle-class" 
organization, OTK a workers' one. The first project undertaken by Haka was the 
Olympic Village. Before the war, it was set out as part of the policy of the 
co-operative movement that it should meet the needs of people of limited means. 
The main co-operative organization has an advisory body to assist and co-ordinate 
the Haka organizations, working in many places. In larger towns, including Helsinki, 
they work on a basis of the co-operative movement statutes; in smaller places joint 
stock housing companies have been preferred. 

There are now about 33 Haka societies all told. Mostly, the local co-operative 
society, the central co-operative organizations, and the municipality concerned are 
members. In some cases, one or more industrial employees are also members-and 
that is a point to which we shall return later. The central organization of the 
co-operative movement maintains a housing department which provides technical 
assistance and building plans. But the local societies are autonomous and are locally 
initiated-typically the municipality approaches the local consumers' co-operative 
society and asks that a Haka society be formed. The characteristic Finnish combina
tion of voluntary and official effort is seen here, as in Tapiola. 

As for Ruohivuori, the Helsinki example, construction started in 1954. It forms 
a satellite suburb for 4,000 people, again complete with common central heating 
and open space running through and between the groups. Most of the dwellings 
belong to joint-stock companies, which the occupants' own share is about 30%, 
the bank loan 38%, and the Arava (government) loan about 32%. But three of 
the eight companies operate on a rental basis and the occupants have no shares. 

Yet another example of the Finnish way is Haaga III, another satellite, north of 
Helsinki. The Family Welfare League (Vaestoliitto), incidentally one of the founder 
organizations that set up the Housing Foundation, which built Tapiola, held a 
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competition in 1954, for the design and layout of Haaga III, with special emphasis 
on economy of construction-again, there is communal central heating, and separate 
systems of circulation for automobiles and pedestrians, and a generally very high 
standard of design, with a mixture of high and low buildings, carefully thought out 
in relation to each other. The Sato joint-stock company works in conjunction with 
the municipalities, in the same way as Haka, but it was formed by industrialists 
and bankers. 

One could go on quoting examples-this is the Finnish way of tackling the 
housing problem. It affords possibilities of laying out total environment, with due 
regard not only for the individual dwelling, but also for all the other aspects essential 
to a satisfactory environment. 

INDUSTRIAL HOUSING 
In Finland, too, there is a particular feature of housing practice, namely, the 

participation of industry. Many large plants are located in remote or small places, 
due to the very nature of the industry. Therefore, industrial enterprises often pro
vide housing for their employees, directly or indirectly, as Akan had to do in 
Kitimat; although none of the Finnish examples are on so large a scale as that. 
Sometimes, industrial concerns do this by collaborating in a co-operative "Haka"; 
sometimes they do it more directly. The Ahlstrom company, for example, with 
several pulp mills and engineering works in various places, owns housing comprising 
some 7,800 rooms. Its Kauttua plant has about 330 employees' dwellings, a hostel 
for the office girls, and a Children's House-and the layout for the housing area 
was drawn up by the celebrated Alvar Aalto. The part played by the Enso-Gutzeit 
concern in the planning of Imatra has already been mentioned: this is another 
company that owns employee housing on an extensive scale. Many examples are 
illustrated in the attractive book Industrial Architecture in Finland, produced by 
the Finnish Architectural Association (Suomen Arkkitehtiliitto). Normally, the 
"company town" is suspect, as a form of social organization, but in Finland, the 
thing seems to have been done with a high sense of social responsibility-certainly 
with attention to achieving a high standard of physical design. 

HOUSING FINANCE 
On the other hand, some Finnish municipalities build dwellings for renting, for 

example, the City of Helsinki has a municipal Housing Production Committee. 
Finland devotes a very high proportion of its national income to housing, in condi
tions of stringent shortage of capital. Post-war needs were and remain urgent. In 
1949, therefore, Arava was established-a special state housing board, to grant 
government loans in the form of second mortgages. First mortgages are granted by 
banks, insurance companies, and the Post Office Savings Bank, at normal "market" 
rates. Arava loans carry a special low rate of interest-here is the element of 
government subsidy-but they cover little more than a third of the cost. Arava 
operates only in urban areas-rural housing is looked after by the Colonization 
Board, formerly the Colonization Department of the Ministry of Agriculture. The 
general result is that the extreme post-war housing shortage has been met, and that 
Finns do not pay an excessive proportion of their income for housing. A survey 
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carried out in 1955-56 by the Social Research Bureau revealed that the average 
cost of housing came to 12.6% without heating, and 16.3% with heating of a 
representative household budget, if taxes be included in the annual budget. And 
where dwellings built with Arava loans are rented, the rents are controlled by 
Arava, allowing the owner a fair return on his own investment. 

THE MUNICIPAL ORGANIZATION OF HELSINKI 
The organization of the City of Helsinki provides an interesting illustration of 

the Finnish approach to the problems of a fast-growing metropolitan area. The city 
council's 79 members are elected by universal suffrage, but it delegates the execu
tion of policy and day-to-day administration to the City Board, which is a more 
compact body comprising the City Manager and four assistants and annually elected 
members. In respect of the planning and development of the city, interest centres in 
the "Real Estate Office". This includes the city planning department, as well as 
survey, land registry, administration of the city's farms and forests, building 
inspectorate, and supervision of municipal housing. It is a logical organization, 
centralizing in one large department the various aspects of the physical face of the 
city. The city board/city manager system is general in Finnish cities.6 

CITY AND REGIONAL PLANNING 
Strong local government is characteristic of the country. The municipal law lays 

down that a commune, or local authority is self-governing, within the scope of the 
authority laid down by law-and this gives wide powers. In the housing field, the 
local authorities work closely with the central and local co-operative organizations; 
in the planning field, this collaboration takes rather different forms. We have seen 
how it has worked for example at Imatra and in the K ymi Valley-collaboration 
between local authorities and industrialists. But there was no formal legal basis for 
planning on a regional scale until quite recently, until the passing of the Act of 
1959 in fact. Before that, the activities of the Colonization Board, the local 
authorities, and the various organizations interested in development, and in par
ticular, housing, had worked without formal co-ordination on the part of the 
central government. In 1951 a special National Planning Committee was appointed 
to have a look at the whole question of purposeful integration of land-use and 
housing policy, including research, necessary action, and the sort of organization 
required. The committee's reports covered a very wide field, including population, 
resource development, electric power, transportation, and social services.7 The 
object was not to suggest state control of everything, but to develop efficacious but 
democratic means of harmonising development with the general national interest. 
In 1956, this Committee was replaced by the National Planning Council and the 
National Planning Office, described below. 

The suggestions of the special committee were given legal force by the Building 
Act of 1959. The object of this Act is to provide for adequate control of 
development. 

6City of Helsinki; Note on the Organization of the City Administration of Helsinki, 30 
July 1962. 

7Prof. Otto I. Meurman-Paper read to the International Congress for Housing and Town 
Planning, Edinburgh, 1954. 
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Under its terms, all buildings require a licence or permit from the local authority 
concerned, and must satisfy local by-laws as well as the Building Act and its 
regulations. On the level of the individual building, there seems to be no clear-cut 
distinction between building by-laws and planning, or zoning, by-laws such as 
is often evident in other countries-control of the actual construction and standards 
for it come under the same heads as planning control. Multi-storey buildings, 
common in the larger Finnish towns, may only be erected in areas covered by a 
town plan-in Finnish law, town plans cover urban areas, and built-up areas in 
rural districts, whereas "building plans" apply only to rural districts. The Ministry 
of the Interior is responsible for planning on a nation-wide scale. Town ( and 
regional) plans require the Ministry's approval. 

Municipalities have power to expropriate land, not only for streets and official 
purposes, but also, within the area covered by a town plan, for any general 
purpose in connection with the translation of the plan into actuality. In this way, 
speculators can be prevented from making profit out of zoning changes. Groups 
of authorities who have prepared a regional plan also have this power of expro
priation, but it has been seldom used, because the central government subsidies, 
necessary before expropriation can take place, come out of a very small budget. 

There are provisions for landowners to dedicate up to 20% of their land for 
roads and streets, in towns, and to share the cost of roadworks and utilities. 
Authorities may prohibit building in a given area, until such time as the roads and 
services are laid in. 

In sum, Finland now possesses an adequate code of planning legislation. This 
gives control. But no amount of control can replace the kind of inspired and 
thoughtful development, seen, for example, in Tapiola. That is perhaps one of the 
most important lessons of the Finnish experience-there is no satisfactory sub
stitute, in large-scale development, for the action of a body such as the Housing 
Foundation, holding large areas in single ownership, and developing them in 
accordance with plans, using high professional skill. 

National legislation in respect of regional planning was introduced in the 
Building Act that took effect in 1959. This Act empowers the Ministry of the 
Interior to require that a regional plan be drawn up for any area of the country, 
covering two or more communes. By the end of 1962, the Ministry of the Interior 
had ordered that regional plans be drawn up for Helsinki and its environs, the 
Kymi Valley, Salo (between Turku and Helsinki) and one or two other areas. 
Where plans already existed, these Ministry-ordered plans may be regarded as a 
revision in the light of new data and new circumstances. Half the cost of these new 
regional plans is met by the government, the other half by the communes (muni
cipalities) concerned. 

The National Planning Office exercises a power of co-ordinating the regional 
plans by virtue of being asked for its opinion before government financial assistance 
is made available. Where regional plans are ordered to be drawn up by the Ministry, 
then the National Planning Office has a specific responsibility for advising the 
ministry on their merits. 

Now that the assembling of the requisite basic data has been virtually com
pleted, the future work of the national authority will be more and more to under
take such co-ordination. 
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THE ORGANIZATION OF NATIONAL PLANNING 
The booklet "National Planning in Finland", by Vaino Paavilainen, the director 

of the National Planning Office8 gives a succinct account of that organization, 
which is summarized for convenience, as follows: 

There were early post-war moves towards a national plan such as the resolution 
of the Economic Council in 1947, recommending one, and a bill laid before 
Parliament in 1950. As a result of the latter, the Government set up in 1951 a 
committee under the chairmanship of Dr. Johannes Virolainen, to draw up an 
inventory of work already being done on a local or piecemeal basis, to decide 
priority tasks, and to suggest ways of organizing planning. 

The inventory-taking took the form of a quite detailed demographic and eco
nomic study, in the course of which it became apparent that available data were 
far from adequate. But its work took shape in a specific proposal, which was 
carried out in 1956, for the setting up of a National Planning Council and a 
National Planning Office. 

The working body-the Office, answers administratively to the Chancellery of 
the Council of State, that is, to the prime minister, but in respect of its research and 
other work, it is independent, and protected from political changes. Both the Office 
and the Council are advisory bodies-the decision-making and execution lie with 
other departments. The office undertakes systematic research work, in collaboration 
with other research bodies. More than that, it has to make information and state
ments of opinion available to the various ministries. It may also make proposals 
of its own, for measures regarded by it as important from a national viewpoint. 

The National Planning Council comprises representatives of important ministries 
and organizations, such as the association of municipalities, and provides over-all 
direction for the Office. 

The concept of national planning is held to include all research work bearing 
on land use, resource development, and productivity. The planning mechanism 
is more particularly concerned with the geographical factor of location, both of 
economic activities and population, but the need may often be felt to consider 
administrative and cultural institutions. This emphasis on location is the essential 
distinction between planning as understood by the Finnish National Planning 
Office, and economic planning, directed to specific production targets or the 
smoothing out of cyclical fluctuations. None the less, it remains the main purpose 
of planning-even when orientated to geographical location, to promote the 
maximum utilization of resources, and consequently productivity. 

In Finland, the question of the optimum use of land does not involve acute 
problems of overcrowding, but rather, it is a question of rational use of space 
and resources. Research revealed an initial lack of data in available form. For 
example, a committee enquiry in 1953 revealed that there were then about fifty 
different systems of regional division in use for different purposes. The work of this 
committee resulted in the adoption by the National Planning Office of a division 
of the country into 16 economic regions. Official statistics are now based on these 
regions. 

By the end of 1962, the results of the 1950 population census, the agricultural 

8V. Paavilainen: National Planning in Finland; Helsinki, State Printing Office, 1964 
(versions also available in Finnish, Swedish and German). 
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census of the same year, the 1953 census of business enterprises, the national forest 
inventory, and the national wood utilization study, as well as other statistics, had 
all been collated by the Office, and related to national planning policy. The 
development of research work from this base took the direction of a regional study 
of owner-occupied dwarf farms, and a comparative study by regions, of farm and 
farm wood-lot acreages. In Finnish conditions, this is rather important-there are 
too many small farms not really capable of yielding a livelihood. In 1958, the 
agricultural contribution to the national income was no more than 11. 7 % , although 
about 30% of the population was engaged in agriculture in that year.9 Therefore, 
agricultural productivity and organization is a matter of national concern. Another 
study set out to forecast the labour force, by regions, in the period to 1970, based 
on alternate assumptions in respect of migration. Studies have also been made of 
the regional distribution of unemployment, population growth, age-groups, personal 
incomes, industrial location, and forest resources. Two sets of publications are 
available: Series A and B-the latter are mimeographed, the former are printed, 
with English summaries. 

These and other studies have established which regions have failed to develop 
production in line with the growth of the population, and have made it possible 
to formulate requisite lines of action. The same is true of the nascent, but as 
yet not unmanageable over-concentration of population and economic activity 
in the three main urban centres, Helsinki, Tampere, and Turku. 

The National Planning Office also assists in co-ordination planning undertaken 
by different ministries and other government bodies, and does not hesitate to say 
what it thinks ought to be done, when appropriate. For example, it has stimulated 
airborne mineral prospecting, accelerated topographical mapping, and the setting 
up of a transportation statistics unit within the Central Statistical Office. 

ACHIEVEMENTS OF NATIONAL AND REGIONAL PLANNING 
The ten years since national planning was begun in Finland have borne a good 

deal of fruit already. 
The need for decentralization is beginning to be more generally understood, 

and a few measures to implement this have already been taken. For example, the 
city of Helsinki will no longer permit large-scale industrial development or make 
sites available for it. A new university has been founded at Oulu, in the north, as 
part of a deliberate effort to avoid over-centralization in cultural matters. For the 
same reason, the Institute of Social Sciences has been moved from Helsinki to 
Tampere. 

In some of the under-developed areas where emigration has been most pro
nounced, steps have been taken to improve productivity, by land drainage and 
reclamation, both in agriculture and in forestry. 

The tremendous post-war expansion of wood processing industries has to some 
extent been arranged so that new plants in under-developed outlying areas can 
effectively utilise the forest resources of those areas. This is the more important, 
inasmuch as industrial development has already begun to put pressure on available 
forest reserves. 

9August Jantti: "Farming in a Cold Climate"; in Introduction to Finland, 1960, Werner 
Soderstrom, Helsinki. 
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Intensified mineral prospecting has led to new discoveries, important in them
selves in a country not over-supplied with metals, and also because the new mining 
potentials are located precisely in the less developed regions. 

The National Planning Office has been able to intervene effectively to secure 
the best use of resources in transportation investments, both road and rail. 

The problems of Finland, in its internal development, are fairly clear-cut. 
Industrial development must continue, as a basis for a continued rise in the 
standard of living. The concentration of population in the south must be modified. 
This goes hand in hand with resource development, for it is in the north that 
the greatest unexploited reserves of forest and hydro-electric power lie. Roads are 
being built northwards and the railway system extended in that direction too. The 
Finnish railways do not make a profit, but the Finns do not labour under the old
fashioned delusion that the value of a railway system is to be judged solely on an 
accounting basis. Hydro-electric resources are already strained to the utmost in 
the south, and coal and oil must be imported for thermal stations to meet the need. 
In the north, there are greater falls of water from the high hills of Lapland. There
fore, a chain of hydro-power stations is being developed along the Kemi river, away 
to the north. 

For the future, the key to Finnish planning, as in the past, will be not centralized 
direction, so much as the organization of collaboration within an intensely demo
cratic framework. 

Under these conditions, citizen participation is essential, and for both the 
national and regional planning organizations, it is important to devote thought and 
care to stimulating the two-way traffic of such participation. 

RESUME 
Les conditions naturelles de la Finlande sont tout a fait semblables a celles du 

Bouclier laurentien, par son climat, sa topographie et ses ressources naturelles; mais 
les conditions politiques et humaines en sont tout a fait difjerentes. Il s'agit ici de 
jeter un coup d'ceil sw· la far;on par laquelle les Finlandais ont aborde le probleme 
de l'amenagement du territoire et du developpement du pays. La perte de territoire 
aux mains des Russes, apres la guerre, et les versements de reparation de guerre 
ont eu une influence profonde sur le developpement du pays. Ce qui entratna un 
remaniement profond de la structure industrielle du pays, y compris un sur
developpement d'une industrie de genie mecanique et la relocalisation physique des 
grandes industries du sud-est du pays. 

Pour faire face a ces problemes, la planification regionale a ete amorcee en 
Finlande sur une base volontaire, c'est-a-dire par le groupement d'industriels et 
d'autorites locales qui se sont mis a elaborer des plans. Beaucoup plus tard le 
gouvernement national s' est interesse a la question en creant un comite pour 
etudier la planification regionale et entreprendre une serie d'etudes qui ont abouti 
a la creation d'un organisme visant a integrer tous les plans regionaux dans le 
contexte d'un plan national. Le bureau national de la planification exerce mainte
nant un role tres important au sein de la structure gouvernementale. Le tout est 
organise sur une base tres democratique. 

Le probleme du logement re/eve en partie d'un reseau de societes volontaires 
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ou cooperatives, a but non-lucratif. Ces organismes se situent entre l'entreprise 
privee et l'entreprise publique, et sont financierement appuyes par le gouvernement. 
Grace a l'ceuvre de ces societes, la Finlande s'est donne quelques realisations en 
urbanisme parmi les plus reussies au monde par exemple, la cite-jardin de Tapio/a, 
pres de Helsinki. 

La principale le<;on de l' experience finlandaise se resume en quelques mots: une 
collectivite farouchement democratique et individualiste peut agir avec une pro
fonde preoccupation des besoins de la collectivite. 
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OPINION 

Les lecteurs sont invites a soumettre des 
commentaires ou des exposes sur tous 
sujets se rapportant a la profession ou sur 
/es articles publies dans cette Revue. Ils 
paraitront sous la rubrique "Opinion". 

Le Iivre blanc britannique sur la politique 
fonciere 

Le Livre Blanc portant la rubrique "The 
Land Commission"1 presente au Parlement 
Britannique en septembre 1965 constitue 
un resume magistral et d'importance fon
damentale pour la politique fonciere. Cette 
rubrique assez simple cache un remanie
ment radical de la politique fonciere, mais 
cette simplicite est entierement en rapport 
avec la clarte et la vigueur du style litte
raire. Ce n'est pas un exercice ordinaire 
dans le jargon de la fonction publique. Ce 
document possede egalement une impor
tance et un interet pour nous Nord-Ameri
cains. 

On a deja entendu les hurlements de 
quelques-uns de nos critiques indigenes 
contre l'heresie abominable d'un propos en 
faveur de !'expropriation des terrains de la 
banlieue. On doit remarquer que l'histoire 
a debute avec le rapport Uthwatt de 1942, 
le Livre Blanc de 1944 et "The Town and 
Country Planning Act" de 194 7. On peut 
ou non accepter les theses fondamentales 
de ce nouveau Livre Blanc, mais sauf les 
ignorants tous doivent reconna1tre que les 
anglais ont bel et bien vecu des problemes 
difliciles, et que la nouvelle politique est 
basee sur de solides reflexions acquises par 
!'experience pratique de diflicultes reelles. 
Le Livre Blanc n'est pas un simple produit 
d'une equipe de dogmatistes de !'extreme 
gauche. En outre, les changements que l'on 
a apportes a la politique fonciere britan
nique sont tout a fait semblables aux pra
tiques deja connues depuis longtemps des 
democraties plus avancees de !'Europe 
occidentale. Quelques Nord-Americains 
peuvent considerer la propriete publique 
des terres ou les droits de faire developper 
les terres comme incompatible avec une 
collectivite democratique; depuis un demi 

1Cmnd 2771, H.M.S.O. 

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

The British White Paper on Land 
A most important statement of policy 

concerning land was presented to the 
British Parliament in September 1965, 
namely the White Paper entitled "The Land 
Commission"1 , This simple title conceals a 
thorough-going and radical re-casting of 
policy on land, but this simplicity is en
tirely in line with the clarity and vigour of 
its literary style. It is not an exercise in 
gobbledegook. Also, it is important and 
relevant for us in North America, too. 

But already one has noticed some of our 
native Col. Blimps protesting the abomin
able heresy of a proposal to expropriate 
suburban land. Actually, the history goes 
back to the Uthwatt Report of 1942, the 
bi-partisan White Paper of 1944, the Town 
and Country Planning Act of 1947. One 
may or may not agree with this new White 
Paper, but it must be conceded by all but 
the most ill-informed that the British do 
really have a problem on their hands, and 
that a great deal of solid thinking based 
on very practical experience of very real 
difficulties underlies the new policy. It is 
not simply something dreamed up by some 
left-wing doctrinaires. Moreover, it does 
no more than to bring British policy into 
line with what has been common form in 
the more advanced of the Western Euro
pean democracies for very many years past. 
North American critics may regard public 
ownership of land or the development 
rights in land as out of line in a democ
racy; but this has been an important feature 
of city growth in northwest Europe for 
half a century or more. 

It kills two birds with one stone: firstly, 
it gives public authorities a highly effective 
means of controlling the timing, location 
and quality of development, using the 
familiar devices of covenants on sale, or 

lCmnd 2771, H.M.S.O. 
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siecle, cependant, la propriete publique a 
ete un atout precieux des villes de l'Europe 
du Nord-Ouest. 

Une telle politique atteint deux buts a 
la fois: d'abord elle fournitaux autorites 
publiques d'un moyen tres efficace de 
controler les phases, la localisation et la 
qualite du developpement, utilisant les 
moyens ordinaires de servitudes ou baux a 
longue echeance. Deuxiemement, elle con
serve, au profit de la collectivite, les haus
ses de la valeur fonciere autour des villes 
dues au developpement general de la 
collectivite. 

Goran Sidenbladh dans un article recent 
du Scientific American2 decrit avec pre
cision !'importance primordiale pour Stock
holm, par exemple, de son vaste domaine 
municipal. Depuis 1904, la ville de Stock
holm poursuit une politique d'acquisition 
maximum de terrains, et des politiques 
identiques sont deja en vigueur depuis un 
demi siecle aux Pays-Bas et en Allemagne 
(le "Lex Adickes", par exemple). 

Malheureusement, les Britanniques eux 
n'ont pas compris, a cette epoque, que 
!'urbanisation et !'industrialisation a une 
allure gigantesque exigent des changements 
fondamentaux dans les attitudes et les 
pratiques concernant la terre. La vague 
d'expansion dans la construction des mai
sons de banlieues des annees '30 demontre 
clairement les faiblesses du systeme de 
planification d'avant-guerre, en Angleterre. 
L'un des resultats fut le Rapport Uthwatt. 
Les consequences de ce rapport sont bien 
connues de tous les urbanistes anglais des 
annees '40 et '50, et le nouveau Livre 
Blanc a presente comme introduction un 
resume important de cette histoire. 

La direction fondamentale de la pensee 
est exposee dans les premieres lignes du 
Livre Blanc. Ci tons: "On ne rem et plus 
serieusement en question que le controle 
sur le developpement doive etre exerce 
par la collectivite, et l'on accepte en 
general que les valeurs rattachees au sol 
par le droit de developpement soient des 
valeurs en effet creees par la collectivite." 
Le Comite Uthwatt a dit exactement la 
meme chose il y a un quart de siecle, avec 
le corollaire que !'element de la valeur due 
au developpement doit appartenir juste
ment a la collectivite. 

2Scientific American, Sept. 1965 (special 
issue on cities) Goran Sidenbladh. 

long-term leases. Secondly, it retains for 
the benefit of the community the increases 
in land values on city fringes, due to the 
general development of the community. 

The key importance to Stockholm, for 
example, of its vast municipal domain was 
well brought out by Goran Sidenbladh in a 
recent article in Scientific American.2 To 
own land, as much of it as feasible, has 
been Stockholm municipal policy since 
1904, and similar policies in the Nether
lands and Germany (the Lex Adickes, for 
example) date back half-a-century or more. 

The British, unfortunately for them, took 
much longer to understand that urbaniza
tion and industrialization at a high tempo 
require drastic changes in long-standing 
attitudes and practices concerning land. 
The suburban building boom of the 1930's 
exposed the weaknesses of the pre-war 
planning set-up. One result was the Uth
watt Report. The sequel to that is "old 
hat" to anyone connected with planning 
in Britain in the 1940's and 1950's, and 
this background is skilfully summarized in 
the introductory paragraphs of the recent 
White Paper. 

The basic thinking is set out in the very 
first lines. To quote. "That control over 
development must be exercised by the 
community is not now seriously disputed, 
and it is generally accepted that the value 
attached to land by the right to develop it 
is a value which has been substantially 
created by the community". The Uthwatt 
Committee said the same thing a quarter 
of a century ago, with the corollary that 
the element of development value in land 
belongs properly to the community. 

The 1947 Act set out to implement this 
idea by separating "development value" 
from "existing use value". It was not 
accepted that the element of development 
value in land could properly be regarded 
as private property, but to avoid hardship, 
the famous £300,000,000 fund was set up 
as a once-for-all "ex gratia payment". 
There is no point here in recounting the 
details of "1947 and All That". Suffice it 
to say that the whole machinery was first 
sabotaged and then dismantled by the 
Conservative government in 1953-54. In 
my view this was one of the silliest things 

2Scientific American, Sept. 1965 (special 
issue on cities) Goran Sidenl:>Ja<;lh, 



La Ioi de 1947 tenta de realiser cette 
idee en separant la "va!eur due au deve
loppement" et la "valeur due a !'utilisation 
actuelle". La loi n'acceptait pas que !'ele
ment de valeur due a l'espoir de develop
pement puisse etre justement considere 
comme propriete privee, mais pour eviter 
toute injustice, le fameux fonds de 
£300,000,000 fut etabli comme versement 
"ex-gratia" une fois pour toutes. Il est 
inutile de raconter ici les details de !'orga
nisation creee par la loi de 1947. Il suffi.t 
de signaler que le systeme fut d'abord 
sabote, puis demoli par le gouvernement 
conservateur en 1953 et 1954. A mon avis, 
ce fut un des actes les plus betes de cette 
administration. Feu Docteur Dalton re
marqua a la Chambre des Communes a 
l'epoque que c'etait une charte pour les 
speculateurs. Il avait parfaitement raison! 

La loi de 1954 etablit un systeme ab
surde de deux niveaux de prix; sur le. 
marche normal, les prix etaient bases sur la 
valeur du developpement, mais la com
pensation pour !'expropriation n'y etait pas 
comprise. En 1959, cette erreur fut corri
gee en basant tout simplement les prix 
d'expropriation sur le niveau du marche. 
En effet, on abandonna tout progres a 
partir de 1939. A la meme epoque, la 
pression du developpement autour des 
grandes villes apportait une hausse des 
prix des terrains sur le marche comme 
l'envol d'une fusee. Les petites gens s'en 
ressentaient et la planification de toute 
utilisation du sol soulevait des diffi.cultes 
formidables. 

Chose curieuse, aucun des trois partis 
politiques n'a discute ce probleme lors de 
la Campagne . des elections generales de 
1959. Immediatement apres, cependant, 
des groupes d'etudes rattaches a chacun 
des trois partis se mirent a produire des 
documents soigneusement repenses. Celui 
des Travaillistes, "The Face of Britain",8 
fut emis par un groupe forme de gens en 
general reputes dans les milieux profession
nels, dans une tentative consciente de rap
prochement entre les professionnels et les 
politiciens. Le document atteignit son but: 
si ses propos sur la politique fonciere ne 
sont pas les memes que ceux du Livre 
Blanc, la direction generale de la pensee 
est la meme. 

8"The Face of Britain", Socialist Com
mentary, 1961. 
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that this administration ever did. The late 
Dr. Dalton said in Parliament at the time 
that it was a speculator's charter. How 
right he was! 

The 1954 Act set up an absurd two-price 
system; on the open market, prices in
cluded development values, but on expro
priation, they did not. In 1959, this wrong 
was ended by simply setting expropriation 
prices at market value. Back to 1939, in 
fact. Meanwhile, pressure of development 
round the big cities was sending land 
prices into a giddy upward spiral. The 
ordinary man-in-the-street was being 
pinched and proper planning of land use 
was becoming very difficult. 

Curiously, none of the three political 
parties had much to say about this during 
the General Election campaign of 1959. 
But subsequently, study groups associated 
with all three produced carefully reasoned 
documents. The Labour one, "The Face of 
Britain"3, was produced by a group of 
people mostly well-known in professional 
circles, as a conscious attempt to bring 
together the backroom boys and the politi
cians. It achieved exactly that: if its pro
posals for land differ from those of the 
White Paper, the basic thinking goes in 
the same direction. 

The White Paper, in effect, returns to the 
Uthwatt principles. As the Uthwatt Com
mittee suggested, it seeks to set up a Land 
Commission armed with wide powers of 
compulsory purchase, or expropriation. 
The price paid will be based on the exist
ing-use value, plus contingent losses and a 
small part of the development value (to 
encourage the willing sale of land for 
development). A second attempt is to be 
made to hold market prices to this level, 
by the institution of a comprehensive levy 
on the element of development value when 
it is realized in transactions. There will 
thus be no "two-price" system, and devel
opment values will belong to the com
munity, except for a proportion left in 
owners' hands ( exactly as Uthwatt sug
gested), to maintain normal private-enter
prise incentives. 

The logic of all this is unimpeachable 
except perhaps in the eyes of the dinosaurs. 
No doubt most American real estate boards 

3"The Face of Britain", Socialist Com
mentary, 1961. 
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Le Livre Blanc, en effet, retourne aux 
principes de Uthwatt. Comme l'a suggere 
le Comite Uthwatt, ii prevoit l'etablisse
ment d'un "Land Commission" dote de 
pouvoirs complets d'expropriation. Les 
prix seront calcules sur !'utilisation actuelle 
du sol, avec en surplus les pertes du pro
prietaire et une petite partie de la valeur 
due au developpement (pour encourager 
les ventes normales sur le marche pour le 
developpement). On tentera encore une 
fois de retenir a ce niveau les prix payes 
sur le marche normal, par l'etablissement 
d'un impot special sur !'element de la 
valeur due au developpement lorsque cette 
valeur est realisee dans les transactions. II 
n'y aura done point de systeme a "deux
prix", Jes valeurs de developpement ap
partiendront a la collectivite, sauf une 
proportion delaissee aux proprietaires pri
ves (selon la suggestion d'Uthwatt), afin 
de maintenir Jes stimulants normaux du 
developpement prive. 

II serait difficile de trouver un defaut 
dans la logique de tout ceci, sauf peut-etre 
aux yeux des dinosaures. Sans doute des 
commissions des courtiers fonciers aux 
Etats-Unis deviendraient apoplectiques a 
la pensee de pareil systeme. Des gens de 
cette categorie ont eu leur chance en 
Grande-Bretagne, depuis 1954, et Jes resul
tats sont desastreux. 

On doit esperer que ce deuxieme essai 
puisse resoudre ce probleme tres compli
que, mais d'importance fondamentale, avec 
plus de succes que le premier, c'est-a-dire 
celui de 1947. Cette fois, cependant, l'af
faire ne depend point d'une majorite poli
tique : presque tout le monde, travaillistes 
ou conservateurs, est d'accord que la situa
tion exige des mesures radicales. Si Jes 
Conservateurs reprenaient le pouvoir, on 
peut soup9onner qu'ils ne tenteraient pas 
de nouveau de la detruire et de substituer 
le mauvais au hon. 

Ce Livre Blanc doit etre etudie soigneu-

Summary of U.S. Urban Renewal Policy 
as Reflected in the 1965 Amendments to 
the Housing Act of 1949 

The original idea of preparing a brief 
summary of United States policy in urban 
renewal as reflected in the recently ap
proved "Housing and Development Act 

would have near-apoplexy at the thought 
of such arrangements. But their kind had 
their innings in Britain, from 1954, and a 
sorry mess resulted therefrom. 

One can only hope that this second 
attempt to grapple with a knotty but 
crucial problem will be more successful in 
practice than the ill-fated one of 1947. 
This time, however, it does not depend on 
a party majority: there is a general con
sensus that drastic measures are needed. If 
the Conservatives return to office, one sus
pects that they will not again wish to 
throw the baby out with the bathwater. 

One would like to see the White Paper 
thoroughly studied by North American 
policy makers. There can be no real answer 
to the problems of urban sprawl, with the 
attendant carnival for speculators and sub
dividers, unless and until this issue of land 
values is tackled. Public opinion may seem 
far from ready for this as yet, but after all, 
we no longer live in the age of Soames 
Forsyte. 

November, 1965 

R. w. G. BRYANT, 

Institut d'Urbanisme, 
Universite de Montreal. 

sement par !es responsables ici en Ame
rique. Nous ne pourrons jamais resoudre 
!es problemes de l'epanouissement de nos 
villes, tant que durera le carnaval des 
speculateurs et sous-diviseurs, et tant que 
nous n'accepterons pas de faire face a cette 
question des valeurs foncieres. Jusqu'a 
present !'opinion publique ne paralt pas 
prete a cela, mais apres tout, nous ne 
vivons plus au 19eme siecle. 

Novembre 1965. 

R. W. G. BRYANT, 
Institut d'Urbanisme, 

Universite de Montreal. 

of 1965" began to raise a few fundamental 
questions as the issue was tackled. In the 
first place, each of the new or revised 
policies has emerged out of a complex 
interaction of experience and needs and is 
superimposed on a fairly well established 
base of legislative history, administrative 



procedures and accepted practices. The 
presentation of the new U.S. policies and 
programmes to a primarily Canadian audi
ence must be accompanied by a cautionary 
note not to attempt a direct transfer of 
these new approaches without full con
sideration of their feasibility and relevance 
to the Canadian scene. 

Secondly, it must be realized that in this 
particular area of federal assistance, the 
relative direct relationship which is pos
sible between the local municipality and 
the federal government permits a uni
formity of approach which is more difficult 
of achievement here in Canada. The third 
layer of government, the province, must 
also be a partner and the various pro
vincial policies must also be evaluated in 
any comparison of U.S. policies with, or 
thoughts of application to, Canadian urban 
renewal programmes. 

With the above information as back
ground, we can undertake a brief summary 
of some of the major congressional actions, 
particularly the revisions to the basic 
Housing Act of 1949 which were incorpo
rated into the Housing Act of 1965. 

1. Department of Housing and Community 
Development 

After many years of discussion, the 
Congress, in 1965, created the long-awaited 
Department of Housing and Urban De
velopment. This new agency will consoli
date many, but not all, of the Federal 
operations affecting urban areas into one 
unit headed by a Secretary with cabinet 
rank. It is intended that this Department 
will improve the administration of Federal 
programmes and provide for full considera
tion at the national level of urban 
problems. 

2. Federal Rent Supplement Programme 
This particular programme was passed as 

part of the Housing Act of 1965, but 
encountered difficulties in Congress when 
the appropriation was cut to a mere token 
as a result of questions being raised as to 
the limits set in the proposed adminis
trative regulations regarding the value of 
assets owned. It is expected that these 
problems will be resolved by the next 
session of Congress and the required funds 
will be provided. 

Basically, this section of the bill pro-
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vides for rent supplements for eligible dis
placees from urban renewal project areas. 
Such supplements cannot exceed the dif
ference between fair market rental for the 
dwelling and 25% of the occupant's 
income. Such supplement contracts are re
stricted non-profit, limited dividend or 
cooperative housing, and to housing for 
the elderly. 

To be eligible, a qualified occupant has 
to be an individual or family with an 
income below the maximum amount 
allowed for occupancy in low-rent housing, 
and be in one of the following categories: 

1. Being displaced by government 
action 

2. 62 years of age or older 
3. Physically handicapped 
4. Occupying substandard housing 
5. Occupying, or formerly occupying 

a dwelling in a natural disaster 
area. 

These are direct federal grants and are 
not subject to local contributions. 

3. Rehabilitation Grants in Urban Renewal 
Areas 

A new section provides a maximum re
habilitation grant of $1,500 subject to 
specific income limitations to qualified low
income owner-occupants of housing in an 
urban renewal area for the repair and 
improvement of their homes up to appli
cable codes or other requirements of the 
urban renewal plan. 

These grants are made directly to the 
applicants by the federal agency once all 
qualifying conditions are met, and are 
also not subject to local contribution. It 
should be noted that this new grant pro
gramme is in addition to, and under proper 
circumstances can be used in conjunction 
with, the direct federal loan programme 
for rehabilitation introduced in the Hous
ing Act of 1964. 

4. Code Enforcement Programme 
A new section authorizing a new type of 

project for concentrated code enforcement 
activities was passed. A federal grant is 
now available for two-thirds or three
quarters of the cost of a concentrated code 
enforcement programme,including expendi
tures for code administration, for related 
staff services on relocation and the direct 
rehabilitation loans and grants mentioned 
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above, as well as for the provision and 
repair of streets and certain other public 
facilities. Aid under this new programme, 
however, is subject to a number of condi
tions spelling out local municipal responsi
bilities and obligations. 

5. Demolition Grant Programme 
Up to two-thirds of the net cost of 

demolition of unsound or unfit structures 
may now be obtained as a federal grant to 
municipalities if the municipality has a 
recognized programme and meets other 
conditions. Federal relocation grants are 
available to assist those displaced by such 
actions. 

6. Preservation of Historic Structures 
The Act was amended to permit the cost 

of relocating historic structures as an 
eligible renewal project expenditure if the 
structure is disposed of to a public body 
or non-profit organization which will reno
vate and maintain it for historic purposes. 

There were many other amendments to 
the provisions of former acts increasing 
over-all grant levels, extending mortgage 
provisions, providing grants to assist with 
neighbourhood facilities, providing grants 
for open space, plus urban beautification 
and improvement activities, providing 
grants for metropolitan and regional plan
ning and others, which because of space, 

cannot be discussed here. Those who are 
interested in the full details of the Housing 
Act of 1965 can probably obtain copies 
from the Superintendent of Documents, 
Washington 25, D.C. 

These numerous amendments to the 
Housing Act reflect a continued and in
creasing understanding of the complexity 
of the problems which must be overcome 
if urban areas are to be made into viable 
and livable communities. The expansion of 
the use of direct federal grants and loans 
has resulted from an appreciation of the 
limits of both local governments and indi
viduals to carry many of the necessary 
costs of many programmes, and a recogni
tion that city improvement is a national 
problem. 

It is necessary that we here in Canada 
look carefully at what is emerging out of 
the American experience. As noted at the 
beginning of this summary, direct transfers 
of U.S. programmes should be viewed with 
caution. However, we can, by thoroughly 
understanding the conditions which led to 
the new policies and programmes, relate 
these to the Canadian scene and probably 
avoid many of their mistakes by learning 
from their experiences. 

November 1965 

S. J. CULLERS 

Metropolitan Toronto 
Urban Renewal Study 
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