URBAN PLANNING AS A PROCESS

by Sumner M. Sharpe

Urban Planning - Nature, Scope, and Functions

The Urban Planning Process Defined

Because of the continuous cycle of growth, decay and renewal our urban areas are
constantly in a state of flux, with readjustments being made by a whole spectrum of private and
public acts, which can be called development and redevelopment. In order to plan for all these
things effectively, urban planning, like all types of planning, should set goals, determine appro-
priate policies, select actions which will aid in ixﬁp]ementation of these goals and policies, and
finally, aid in implementing these actions through appropriate private, government and

administrative procedures.

Aside from the question of objectives and policies, which will be discussed later, the
particular feature perhaps which distinguishes urban planning is the existence of a plan for the
physical development of a specified area—whether it is a nation, a region, a city, a village, or 2
smaller urhan subdistrict. But the mere existence of 2 plan is not the desired end of urban
planning; the plan itself is only a means to achieving ends or goals.  In tact, we can differentiate
between the plan and plannivg. Planning is a “consciously guided program of a whole range of
public and private actions leading to development or redevelopment.  Occasional crystallization
into plan is only part of the process®.' ‘This view, expressed by Robert Mitchell, clearly points

out that the plan is not an end in itself, but is merely one part of the overall process of planning.

But physical plan-making still is the feature which distinguishes urban planming from all
other planning processes. Many people have a limited idea of what city planning is, and even in
countries where city planning is quite advanced and accepted, many people have no idea of what
the plan is for and how it relates to them. Some think that a plan is simply for making the city
a beautiful place to live in, and though this may be one of the considerations, it is not the only
one. ‘'“Today, the concept of the comprehensive plan not only reflects the planned physical
developments but also indicates the proposed public programs for social and economic

develapment".2

LA Benjamin Handler, “What is Planning Theory ?7°, Journal of the American Institute of Planners,
XXIII, No. 3, {August, 1857), p. 145.

¢ Donald H. Webster, Urban Planming and Murnicipal Public Policy (New York: Harper & Bros,, 1958),
p. 129,
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-The plan is not an end but a tool, to be used to recommend to administrators and
politicians, and in some cases, the public-at-large, certain directions for future change, determined
in the light of existing available knowledge. In order for the planning to be tzuly comprehensive
(one of the essentials of planaing), it must not be *“segmented and it must rest on a thorough
knowledge of the social and economic conditions it seeks to improve” ® As an important element

in the urban planning process, the plan as an expression of planning at a certain point in time,

must be as comprehensive as possible.

The Scope of Urban Planning

Several approaches to urban planning are posstble, and depending on the approach taken,
the scope of activities will vary. From one viewpoint, the scope s as broad as all governmenial
activities,t  This assumes that urban planning must take into account all activities in an attempt
to coordinate them for the development of plans and to meet overall goals. This coordination
function and its place in plan implementation will be discussed later. On the other hand, urban
planning may be looked at from the restricted point of view that all we want to accomplish is a
better road system or a more beautiful city. In that case, the scope will be much narrower. Thus

the scope will depend entirely on the objectives to be met.

In order to bring this into context, we must assume that the scope of planning is as large
as all activities carried on in the urban area, and also the affect that the urban area has on non-
urhan areas. This, in essence, is all development, but with its particular end in physical develop-
ment. As a special field of study, the concern of urban planning should be the:

planning of unified development of urban communities and their environs and of

states, regions, and the nation, as expressed through determination of the comprehensive

arrangement of land uses and land occupancy and the regulation thereof.?

3 Robert A. Walker, The Planning Function in Urban Goversiment (Chicago: University of Chicago
Press, 1950}, p. 112 and 119-22,

1 Henry Fagin, “‘Planning Organization and activities within the Framework of Urban Government”,
Plarming and the Urban Conmmunity, ed. Harvey Perloff {Pittsburgh: University of Pitisburgh, 1961), p. 111 and
Walker, ilxd. p. 110.

® American Institute of Planners “*Constitution of the American Institute of Planners,” Membershis
Koster 1962-1963, p. 9; also see Joha T. Howard, ““City Planning as « social movement, a governmental function
and & technical profession,” Planning and the Urban Convnunity, pp. 150-70.
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At this point, the important consideration is the scope of the activities—subject matter and

spatial reference—that are of direct intercst to the urban planner, The suggestions that follow are
drawn from programs of various governments around the world. It is important to note that all
of these programs should havea firm legislative base, guaranteeing a certain degree of support
from the policymakers and administrators. In a sense, this determines if the matter is of sufficient
importance to the government or not.  The concern of the urban planner may or may not be
limited to one of the programs or he may have an interest in all of them, especially with the way

in which they will affect the development of urban fand.

1. National
— Programs of Soctal and Economic Development. (Community development,
agrometric studies, marketing analyses for import-export, five- or ten-year
economic development plans, government priorities, national budgeting, approach
to population problems, education, etc.) These are some of the general overall
programs that may be of concern to the urban planner.  They are quite often
measured in terms of gains in production, industrialization, standard of living,
etc. Although they are not quite so directly related to the more specific
problems of the urban planner, they may be of the utmost importance as
boundary considerations, since the planner’s work 18 aimed at a maximization
of potentials through proper coordination of programs and policies within a

given urban area.

—— Urban Planning Support. (Financial aid, approval of plans, setting of standards
and requirements, land policy and taxation, provision of staff, and in scme
cases, the actual doing of plans.) These are the various points at which different
national governments fix their interest directly on urban planning.  Primarily,
the actual planning is done at the local or regional level with the national
government providing the basic support services. To this writer’s knowledge,
there have been very few national physical development plans, although there

are policies with regard to land.
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— Housing. {Initiating programs of public housing, setting standards, research,
financial aid, mortgage, insurance, etc.) This, in some countries, is the one
program initiated at the national level, which is of direct relevance to urban
plannig. Once again, a housing program may be entirely determined locally or
there may be a great deal of national involvement.

— Urban Renewal. (Financial aid, research, advice, plan approval, etc.) Urban
Renewal has been America’s greatest contribution to urban planning, as an aid
in redevelopment. Even though it has been a national program, there is still a
fair deal of local determination, whereas in other countries, this may not be
true. In the last few years, the scope of urban renewal itself has widened in
America, and so redevelopment is only one aspect of it. ‘The programs for
community development may very well become coincidental with the overall

planning process, if urban renewal continues to increase in scope.

— Open Space and Resources. (National Parks, reforestation programs, resource

surveys, agricultural space needs, “Greenbelts”, ete,)

— T'ransportation and Communication. {Electricity, telephone systems, telegraph,
highways, railroad, airlines, shipping, etc.) The involvement of the national
governmernts in these programs will vary according to needs and may take the
torms of advice, subsidy, ownership, forcing development, etc,, whichever one

1s relevant. To the urban planner, these are key factors in the development of

urbanized areas, and he should make known to the policymakers what effects

such programs could have on urban areas.

2. Regional. (A region may be geographically, economically, politically, or even socially

defined. Usually, to be realistic the urban planners’ primary interest is in the

geographic or political region with the other factors entering in as boundary con.

ditions to be considered.)

— Plans and Programs (social, economic, and physical),
— Resources and Conservation.

— T'ransportation,

~— Industrialization and Commercial Development.

— Open Space and Agriculture,
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3. Local Plans and Programs (including metropolitan areas). This is most clearly the
province of the urban planner. His involvement at the national or regional level is
usually subsidiary to his primary interest in the planning of local urban areas. Such
an area may be 2 smazll, as yet unurbanized village, or it may be a large metro-
politan area (which could only logically be approached as a regional problem % ). Al-
though urbanized areas are of greater importance, the planner must also consider
those areas which in the future may urbanize, either because of government policy
or because of the force of economic factors which ind icate possible industrialization
0 commercial development. The scope of the planner’s activities in such local

areas 1s great and varied, and inchude such things as:

~— Master Plans (area studies),

— Housing Supply { with regard to incomes, class structure, family size, etc,)
— Urban Renewal (area studies and project plans} for Slum Areas.

— All Forms of Land Use and Land Development.

— Health and Sanitation.

— Special Projects—Downtown Plans, Civic Centers, etc.

— Aesthetic Treatment of the Urban Area—Architecture, Landscaping, ete.
— Transportation and Traffc.

— Public Facilities—Schools, Play Areas, etc.

This has not been an attempt to include all of the activities of interest to urban planners,
but simply to indicate the scope of such interests {economie, social and physical ) in relation to a

spatial approach {nation, regional, and local ).

Overall Functions of Urban Planning

Although the planning office will have many specific operating functions, at this point, we

will concern ourselves with the overall planning functions as they relate to the more important

areas of responsibility.

-——

6 For a discussion of the evergrawing metropolitan areas, see Jean Gottman, Megalopolis, 20th Century
Fund, 1961; and Lewis Mumlord, The Culture of Ciries, 1938,

7 Matters of international interest cauld ulso be important to planners, indirectly or directly, For fur-
ther information on this subject, see the many publications of the [Tnited Nations, same dealing directly with urhan

planning, and others dealing more generally with the problems of urbanization, economic development, population
problems, ete.
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The job of the urban planner is not to specifically accomplist soctal and economic reform,
nor is it 10 carry out specific tasks usually performed by other government officials and professionals.
Many urban planners, not sensing the need to limit their activities, assume many tasks usually as-
signed to line departments, thus limiting their own effectiveness.® The planner must be an objective
person, able to evaluate all viewpoints in order to direct them to a common objective. He must
avoid becoming involved in fights between different groups or in building up departmental em-
pires”. His function is to help to develop departmental programs which will consistently work
toward master plan implementation. The planner should try to stimulate variety and differentiation
within the government—a variety in both thought and action, “rather than a retreat into dead-end
specialization. This can only happen as the specialist comes to view his skill as an instrument of a
transcending complex of community growth directions in the formulation as discovery of which he
is taking a critical part”.”

What, then, are the overall functions, assuming that the planning process is a process of
guiding more than anything else? If the planning agency becomes bogged down in the minutiae
of daily administrative details, then it toses its reason for being. 'The contribution of a planning
agency is not found in the duplication of the work of other agencies but rather in that it supplies
the element of comprehensiveness and hence integration, which is necessary for development of
the urban area.19 The overall functions to be discussed are: {1) goal formation, (2)advice and
research, and { 3) coordination.

1. Goal Formation. Perhaps the most fundamental of all of the functions of urban plan-
ning is to define and evaluate ohjectives for the community. Not only 18 goal formation funidamental
to any planning generally, but it is also fundamental to the whole operational aspect of the plan-
ner's work, because goals will serve as measures for making daily decisions. ((Goal-formation will

be discussed in the next section.)

2. Advice and Researck. In an attempt to translate these goals into reality, the planner
must undertake research into all areas of the community—economic, social, and physical—in order
to develop a program of policies and plans that will help toward the attainment of the goals. This
rescarch and advice function is also one of the most basic operational functions of the planning

office, and includes such matters as survey and analysis, master plan formulation, design, implemen-

tation procedures, etc.)} But since the planner in a staff position has little or no pewer to actually

% This paper recognizes urban planning as a staff rather than a line operation.

9 Rabert C. Hoaver, “* A View of Ethies and Planning,” Jonrnal of the American institute of Planners,
XXVEL No. 4, { Nouvember, 1961), p. 94.

10 Walker, op. ¢it., p. 113,
11 Fagin, “Planning Organization....”, p. 112,
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carry out works, he must advise others. Administrators, legislators, other professionals m the
government, and private individuals will make the final decisions regarding programs, policies and
works, and so the planner must be ready at all times to advise the community-at-large, by making
known the results of his research and findings and conclusions.)2 His ideas may carry more force
and should be made more definitive as he presents suggestions on design, implementation proce-

dures, etc., but once again, the decision is not his to make.

Planning is an arm of government. It should not be an independent, separate
operation.... As a process, planning must provide the information and relatively
reliable estimates of results stemming from alternative decisions. The planning
process i8 a means of providing the decision-makers, not the planners, with the
information they, not the planners, need to make the decisions that will result in

the development they, not the planners, want. This, of course, does not prevent
the planner from trying to persuade the decision-makers from taking a particular

course of action, but it does mean that the planning operation must feed to the

decision-makers the information and analysis that will enable the deciston-makers

to make informed judg|L=.',rrut=:111:5.13

'['here may very well be some variation from this approach, depending on the particular
society within which the planner works, but normally the final decisions will not be made by the
planner; so, whatever the conditions are, the planner must be ready and willing to advise whatever
sector of the community requests his advice {or sometimes without a request )—whether 1t be from

the public or the private sector, whether it be a group or an individual.

3. Coordination. Related to the giving of advice, but establishing a more positive func-
tion for the planner, is the fact that the planner should assume a coordinating function as well.
'This is partly achieved by advice-giviug; but other instrurnents such as capital budgeting, project
designs, legislation, etc., become more important in terms of actual coordination, Many public

administrators agree that this function is above all, the most important one {or the planner.

12 Charles M. Haar, Land Planning Law ¢n a Free Society(Cambridge: Harvard University,1951), p.18;
and Joseph Robhie, “ The Planner in the Political Climate,” Proceedings af the 1961 Amual Conference of

the American Imstitute of Flanners, p. 158,

13 William I.. Slayten, “The National Interest,” Proceeding of the 1961 Annual Conference of the

Arnerican Institute of Flanners, p. 34.
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Goal Formation
The Ultimate Objective
Perhaps the most fundamental aspect of all work, planning or otherwise, 1s to know toward
what end the work is being done. This concept of an cbhjective or a goal is especially itmportant
in urban planning or other aspects of public service. (5oals in these fields of endeavor cannot be
measured so simply as with production or income goals—and it is to this problem that we now turn
our attention. First, we will try to state whar the vltimate objective should be, and second, what

purpose the objective may serve in the decision-making and policy-formation stages of planning.

Most people probably would state that the main objectives in planning are beauty,
efficiency, health, etc.; and they would be correct, except that they have stated goals that are of
secondary importance to overall planning. For example, a more eflicient transportation system
may be a stated objective, but can it really stand by itself, or must it be part of a more funda-
mental objective? Why do want to have a more efficient transportation system ? Why do want to
eliminate slums? So long as there js something more basic than all of these other goals, than we
really haven’t yet defined what we are working toward; and in actuality, the slum clearance,
eflicient transportation system, and other proposed objective, are policies leading to a more

ultimate objective (means and not ends). What, then, is this ultimate objective?

It has been stated in a variety of ways, such as “the creation of a better community in
which to live”!?  Implicit in this definition and others similar to it, is the concept that urban
planning is more than mere physical planning since it includes considerations of functions and

activities {social and economic ) as well as land development.

Another definition commonly used, is “a well-balanced and integrated community”, and

to clearly establish such a goal, the planner must keep in mind the fundamental values of his
society so he can provide an environment which will provide the greatest freedom for all.}® A
community, whether it be a nation, region, or municipality, should be the focus for providing the
maximum means of expression for all its citizens.

Objectivity and the Ultimate Objective as a Measure

Regardless of the values on which a society is based, the planner should try to maximize

14 ‘Walker, op. cit., p. 110.
13 Webster, op. cit., p. 7.
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those values which are perceived as being good and minimize those perceived as being evyil.!®
This in itself requires a great deal of understanding on the part of the planner as to his role and
the role of his work. He must derive a satisfactory goal, one which can be used as 2 basis for

decision-making at all levels and concerning all functions affecting the public sector. The plannes

then should translate this goal into more realistic terms that can be understood by all decision-
makers; and to do this while maintaining a high degree of ethics and moral conviction, means
that the planner must be able to devise some means for measuring just what the public interest is
and how it can be best be served.!” The planner, in presuming to deal with whole patterns of
occupancy (and therefore of life), places himself in the middle of this difficult process of goal
definition. Values such as efficiency, and economy, amenity, tradition, urbanity, and others must
be weighed in the translation process.'® How, then, can the planner measure the public interest?
What are some of the measures he might then use for aiding in the decision-making and policy-
formation process ¢ Clearly, the planner will first have to develop an understanding of the ultimate
objective whether it is explicitly stated or implicitly understood. In other words, how can the

planner inject objectivity into this most subjective of elements—using “public interest™ as a measure?

In trying to identify more definitively ‘“‘public interest”, we find ourselves constantly
having to make value judgements—judgements that involve preference, criteria, and goals, To aid
us in making these judgements, a lurge degree of factual data will be necessary to help us under-
stand more clearly what the values are and to verify the validity of these assumed values.1? So,
perhaps, we might say that having firmly established what our ultimate objective is, we next want
to determine what the important values are which will aid us in fulfilling this objective. Or, in
other words, we should try to break this objective down into other objectives (values) such as
effictency, change, rationality, aesthetics, or economics, At this peint, we should continue to focus

on what the desired outcome should be and not only the particular means of achieving it.

~ . T —— —

16 Martin Meyerson and Edward C. Panheld, Politic Planning and the Public Interest (Glencoe : The
Free Press, 1955), p. 314; and John R. Secley, “What is Flanning ? Definition and Strategy,” Jowrnal of the
American Institute of Flanners, XXVIII, No. 2, (May, 1862), pp. 21-97.

17 ¥or an excellent discussion of “public interest,” see Meyerson, ibid., pp. 322-29.

18 Pritton Harris, “Plan or Prajection,” Journal of the American Institute of Planners, XXVI, No. 4,
( November, 1960}, p, 266. |

19 Paul Davidoff and Thomas A. Reiner, A Choice Theory of Planning,"” Journa! of the American
Institute uof Planngrs, XXVIII, No. 2, {(May, 1562), p. 107,
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The next step is to determine how to use these values (objectives) as measures. It 1s
fundamental to planning, as an ethical and moral proposition, that the objectives be fundamentally
social and not commercial, The distinction s that between building for people and building for
profit. Planning is a long-term investment and does not necessarily bring fast returns or quick
20 Stated more succinctly, it has been said, “The objectives of private and public planning

profit.
differ. Corporations plan in order to make 2 profit; local governments should plan for maximum

returns in terms of public welfare” 2!

So, once we understand what we are working toward, this then becomes our measure
for judgements, not only for values that we want to enhance, but for afl the numerous decisions,
minor and major, that will be made throughout the planning process. This may be stated 1o
another way—planning should be “geared” to valid public objectives rather than toward specialised
functions. If we aim at public cbjectives, we hopefully will create growth which results from
differentiation. If we become too specialized, then we might unknowingly 1mpose standardization,
which in tum inhibits growth and variety. So planning cannot simply be a process of 1mposing
efficiency; it must be something spiritual as well. The planner must take an unknown road in

some cases, seeking to innovate; and this road-taking 1s basically an ethical decision, requiring a

sound footing in the knowledge of what the ultimate objective is.%%

By the nature of the whole topic of objectives and values for planning, there is a great deal
of subjectivity involved. Basically, the ultimate objective is that of the “public interest” or “‘public
welfare”, with the other goals ( values) of efficiency, beanty, etc., assumed s being inherent in
auch an ultimate objective. Clearly understanding what this means in terms of overall planning
leads us to use these objectives as measures for public decision-making. Therefore we do not plan
for profit, nor should we limit ourselves to specialized activities; instcad we should seek diversity
and innovation. We must now try to measure as objectively as possible the “‘public welfare™, since
all too many decisions in planning or in the public sphere are clearly subjective decisions based on

politics or simply personal preferences. How can this be done ?

20 Charles M. Haar, Land Use Planning: A casebook of the use, misuse and re-use of wrban land
{Boston : Little, Brown & Co., 1859), p. 8.

21 Walker, o cit., p. 109.

22 Robert C. Hoover, “A View of Ethics and Planning,” Journal of the American Tustitute of Planners,
XXV, No. 4, (November, 1961), p. 293. This article is an excellent study based on the assumplion that “"Valid
planning emphasizes variety and differentiation aver specialization and standardization.”
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The best work so far, with specific relation to urban planning, has been reported out by

Nathaniel Lichfield, His basic assumption, and one that we have tried to develop is that

City planning is adopted by government for the better attainment of certain com-
munity goals (ends, values, objectives ) in the evolution of cities. The city planning

process is devised to translate these goals into reality.?

All too often, the planner, uniike other specialists, is lost when trying to explain or verify
the public welfare guals when he is advising or when he is trying to state alternative choices with
validity. He 1s also sometimes lost in simply justifying some of his decisions to himself, What is
clearly needed then is 2 means of testing (rneasuring) public welfare-—injecting objectivity into
the planning process. What Mr. Lichfield suggests then is an application of cost-benefit analysis
to this problem. Analysis should result in a set of social accounts which forecast project im-
plications for different community jnterests { which are assumed to define the public interest). To
do this, then, we must: ([} distinguish between producers and consumers, (2} include direct and
indirect costs and benefits, {3)include measurable as well as non-measurable costs and benefits,
{ 4) present findings in either capital or annual terms, {5) include real and transferable costs, and

(6) use a double-entry systemn,24

This approach is very much in keeping with trying to validate public decision-making
by measuring, in this case, the effects of decisions on the * public interest””. It has grown out of
the increased interest in operations research and systems analysis which, in the future, will probably
become an integral part of the total administrative process.”> For better or for worse, planners
are going to lose some of their “spirituality ¥ in decision-making and will be forced to substan-
tiate their alternatives against the measutable effects that these alternatives will have on the public
interest. But regardless of whether the process remains intuitive or becomes more objective, —the
*“ public interest”” will and should remain as the ultimate measure for decision-making in planning

and throughout public activity.

23 Nathaniel Lichfield, “Cost-Benefit Analysis in City Planning,” Journal of the American Institute
of Plarmers, XXVI, No. 4, (November , 1960}, p. 273.

24 Thid, p. 278.

29 An excellent publication in this area of study is Ronald MacKean, Efficiency in Government Through

Sysiems Analysis, {Wiley & Sons, 1963).
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Policy ¥ormulation and Decision-Making

Once there is some means of measuring what eflect policy decisions will have on the
“ public interest”, the objectives must be translated into meaningful policies and programs that
the decision-makers can choose from. L' some degree, the plauners will have to make decisions
regarding which policies or programs should be presented to these decision-makers. As was stated
before, the most important tool that the planner has is the master plan, which in essence is u poli-
cies plan expressed primarily in physical terms.

Therelore goals are expressed in various policies and programs, and the first step 18 to
derive valid palicies hased on a long-range viewpoint. The policy *7s an effective peneral rule
intended to promote the accomplishment of an organization’s goals vr purposes » 26 The puolicy, as
prerequisite to the creation of more specific programs is a statement of direction which sets the

framework for further decision-making, just as the objectives set the stage for formulating policies.

When we begin to creat specific programs of action, there should be a constant feedback
to test the validity and assumptions of our policies, using our objectives as guides for testing. The
results may indicate that a change in program or even in policy will be required, if the program
will have suflicient impact. The objectives themselves canuot be changed without creating an
entirely new systern for operation and decision-making, since the objectives above all else provide

the continuity nccessary for all programs.

Some of the policies that may be suggested for urban planning are as follows:
1. Community Public Service

a) Efficient and economical means of public mass transportation on land, water, and

in the air.
b) Safe and rapid systems of streets and highways, with sufficient off-street parking.
¢) Practical and adequate systems of sewage, water and flood control.
d) Attractive and pleasant public spaces, churches { wats), parks, streets, and shade

trees,

e) Suitable locations for government offices and military buildings and groumds.
f) Attractive and healthfu! places for public recreation, exercise, amusement and cul-

ture for all ages.

26 Wiiliam J. Sifhin, “The Art of Policy Making,” Thai Journal of Public Administration, 11, No. 3,
{January, 1962}, p. 584,
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g) Adequate protection for vital natural resources, open spaces, architectural land-

marks, and places of interest.

2. Land Use

a) Safe, comfortable, convenient, and healthy housing for all.

b) Convenient and efhicient locations for industry of all types.

¢) Convenient and economical locations for shopping and marketing.

d) Cenvenient and efficient Jlocations for warehousing, transfer, and shipment of
goads.

¢) Llimmation or renewal of unsafe, insanitary, or unsightly districts or those
destroyed by fire.>”

The next step would be to state these policies in terms of definite programs of develop-
ment and redevelopment-—physical, financial or social plans and adequate implementation pro-
cedures, 'This is the veal test of the planning process—the final development of action-oriented
programs, without which, all the objectives and policies in the world are meaningless. So, although
the development of sound objectives and valid policies are prerequisites to action programs, they

in turn are dependent on the success of the proposed actions.

In order to select policies and programs, a decision must be made. 'Fhe planner normally
would present a set of alternatives to the decision-makers, but in order to derive these alternatives,
he himself must make certain basic assumptions and decisions. To aid in the decision-making
process, the ultimate objective as a measure and some means of testing for the benefits that would
accrue from each of several alternatives must be used. Decisions in the public sector may have
far-reaching implications that only careful analysis, with as much objectivity as possible, can
evaluate. The final unit to be tested for is the individual, and his freedom to choose from a
range of possibilitics.

Knowing that we must convert ends into means, how do we decide what the best means
are and how do we select standards for decision-making?  Systems analysis and cost-benefit
analygis (after Lichheld) are possible methods; but Davidoff and Reiner have suggested a general

approach that may be useful in most cases without getting involved in highly involved formula,

Their approach is as follows:

=g Cyprus Nims, What is Comprehensive Planning, (unpublished staff report, City Planning Office,
Ministry of Toterior, Banghok, April 1962}, p. 3.
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1. Identify a universe of alternative means consistent with the values { goals and policies

ag staternents of values).

2. Weigh the above alternatives—the degree to which that means satisfies the ends

and the probability or likelihood that an end will be associated with the means.

‘The standards to be used for means-identification are:
1. Identify a set of means that includes the one that is “*best’.

2. The alternatives must be measurable at least with regard to some features so we can
later assess the success of the programs.

3. Identification should be consistent. Alternatives being used to reach a goal should be
consistent with alternatives used to pursue another goal—optimization being thus
insured. If optimal consistency is unattainable, then, at least those means that are

least inconsistent should be selected.

4. The methods of means-identification should be manageable, so that there are not t00

many irrelevant or excessive alternatives. The means being sought must be both

probable and I:'rmrdur::ti'ifﬂ.EH

As a most important aspect of administration, standard procedures are commonly
overlooked. Ffficiency and control and consistent quality of decision-making rely heavily on
standards. They cunnot be 'put aside in an attempt to simply produce something, regardless of
implications. The process of developing a program requires some substanitve (and objective )

measures and standards.

As an example in urban planning, let us look at the decision-making process in selecting
a particular project design. I'or this example, we must assume a hierarchy of decisions, many
already having been made at a higher level and with broader implications. Unless, in feeding
back our specific project decision when checking for validity, we decide to change policies or
programs at the higher administrative level, we must accept the fact that these wider-scope
decisions must act as boundaries when making specific project decisions. The choice of a specific
project must relate to the problem at whose solution the project is aimed and the choice must

recognize the economics of development. Some criteria, as suggested by Lichfield, are:

28 Davidoff and Reiner, ¢p. cit., p. 112-13.
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First, would the particular project design bring adequate total tenefits for the tcta
costs involved or would some alternative show a better relationship of benefit and

cost ?

Second, would the incidence of costs and benefits be satisfactory, that is consistent
with the municipal government’s principles of equity, or would a redistribution of

incidence (of costs and benefits) be more satisfactory if achieved 7

This process of decisicn-making is not as easy as presented here, There are external
factors which can easily upset the prccess; such as political maneuvering, tradition, etc. Whether
we follow the suggestions of Davideff and Reiner, Lichfield, or others will depend on the time and
budget available as well as the freedcm allowed to those responsible for making decisions. Another
difficulty 1s the feedback principle which must be recognized, and finally, the fact that planning is
and should be more than trying to maximize specific goals. Perfect rationality need not, and
probably cannot be attained, but there must be progress—in approaching decision-making as
objectively as posstble and always moving towards objectives. Ianners have long overlooked
maxirnization and rationality in their approach to planning and desigﬁ of urban areas, and current
attempts to establish means of measuring and proper standards should be carefully looked at.0
Yet the planner must also be a “utopian’ at the same time he is being econcmic. He must recog-
nize and identify, if possible, an “ideal state”, but at the same time recognize that it is impossible

to achieve because planning is a process influenced by traditional norms, a “client that is a

“complex interest”, etc.””  In order to be most effective then, he must work toward poals rather

than toward an impossible ideal state,”? and these goals must be "*goals of equity and legality and

social acceptability as well as efficiency”.>>

T N LL N oL T R TR

29 Lichfield, op. ¢it., . 278. Davido{f & Reiner’s Proposal for objectivity, although not as detailed ag
Lichfield’s, ia excellent, but needs further defining into measuzable units.

30 Some rcadings on this subject include:
Davidoff and Reiner. “*A Cheice ‘Theory of Planning,” op. cit.
John W, Dyckman, “Plaaning and Decision Theory,” Journal of the American Institute of Planners,
XXVI, No. 4. (November, 1961 }. |
Lichficld, ‘‘Cost Benefit Analysis in City Planning,” op. cit.
Mackean, op, ci.
Meyerson and Banfield, ep. cit.

5l Dyckman, “Planning and Decision Theory,” pp. 335-45.

382 A mwaster plan is not an ideal atate, since it is always subject to changes.

33 0y, eit.. p. 335.
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Moreover, the feedback mezchanism is constantly in effect, ensuring that planning be a
process, a continuing thing, rather than the attainment of an “idealized state”. Or we might say
that an idealized state of today is not the idealized state of tomorrow even if they are both the
conception of the same man.  Althongh man should recognize the need to progress toward some
ideal state, he has to constantly re-examine his ideas in the light of experience, something which

could be called “feedback”. For example,

The plan initiates a course of action which produces events experienced by the
agent, in the light of which he modifies the plan; so that, in a sequence of phases,
the plan is continuously initiating action or heing modificd by the results of actions:
and this modification is not merely an efficacious employment of mecans to an
originally intended end {a continuous adjustment of the feedback principle ), but
also 2 modification of the end in view, a revision of intention, a recasting of

desires, a development in understanding.ﬁ

Therefore it is all-important that the planner’s approach be {ree from political influences
before it reaches the decision-making stages. The planner’s decisions should not be made to
satisfy the political climate. In other words, the planner should not compromise his recommen-
dations belore they reach the decision-making stage. Once again, the politician or administrator
will be the one who rejects or approves, and the planner must work within an atmosphere of

neuatrality and noncompromise. He must be the objective viewer who is both an idealist and a

. P . . :
practical realist.™ Once decisions are being made, the planner may enter the fight togain greater

acceptance for a particular alternative which he feels is better than others.

Organizing for the Urban Planning Process

Having discussed some of the more general aspects of planning as an administrative
Process, at this time we turn to some of the more specific features of that process. Actual detailed

information about the subject matter of urban planning is available in any number of excellent

%% Ipid. p. 342, Quotation from H.J. Blackmun, Pelitical Discipline in a Free Society, {London:
Allen & Unwin, 1961 ).

35 Eobbie, op. cii., p. 156,
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vﬂlumﬁs;ga here we only want to point out some of the more relevant elements that may help to

clarify what has been discussed previously.

The Planner as a Professional

Who is the urban planner ? It has been suggested that he is anyone concerned with the
physical urban environment of a commurity, region, or nation. This would include many groups
of specialists— including architects, engineers, budget specialist, etc. But what must be pointed out is
that there is something more basic which indicates than urban planning can stand by itself as a
profession. Because its scope is g0 broad, because the planner should not only be an idealist but
als0 a realist, planners have been called generalists rather than specialists, even though their field
of interest 15 a special one, But their scope of interests is a general one, and this is the fact that
distinguishes the planners from the other specialist working for a better urban environment. Their

altimate goal, as pointed out, is a general one rather than a specific one, and their concern is for

the total environment rather than any one specific aspect.

As a profession, then, what should planning be? It is not simply a matter of gaining
power to put one’s ideas into practice. There are involved certain criteria that are basic to planning
as a prolession {and relevant to most other professions as well).

1. Operates from Principles. A profession operates from principles rather than rule-
of-thumb procedures of simple routine skills, There must, then, be a command of
principles and not alone of skill. The command of principle, however, implies capacity
to relate it concretely to particular situations, and not merely to state it in abstract
propositional form. .. doing, not merely abstract knowing,

... one learns how to go on learning from his continuing professional experience.
Unless experience is analyzed and carried back to illuminate and correct understand-
ing of basic principles, it is not liberating but enchaining. On the other hand, a
discerning sensitivity to new experience leads back to a reconsideration of principle,
anl that in turn enables to next situation to be viewed more freely and adequately.

2. Use of Technical Means. A professional must make use of technical means, but the

technical means are servants; not masters. They are used to free, not to fetter think-

3 )yonald H. Webster, Urban Planning and Municipal Public Policy { New York : Ilarper & Bros,
1953 ). International City Managers’ Assaclation, Focal Plapning Adminisiration Chicago, 1959, and Chapin,
{rban Land Use Flanning,
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ing and action. The professional uses technical means to try to solve problems that

have arisen out of sitnations that transcend these technical means.

It is not these means in themselves with which he (the professional) is to make
emotional identification.... They are...tools, ... they are only servants, means

rather than ends. The ends fie in the people they are designed to serve.

3. Operates in Some Direct Way for Human Welfare. "L'he city is intended to serve
humans; humans are not intended to serve the city.

4, Self-Limitation. A part of his professional ethics lies in his consciously self-imposed
limitation on his own activity at any points where others are better equipped .. ..
But profassional self-limitation means more than acknowledgement of such extremes
(of knowledge). It also implies responsibility for getting help from another profession

at any point where it is better fitted to help the concrete situation.

5. Professional Groups. Each person acts not only as an individual but also representa-

tively, that is, as a member of his profession.®?

The Planner as & Public Servant

The planner, in addition, must also act responsibly as an agent of his client, who will
make the final decisions. Whether this client is the general pnblic or administrators or politicians
or all of these combinad, the plannsr cannot simply invoke his own ideas of right and wrong.
Values caanot be verifizd entirely by objective measurements, and each decision affecting the
physical environmznt is not valuz-nsutral, So the planner cannot be entirely neutral; he must
recognize values and goals and the possible affects his decisions may have on the attainment of
these. In suggesting alternatives, the planner should understand that he should be expanding

choices while he is providing a mzans for change, rather than restricting choices.?®

Ths planazr must recognize the existence also of such a thing as the public interest, and
this, above all, sets the basis for erhical judgements. It has already been pointed out that political
compromise is something for the pofiticians and administrators, and that the planner should be

concerned with his principles, and that his suggestions ara coasistent with and can be identified

37 Seward Ililtner, “Planning as a Profession,” Journal of the Amsrican Institute of Planners, XXIII,
No. 4, { November, 1957 ), pp. 163-64,

38 Davidoff and Reiner, ap. cit., James A. Norton, “The Neutrality of the Planner,” Proceedings
of the 1961 Annual Conference of the American Institule of Planners.
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with the public as a goal. 'I'here must also exist a strong element of probability in his alternatives—
the everpresent qualities of idealism and economic and social reality being combined into a range
of probabilities. To properly organize and administer a planning program, the planner must
recognize that administration by personality or seeking for personal aggrandizement is not going
to provide a basis for continuity in operation. Thus the concept of public welfare should become
the basis for his actions. Without this basis, the planning process is deemed to failure—simply
because the cornprehensiveness and continuity and wide scope cannot be conceivably attained with
anything less. What occurs otherwise is decision by emotion rather than judgements aimed at

attaining goals and based on standards and measures which are objective means of measuring

alternatives and choices.

The American Institute of Planners, in their “Code of Professional Conduct’’, has stated
it thusly:

1. The professional planner shall strive to enhance public regard and confidence in the
profession, Sustained public acceptance is recognized as essential for planning achieve-
ment and progress.

2. Since the basic objective of planning is promotion of the general welfare, the profes-

sional planner will respect this as the paramount consideration in the conduct of his

professional activities,

3. The professional plannar vecognizes all land as a natural resource amd acknowledges
the pramacy of the public interest. Guided by these ... basic principles, he will
seek, in advising on comprehensive arrangements of land uses and their occupancy and
their regulation, to promote and protect both public and private interests as may be
proper and appropriate to each situation.??

Planning, then, as a profession serving the public interest, should recognize the existence
of both mental techniques and physical techniques, with the latter being secondary.  Included in
mental techniques are principles—objects and interests, and methodology—references and proce-
dures. In the case of planning principles, the object of interest is the “human community” in its
physical setting™; and the interest should be *““to benefit the human element of the total object by

helping to overcome conflict and waste on the functioning of the whole”. Clearly the responsibility

3% American lustitute of Planners, "Code of Prolessional Conduet,” Membershipy Roster 1082-1068,
. 17,
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is to mmankind with no question of special interests or seeking of private advantage being suggested 4
This indicates an ethical commitment that must be substantiated by actioms: a personal code of

ethics consistent wilth ends and means.
Administration and the Plaaning Process

Having given a quick picture of who the urban planner is and what his responsibilities are
professionally and as a public servant, let us look more closely at the place of the urban planning
process in the administrative organization of a government body.

(sencrally, we can state that the planning function has had (in practice and in theory),
three possible positions in administrative organization: (1) advisory—the independent body; (2)

departmental—executive staff {unction; and (3) “fourth power’’—in addition to legislative, judicial,

and executive powers.

“Iffficient government... requires that governments bs organized on the basis of

their major function. ... To avoid unnecessary confusion and duplication of effort, the function

of each department and agency and their dividing lines need to be clearly defined”.4l 1n addition
to this, the effectiveness of the planning process will depend on the type and “character of the
administrative organization, the quality of the planning personnel, the amount of financial support,

and the degree of understanding of the objectives of planning by the legislative branch, the

chief executive, the department heads, and the publie.”’42

Advisory. The first of the suggested positions for planning—as an advisory function—has
historically been the major approach used in the United States. Planning as a social movement
there grew out of pressures put on government by citizens’ groups, and plapners were asked to aid
these independent groups. With time, the planning commission or planning board of citizens was
ncorporated into the organization of the government, as an independent body. The planners
themselves, had to act through this citizens’ commission, but this allowed the planner a large
degree of autonomy and freedom to do long-range planning; but at the same time, it was very
dificult for the planner tobe effective.  As a result, the planning commissions became semi-auto-

nomous, thus having the power to advise ( through the commission's lay membess} the execunive

—_——,, —,—_—————— ey

40 Jimes E. Lee, “Dlanning and Professionalism,” Journa! of the American Insitinte of Plawners,

AXVI, No. 1, (February, 1960), pp. 27-28,

4l Webster, op cit,, p. 84,
42 Ihid., p. B2,
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or legislative branch. But, stil, in many cases, the executives and other city officiale do not look
upon the planning commission a5 a source of advice and research. Instead, the commission’s
nmembers are more likely to he overlooked completely in favor of the technicians themselves. So,

what has developed has been the second position—a department of planning as part of the executive
staff. %

Departmental. 1o deal adequately with this position, it should be made clear that “ staft
functions are not concerned with the operation of units which render services to the public,
but rather with investigation, study, research, and planning designed to assist the chief executive
and operational departments in rendering their services. Although staff officers (planning directors)
do not command, they do provide information and advice and make recommendations for the
purpose of aiding in both formalating and executing public policies. Auxiliary (housekeeping )
functions are those which are of a secondary nature in that they render services to the government

itself (minister to needs of line departments) and not directly to the public.”

“T'o the extent that the planning agency performs a staff function, it has neither power
of policy decision nor policy execution, except as matters which fall within the operations of the
planning agency itself. As a staff agency, its function is to observe and study problems of govern-
ment and administration which relate to the physical development of the community, to develop
plans and proposals for their salution, and to make recommendations, duf 1ot to act. The planning
agency has responsibility to advise.... 1t is neither a civic body acting as a2 watchdog over ad-
ministration nor a public body exercising powers of vero.”44 Webster and others have made this

clear time and again, but it also somnething that is easily forgotten, perhaps because it has become

somewhat of a clicha,

But it appears at this time that planning as a staff function, whether as a permanent
commision or a department sans commission, is the most effective administrative position for
planning, despite some drawbacks. Some of these are; lack of opportunity to do long-range plan-

ning {if too much detailed work is ussumed Y, too much concern for housekeeping functions, the

43 Walker, through the influcnce of his baok, The Planning Function in Urban Govermment, was
an important figure in the developmeant of the planning department. For a more complete discussion of the inde-
pendent commission, see the above book, pp. 133-65. For Walker's viewpoint on planning as an executive staff
function, sce pp. 165-841.

41 Webster, wp. cit., pp. 85-86. Soe also Walleer, op. cit., pp. 166-B4.
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increased pressures of time, budget and politics while advising the chief executive directly, ete.
Bitt, in spite of these drawbacks, it appears that no matter at what level of government we are
talking about—village, city, metropolitan, provincial, regional or national—this approach toorganiza-
tion for planning has the greatest advantage. T sum up; the planning department or commission
should be directlv responsible to the chief exccutive; its job is primarily a research function—
gathering infarmation and suggesting possible alternative decisions—with final policy decistons being
made by the chief executive; and finally, the planning agency should he aware of how to impleinent

different policies and should aid in coordinating departmental (line} planning.

Fourth Power. Historically, the executive branch of government, in democratic societies,
has assumed all non-legislative and non-judicial functions, but in some interpretations, planning
seems to hold apart from this, since it seems at times to have both legislative and judicial aspects. !
It is thus felt that planning will not be very effective as a purely stafl function, and so they have
suggested that planning becomes a “fourth power” of government, in addition to the executive,
legislative and judicial. Most outspoken of all these people has been Rexford Tugwell who feels
that the development of planning as 2 “fourth power” is a logical step in developing control and
management of government activities ®®  But it must be recognized that Mr. Tugwell sces plan-
ning not simply from the point of view of the physical planner, but from that of the econumic and
social planner as well. To quote:

Planning is not direction when it is at the service of special interests in society; it

becomes direction only when it can effect economic divisiveness; becoming a unify-

ing, cohesive, constructive, and truly general force.!?

He goes on to say that planners who realize the interrelationships and scope of planning have
had difficulty confining their interests within the executive stafl position, and they should not

]
continue in this position; and

in order to carry out its gencralizing purpose, it must assume preferential control

of improvement projects... it must be able to ensure the subordination of private

45 Robert Daland, *“QOrganization for Urban Planning : Some Barricrs to Totegration,” Jorunal of the
American nstitute of Planners, XXI11, No. 4, {November, 195373, p. 200,

46 Haar, Land Use Planning, pp. 715-22. (Tuagwell, ““Lhe Fourth Power'').

47 1hid. p. 717,

48 1pid. p. 721
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This *“fourth power” position is one that could conceivably develop, regardless of the
type of government involved (centralized or decentralized ), although it may be used in different
ways, even as government is used or misused in many countries. It appears that although Tugwell’s
praposition may be Jogical with regard to the planning function, there are several inherent dangers
that emerge as cities and countries become more complex as they increase in size. One is the lack
of variety that may result and another is the lure of personal *“ empire-building””. Cleatly, Tugwell
and others see planning as a necessity rather than recognizing the fact that there may be a loss of
individuality or that some may lose sight of goals in a drive to achieve personal power, since there
would be very few checkss® Generally, planning still is best carried out as an executive function,
although the * fourth power* approach may be quite valid for nations who have minimum re-
sources and who are still in the early stages of economic growth. That is, if it is used properly to

benefit the public at-large and not specific individuals,

At this point, though, it appears that urban planning and planning at most levels of
government should be a staft function, advisory to the executive. Conceding hoth the advantages
angd disadvantages of such a position in the administrative setup, the success or the failure of the
planning process 1s going to depend on the quality of personnel and the quality of their work and

on the extent of freedom allowed them.

The Planning Office

Next, in discussing the specifics of planning as a process, i3 the planning office itself—

its personnel and the organization of these personnel.

The Planning Staff. It would be difficult to conceive of any planning office which did

not have its own staff independent of other departments.® At the same time, the size of the staff

and its background will vary according to the size of the planning unit and the budget available.

For purposes of hrevity, we can suggest that within the planning office there must ba
both administrators and technicians with varying backgrounds, all having a common under-

standing of the planning process. Tt has been suggested by Walker and others that the staff

4% There are muny people involved in the pros and cons of planning as a *“Fourth Power”™. Some of the

more interesting writers, other than Tugwell are Barbara Wooton and Frederick Hayeck, Road to Serfdom.

50 Walker, op. cit., p. 214. Thiz staff may have only one person in the case of a very small unit, surh

us a village.
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director need not necessarily be a planner by training, but he may simply be a person who acts
in place of the old commission. In other words, he should be the liaison hetween the statl members
and the executive branch. ‘L'his would thus require a person of outstanding character with an
ability to understand the complexities and purposes of the planning process. On the other hand, if

available, the person best suited for the top position is the * general planner” as he has been des-

cribed. Whether he serves dircetly under the chief executive or through a permanent commission,
he (the general planner) is perhaps best suited for this all important position. Undes his direction

will be a numnber of assistant directors, the number depending on the budget available, the needs

presented, and the depth of operations involved. Generally though, this would require one planner
with a design orientation, one with a social science (research) backyround, and one with an adim-
nistrative-legal orientation.  In some cases, it may be advantageous to have an additional person

with an engineering orientation (or he may replace one of the others).

Under these three {or four) assistant directors would come a whole range of skills
represented by what we can call here—middle-level technicians. These will be surveyors,

architects, planners, statisticians, engineers, lawyers, etc.

An organizational framework, suggested by Lee, seems to have relevance to a great
variety of planning situations. In presenting it, wc mast remember that financial limirations may
mean that there be a staff of only one person, and he is responsible for all functions. In such a
case, it may be to the advantage of the planning process to set up a special interdepartmental
committee of technicians and/or directors from the various line departments.  They will serve
sounding board for ideas and can help in carrying out some of the technical work. (In almost all
cases, the planning staff relies on other line departments for specific technical jobs for which these

departments are better equipped.  This is so regardless of plannming staff size.) Dut assuming the

budget is adequate, a staff may be organized as follows !

oL James &. Lee, “The Role of the Planner in the Present: A Problem in Identification,” Journal of i

Americarn nstitiwte of Plozmers, XTIV, Na. 8, {(August, 1958), p. 156,
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———— CHIEF OF PLANNING SERVICTES -
—. : — e ——
- : Coordinator of Director of Plannin
Director of T . 8
twector of Planning Planning Rescarch Admmnistration |
Coordinating Planner G Budget Specialist
Site Design Planner .ﬂf:-::grap Iimr Zoning Administrator
Buitlding Design Planner ( Economast Planning Regulation Analyst
Transportation Planner Sociologist Public Relations Coordinator
Writers | Statistician | Redevelopment Administrator
Draftsmen Graphic Artists o ' Land Use Administrator

This type of organization emphasizes the research and coordinating functions that the planning

office should be undertaking, rather than the everyday operations involved in the planning office,

which would require a more fumctionall y organized administrative setup.

Planning Education. There has been g great deal written on the problem of planning
education, for it is a field, like most other branches of study, which must undergo constunt
curriculum revision, and the effect un planning has been a constantly widening scope. It now
includes social sciences in depth as well as the more technical subjects such as engineering.”~ This
has resulted from the tendency to try to train the “general planner”, often to the neglect of train-
g middle-level technical peaple. Of course, the opposite is true, with too many technicians
present, and no one qualified to assume the overall coordinative and organizational function within
the office (planaing for planning).

In a newly developing staff, the needs must be looked at objectively, and in some cases,
special courses oriented directly at filling specific needs will have to be developed. 'This is especially

true with regard to the “less-developed” countries.5® In these countries, training in the United

9z Harvey Perloff, Education for Planning : City, State and Kegional (Baltimore: John Hopkins
Press, 1957), United WNations, I raiming for Pown and Country Planning (New York : 1957)

23 William A. Doeble Ir., “Educatjon for Developing Countries,” The Town Planning Revice, XXXI1IT
No. 2, (July, 1962). H. Peter Obezlander, “Planning Education for Newly Independent Countries.” Journal of the
American Institute of Planners, XXVIII, No. 2, {May, 1862) and United Nations, Trarmine for Toun and

Country Planning.
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States or Europe is inadequate and uusiited for the needs extant within the students’ own country;
and since the opportunities to gain working experience is severely limited overscas, he rerurns
with an education that is untried in a more mature operational atmosphere. In most cases, then, he
returns home to a practically new planning organization without having had the chance to test his
knowledge under working conditions; and sometimes he may be overtrained for the job he will
hold upon his return home. As a result, 1t 1s more difficult for the young iechnician to make the
switch from the highly industrialized society where he has been educated to his own less-indus-

trialized society, with 2 whole set of different necds and levels of suphistication.
Just as it is questionable to train economic dcvelopment people in Europe and America,
because of the great differences between these countries and his own, so, in urban planning, the

same problem exists. As 2 result a re-evaluation of needs and education will have to uccur to take

into account the varying structures of government, the varying stages of development, and conse-

quently the varying needs.

Plan Preparation

Although the planning office should have a staif relationship with the chief executive, the
operations within the office itself are both staff and line in character. It is a necessity that these
be diflerentiated in order that the staff functions (research, coordination and long-range planning)
may receive the utmost attention. Line operations, such as administration of ordinances and actual
project design should be kept to a minimum (with relation to overall functions!. In fact, in some
cases, these line functions have bren taken out of the planmng office altopether because of the
dehabilitary cffcct (time and effort) that they have had on the overall planning pn:u:f:ssﬁﬁdl The
planning director, must, as a generalist, he able to distinguish between these staff and line {unctions
within his office, and keep them separated. Tt also may mean that he will have to reject Some

projects because they are not necessary to the overall planning process and will detract from the

effectiveness of carrying on an adeguate planmng program.
Assuming that this is clear, how then should the planning program be organized within
the office to achijeve the most effective resulte? This can be termed *planning for planning™,

distinguishing b=tween planning and the master plan, since the master plan is not the end-product

of the planning process.

54 : o : . .
Example—zoning administration offices in America. O course, the opposite 15 tru2 —not enough timne
is given to these line operations because of the needs of vverall planning.
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Although the master plan or other physical plans are only elements of the pracess, to the
urban planner whose main interest is fixed on the distribution of land uses, his chief responsibility
is to finalize his thinking in the form of a plan or plans, recognizing the need for procedures that
must follow, The plans should provide a physical basis for making intelligent policy and program
decisions, but the actual planning process is a complex one, which should recognize a comprehen-
sive and thorough approach which has a final action orientation. At the same time, feedback

to check and review proposals for consistency with objectives, policies, and resources is necessary.

To be presented here is a simplilied step-by-step analysis intended to indicate 1 general
approach to the planning operation rather than anything detailed.”® To be recognized throughout
s the need for feedback and for a close working relationship between those doing the planning

and thosc whorn the planning is being done for.

The first step is to prepare to do the planning by a proper organization of the staff and
available resources. In essence, this is planning for planning, an all-important factor that must be
recognized. It includes such matters as budget, division of stafl responsibilities, communication

within the office between different sections, time schedules, work standards and procedures, deter-

mination of the planning area, preparing base maps at proper scales for various purposes, and
setting up coordination with various government agencies far support services and information.
The Jast is very important, since it is necessary to recognize that other agencies are more than
likely much better equipped and trained to carry out certain surveys and analyses than the planning
office. It also may be true that a great deal of information has already been collccted and this wall
save a great deal of eflort and time for the planning agency, whocan then collate the data, bringing

it up-to-date and applying it to the problems at hand.

'The next step is the development of objectives and policies. In some cases, overall ohiec-
tives and policies may be handed down o the planners from the executive, and the planaer would
then analyze and break these ideas down into meaningful data and comprehensible presentations.
It may necessitate the changing of some policies or objectives, if surveys and analysis show that
some up-dating nceds to be done. But whether or not these overall directives exist, the planners
should approach the establishment of these in detail as follows: (1) gathering background in-

formation including the transportation pattern, social, economic and physical goals and objectives

92 Material used here come from Walker, op. cit., Websler, ap. cil., and especially Nims, op. ctl.
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as stated, past history and growth trends, local and regional economic development potentials, site
condiiions, amenities and problems, existing land use pattern, existing public works, utilities, im-
provemeants, facilities, and buildings, and legal and administrative conditions. These may take the
form of general surveys such as population data, building construction data, economic base studies,
school enrollment and school capacity data, recreation facilities, traffic surveys of all kinds, etc; (23
future projections such as population, future land development potentials, and future economic de-
velopment potentials. To be recognized at this stage are the plans or programs as set forth by
different agencies, and the possible effects they might have on the physical planning program; (3}
analysis of all factors and the derivation of needs that must be met in the future such as trans-
portation; shopping and marketing space, residential land, manufacturing and warehousing land,

public improvements, etc.

T'he next step in the overalt program is to derive a preliminury plan which would indi-
cate possible physical plans as well as social and economic needs. The main purpose of the preli-
minary plan, as suggested by Nims, is for checking and review, the next step. This {eedback
process includes not only clearance through administrative channels but also a check to see if the
plan is consistent with ability to pay, the trends as indicated, and the needs as derived. Because
the planner should include in his planning certain recognized principles which may be overly
Idealistic for the given situation, this feedback mechanism serves asg positive check on the plan and
gives the planner the opportunity t develop policies ansd programs which are both progressive and
at the same time realistic. The plan is thus aimed at the development of policies and programs ol

action regarding land use and the provision of services to meet these needs,

Once the review and checking is over and the planner is satisfied, then attention is turned
toward the development of 2 comprehensive plan. It must be kept inn mind that the planner, while
going through the stages prior to checking and review, and while developing a comprehensive
plan should remain free from in Auence of outside factors, except as he feels they are necessary
clements. The checking and review is included for this purpose of letting others have their say,
and other than this, the planner, as a professional, should remain as autonomous as possible. In the
creation of the comprehensive plan, the main concern js to develop a plan for community action.
Included in the plan are certain future elements such as objectives, policies, and land use plan

(sometimes mistakenly thought to be the master plan), and a series of more detajled plans including
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the transportation system, utilities plan, public buildings and facilities plan, central area plan,
government building, housing plan, industrial and commercial plans, parks and recreation plan,
suggested neighborhood or planning unit approach, etc. There will also be certain recommendations
(programs) for action—a capital improvement program, land use regulations, building regulations,
land value measures, administrative measures amenity and livability measures (standards based

on the community structure), housing and renewal proposals, and special project plans.

Finally, itis the job of the planning office o write a report, prepare propetr maps and
charts that are comprehensible, write regulations, see that all of these are published, printed and
distributed to the public, and especially to those who control the power structure, and to present
and explain any proposals when called upon to do so.

Presented in page 109 is a generalized flow chart (revised) as suggested by Nims. >
Although it tends to minimize the feedback effect, it does present a picture of the direction and

approach suggested in the above discussion.

Implementation

In the steps of a planning program as described in the last section there are activities,
which although necessary to a planning program, may alse be considered to be operational {line)
activities within the framework of total government. Some of these may or may not be carried
out by the planning staff itself; the staff primarily giving advice for these activities, But in some
cases, the planning staff may have to assume certain line functions—generally considered to be
procedures for implementing the planning program. Depending on the resources available, the
activities and that part that planners will assume in implementation will vary. Administratively,
they may be set apart as a separate function within the office, allowing more time for the overall
functions; and in cases where there is enough money and personnel, a separate agency may be
created for administering these line operations. However they may be approached, the following
list includes many governmental actions that can be considered relevant to plan implementation.
Since the plan stself is not the end product, these operations are what contribute to making planning
a continuing thing—a total process within government. Fach of these has limitation though, and

one or all may be necessary, depending on the situation in which they will be used.>’ Generally

5 Nims, op. cii., Chart A.
57 Davidoff & Reiner, op. £it., pp. 113-14.
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there are two main classes of implementation procedures—( 1} formal, usually legal, and (2} in-
formal, usually persuasive and educational in nature. At all times, the goal is plan implementa-
tion using the plan as a guide for producing a better environment physically, socially, and econo-
mically, The plan, then, is tl’]E: basis for denvmg all actions and in most cases, especially in the
formal prmedures, f!re master p.!an s q prerequistie. ﬁlthnugh it will not he presented hErE it is
important to point out that standards must be derwed which are applicable to the particular com-
munity, based on surveys and plans. One final point is that implementation is now consciously

moving away from negative controls to take a more permissive stand—the maost important of which

are area plans and project plans plus review, with controls and regulations hecoming secondary.?®

Conclusion
All of the proposals presented in this paper are based on a general view of urban plan-
ning as process of government. In some countries, urban i}lanning is a local matter, in others it is
provincial, but in many of the developing countries of the world it is 2 martter of national im-
portance and cnﬁsequentlj’ is administered nationally. Since one of the main functions is co-
nrdinatiﬂn, thus providing a more efficient distribution of resources, urban planning should be
recognized at the top level of government, prubabl}f.within the agency concerned with nverﬁ]l

planning for the nation, or at least with overall domestic policy.

It has been suggested that the following steps be taken to put physical planning into its
proper perspective in countries where economic and social planning at the national level is

.regarde:d as irnportant:
1) There should be a unit concerned with the overall physical development pattern;

2) There should be a nﬁanual indicating the methods of preparing master plans and
the items which should be included in such plans by government departments and
agencies;

3) There should be created a review and coordination function related to the work of

the overall physical development unit. The responsibilities would be to assist in

58 Carl Feiss, “Plaoning Absorbs Zoning,” Journal of the American Institite of Planners, XXVII,
No. 2, (May, 1961), p. 125.
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the establishment of planning units and to stimulate and assist government depart-

ments and agencies in the preparation and revision of physical plans;

4) There should be collaboration between the over-all physical development unit and
other appropriate officials in preparing physical, social, and economic criteria to help
guide budgeting decisions.>

Whether or not the government recognizes the need for physical planning, the importance
of the ideas suggested herein exists in the fact that planning, no matter for what purpose, is an
important element of government operations (line or staff). The purpose of evaluating goals and
objectives as means for measuring action is of prime importance. Also, a plan or program is not
stmply 2 policy, but an important means for implementing policies or helping to define policies;
and the mmportance of distinguishing, selecting, and deriving means and criteria for resources use

i 2 most essential action for all countries of the world. Planning as a necessary step in good

government cannot be overlooked.

e mae. - —

89 Chacles M. Haar, Benjamin Higgins and Lloyd Rodwin, “Economic and Physical Planning : Coardi-
nation in Developing Areas,” Jomrnal of the American Institute of Planners, XXIV, No. 3, { August, 1953), 1.
172-73, |



