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II.

FOREWORD

This publication represents a collection of papers which were

presented before the Second Northeast Extension Seminar of Th
e

Northeast Regional Committees. The conference, which was held in

Boston, October 11-13, 1966, explored the topic of "Resource
 Use Issues

and the Planning Process."

The seminar was attended by professionals in rural and 
urban

planning, economics, and sociology; landscape architect
s; educators,

agricultural agents; and extension specialists in forest
ry and wildlife,

area development, and public affairs.

Included in this publication are all papers which were 
presented

before the four committees and those presented before the 
Northeast

Regional Extension Public Policy Committee. They represent current

thinking in the field of resource use and planning.

Much guidance and support was given by Henry M. Hansen 
of the

University of Connecticut, and Joseph Ackerman and R. J. 
Hildreth of

the Farm Foundation to the Boston Conference and the publica
tion 'of

the papers presented there. Financial costs were underwritten by the

Farm Foundation and the Institute for Research on Land and Wat
er Resources

of The Pennsylvania State University.

Finally, we salute Jack Brown and Carroll D. Price, II who 
devoted

many hours to the editing of this compilation of papers.

John C. Frey, Chairman

Northeast Regional

NIP 
Extension Public

Policy Committee
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THE PLANNING FUNCTION

AS IT RELATES TO LOCAL, REGIONAL

AND STATE DECISIONS AFFECTING RESOURCE USE

by Harold F. Wise, A.I.P.*

THE PLANNING PROCESS 

Let us understand one thing very clearly at the outset. Planning

is not an end in itself, although many would like to believe this to be

the case. Planning is a means to the development of public policy by

elected public officials. The decisions with regard to resource use to

be made at the local, regional and state levels are political decisions.

11111111 The planning process involves first the identification of goals

and objectives on the public side of our society. Secondly, through

research and inquiry, the present state of affairs must be determined.

This state of affairs is either consistent or inconsistent with theI

desired goals. The analysis that follows compares the existing state of

affairs and the future extension of this state with the desired goals.

11111111 The conclusions reached lead to the development of public programs.

A program is an organized public activity carried out by one or

11111111 more levels of government, designed specifically to reach a desired

objective, including objectives that would prevent the status quo from

lag deviating from a desired state of well-being.

Thus, the principle concerns in public decision making are the

establishment of public policy and the carrying out of these public

policies.

* Mr. Wise is a planning and economic consultant for Harold F.
Wise/ Robert Gladstone and Associates, Washington, D.C., and
an instructor in City Planning at the University of Pennsylvania
and graduate program in City Planning at Yale University.
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Planning is an organized intellectual exercise designed to

permit the public policy maker to arrive at his decisions in a more

informed and rational fashion.

There are two other unique parts to the planning process that

should be mentioned: First, planning is comprehensive in nature. It

looks at land and the activities, and also the needs of man with regard

to land; it looks at transportation and the movement of people and goods,

and it looks also at the social needs of man -- all as part of a

comprehensive whole.

One can certainly plan for individual and isolated components of

our social, economic, and physical environment. One can plan, for example,

solely and exclusively for highways. An individual can plan for his own

economic security. But the public planning process must relate these

individual planning exercises one to another in order to develop public

policy in a truly comprehensive and integrated fashion. For example,

we should relate highways to individual economic security, among other

things. As Frederick Law Olmsted, Jr. observed some 50 years ago, we

must regard the city as an "organic whole."

On the other hand, the planning and political decision-making

exercise must determine which things are of great importance and which

things are of lesser importance. In short, there must be a sense of

the strategic.

As professor John Kenneth Galbraith indicates, a good plan is

one that describes the desired ends and develops a sense of strategy in (-

the allocation of resources to achieve these ends. He also indicates:

"Working against these strategic forces is the pressure of
individuals, departments, and regions to have their favorite
enterprises included in the modern plan. This pressure is
great. The desire not to overlook anything is also strong.
So the plan easily becomes not a plan but a list of all the
things that everyone would like to have done or that anyone
believes ought to be done. Specification of the things of
strategic urgency is lost." *

* See Economic Development in Perspective by John Kenneth Galbraith,
Harvard University Press, 1962. p. 39, et peg.
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The planning function, then, within government provides processes

and means whereby the public decision-maker may identify desired objectives

and then allocate public effort and resources in order to arrive at the

predetermined public interest in a strategic manner. That this is also

good politics is a definite plus.

OUR NEW RESOURCES

Now let us examine just what we mean when we speak of resources.

Harvey S. Perloff in a paper entitled "New Resources in an Urban

Age"* advances the thought that "urban growth has, in effect, converted

certain free goods into economic goods." And with this change, he suggests

that we have today a whole new set of resources and resource problems.

Our free enterprise traditions go back to the founding of our

country. Free enterprise and private ownership imply implicitly the

right to uninhibited use, dictated only by personal economic gains. Or,

as the NEW YORK TIMES in an editorial (dealing with billboards on

federally financed highways, July 20, 1965) commented: "This country

has rarely recognized any arbiter but economics."

Resources are identified as such, and resource problems emerge

and conservation and management on the part of the public are called into

play, when free goods are converted into economic goods. When the

demand threatens the supply, then the long-term public interest in

relation to that supply is identified politically.

Thus, the great conservationist beginnings, with the efforts of

Gifford Pinchot and Theodore Roosevelt, emerged in terms of our traditional

natural resources -- when the long-range public interest began to be

identified and gained political attention in contrasted to the right to

exploit.

* A paper prepared by Perlott for a symposium on America's Private 

Construction Industry and the Future American City,, Riverside, California,

January 1966.
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But in addition to traditional natural resources, Perloff suggests,

that by the middle of the 20th Century there occurred a "rising importance

of the so-called 'amenity resources' -- that special juxtaposition of

climate, land, coastline and water offering conditions of living which

exert a strong pull on both people and industries." These "amenity

resources," the concern for which is very much with us today, are derived

from (1) the very rapid growth of the service industries in contrast to

the slower growth of material production, (2) the significant expansion

of the "footloose industries," and (3) the tremendous development of the

recreation industry.*

These are factors that arise not only from our affluent society

and greater leisure time but also from our tremendous population growth

and the continuing rapid urbanization of already developed metropolitan

areas.

The new resources identified by Perloff include urban land, the

space over urban land, pure air, clean and useful urban waterways, and

open space in and around urban communities.

Remember, these new resources deserve conservation practices and

resource management treatment because they have moved from being free

and relatively available in almost unlimited quantity to a position of

economic value. Having reached that position of scarcity that dictates

economic value, they must now be controlled and managed in the collective

public interest. In short, these are now matters of public concern.

These resources then take their place along side of the traditional

commodity resources associated with the productive activities of farming,

forestry, fishing, and mining. The planning and public policy job of

today in the resource field, I suggest, is dynamic and changing and

will have to deal more and more with those resources that are valuable

from an urban point of view.

* See Perloff, 211... cit.
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RESOURCE MANAGEMENT AND GOVERNMENTS 

Quite probably, more and more resource management and use decisions

are going to be made in terms of major policy at increasingly higher

levels of governmental responsibility. In other words, local government

has been, and may be in the foreseeable future, negligent in its

identificat.ion of the public interest in terms of resource use and

management.

In the earliest conservation days it really was not the localities

11111 

or the states, but the federal government that interposed and treated

through law and policy the absolute necessity of proper management

practices. The locals which often got fat, tax-wise, from the rape of

the land by the mineral exploiters or the timber barons were the last to

say "stop" and the locals are the last to say "stop" today.

In a milltown where the largest tax payer was also the largest

employer, the town council was often reluctant to impose sanctions on behavior

in regard to resource use. This picture has not changed -- and I am not

sure that it ever will -- as far as the relationship between the cast of

characters in this play is concerned.

-

1111111! 
supply on Long Island increased by 60%. At the end of that decade,

_
based upon local planning and local political decision making 92% of

the houses in Suffolk County were without public domestic sanitary sewers.

A study done by the State of New York in 1961 indicated that it would

— ' - 

cost, at that time, about $3,000 per house to sewer Suffolk County or

11111111, a total of almost $400 million. This represents a shocking failure of

- local government in Suffolk County to define the public interest.

IOW

Consider the following: Between 1950 and 1960 the total housing

In 1962, according to the census, there were 215 governments

(including the county) in Suffolk County -- 27 municipalities, 10 townships,

83 school districts, and 94 special districts -- and they still couldn't

get any sewers built at the local level.



This situation coupled with similar situations in all of the other

rapidly growing suburban areas of the State of New York caused Governor

Rockefeller to go before the voters with a bond issue to the extent of

one billion dollars just for domestic sewers to clean up the foulness

that has sprung from a lack of concern and the lack of public policy, on

the one hand, and the entrepreneurial free enterprise drive for public

gain in the traditional American fashion on the other hand.

To make all of this work, New York State will have to rely on some

additional billions of dollars to be provided by the federal governmen
t

through the water and sewer facilities programs in the Departments of

Housing and Urban Development; Agriculture; Health, Education and Welfare
,

and that new coordinator of clean waters, the Department of the Interior.

Furthermore, the Federal Water Pollution Control Amendment and the Clean

Rivers Restoration Act of 1966, now pending before Congress, will have

to be passed to make the whole remedial action work.

So we have a new resource in this urbanized state: public health

and clean water. To publicly correct the deficiencies that our traditional

concepts of private economic gain have created is costing billions

and billions of dollars.

Nevertheless, one must acknowledge that there has been political

leadership in New York State even though it took a major crisis, almost

a catastrophe, to create that leadership. There is today almost a complete

political willingness to move in this crisis situation.

Local government is most usually the one that is going to follow

traditional patterns. I do not look for a great deal of leadership at

the local level in the planning for resource use. Local governments are

going to be more prone to maintain the status quo and create the fut
ure

in the image of the past. They are too close to the forest and they

cannot see the trees much less develop progressive forestry practices 
in

their own political wildernesses.

Those of you who work at the local level may think that I am 
speaking

nothing short of blasphemy. You very well may believe in education at

the local level to insure wise resource use. I believe in educat
ion.
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It is an essential and never-ending exercise, and most necessary, but the

controls that must be imposed, the values that must be recognized, and the

oftentimes distasteful regulatory exercises that must be engaged in are

going to be done largely at a level of government somewhat higher than

the local level.

At the regional or metropolitan level there probably is going to

be more direct action affecting the welfare of the citizens of the land

than at any other level of government.

Let me hasten to make two clarifying statements: First, things are

going to happen at the regional or metropolitan level because that's the

area closest to the people where the common good can be recognized and

still it is a level of decision making somewhat removed from the

immediate pressures within a single city, borough, township, or 1county.

Secondly, the most important, action at the regional or metropolitan area

can be accomplished only on the strict and unqualified proviso that

there is enlightened leadership and a great deal of financial assistance

and law and policy at the federal and, state levels. This is what people

have called these days "creative federalism."

You need to have major policy determined at the state and the

federal level, with adequate financial assistance, but you need to carry

out these policies and to put them into effect at a level that is closer,

indeed, to where the action is.

A LARGER ROLE FOR THE STATE 

I would define region or metropolitan area in the terms of Peter

Self, a very competent British observer of the scene. He indicated:

"Region is a flexible concept. As used here it refers to some
area intermediate between national [ and in our case state ] and
local government which is a focus for shared demands, common
needs or important issues of decision making. Regions in this
sense exiat only in relation to significant common problems
of a kind which could be tackled by government action.
Geographic, cultural and economic factors are always relevant to
the delimitation of regions, but unless there are these common
problems to be tackled the exercise has little practical significailOe."
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The states are very: important, in this regard, because under our

constitutional form of government here in America the states are the

only level of government where there is the residual ,of police powers

or the powers to regulate and to organize local government to regulate.

Those powers not specifically granted to the federal government reside

in the states. The counties and the cities, and other local units of

jurisdiction too small to deal adequately with broad resource ma
nagement

or resource-use problems, are creatures of the state. If there are going

to be actions that are meaningful, actions within our states or on an

interstate basis, it is the state itself that must take the leadership

and provide the practical political machinery for decision making on a

metropolitan or regional basis.

But today more than ever before we have an unequal partner in

federal government. Unequal in the sense that most of the leadership

today is coming from the federal level and although the leadership

provided from there is welcomed, I think it is indeed unfortunate that

the states themselves have not more than [ merely ] recognized their ow
n

problems and opportunities and provided themselves the leadership to

push the federal government further and further into the kinds of

assistance programs that will make local action on a regional scale

most meaningful.

We have some very significant new legislation on the books with

which most of you are familiar. I refer specifically to the Land

and Water Conservation Act, the Open Space Act, the various water a
nd

sewer facilities acts, the river basin and water facilities planning 
acts

as well as the pending Federal Water Pollution Control Amendment an
d the

Clean Rivers and Air Pollution Control legislaticn. The Highway Beauti-

fication Act cannot be ignored. The expansion of the national park system

is important and the multiple-use classification system required of the

Bureau of Land Management by Congress is of great significance.

* See "Regional Planning in Britain" by Peter Self in Urban St
udies,

quarterly, May 1964, published by The University of Glasglow.



11111111 Generally, if ours if not a conservation-minded society today,

which I firmly believe that it is, it is a resource-oriented society in

11111111 
terms of the needs of a rapidly growing urban society and its ever more

precious "new" and traditional resources.

11111111 Planning is an instrument that is available. And it should be

employed at every level of government. At the same time, we must develop

11111111 

a clear understanding of the vital interrelationship among local, regional,

state and federal governments. No longer can we regard any one level of

government as the exclusive owner of any particular segment of society

11111111 or as the sole provider of specific facilities. All are mixed together.

What we are driving toward is a definition of national purpose and need

coupled with national financial assistance, but working through the

states to accomplish these purposes at the local-urban level with local

IIIIIII1 leadership and pride as the crucial catalysts that make the whole

formulization work.

4111111 
PLANNING ON A HUMAN SCALE

You may have noticed that in the last few minutes I have not

10111111 referred specifically to planning commissions. I guess that is because I

take planning for granted in any well-ordered government. I have referred

principally to political decision making and the constant necessity of

realizing that we are working within a framework of divided responsibility,

but, hopefully, working more and more for a common cause as we sort out

111110 and make more rational the traditional concepts of responsibility and

capacity and more rationally allocate and equate responsibility and

111111111 capacity among our levels of government.

Let me quote from Harvey Perloff once more:

"There is another concept that we can borrow from our experience

with the traditional resources: The emphasis on development and

1111111 

use. In the past we learned to go from a focus on conservation,

seen essentially as a negative concept -- the idea of leaving

alone or rigidly controlling -- to a focus on the need for sound

development and use. The idea was not to 'go back to nature'

(with the exception of relatively rare resource endowments,

such as wilderness areas), but develop resources in a positive

way to meet man's needs seen broadly and over a long period
ft!"-..._ • .
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of time. In the same sense, with regard to our new resources, the

negative view has limited application. For example, zoning

and subdivision controls, as most planners are well aware,

are extremely weak weapons. Clearly a much more effective

approach to urban-oriented resources is through sound

development and use." *

And here's where we stand. The concept of resources -- their

management, use, conservation, and their relation to people -- is

undergoing constant change. The planning for and the public policy

toward the use and management of these resources is dynamic. Just as

zoning and subdivision controls have turned out to be fairly weak instruments

in today's growing and exploding urban society, so our traditional concept

of resources needs broad re-examination.

What we need to develop today is a land development and human-

relationship-to-land concept that is more comprehensive and broader than

ever before.

As people settle the land and as we determine their arteries of

communication and needs for utilities along with their social and

economic needs, we must develop an abilityito,set aside those important

pieces of land to be sure that water will be maintained in a pure

condition, that beauty and resource amenity [ will be preserved ], and

that human-ecological and resource-ecological balances are maintained.

What am I talking about? Simply this: I believe that today's

society is going to be increasingly more impatient with economics and the

marketplace as the principal and sole determinates of the condition of

the environment. It has been suggested that we have a series of "new"

resources because they now have economic value and are no longer free.

The time is close at hand when we will not have to wait until scarcity

or economic value or great social cost become overwhelming factor's before

resources become public concern.

* See Perloff, op. cit.
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As Galbraith has indicated:

"we must explicitly assert the claims of the community against

those of economics... If a structure, facility or design is

cheaper, more convenient, or more efficient, this is no longer

decisively in its favor. If it is ugly or otherwise offensive,

it is probable that it should be rejected. The airlines have

no God-given right to the cheapest tract if they keep ten-

thousand people awake." *

So, too, decisions as to the comprehensive arrangement of land,

facilities, and transportation must be ordered to human need and to human

scale before and as development actually takes place, as a matter of

public policy. This would protect against the building of a superhighway,

for example, and then permit unearned, windfall, economic gain to accrue

to those fortunate speculators who happen to buy up (or otherwise acquire

the rights to exploit) the interchange quadrants because of existing

antiquated zoning processes.

These [ antiquated zoning ) processes just don't make any sense at

all and are clearly contrary to the public interest. Perhaps these

interchange quadrants ought to be permanent open space, scenic view spots or

parts of a regional park system. What I am suggesting is that these decisions

must control and in order to control we must find the political means of

asserting the public interest at the time the highway is conceived; also,

the responsibility for conceptualization that does control belongs to a

public body with a broader concept of the public interest than that

usually found in most highway commissions.

If the new resources relate God-given parts of our environment to

the satisfaction of human dignity and human aspiration, then clearly we

must find ways for our political institutions to assert the element of

human dignity and aspiration into our planning and political decision-making

processes. We must learn better methods of controlling the development

process in the public interest. We must find the political means to

assure human aspiration. That, as I see it, is the dynamics of planning.

and resource use today and the real challenge to creative political science

in the months and years just ahead.

* A keynote address prepared by Galbraith for the Urban America, Inc.

conference on "Our People and Their Cities," Washington, D.C.

September 1966.
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If we cannot or do not make these adjustments in our political

institutions, the Watts demonstrations will seem but a prelude to the

justifiable protests of a frustrated people against an ineffective govern-

ment that is unable to meet the recognized and known needs of an affluent

and well-informed citizenry.

Within this framework we may find a more sensitive attunement to

the resource needs within our metropolitan areas, our states, and our

nation.

Aldo Leopold in his classic Sand County Almanac suggests an

approach to resource management and use in ethical terms:

"This extension of ethics, so far studied by philosophers, is

actually a process in ecological evolution. Its sequences may

be described in ecological as wells in philosophical terms.

An ethic, ecologically, is a limitation on freedom of actions in

the struggle for existence. An ethic, philosophically, is a

differentiation of social from anti-social conduct. These

are two definitions of one thing. The thing has its origin in

the tendency of interdependent individuals or groups to evolve

modes of cooperation. The ecologist calls these symbioses.

Politics and economics are advanced symbioses in which the

original free-for-all competition has been replaced, in part, by

cooperative mechanisms with an ethical content."

"The complexity of cooperative mechamisms has increased with

population density, and with the efficiency of tools. It

was simpler, for example, to define the anti-social uses of

sticks and stones in the days of the Mastadons than of bullets

and billboards in the age of motors." *

THE POLITICAL ACTION EVOLUTION 

Ours is a period of dynamically changing roles with regard to

governmental action. Our local governmental institutions, designed to

provide limited services in periods of relatively low population

concentration, are rapidly becoming more and more outmoded today as major

factors in the developing of a resource-use philosophy, to say nothing,

of effectiveness in resource management.

* A Sand County Almanac by Aldo Leopold. Oxford University Press,

1949, p. 202.
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Our federal government is providing more and more leadership and

is adding its financial capacity to back up this leadership.

Our state governments are going to catch up rapidly and are going

to assert their essential roles as resource custodians and as the ones

responsible for local governmental organization to permit the creation

of viable, human-oriented environments.

We are seeing the emergence of regions as the basic element for

planning and local political decision making for resource and land develop-

ment. This evolution is going to take a long, long time, but its evidence

is everywhere visible.

What is still needed and what will be continuously needed as

we go ahead is an uninhibited political leadership, a continual debate

and growing understanding of the ecology of urban regions about the

things that are important in terms of visual amenity. We need to

constantly define and redefine what, in fact, our resources are and what

kinds of political action in a planned, deliberate, and intelligent

fashion we can take with regard to those resources.
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