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PREFACE 

This study is concerned v/ith a task'of • longstanding interest to 
ILPES, namely that of assèssing periodically the' state of planning in 
the region and the advances' it has made. 

Numerous earlier studieis 1/ have concentrated fundamentally on 
the formal institutionalazation of planning and the great progress 
made in connexion with the techniques and instruments used in this 
task. In contrast, this stiidy is concerned with the analysis of the 
planning process itself, highlighting the different social actors 
which intervene in it and thus contribute either to its advance or . 
its stagnation. 'i 

A more profound examination of these aspects is particularly 
important, since, although the techniques will doubtless continue to-
improve and will contribute to a more 'enlighted presentation and a 
mofé effective solution of the problems w:hi<;h planning has to face, 
this will not abolish the social tertsioris and ithe sociopolitical 
phenomena in genéral which underlie the plánning process and are 
brought out here. It is precisely through a more systematic knowledge 
of these aspects- that greater efficacy can be achieved in the use of 
the techniques arid instruments of plajiniííg, so that the .maximum 
advantage may be taken of the-specifically technical progress, which 
in this era of the computer and mathe'matical models is rapidly 
incire-asing in sophistication. . ' • , • 

See ILPES, Discusiones sobre planificación. Informe de un 
Seminario (SantiagoChile, 6 - July 1965), Mexico City, 
Siglo XXI, 1966. 

ILPES-OEA-BID, Experiencias y problemas de la planificación 
en América Latina, Mexico City, Siglo XXI, 197^» This 
publication combines various studies pfesénted at the Seminar 
on Planning held in Santiago in July 1972. 

/It should 
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It should also be -noted'that throughout this study reference 
will be made to "national" planning, the term being used to deñote 
origin and not area of applicatidn.-' In other wordsV it is "national" 
insofar as it stems from the Nation State, regarleéé of whether its 
sphere of application is the country as a whole or only one region 
of it. It also includes, therefore, what' in another sense of the 
term is called "national" planning and "regional" planning, and the 
arguments put forward are to be understood as referring to both, 
except when the contrary is expressly indicated. 

It is evident that in the conditions of the contemporary world 
every organization of any size has recourse to planning. This applies 
to the transnational corporations, the big syndicates and many other 
institutions. Hence it'lliust be emphasized from the stárt that the 
chief topic of interest heire is the study of planning as carried out 
by the Nation State, although occasionally it may be necessary to 
refer to one or another of the institutions mentioned in order'to 
clarify their relations with the State." -

Planning has always been a very complex process: there are 
various possible ways of doing it, and it is a mistake to confine it 
within narrow limits. This idea, which to a large extent underlies 
the present study, is based on the considerations expresséd in 
chapter I on the nature of planning. It can also be shown., as attempted 
in chapter -II, that this is the chief lessénto be learnt from the • i • • • 
history of planning in Latin America and the only possible response 
to the new problems and challenges -analysed in chapter III. 

After an indication of the theoretical, historical and practical 
reasons for the complexity of the'process and the nature of the 
challenges which confront it at the present time, there follows an 
analysis of its actors and in particular of the State, since it is 
State planning which is the subject of this study. The State and its 
apparatus, considered in chapter IV, define the planned policy through 
the fundamental product of their activity, namely. State policies. 
These policies and their basic role in the planning process are 

/considered in 
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considered in chapter V. Finally, in chapter VI the more important 
prospects that the future may hold in stare are discussed and the 
main conclusions are summed up. 

/I. THE NOTION 
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V I. THE NOTION OF PLANNING 

A..' Plannitx'̂  and political projects 

There are numerous definitions of planning and it is not 
surprising, therefore, that the discussions on the subject reveal 
differing conceptual perspectives and distinct and varied interpretations 
of the terms used. 

The present work only aims to provoke further thought on some 
of the aspects of planning which have hitherto been relatively-
neglected in the broad analyses of the subject already carried out 
in Latin America. 

Focussing attention on the problems of a socio-political 
character and their interrelation v/ith planning is not the only 
possible approach to the phenomenon being studied. It is therefore 
necessary to point out, in the first place, the nature and characteristic; 
which are here attributed to planning. 

Planning is conceived as the effective technical instrumentation 
of a political project, this latter being understood as a coherent 
set of social and political goals. The concept starts from the premise 
that in every society and at each stage of its history there is political 
project, explicit or implicit, with multiple or partial objectives of 
a radical, conservative or compromise nature, relating to the more or 
less coactive distribution of power and social resources. 

The application of a political project does not necessarily 
involve the existence of planning. This latter is a particular form 
of instrumentation of the project and implies two major decisions 
of a political nature: the adoption of the project and the decision to 
use planning to define its objectives v/ith greater precision and to 
carry it into effect. 

Here there immediately arises the well-known concept of the stages 
of planning, which makes an essential distinction between the formulation 

/and the 
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and the, execution of the plan. 2/ From a somewhat different angle, 
the said distinction may be understood as referring to the notions, of 
the plan and the planning process. ; 

\ih.en one-speaks of the plan, this tends.to be associated with 
the idea of; .a formal document, drawn up by a planning office, or board. 
This is undoubtedly its moŝ ;. iusual definition,, although the preparation 
of such a dp.cument is- not an essential condition for the existence of 
a plan. The essential idea here is that an, effort is made which, 
although it may be long, and complex, culminates in the availability 
of a suitable set of objectives, goals, provisions and instrumental 
propositions. In contrast, the notion of the- planning process 
relates to a continuing phenomenon, closely linked with the other 
social processes, v;hich recognizes only partial goals, since every 
:S0ciety adopts nevj objectives at every stage and one- political 
project 'follows another, to v/hioh it may be either similar or quite 
different. The present study confines itself to the idea of planning 
as a. process. The formulation of a plan corresponds to one phase 
of this process, which is qonsidered to be interrupted if the plan 
is not applied and renewed if it is replaced by another. It-is not • 
of decisive importance in this connexion whether the plan actually 
applied has taken the form of a formal document or not. . . 

The normal procedure is for a plan-document to be drawn up by 
a pla:nning office administratively responsible for this task, Sven 
this, hov/ever, is not an essential condition, since it is easy to 
imagine these functions being assumed by other i&tate agencies such as 
the Central Bank, the Ministry of Finance, an Econcniic c-.'̂d Social 
Council, an Advisory Council, or the General Staff of the Executive. 
This is even more likely where the plan is not expressed in document 
form. 

2/ This does not mean that the off-cited phases of discussion, 
checking, assessment and reviev/ have been overlook3d: these are 
regarded, however, as forming part of one or the other of the 
two basic stages. 

/The planning 
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, , The planning process, in contrast, involves numerous institutions 
and social sectors, which assume different roles. ¿/ 

In a broad sense, planning has been defined as ;a. methodical 
effort to regulate all or part of a social syst'em. In a-more specific 
and restricted sense it is usually identified v/ith the 'activities 
arising from. tĥ .. preparation and, putting into force of a medium- 'br 
long-term plan, with the subsequent addition of the;category•bf annual 
operational planning, to take account of the short-term activitiés. 
Lastly, in countries with-a market economy it is regarded as an 
essentially informative and predictive activity., based on the preparation 
of. quantitative projections relating to the expected evolution of the 
economy. These concepts will.be returned to later with a view to 
studying their meaning and scope. and assessing vihat each of them expects 
or demands from planning, but.for the purpose of this initial presentation 
it is preferable to attempt ,a ̂ .classification from the viewpoint already 
set forth here. • • ' 

It v/ill be recalled that, in the first instance, ĵ lannirl-g' was" 
linked with the idea of a, political project, on the grounds that -
planning can only have meaning if, .it is associated with an intention 
to achieve certain objectives and.that in every society the goals of 
planning must necessarily have a political significances. 

That which gives a planned character to .State..action is the 
existejace of a project, in the sense of a coherent group of objectives 
which consftitute a social goal. To achieve this the State resorts,-
in a conscious, deliberate and systematic form, to the means which the 
advance of knowledge has created, namely, the so-called planning 
techniques. : • ' • ' . 

This topic will be deferred until chapter IV, since the essential 
features of what we understand by the planning process must first 
be identified. 

/It may 
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If may be deduced from the foregoing that planning implies an 
effort of rationalization, but it must not be confused with this 
concept. It constitutes a very special form of exercise of the reason 
pursuing social and political ends which are concerned with values, 
subjective judgements and doctrines and are therefore not subject to 
the notion of optimum, since they cannot claim to be the only or the 
best response to the problems of society. 

Wnen planning is defined as a process, this implies that the 
formulation of objectives is followed by. action"to carry them into 
effect, which in its turn means a continuous taking of decisions. 
The planned action, however, is not equivalent to the usual decision-
taking in a social process^ since it relates only to those decisions 
which are concerned with the proposed objectives. Coherence and 
continuity are characteristics of the decisions resulting from the 
planning process in the course of time. 

A point which is not clear from the foregoing observations is 
what relation exists, in accordance v/ith this approach, between 
political project and planning, the latter being defined as the 
technical instrumentation of the former. The difference is not simple, 
nor has it the clarity which might be expected from the sharp distinction 
which is usually made between the political and the technical, for 
social objectives are also political. The preparation of the plan is 
achieved by means of procedures and instruments of a technical nature, 
but it is not a mere téchnical process, since it normally implies 
discussions on priority, negotiations and other forms of social 
participation which are political in character. The plan-document, 
which is the normal end~product of this phase of planning, proposes 
goals and policies justified and expressed in markedly although not 
exclusively technical terms, but there is no doubt that the plan in 
its entirety is a document of clearly political significance. In the 
same way, the planned action which seeks to fulfill the agreed objectives 
involves a large number of eminently technical processes, such as the 
preparation of investment projects or the introduction of a specific 

/educational reform. 
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educational.^reform. ^At. the same time, many of the decisions which are 
taken-in'the context of planning must inevitably be classified as 
political, since they.represent value, judgements and/or affect 
different .social sectors in different wayso 

There is therefore, a close and permanent interaction bet\'/een the 
events which govern the development of the political, project and the 
activities involved, in planning. This relationship will only be 
harraoniousj if an adequate, congruence exists between the .two planes, 
reflected in itheir pajrallel and int^erconnected advance. Consequently, 
both the "political project and planning imply an effort at rationaliza-
tion and are continually expressed through the decision-taking process. 

Up to this point ,the .-Xjeaç.oaing assumes the existence of a political 
project and in consequence;a plan with precise and invariable objectives 
and priorities. For various reasons and cirpumstances, however^ both 
of these.undergo numerous and•continuous changes in the course of time. 
In particular,.if the political system operates through continuous and 
successive negotiations between different social sectors, the prevailing 
political project is exposed to changes of,course of varying importance, 
although in such cases there is probably a fundamental and virtually 
fixed central premise around which adjustments of. varying character 
are made. 

Situations such as this are reflected in planning, with the 
result that it displays areas of notable continuity together with 
markedly intermittent aspects and even .pases of abandonment. Sectors 
whose objective characteristics or necessities are determined by more 
or less precise technical factors and whose goals are generally accepted 
evolve in.a non-conflict.ive atmosphere in whiqh the decisive voice is 
that of experts who are agreed among themselves. Such activities, are 
significantly affected only if radical changes occur in the political 
project and the sectoral plan concerned - the development of the energy 
sector is generally ,a goqd example - acquires in consequence considerable 
autonomy with respect to the political process. , Matters of a basically 
contentius naturp, in contrast, such as income distribution or the 

/composition and 
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composition and origen of national savings, are liable to considerable 
variation even without appreciable changes in the distribution of 
social power and the essential political'project in force, and the 
planning process will inevitably'display the resulting fluctuations 
and interruptions in such areas. Many of the oscillations which 
occur in day-to-day policies and the complaints that short-term 
decisions are often not compatible with the'medium-term plan are 
cáused by disturbances of this kind.' ' . • . ' 

In cases'v/here there 'is a break on the political level as great 
as that which'has occurred, for example, in Cambodia - a country which 
has chosen to return to a rural society and appears to have abandoned 
objectives as generally accepted as modernization, industrialization 
and urbanization - it is pracíicàlly impossible for any part of any 
previous plan to survive. 

To sum up, in planning it is necessary to distinguish between 
"politicized" zone's" and afeas which are relatively free- from politics. 
This does not mean, however, that the division is rigid and invariable. 
Different aspects of the plan may, successively or concurrently, become 
"politicized" or "depoliticized" in accordance v;ith differing phenomena 
affecting the social process, such as mobilization or deactivation,-
greater or lesser conflict, or changes in the relative intensity of 
different social demands. ' • 

In this context it may be noted that planning is politicized to 
the maximum when it is explicitly presented by the government- as an 
instrument for the achievement of its main objectives and ••when-the 
predominant political style makes the State the director of the social 
process. This statement is particularly valid in relation to planned 
State intervention designed to alter or correct the functioning of the 
market, which produces an essentially political clash between the power 
system prevailing in an economy ruled by market forces and that which 
derives from the predominance of the political authority in the 
orientation of the economy, 

/On the 
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. ; ; : On the.'Qther hand, without ceasing ilx practice to perform a 
political role, planning is deprived of- this conriotation if it is 
presented as an auxiliary tool for. the decision-taking which occurs 
concurrently and separately within the gbvernment system and the " 
private sector. ' -

. Finally, it shouM be iioted that' at any given moment external 
events, technical, factors or sociopolitical considerations'may'lead 
to the deliberate abandonment of à- plan which is' in full operation: 
a decision v/hich may be^.perfectly rational in the'circumstances but 
which leads to a manifest interruption or discontinuance of the 
planning process. In other words, there may be valid interpretations 
of what constitutes an endeavour to rationalize the social process 
which do not lead .to-a planned'activity or agree "with"the specific 
rationality of the planning process. 

In- Qthej? sections'of this' study consideration will be given to 
-other extremely important but-inore specific aspects 'of the subject 
presented here,.' ; In. particular, it will bfe neces'sary to analyse the 
form in. which the aspects mentioned earlier are interpreted in or 
applied to. societies in which - as in the* case of the whol'e 'of Latin 
America with the exception of Cuba - a-'public' sectoi'" subject to 
the rule and consequently to the decisions of the governing authority 
coexists v/ith private enterprise and other civil organizations which 
•function with a considerable degree of independence of State authority. 

ior the present,, it need only be strôssed thai: the types of 
planning usually distinguished (imperative and indicative; economic, 
social and global; national, regional or sectoral) which form variable 
combinations-with one ánother and to which should be added others less 
usual (political and .cultural), all presuppose a political project. 
However purely economic the planning model and the goals selected 
may be, there is always an underlying political project, explicit 
or implicit, which conditions the functioning of the'model. 

/B, Types of 
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B* Types of political projects 

Both the types of political projects and the types of technical 
instrumentation accompanying them can be very varied. 

An elementary but useful typology of the former is based on two 
dimensions: their degree of explictness and their global or partial 
character. This enables four extreme ideal cases to be distinguished: 
1. Explicit global political projects 
2o Implicit global political projects 
3» Explicit partial projects. . ^ 

Implicit partial projects 
In practice, of course, it is as rare for a political project 

to be totally explicit as it is for it to be completely implicit. 
The extent to which it is explicit may be determined by the amount 
of information which.it has been decided to supply. There will 
always remain implicit elements, hov/ever, since it is very difficult 
to formulate a completely definite and detailed policy, as many of 
its assumptions and consequences remain partly concealed even from 
those who designed it. 

Similar provisos may also be made with regard to the global or 
partial character of the political project, inasmuch as some conception 
of society, even though confused and vague, underlies even the most 
limited projects. 

The foregoing considerations do not invalidate the existence of 
projects which, starting from a basic concept characterized by a high 
degree of internal unity and coherence, give rise to a flow of idees-
forces concerning each of the great subsystems of society, conjointly 
with a relatively concrete viev; of the social future desired. All 
this implies the adoption of a system of values animating the whole 
structure which at the same time determines the means considered 
appropriate for carrying it into effect, and this determination is of 
course prior to and very different from the purely technical instru-
mentation. 

/There are, 
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There are, in contrast, political projects which are much more 
limited and refer solely- to'one or a few dimensions of society, 

Thi§ distinction does not imply any judgement on the comparative 
advantages of projects of one or the other type. This would involve 
the.consideration of a specific society at a given moment in history. 
The only a priori statement which can be made, based on past experience, 
is that global projects are much more rarely implemented than partial 
ones. 

It would be impossible to analyse here the intrieâte problem 
of the social, economic and political conditions which' mâke a global 

i ' T ' 

project viable. Suffice it to say that the groviihg complexity and 
interdependence of international society and the increasingly rapid 
changes occurring in. it, wh^e apparently requiring more than ever the 
adoption of global projects by Nation States, make their realization 
correspondingly harder and impel the adoption of partial projects. 

C. Types of instrumentation 
• t. . • 

Planning has, never been nor needs, tp be. only way of 
instrumenting political projects, which existed lo.ng before planning 
was conceived. Nonetheless,, for reasons which are. analysed elsewhere 
in.this study, planning has become a mode of. instrumentation which is 
widely used.at the present time, • . 

The process of technical instrumentation and its ..o.bjectification 
may assume various forms. Many classifications are possible, but the 
form of obj.ectification of ..the- plan seems. particularly relevant for 
understanding the complexity and different manifestations of the process. 
As mentioned earlier, It. may assume the form of a, written plan or 
exist without-one. , - , 

'The written .plan is, a legal resolution issued by the relevant 
authority which establishes the general norms and rules by .whiclq. the 
process it tO'be governed in the future; it is, to be exact, a planning 
code. Other minor bodies of rules, conforming meticulously to the basic 
dispositions, are designed to direct the process, 

/The other 
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The õther alternative'is that planning should .be governed by a 
series of basic principles- which - explicitly or inq)licitly - are 
contained inj explain or establish, the.fundamental directives of the 
State policies. From the standpoint of the. student of planning, it is 
impossible in this case to have reference to a written plan. The task 
consists in bringing out those basic principles and analysing the 
coherence, rationality, degree of anticipation, final objectives, 
targets, paths, etc. 

The combinations which planning cán assume are very varied. It 
may exist with or without a global written plan, with a global written 
plan and written sectoral plans, with an unwritten global, plan and 
written sectoral plans, or v/ith unwritten global and sectoral plans. 

It may also happen-'that the written plan is not applied and 
that, instead, there is an unwritten global plan which actually govérns 
the planning. Such an unwritten plan is only an.intellectual exercise 
which, while it may have important functions from the political and 
social.standpoint and be párt'of thé strategy for applying the political 
project -, • does not from, part of the actual planning process. Nonetheless, 
the preparation of this plan implies a planned activity in which 
recourse is had to various technical instruments characteristic of 
the task in hand. . ' 

These reflections show, first and foremost, the complexity'of 
this field of research, while at the same time avoiding the customary 
over-simplified siolutions. to certain problems. It is often said that 
planning is in a state of crisis either because no written plans are 
made or because they are not fulfilled. It should be recognized,' 
however, that these conditions may coexist with an active planning 
process. This being so, what has to be explained is not the supposed 
crisis, but the reasons for the aforesaid coexistence. Neither is the 
abondonment of a plan and its substitution by another of different 
content and/or mode of procedure necessarily a sign of crisis or of 
the disappearance of the planning process. 

/The f o r e g o i n g 
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The foregoing distinctions also facilitate the analysis of 
planning by sectors and branches in ordtr t̂o determine more precisely 
in which of thenj it has maintained „cont.i:i3i'uity and in, which it has 
undergone fluctuations. T^e ^causes qf,.:these variations are analysed 
in another part of., this study. , . 

D. ' Relations between political projects and modes of 
. Í; -Í ~~ ~~ •• planning ^ 

The study of the relations between different types'of political 
projects and different modes oí planaing pres.ents .con-siâerable 
difficulties, but it deserves.investigation however tentative this 
may be. - . :, . 

Whereas a project with multiple objectives is ofily' compatible 
with global planning, partial, project,s are compatible both with global 
planning giving priority to the.,.dimensiou,;iin question, and with 
sectoral plans» Thishowever, has ncx..beg.ring on Whether the p'lan is 
writteri or not, nor on,,the possibility of the existence of an actual 
global plan very diff,er;eat from the.,̂ wr̂ itt-,en on̂ ;, but merely indioates 
the_ existence of certain tendencies .in.; this respect. 

A project with, multiple objectives tends to be expressed iil< a 
written plan, p,arti.cularly at the begiiiriing of. its implantation. 
This is because it requires a confrontation with reality whereby its-
consequences must be elicited - many of; v/hi.ch are difficult to recognize 
without the systematiç effort.of arranging; them, in a plan - and their 
coherence and,inherent conflicts must be analysed. In this'sehse, 
the written plan is the natiural exposition of this type of politital 
project. Moreover, its fprmulatign as a written plan-gives it; mòrè' 
weight and enables ̂ its creators to claim that they have successfully 
surmounted the ̂ ordeal of fire .represen-ted;by its submissiÒH to the ' ' • 
scouting of scientific instruments, as armeans of legitimizing the " 
project in the eyes of public opinioin. • 

/Even so, 
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Even so, there are also factors which limit the written 
expression of the plan. In the first place, the very complexity 
of the project makes it difficult tò confine it within these limits. 
In the second place, soon after thè plan begins to govern- the process, 
social and political tensions will arise as it becomes evident that 
many of the agreed objectives raise conflicts which.compel a 
rethinking: of the political project in that they question, for example, 
the legitimacy of the means adopted. All thi'S results in the 
continuance of a process whichalthough it diverges more and more 
from the written plan and is moSified in fact without formal read-
justment, continues to be a planned process, because it places at 
the service of the reformulated political project its own characteristic 
instruments. 

-Partial political projects are more easily set out within the 
limits of a written plan, though the possibly conflictive nature of 
the social.aims involved must be'taken into account. When it contains 
such conflictive aims, the written plan is faced v/ith the alternatives 
of, oij. the one hand, concealing its intentions in order to avoid a 
clear pronouncement on the points at issue, presenting itself either 
as a mere declaration of principles or as a projection of existing 
trends;. ,or, on the other hand, of developing the technical instruments 
needed to achieve its ends, thus revealing its weapons in the.face 
of its opponents. Thus it is evident that the conflictive or non-
conflictive nature of the desired objectives and the. political strategy 
adopted to overcome the obstacles vrhich ar'ise' are fundamentaX in 
deciding wheter or not to draw up a written plan. 

In this section reference has been made only to those factors 
affecting modes of planning which are derived strictly from the 
features of the political project which is to be implemented through 
it. There are, of course, many other factors equally or even more 
decisive, some of which will be analysed in other sections of this 
study. 

/The f o r e g o i n g 
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The foregoing consícíèrations show'tlie diversity'of planning! 
both because it can'be placed at the service of very differênt • - „ > •. . 
political projects, and becaÚBé'its Ôodês ànd functions may vayy , • 
a great deal even within quite similar- j)olitica!l''píoáects. 

Planning in thé fòrm'òf a written plani which has. chiefly.,engaged 
the attention of CEPAL áhd IlPES •ih'the past j'-iè one of the • modesr ̂  ./ 
which the process may assume, although-'not necessárily the best, , 

It is'no accident,'hów&ver, that the vjritten pliañ was so 
seriously considered and so often recbnimended'in the'early stages of 
planning in Latin Ame'rica. An essehtial'^part of planning is the . ,• • 
responsible identification Of-ióngf-teírii-aims tô  ̂ serve cas a franje-wprk , 
for day-to-day policy, togêther víxth objectives for the .'short eiíid 
medium term. In this framework, the written plan appears to be the 

•i • 

most effective way of ensüíiág this effCrt "of'^ralíiotídlizatioh. In 
practicc, it often háppens'•ètiât the great objecti-O-es;.tend to become, 
confused wi'th'their quantitative expressionsthat-targets are assigned 
to them which do not stric-tly apply, and-that certain courses .are 
given a rigidity incompatible with the frequent' and major changes 
which confront societies, with'the result-that-writtèn plans.-become, . . 
rapidly obsolete. • - • • -.if. • • • . , 

In an' attempt' to overcome these piobTems new- modes .of p34a.nning. 
have arisen which, to'be really effective, must also' contain that, 
long-term outlook' wi-thbut which the process it-self cannot exist. 

In short, it seems that a feature 'of- planning ia a constant 
dialectic between the long-term' aims arid the demands of changing,,, 
situations. Neither the'writtiári plan nor new modes of planning can 
ensure by themsél-ves alone the successful settlement W .'this conflict, 
but it can be confidently stated that the planning process es one,of 
the te\i ways leading to" itá àdequaté solütion.i • r ' .. -

/E. Political projects 



- 17 - " 

E. Political projects and planning aims 

It is evident from what has been said that, although planning 
and political project must not be confused, it is impossible to 
attempt an analysis of the aims of planning without first considering 
some consequences of its relationship with the political projects to 
vihich it responds. 

First and foremost, there must be consistency between the two. 
The political project is based implicitly or explicitly on a set of 
values and beliefs concerning the structure and functioning of society 
from which it derives a vision of the type of future society desired 
and of the process of social change which can lead to its achievement. 
In this sense, the political project has a predominant ideology which 
affects both the identification of the social goals and the degree of 
legitimacy of the means to be used to achieve them. The plan, as an 
instrumental expression of the.will to act on society, can only be 
conceived within the framework assigned to it by the project, Jrom 
this standpoint, planning might be considered technical and neutral, 
inasmuch as it is a tool for the achievement of given endÉ;. However, 
the means cannot be regarded as neutral, since they affect different 
groups of society in differing ways. Finally, the availability of 
the instruments for action is an outcome both of the social structure 
and processes and of the transitory phenomena which characterize a " 
given period of history, since the plan - like the political project -
is a reflection of the society which it seeks to direct or'govern. . 
Consequently, in relation to aims, emphasis must be laid'on the need, 
for consistency between the content of the plan and the political 
project and between the processes and instruments qi planning and the 
political regime in force. 

In other words, the political project contains indications on 
some vital questions for planning. The assignment of priority to 
economic growth or to a more equitable distribution of the social 
product, as a decision to maximize the rates of the former or to 

/attain a 
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attain a greater degree oí .national autonomy ãre options', which are 
naturally realized on very different planes» The same thing occurs 
in connexion v;ith the relative weight given to the market and to State 
direction of the economy, or to the degree of importance assigned to 
social participation and decentralizationo 

The need for consistency between the project and the plan means 
that planning must be a permanent process: a practice whicla accompanies 
the political project in its various phases and iá synchronized with it. 
For this reason the analysis cannot be'limited either to the mere 
formulation of á plan or to the sole consideration of the formal ihsti-
tutionaiity and the human team, which are its most visible expression» 
Instead, it must be extended to a study of the State policies and other 
instruments which define'the ''plan in action" and to all the entities, 
authorities and social groups'which aré involved in its different stages. 

F. ' 'The "techñinúes of plaunirif; 

In view of the perspective of this study and 'the nature of ••the . 
subjects selected'for analysis, .only a few .brief comments will be made 
on the jtechniques of planning.- There can be. no doubt that the use of 
some type of technical mechanism is a nec.essaryalthou.^jh not .sufficient 
condition for the existence of ¡planning. The -place of techniques in 
the planning process varies,, however,' aocording to the ideology of those 
who inspire and direct it, and ;is the outc'ome of the nature and content .L 
of the political project of which that process-is the tool. It must 
be recognized,: howeverthat the margin of. variation .of the,role of 
techniques in planning is not unlimited, inasmuch.'as, just as their 
non-use would imply the.nori^existence of the process,.there are .also • • 
matters which techniques alone are unable to resolve. . • ' 

The familiar instruments of planning can deal with-various types 
of economic imbalance and forecast various ..trends of economic, development-
in the futui©i ,;.but they are not equipped to make;Social tensions 
disappear..,.-In more gener.al terras, it .is not their: function to decide 

.'.: 1.:. /the course 
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the course of action that society should adopt in the face of conflictive 
problems or to lay down a specific line of conduct. In other words, 
the techniques alone are in any area which is outside the concept of 
the optimum and of the existence of a best solution, although their 
use iô certainly necessary to identify alternatives and indicate 
conditions and margins of viability. 

It is also a fact that each political;project tends to highlight 
its "favourite" techniques, . and to use them to help legitimize the 
project itself. Thus, the concept of the optimum becomes the chpsen 
instrument of those vjho'prefer an economy which recognizes the supremacy 
of the market and which in consequence favours a social, classification 
into producers and consumers, with.the decisive share of the power 
belonging to the entrepreneurial class•(since the consumers are 
essentially héterógeneous and unorganized, and. their "vote" in the 
market is dispersed) » In this case,, raacro.ecozianiic models and mathema-
tical programming are employed to produce information, projections and 
forecasts, while cost-benefit calculations are used to determine the 
composition of public investment and to estimate the profitability of 
private investment projects. It is well known that political projects 
of this type make a' great effort to submit every type of decision to 
the supposedly optimum criterion of profitability. There are outstanding 
examples of this tendency in the fields of education and to a lesser 
degree health. 

The plans drawn up with a .view to maximizing the rate of economic 
growth have resorted to the corresponding economic models such as the 
Harrod-Domar model and, more recently, to complex macroeconomic mathe-
matical formulae incorporating the prior political decision that the 
social optimum is achieved through maximum global economic growth. 

In contrast, the political projects which plan more stress on 
State direction of development, both as a way of ensuring.the cohesion 
of the model and because they distrust .both the capacity of the different 
sectors of civil society and the use they might make of their share of 
power, tend to make greater use of input-product tables., materials 
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balances, ,the fixing and control of prices,"^and other similar' instruments. 
In this case, there is a prior political decision by the State regarding 
the, definition of the social optimum. 

In both types of project, the resolution of distributive problems 
requires political decisions which the techniques of proijection' or 
assignment of resources assume either explicitly or implicity and which 
constitute political inputs in the technical eláboration of the formal 
plan or of an estimated appraisal of the future. 

In brief, the ever-increasing sophistication of the technical 
instruments represents an evident advance which should be exploited to 
the full in order to,generate an overall view of the economy, co-ordinate 
diverse economic policies or supply the fullest background data' to those 
who have to take a macj*oeconomic or microeconoraic decision. Oh'the 
other hand, it must be recognized that techniques are not only unable 
ta resolve problems involving value judgements but' are also affected-
by the inevitable relative unreliability of information áñd communication 
and by the existence of considerable margins of uncertaiiity. In other 
words, although many are reluctant to admit it, the concèpt of' the 
optimum is of limited practical significance. In short, then, different 
political projects have different scales of preferences and, moreover, 
use the techniques at their, disposal with differing intensity.' 

It is evident from all that has been said that whatever the dégree 
•of technical progress, planning must duly consider and find solutions 
or ways of seeking solutions to the different areas of conflict which 
arise to a greater or.lesser degree in every political project, such 
as those affecting the distribution of the benefits of development or 
those which influence the options between liberty, equality, authority 
and efficiency, which obviously are not entirely complementary. 

The foregoing shows that planning has always been a very complex 
process, that different modes of planning are possible, and that it is 
a mistake to confine it within narrow margins.' A brief history of 
planning in Latin America and of the new challenges which it has to 
face will corroborate this more fully. 

/II. A BRIEF 
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ll. A BRIEF HISTORY OF PLANNING IN LATIN AIÍERICA 

This is not the place to attempt a systematic analysis of the 
way in which planning has developed in Latin America; the aim is 
merely to highlight some aspects of the process as a basis for 
evaluating its future possibilities as an instrument of development. 

Planning began to be used in some Latin American countries in 
the period follov^ing the depression of the 1930s, vhich caused 
transcendental and all too well-known chan:-,es in the operation of the 
peripheral economies, also reflected in important changes in the 
State apparatus. As export earnings decreased the capacity to import 
dropped accordingly, and with it the flovj of forei¿jn capital that had 
traditionally contributed to the operation of essential public 
services. 

In many cases these changes affected the political system 
prevailing at the time, neces.sitatin': its redefinition. Thus, new 
social groups were incorporated in certain countries and relegitimized 
the prevailing' form of domination. In such cases where the participa-
tion of the base expanded there arose the need to increase the goods 
and-services available to the broad masses, as a necessary revjard 
for. their support of the system. This v;as the beginning of the so-
called populist period. In order to meet the demands of the recently 
incorporated groups this new political structure was compelled to 
increase the State's intervention in the economic field in an e-deavour 
to accelerate growth. Accordingly, the State tool: on a developaentalist 
charactei" and concerned itself not only v;ith providing the essential 
public services and with creating the necessary conditions for the 
growth and diversification of production, but also v/ith promoting 
industrial development by means of import substitution. 

In other countries the secuence and characteristics of the State's 
evolution took different courses and forms, but ~ at least in the more 
recent decades - there has been a general concern for development and 
the improvement of living levels, either through internal social 
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pressure or through the general framework of world evolution and the 
prevailing concepts of x̂ hat constitutes a r:ood society. 

These contextual changes made the exercise of planning necessary, 
even at a time when the basic rules for carrying it out had not yet 
been established on a systematic basis o 

The State had a considerable range of possibilities for carrying 
out this tasko As noted in a recent study, in planninr the import 
substitvition process the government administrative machinery had consi-
derable control over ail the fields subject to planning, since the 
basic parameters of the economy were defined by the State itself, 
within, of course,''á certain basic framework defined by the world 
•context» 

The essential driving force behind the growth of many Latin 
American economies therefore lay in the p'ublic sector vjhich, through 
the decisions of its central bodies, caused sizable transfers of the 
economic surplus, generally from the agro-export or raining sectors to 
the urban sectors associated with industrialization. In other situa-
tions, State participation may rather have derived from the concentra-
tion of political•and' economic power in the hands of those performing 
the functions•of government o ' In any case, the adoption of this type 
of decision müst be regarded as a planning activity, although without 
the characteristics of the written plan vjhich later tended to be 
identified with such activity. 

Another importáht govérnnlent instrument of intervention in the 
economic process wás'the establishment of decentralized, autonomous 
public enterprises. Through these enterprises the State assumed the 
characteristics of a producer in Latin America. This historical aspect, 
which is often forgotten' v/hen criticism is levelled at the hypothetically 
overgrown State apparatus of certain countries of the region, is of 
great importance and represents a substantial departure from v/hat are 

¡^ Celso Lafer,'"Estado y sociedad"èn el Brasil: Problemas de 
planificación", Sevista Interamericana de- Planificación, 
vol. VII, No. 26, June 1973- • . • 

/usually considered 



- 23 - " 

usually considered as "classic" State systems. The traditional European 
form of liberal State stemmed from the action of a rising dynamic 
bourpceoisie' with an industrializing social policy yeqwiring the State 
to perform certain basic functions, particularly those of maintaining 
the socio-political conditions necessary for the economic activity of 
private persohs on the basis of free market competitioia. It was 
financed by means of taxation. This .form of State was undoubtedly of 
transcendental importance - though we need not go into this here -
in the emergence and consolidation of the capitalist society and economy. 

It is, however, important to point out that it never characterized 
the Latin American cocietie^s, where the State came into being, above 
all, with the aim of creating the necessary conditions for the proper 
exploitation of the raw materials required ,by the central countries, 
thus facilitating the integration of those socie^;ies into the prevailing 
world division of labour. Subsequently, the Latin American State in 
many cases tended- to assume',production responsibilities which, still 
farther removed' it from the classic liberal.model. Owing to the 
structural conditions of these countries, it was the State - because of 
the absence or weakness of - enterprising. bourp;eoisies - that gave impetus 
to the industrialization process, • Thus, the Latin American State has 
been, in part, a producer State which was strengthened not .against or 
at the expense of civil society, but on the contrary, employed such 
strengthening to bring the national society to a more advanced state 
of development and integration. . 

This greater activity of the State, reflected in the increased 
number of public decisions, soon showed that the former administrative 
routines were becoming more and more; inadequate, as new dilemmas and 
new"issues emerged concerning which thç State.had to adopt a position. 

All this gradually created real conditions for the development 
of growing interest in thé codification of rules designed to rationalize 
and secure the more adequate and efficient management of those large 
government apparatuses. 

Concurrently, economic growth through import substitution tended 
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to slow down as the circXimstaiices favouring that process that hád" beerl 
brought about by the'Sécotíd" rWo'rld V/ar and the Korean War began'to'come 
to an end. " ' • . • - - - Li.'. 

The need for greater State-intervention was then advocated, 
together with thé importance of.more efficient programming of State 
action'in order to achiet^e a-rational and optimum allocation of scarce 
resources. " •i; . ; t :• • • . • • . . • • . 

These ideas' becarríâ" widespread^ axid. .w?!"©.-.taken up in Latin America'' 
by different intellectual' circles and in,stitutions« Thus',' the Economic 
Commission for Latin America .initially concerned itself with redefining 
the subject and converting it inta ,".development planning" in ari attempt 
to emphasize its instriiriiental character and the lack of any ideological 
connexion between thése hew proposals, and the above-mentioneá historical 
experiences. ' 'i • : ' • 

Planning techniques and methodology. m,ade rapid strides' withiti this 
framework ánd were widely" disseminated. This did much to arouse the 

• I f " . 

.belief that a techiii'cal formula- lías beinc put into practice that víouíd 
greatly speed up the sqlutipn to development prpblems. Never aihôent, 
however, in line with Mannheim's thinking,,.was the concept of planhing 
as global action which affected the whole.of society, so that'it went 
beyond the economy and coitld, not but propose a complete' social and 
political transformàtion. • ̂  : - .. . 

It is not surprising, therefore, that in a subsequent phase the 
planned economic growth formula, was .recognized as being inadequate 'and 
the concepts of social development and structural reforms were added 
to the content and objectives of planning. Thus, it was postulated 
that there were structural obstacles to development which must" be 
removed. This called for'various reforms.,. while at the same time 
priority was given to education, health, housing and other social 
sectors. • > 

At the beginning of the 1960s the Charter of Punta del Este and 
the Alliance for Progress'rgave their suppprt to this enriched'Viei? of 
development planixing, and a great many national and sectoral plans came 

« 
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into being which, after approval by the'evaluation mechanism set up for 
the purpose - the'Inter-American Committed on the Alliance for Progress 
(CIAP) - were' supported by long-term credit from international financing 
agencies. • • . ! • - . • 

Th« evolution and outcome of this•ambitious programme and the-
greàt ideological' discussions to which It gave rise are well known. 

The fact remains, however',' that with some setbacks and ups-and-
downs', a progressive formal institutionalization of planning has 
undoubtedly taken place in Latin América, in most countries of the 
region, planning bodies and councils were established at the highest" 
levels of the Administration^ and many recently prepared plans are now 
•in course of formal impleàehtationi 

Even so, there has been a good deal of comment on the planning 
crisis, and in many circleô the predominating feeling when analysing 
the specific experiences of'the past is ofte of disillusionment añd 
failure. - ; ' ^ 

It is quite rightly recognized^ for éxample, that thè-early 
planning- experiences were characterized by their' inability to achieve 
the postulated chsinges 'in the ecõnomic and social system. This is 
ascribed to the fact that the social and- political system failed to 
confer on planning sufficient power to attain those objective's. 

Similarly, it has been stated that economic policy ié used as a 
basis for achieving political support and a minimum, .of stability 
consideration is given only to the short term, and there ar'é drastic 
changes in the plan and between different points in time. . 

^ . See Ricardo. Cibotti and Oscar Julián Bardeci, A critical approach 
to planning in Latjn America, ILPES, 1972. 
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" ' Crxtitism of •planning does" not òccür-bnly in Latin America, Even 
• thfe ••oft-admired i*rench-planning^ h^ iseen the subject of severfe comment. 6/ 

Another recent analysis 7/ refers to the expectations aroused by 
de-velopmeht planningi conceived as a superior form o"f decision-making 

• "'in còntra.st wi^h the inadequsicy of market forced for orientihg' the 
' " economy, ''ihis analysis reviews thè' reasons'hórmally given for the 

•frequent''cáèes of failure-'in connexion with development plans, such as 
shortcomx'ngs of the' plan; I t s e r f j ' iñstitütio^'l •ürèakness (•unsuitable 
aàministràtive'Ibcã^tion òf'the planning office, for example), lack of 
reliable' uÍ5-to-datè'informá'tion,unforeseen economic phenomena, and 
deficiencies in the public administration. It concludes, however, that 
the main obstacle'to"succesful'plànáing is the lack of real government 
support for'the ;̂ lan'é which the governments-theziíéelves approve. 

Furthermore,'it is alsó'a'fact that many of the formal plans 
prepared in the region in the course of the past 15 years were rapidly 
abandoned br replaced, were'never really impleméntéd or, In any case, 
the relationéftiip 'bétwe'eíi their goals and the' subsequent situation was 
somewhat tenuòus. "This'has beeh'̂  pointed'out i-ep'eatediy in various 
analyses made in Latiá'America* in' retten-t years. ' 

Só much cri-fcical comment leads •üò a'piéssimi'stic evaluation of 
planning as ah instirument bf development. íhere'is, however, an 
evident contradiction between such an evaluation and the visible proof 

6/ - Théré is less and less discussion now about the Usefulness of 
French type plan. Originally conceived somewhat ingenuously as a 
means of harmonizing social disputes, such planning today is 
merely a means of classifying the problems of the French society 
and, particularly, of defining the position of the social agents 
with respect to different problems. ' I'he plan is of iio interest to 
politicians, social; agents (entrepreneurs and workers) have always 
had reservations'about it',-and—thfe.Govei-iHnent no loñger believes 
in the usefulness of the exercise. (J. de Keravasdoue, "Relations 
entre Sciences Sociales et Politiques en France", Bulletin GR. NS60, 
1976.) 

7/ See Tony Killick, "The possibilities of development planning", 
Oxford Economic Papers, vol- 28, July 1976. 
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of the persistence with which successive political projects of varied 
types have utilized the planning instrument. The continuity of these 
efforts cannot be merely the result of simple bureaucratic inertia: 
hence a more systematic balancee ,must be made- of the. elements of 
frustration and progress detected®. 

Indeed, a negative Judgement oa planning does not seem warranted 
in the light of a more specific examination of the work done by the 
bodies making up the formal planning systems. 

Nor does such pessimism seem reasonable when it is considered that 
an appreciable improvement» albeit, at an irregular rate and with moments 
of crisis, has been recorded in Latin American living levels, and -
although the influence that planning has been able, to exert on this 
process is not always clearly identifiable^ its role.has undoubtedly 
been by no means negligible. 

The problem lies to a great extent in the contrast between the 
expectations,aroused çpncerning planning as an instrument capable of 
overcoming the obstacles to development, and the much more modest reality 
of the matter. Indeed, such a contrast between expectations and reality 
is of general occurrence and .tends to affect any means of social action 
in a period characterized by the explqsion of aspirations and demands 
and the consequent impatience to satisfy them. 

No spectacular or.. large-scale transformation of the social and 
economic systems of Latin America has taken place. Radical and drastic 
change is brought about by revolution and cannot be expected of planning. 
Planning is merely an. instrument, for the action of the political regime 
existing at any given time^ and it .is therefore dependent upon the 
constellations of power existing in society during the period of its 
implementation. This observation should not, of course, be taken as a 
judgement on the advantages or disadvantages of one, type of revolution 
or another, nor is there any intention of entering into analysis of the 
relative costs and benefits of different ways or styles of development. 
The aim is simply to indicate that planning should not be blamed for 
any hypothetical inadequacies or failures,^which in any case would be 
due to the social and political .system. 

/On the 
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On the oth.er hand, if- the analyái's'is located at the instrumental 
level of planning, then it is cieaí*' that significant progress has been 
recorded in such important;aspectas available'economic and social 
'information, the capa^city-,to interrelate complex variables, the develop-
ment- and use of quantitative techniques for purposes of econimic 
projection and foreceisting, and the formulation of more coherent economic 
policies. , . , .V 

As a result, a highly significant improvement has taken place in 
the quality and coherence^- of the diagnoses which must serve as the 
basis "for a plan or,, in general, any grõüp'of decisions. 

It is also ijndeniable that a progressive appreciable improvement 
has been obtained with surprising cdntinufty in t'he technical quality 
of investment projects and in the cohei'enc'e of public investment 
programmes» Such an improvement is quite" rightly regarded as an 
essential contribution to the achievement of more rational decisions. 
It should also l?e noted that the. systeffi'atic'inclusión of investment 
projects in the plan has perm.itted a more open process of discussion 
and evaluation, in technical and political terms, by removing this 
process from the restricted, sometimes closed and almost secret sphere 
of the individual, institution responsible for the formulation,and 
implementation of the plan.- o' • 

Perhaps these advances should not bé exclusively attributed to 
planning, since they have .coincided -with a parallel process of better 
training for economists, engineers and other experts, progress in 
economics and the social, .sciences in genertíV ahd the spectacular 
development of sophisticated mathematical, and^ comi)uter methods. It is 
also*̂  undeniable, however,, that these more favourable conditions would 
not have been turned to account if planning had not décisively contributed 
to taking advantage and making use of them. 

In addition, .p,lanning• ĥ s- cdntrib'uted a' systematic method of 
seeking interrelatioi5iShip%, compatibility and coherence: all valuable 
elements both in interpreting-;;thfe, pa.s't and in determining the present 

• /situation and. • 
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situation and foreseeing future trends. This observation is valid even-
though there may still be some intíompâbility between the ends and the 
means, contradictions between often simultaneous economic policies, and 
a certain divorce between the projections and approaches of the planners 

"and specific short-term problems. ;These are tasks involving the 
improvement of the available technical instruments and of the planning 
process as a whole, and they require continuing attention in order to 
maintain and accelerate the rate of• progress in this field. 

Neither should the contribution which planning has already made 
in the social and political field be underestimated. In the first place, 
the explicit ánd coherent presentation of background infor^^ation and 
problems has progressively aroused an awareness and increas.ing under-
standing of the nature and magnitude of the issues affecting development. 
This applies to politicians^ bureaücrãts,' entrepreneurs, intellectuals 
and, in some degree, workers' leaders,- despite the difficulties arising 
from the specialized' and'sòmèwhat hermetic language characterizing the 
social and ecoilomic formulations. What is. more, there, has been a 
gradual enlightening of- what might be called ''public opinion", in these 
matters. All this has helped to facilitate communication and make 
possible discussion among the various social agents. 

Even more important,' í)èrhaps,-.'ÍB-the stimulating and mobilizing 
role of the plan-document, representing a promise, an incitement to 
action and a guarantee that it is possible within a reasonable period 
to attain higher living levels and in general a better destiny. 
Similarly, the explicit statement of conflictive problems and objectives, 
to which planning has also contributed more systematically that the 
usual political channels, has made it possible both to explore political 
alliances and strategies for overcoming opposition and to attempt more 
deliberate social bargaining processes. 

The fact that perhaps a majority of the plans formulated in Latin 
America have been implemented only partially and for limited periods 
also call for some clarification. First, as already mentioned earlier, 
it may be rational and even necessary to abandon a specific plan if 

/socio-political events 
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socio-political events or conjuncturâl'situation so dictate. In addition, 
the non-fulfilment of plans "is' linked not only with the deficiencies 
which obviously have existed and still exist, as regards the coherence 
and realism of plans, shôrtcomings cíf 'tiie public administration or lack 
of connexion wi€h the private sector, but.also with the whole range of 
social and political relations áná-conflicts." - . .. 

To sum'up, the Latin AmériSàn governments pqesçss today^,thrpugh 
planning - although this may not' deserve all the credit for its 
initiation - a n arsenal' of"much richef and more Varied information, 
knowledge and instriiments of action, which", undoubtedly increases their 
capacity to confront thè chànging situations. : 

Lastly, rather thah accusing planning of, not., attaining the 
established'goals, it might be b^tter'^'to emphasige the responsibility 
borne in this connexion by political projects' which have lacke4 the 
proper formulation or thé necessary continuity.. In any case, there has 
not as a rule been the compatibility betwee» the. political project , and. 
the planned action \ifhich, as'-noted" earlier, is., a basic condition for 
the planning project's succeéá. .• •'.. 

This reflection seems to"justify the piesent doçument's decision 
to explore primarily the socio-political aspects of planning and to 
"i • : i: hi . V . ' • ' • v̂ 
consider the techniques and methods-only in so f^r, as. a,, clear inter-
relationship between the political and technical-jelementa exists in .each 
phase of the planning process, as suggested: in the previous chapter. ' • ' i • • 'í - • i ••!• ,. • -. 1 • • . . ' ' ' • Á-i. . ,! • r : - . 

V , 
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III. NEW PROBLEMS AND CHALLENGES IN LATIN AMERICAN 
DEVELPMENT AND PLANNING 

, At present, planning in Latin America is directed towards the 
solution of problems which are either compl,etely new or somewhat 
different from those which had to be- tackled in previous decades. 
Whatever the degree of novelty the problems might possess individually, 
taken together they, and thein pverall significance, have changed 
markedly in comparison with the recent past. The changes which have 
occurred both in the. international and regional settings and also in the 
internal structure of the countries create new challenges, which call 
for original solutions, making use of the experience accumulated hitherto. 

The following is a summary of the changes which have occurred at 
those three levels with the greatest effect on Latin American develop-
ment and, consequently, the greatest importance for the planning 
processes. ,. • . 

A. The world's new, problems and the crisis in the 
international economic order 

Great changes have occurred recently in international, political 
ând economic relations, the main conseouence of which has been to spfeed 
up the growing interdependence between the different nation-states. The 
'capacity of states individually to take effective decisions has declined 
considerably, both becaüse the events which affect them are very often 
more-or-less beyond their'control, and because the decision-making 
process hás become much tnore complicated. 

Progress in the field of transport and communications, and its 
impact on time' and distance, has been particularly important. The fact 
of living in one world has been brought home to most of mankind. 

With instant knowledge of events which have taken place in the 
most distant parts of the globe, cultural and ideological interaction 
has become unprecedentedly strong and widespread. Again, news about 
the latest products characteristic of comtemporary consumer society 
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spreads quickly^ thus creating a powerful stimulus to the aspiration 
of the great majority as yet excltided from it to become part of that 
society. 

Technological progress in the more directly productive field has 
also been highly important. It originates almost entirely in the 
industrial nations, and is characterized by capital-intensive methods 
'which call for ever larger and more concentrated productive units, as 
well as ever larger markets to make full use of their economies of 
scale. 

Thus, "the composition of world trade by types of goods changed 
profoundly between 1950 and l975o The relative 'importance of manufac-
tures increased from k3.7% in ''330 to in Food and raw 
materials, on the other hand, dropped from hS,h% to 1 9 » i n the same 
period", ^ 

This has brought on to the stage, in new forms, a powerful actor: 
the transnational corporation, 

"The activities of the transnational enterprises at the national 
and international levels are of long standring»' However, their role has 
currently acquired new features, since they now operate in a unified 
international economic space. ' This globalization bf the market economy 
area is viable for technical and political reasons,'- Technically, every 
stage of the productive process or the entire process - can be se't up 
in whatever geographical location econbmic. calculations suggest;' and- at 
the political level, -'since the Second World War the- western 'countries 
have become somewhat unified, particularly under the pressure of common 
security policies. In this context, the transnational corporations have 
become a fundamental component of the" economi-c activity and relations of 
the developed countries- with each other and. with the developing countries^ 
At the international level they fulfill the main entrepreneurial 

y 
• ' See CEPAL, The economic and social devglopment and external 
. relations of Latin America, E/CEEAL/IO?'i/Rev, 1, June 19771 pp. 169-171. /functions in 
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functions in financing programmes, irivestmént,"technological innovations 
and, in general, ia organization and economic deciaiohs". 9/ 

The above quotation is not merrily a description of a process 
marked' by a certain technical economic logic, but also an indication of 
one of the most important facfets o'f the change in the international 
power structure and relations. 

The stratification of international power is, of course, condition-
ed by a large-number of different "factors. ' It does', of course, to a 
large extent depend upon and vary wilih the availability of strategic 
weapons. For a long time after-the Second World War, thè international 
scene was characterized by the ábsblute and unquestioned predominance 
of the two great nuclear powers. Today, however, a numbér of nations 
have joined the exclusive niiclear weapbns' club and many othérs are 
nearing the time when they will be able to do so. 

The growth and spread of nuclear' capability is ¿lósely linked with 
deeper changes Which have occurred in 'the ínternationál'order, and which 
could be summarized as a passage fi^m'¿"situation of bipolar power, 
prevalent since the Second World War,' to What 'might be called a multi-
polar situation, î /ith a rapid process of internal realignment in the 
tw(S blocks and the appeái^añce of new leaders, 'accompaniéd by a change 
in the relations between the western world and the block of planned-
economy countries.' These change's" are probably summed up in the shift 
from the cold war to detente, of"which the growing trade between the 
two blocks is à concbinitant, or perhaps fundamental, element". ' " 

^These and'other developments bring about continual changes in the 
distribution of power at the international level. Which, while closing 
options for the relatively less powerful countries, including some 
Latin American countries,-also open new possibilities which should be 
duly explored and exploited. 

This interhátiònalization of problems and of decision-making have, 
contradictorily^ been accompanied by a heightening of nationalism. With 
national sovereignty, the'hasis of the nation-state, being undermined 

1/ ' Ibid., pp. 
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by events, there has been a .proliferaí:iQn of alarms aimed at slowing 
down that, process, althou.«Th without success. This .situation of tension 
between .̂ the,.demands of participation infíaiiiew and more interdependent 
intei;national order and the need to defend the essence of the' State 
probably contains one of the central iiac-tors . in ithe crisis of the 
State today. . oi' 
, ^ In this context, various Ja^tors -have produced great changes both 

in the international distribution,.of power and in the relative ability 
of nations to reach higher standajpds-¡oí .living within a reasonable time. 

. Firstly, there is the oil, cri sjLie,. whose.,, effect a have wrexiked the 
conyentionaj. classification in which .there, was a Vthird world"- together 
with the advanced capitalist ca|LUi(tj;»iies and t.̂ e soc-lalist area.- Today 
there is, also a. fourth worl^,. that of: jtĥ., ̂ underdevfeloped'.i countries which 
do not have oil. r-.,, • c. 

Closely linked to^ t^,.^bove,. but nçjt purely â  corõllary of it, 
is the combination,of inf+atipn with unemployment in,;the highly 
industrialized economies, in recent :years^..a problem which ihas not yet 
been solved despite various ihopefu!^-signs. The developing countries ' 
too have been facing sipilw jCrisis, ;pr, at least, a-vicious.-combination 
of costlier imports sind lower exports due to the state'3of ,the radvanced 
econqmies, ^̂  . .i- • • • • • .•?>••-•. r •• 
I,. ^ In .additiçn, world ,,problems and the fluctuations /and-- ' 

crisi.s of v,arious curreijçies, ..togê t̂ híer'Vfith th^ growing privatization'' 
of internatipn,al- credit which, has strengthened private banks and other" 
entities of. ,i:he developed .yĵ rld,, have broughti^changes' in .the problems, 
conditions, guarantees and negotiations invjq-Jived in the obtention of 
financial resources injjthp,^,orId market, 

Finally,, there ip the excesive burden on the balance of payments' 
of the external debt, both official and private, the latter often with 
official guárante^,. D^bt-servicing payments rose sharply in the first 
.half of the presentdecade. The countries involved have usually resorted 
to renegotiation. However, the idea of not trusting,-exclusively to 
bilateral machinery or their variant, an ad-hoc creditors' .çlub for . 
each debtor, has led to a search for multilateral renegotiation machinery. 

... /All the 



- 35 - " 

All the above factors have brought the rules prevailing since the 
Second. World War to crisis point. The lack of solid common principles 
and the prevailing instability and insecurity have stimulated the 
search for a new international economic order. But different .outlooks 
exist, linked to the positions of the natii-ons holding, them at the inter-
national level. The key words in the proposals of the industrial 
nations are .continuity, security euid caution with respect to the future, 
although some sectors of opinion in those countries do have more radical 
ideas or are more mindful of the lot of the developing nations and of 
their needs. 

The Third World, on the other hand, has brought to the negotiating 
table for the new international order its age-old aspirations of more 
equitable treatment, particularly in respect of the price of raw 
materials, ' The success of OPEC in raisins oil prices, while entailing 
severe problems for many developing 'countries, has been viewed by many 
countries as demonstration of the bargaining power acquired by the 
coun-tfries which produce raw materials when they manage to co-ordinate 
their international action. However, nbt all the countries have' a 
commodity with the importance' and special characteristics of petroleum. 
In any event, the current exploration of the possibilities of producers' 
agreements for various coramodities is an important element in the effort 
to impi^ove the situation of the ufaderdeveloped countries, among which a 
number of countries of the region plsy an important role. There has been 
a definite contifauity in the positions maintained by those countries ' 
from UNCTAD I up to the present day, as well as a tendency to' seek new 
fiélds for Common' action. 

In this context, Latin America is in a particularly complex 
position. Sincie the Second World War it has' progressed along the path 
of industrialization, passing from" import substitution to the export 
of manufactures. Prom'the "standpoint of itd level of development, it is 
considered the "middle class" in the society of nations, and it there-
fore appears to be less deserving of preferential-treatment. It is-also 
assumed that the region should* share the restrictioiBS on growth and-the 
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- 36 -

other sacrifices stemming from the environmental arguments about the 
possible exáaústion of natural resoui'ces ánã t̂ he dangers of pollution 
aná of upsetting the ecological balance. ' 

Òbviousiy, the countries of the'region have rejeôted these 
arguments and particularly"the concept of "zero growth" suggested in 
the famous rfep'orts of the Club of'Rome i 10/ and have expressed their" 
concern about the repercussions on thé region of the possible higher 

' cost of' the new technology, ̂  ' ' ' '' ' ' ' 

"The chárígíhg pace of the processes of regionál 
integration and co-operation 

, Latin Amejriqan at-ĵ empts at integratioij ̂ have, since their inception 
some years figo, passed l̂irous3:i,,a.,nunibçr of .."critical" stages according 
to sobserverç. Howe-vter» great caution must be observed in., the analysis 
^id,.,definition of the ^tages,.of^ tî ese ̂ proc^sses, . especially ,̂  
is to evaluate.their .repercusqio^s .on planned.development policy. 
Broadly spe.sikiQg, the ..facts suggest, that they follow sequences in which 
at one .momeç̂ t the. p^o^otion of regional or subregional political 
institutions i^ str.^s§ed, larjd at others co-operation among states, groups 

t and sectors at .-̂ he regior^al and subregioral levels. The constant change 
, of.emphasis in the appraisal of abjectives and possibilities and in the 
. perception of what 4;S desirable on the pâ -t of each country means that 
the process doe^ .noî .,jidyance in a straight line ^s projected in . 
institi^tional p^angft . . 

Thus, for exanpplej tçn years ago it was ge;>erally accepted .that 
a harmonious general framework was needed for the objective of regional 
growth and. eqiiilibrium. , The expansion of markets and the selective 
allocation of priorities in the manufacturing^sector were the instruments 
use^ by the regional,or.subregional authority to correct according to. 

22/ Meadows, ¿i^a^. , Limits;to Growth,.MIT Press, 1972; M,.Mesarovic 
and É. Pestel, La humanidad én la encrüci.jáda, FCE, Mexico, 1975. 
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plan the imbalances in intra-zonal trade and distribute the benefits , 
among-•«•he éi-f#erí^t-«ie«bers.i-'• ' -

Hence the widespread demand for political decisions.to accelerate 
the process. 

The improvement of the integration machinery by,means of a broad 
network of treaties, .however, broke ,the inertia of the past and displayed 
the potential of progressing along the path of association community, , 
However, the .effort made to bring about the progress unquestionably 
achieved eventually mçderated the,premature political çptimisn ,stemming 
from a failure to recognize the strictly,economic difficulties of the 
process. The various schemes, involving integration projects of 

• • • , ' • ' . . . . . 

different forms and covering different spheres, have already rçached , 
the point where the technical complexity of the options is beginning 
to delay govemmént decision- . 

At the same time there has been an expansion of tiîe network .of , 
exchanges which forms, with its sectoral agreements eujd comple.ment.arity 
advances in physical^infraestructure and greater ,cultural exchange, a 
real informal process of co-operation,, .without, the formal, chara^cter. of 
integration treaties. , Its ecojaomic goals o,f..bi.gger raarke.ts, indi}st??ial 
specialization smd grea,ter intrazonal trade are pimilap, and its. growth 
may be explained by the changed ..economic conditions stemming both .from 
the new orientations in development st;rategiee and from the crisis in 
the world economy. . , ,¡ 

The creation in 1975 of the Latin American Eopnonjic Sypte^ (JSEIA), 
reflects the twin concern of the Latin American countries for d̂ fejise, 
and co-ordination: on the one hand, tp defend.raw materials and.their 
bargaining power, and on the other, to promote-programmes and projectis. 
of interest tç two or more countries,pf the region. 

This gives, rise to a new form of linking .up regional integration 
and development and national planning, while also raising technical and 
political problems in thç evaluation of new options. This had alread,y-
been anticipated to some extent, in the pioneering suggestions .of the 
international bodies. . . .. . . 

• ' /C. New dimensions 
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C. New dimensions and priorities in relatlén te- ná'̂ íoriái pròfelems 

The development processes of the Latin American countries- and 
, consequently their planning tapks are, .being.^paptiqularly affected by 
questions, old and new, ,which call for-some .remarks. . < 

(a) The "revolution 5a .exi)ectati;̂ pnsV :and the,,ensuing gap between 
expectations and rea2,î .y is :beooming-4^Cire^.sin:gly widespread and. rapid. 
The fast growth o,f^urbanization haç exposed •dncreasinfjly; large social 
groups to a glob,al "demons.tration, .effect;" through, the mass, ntedia, thus 
rousing in them aspirations, of a ,high|ar consumptipij of •the -goq,ds and 
services offered ÍQ the wealthy societies, ,,;None-theless,v the disparities 
in the distribution of the benefits of growth are clear;-and there is 
also a growing imbalance between social development and economic; 
progress. Thus progress,.,iri education, health and social organization 
often occurs at a faste?- r.̂.t.e thnn^.the grpvith of per cajpita inporne»-
and stimulates, the. formulation: of ^d. rapi^e, .Remanding social claims. 

Fina^y, various 6pç;i,a]L: ̂ ey^lopinent, a;ad reform-programmes .ar̂ ^ 
expressed in terms of equal, rightjss . the..;çi.ght: of everyone to housing, 
of peasantjB to possess thpir pwn land, of youth to enter..university, etc. 
The social groups in ,question copjp̂ re,. these rights w^th. ̂ he; inevitable 
relative del^y in the^ growth of ,the puppi^y of. those goods: and,.services. 

As a result of the above, the resources available, ar# viewed as 
being increasingly inadequgite tq satisfy demand, which in itself worsens 
the already, very conflictual situation arising .fron̂  the problems of 
distribution. ^ ^ , . , ; I 

(b) The rate of devel.Qpment tends to . be . discont^rio^o.s. . .The - • 
great contribution made,by imporî . substitution.has not -suifiped^.. .The , 
smallness pf domestic markets, with a few exceptions, is accentuated 
^y vis-â-vis "efficient" scales of production, ;an4 many of tjie- countries 
face recurrent balance-pf-payments crimes. All this hajs increased; the 
importance of exports, giving risf; to a new .stage of "outward-looking 
development" which makes serious demands on Latin Amerlcanrproducers 
who must now compete in the international market. 

- /(c) Emplpyraent opportunities 
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(c) Employment opportunit|ieB, particular in industry, do not 
always grow sufficiently fast- Th4.,s, is one of the problems which 
attracts the most attention in the-present stage of development, 
during which an important role is- playe^, by the largescale importation 
of advanced technology required in the "modern" sectors of the economy. 

(d) The elimination of "critical poverty" has appeared as a 
new priority, particularly in the countries which have already reached 
a relatively high average level, thus joining the, unsatisfied aspirations 
of the middle classes and of th» organized workers. 

• Planning in relation to these new problems and challenges 

As was pointed out at the outset, the central topic of this study 
is state planning. Consequently, the purpose of the preceding paragraphs 
was to indicate the connexions between the problems in question and 
planning, and the demands and conditions they impose upon it. 

In first place, it is clear that in view of the increasing inter-
dependence among nations a sound diagnosis of the domestic situation is 
not enough, since many of the decisions and questions which directly 
affect the development of each country stem from the workings of the 
international system and from the cause of action followed by each 
government in international discussions and negotiations and their 
co-ordination or confrontation with others in a similar situation. 

In addition, international crises are difficult to foresee and 
in any case impossible to predict with certainty, How'ever, it is 
clear that their effects must be counteracted by coherent and timely 
measures to contain and overcome them. Hence, the new problems of the 
world create new problems for national planning systems, by increasing 
the need to articulate external processes and domestic objectives in 
the medium term, and to safeguard the latter by ensuring that they are 
constantly compatible with short-term international developments. 

Planning must therefore develop an ability to foresee external 
events and consider selective and co-ordinated solutions to mitigate 

/their effects 
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their 'effeéts'iñ key sectors of ihe ecoáoóiy. Õòveínjneaté might even 
perhaps require tfieir plánners to carry out systematic anály'tíis so ás 
to confront pi»esent development strategxeà with possible future'drises. 
In this connexiofi, the events òf the íirst fxaíf of the prebent decade 
havè provided sònle experience in how'to tackle them selectively ¿nd 
with the necessary speed.' ' •. . • 

From anóther anglêV both 'íhé above-méntióiíed'internatiònái"^'^< 
political and economic problems'and'thê rôgionaí, subregioáál^áhd-' 
bilateral processes oif iategií-atiòh arid'co-operatioh reduce, to a ^árying 
degree, the freedom of decision of the Latin American countries, thus 
affecting- national- policy in diffepent ways arid. rái¿iiig;-.tfi¿L'po.sóibiíity 
or need .of joint action between two or more countries in different 
fields, ThjLs raises the question of whether it is feasible to develop 
supranational planning.processes?, or at least a permanent and systematic 
communication between the various formal planning systems. 

This is clearly not an easy qijestion to solve, *ven the exchange 
of information gives rise to some tension, because while the countries 
involved have some interests in common, there will also be areas where 
there are differences and_conflicts. 

However, joint action with respect to the effects of external 
problems would appear to be,vital for countries which, like the Latin 
American ones, are in a dependent situation and therefore individually 
have relatively little, power (with the partial exception of some of the 
larger countries, particularly Brazil and Venezuela), The political 
proçess and planning are thus once again bound up at a different level 
than that at which plannins has dealt with hitherto, since it i s now 

dalled upon to develop tools to facilitate effective common action 
with a clearly political significance. 

The challenge facing planning in connexion with integration and 
co-operation processess is similar although, unlike the above case, 
the interdependent relationships on which these processess are based 
are deliberate. The bodies responsible for preparing programmes and 
projects and evaluating them in each country must therefore formulate 
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technical proposals for formal and informal co-operation within the 
integration process. This need arises primarily in the field of import 
substitution on a regional or subregional basis, when.the initial basic 
consensus concerning this development strategy is lost or becomes more 
problematical when the discussion.turns to the programming and allocation 
of specific investments. , , - , -

The planni,ng systems of the participating countries must develop 
a common conceptual and analytical framework in order to identify th^ 
benefits and costs of the shared industrialization^ the machinery to , . 
correct disequilibria and other relevant issues* This appears to be an 
important condition to prevent the integration processes from losing 
way and falling Short of the expectations they have aroused. 

In addition, the identification of options among which a choice 
must be made at an essentially technical level restores the instrumental 
character of planning for integratiop,, .smoothing the path fpr the 
political perspectives of-igovernment projects and thus clearing away 
generic prejudices about the advantages and disadvantages of the 
integration process. A necessary but not sufficient condition of 
progress in regional- co-operation is usually political will, especially 
when the formal integration schemes, have reached levels.of sectoral 
definitipn in which greater technical forethought is called for. The 
aim here is not to identify those sectors or concrete problems in the 
different integration agreements^ However, it is a commonplace that 
they exist and that the rate of progress tends to be uneven. Various 
areas may be mentioned by way:of example, including physical infra-
structure and transport, where the natipnal planning systems call for 
detailed agreements of great technical complexity in which.any delays.. 
may paralyze the actual or planned progress for all the partners of the 
agreement. •.,- .... 

Consequently, in the above spheres and in other controversial 
questions every nation must recognize that the perfecting of an internal 
planning system and process calls for a deliberate effort to understand 
and measure the effect of external events and to participate in the 

/different stages 
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different: stages of ^p-op^yation and integration, schemes, pa^-vlev of,, , 
their importance for,, the attainment of national-.^oals, Never4:hele^s, ; 
i_nte,gration,proc.esses , should not he confused ĵ ith; the generf,̂ -; Processes 
which lead, to .greater interdependence among, the. .of., the region. 
•Integration, processes imply t^e d^liber-ate...wAll' t̂ frê ch... objectives 
which are precisely defined in terms of modalitî fj.,,;,̂ ach,i.flery and time 
periods., whatever, the^ content, and: s,cale, of; the. agreed integration 
scheme. On the ,pther..hapd,.uin the. proces^i-of interdppend^nc.e., the , 
actions and. interactions .among cpuntries 40.not, presuppose a. pr^eviously-
defined, course^ and-ultimately the degpe^e of interconnexion reac^d,, does 
not. necessarily imply ..progress toyrards-new,, thresholds of. c.umulat.i.ve ,,and 
increasingly strong rel,atio¡nships, I,t might he;; ,sai.d _ that intje^dep,en4ence 
is to integration what rationalisation, is, to planning. , . . j. .:, 
^ Indeed, it seems, clear that-^pro-greaSi ip rationalization., and, . 

interde|>endence c,all5 for more demanding ir^tnew^jrks of planning and 
integration. Strictly speaking, interdependence cpmes to be.a. necessary 
condition-for the integration process; without i,-̂  the, latter ..cannot 
progress beyond the superstruct.ure, of treaties, since the. .region is _, 
sti.ll-,made up, of societies .which are. insufficiently, linked among ^ . 
themselves and substantively, tied to. the central. co.^ntries. , , 1, 

• The. spectacular development of the. transnational enterprises., ,.. 
which have beco;n^ froj^tTÜne. actors on the world stage., crea.tes the 
most difficult of the new ch^lenges for the Latin Ameriçan planning 
systems and processes. . , • 

These-corporations, tajke thfir decisions according to their own 
interests , and with a glpljal outlook in which, the.-.whple worpfd is their 
field of operations, which^,means th^t the action they finalLy, adopt does 
not necessarily coincide,., with the, interests of the ,individual.,-countries 
in which they operate and on whose development they exert considerable 
influence.. s , . 

Finally, it.'should be pointed out that the observations made-in, 
this chapter, underling.(the need to., include ,in any plan a number of,... 
strategic questions .which have not usually ̂ been considered • in the pasjj. 

/Desired or 
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D e s i r e d o r f o r e s e e n t e c h n o l o g i c a l chanfre i s u n q u e s t i o n a b l y an a r e a 

w h i c h c a l l s f o r p r i o r i t y a t t e n t i o n » The e m p l o y m e n t p r o b l e m i s c l o s e l y 

l i n k e d w i t h t h i s q u e s t i o n , a n d i t . h a s a l r e a d y become a p r i o r i t y i n 

r e c e n t y e a r s and must be t a k e n i n t o a c c o u n t i n a n y p l a n n i n g e f f o r t . 

To a v a r y i n g d e g r e e , a c c o r d i n g t o t h e s i t u a t i o n and p r o s p e c t s o f 

e a c h n a t i o n , t h e s e r e m a r k s a l s o a p p l y t o t h e f u t u r e a v a i l a b i l i t y o f 

s p e c i f i c n a t u r a l r e s o u r c e s a n d t o t h e p r o b l e m s w h i c h h a v e a r i s e n i n 

c o n n e x i o n w i t h t h e e n v i r o n m e n t o 

I n sum, e v e n t h o u p h L a t i n A m e r i c a n Plannin-^ h a s n o t c o m p l e t e l y 

overcome t h e d i f f i c u l t i e s and l i m i t a t i o n s i t h a s had t o f a c e i n t h e 

p a s t , i t c a n n o t o v e r l o o k t h e s e a d d i t i o n a l demands s t e m m i n g f r o m t h e 

cha .nging s i t u a t i o n . I n t h i s c o n n e x i o n , t h e f o r e g o i n g o b s e r v a t i o n s 

may a l s o e x t e n t t o t h e demands and p r i o r i t i e s l i n k e d t o t h e c h a n g e s 

i n t h e d i m e n s i o n s and u r g e n c y o f d i f f e r e n t n a t i o n a l p r o b l e m s . The 

q u e s t i o n s r a i s e d i n t h e c o r r e s p o n d i n g p a r a g r a p h w i l l no d o u b t b e ' 

p r e s e n t and w i l l a f f e c t t h e c h a r a c t e r i s t i c s and g o a l s o f e a c h c o n c r e t e 

p l a n n i n g p r o c e s s . They w i l l ' c o n s t i t u t e an i m p o r t a n t b a c k g r o u n d e l e m e n t 

f o r g o v e r n m e n t s f a c i n g t h e n e e d t o d e f i n e t h e " s p h e r e s aiid g o a l s o f ' 

n a t i o n a l p l a n n i n g ; b e c a u s e t h e y p r i m a r i l y a f f e c t t h e d e f i n i t i o n o f 

t h e c o r r e s p o n d i n g p o l i t i c a l p o l i c y , b o t h s u b s t a n t i v e l y and i n t e r m s 

o f t h e d e g r e e and l e v e l o f c o n f l i c t , c o n s e n s u s and n e g o t i a t i o n among 

g r o u p s , and o t h e r c h a r a c t e r i s t i c s o f t h e s o c i a l p r o c e s s . 

' i ; 
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IV. THE AGENTS IN PLANNING ' ' ' ' ' 

A • G e n e r a l r e m a r k s 

• E v e r y p o l i t i c a l p r o j e c t , w h a t e v e r i t ' s n a t u r e < may b e i m p l e m e n t e d 

t e ç h n i c a l J L y t j i j r o u g b t h e , p l a n n i n g . p r o c e s s * H o w e v e r , i t i s . n o t t h e ' 

p l a n n i n g p r o c e s s i n a b s t r a c t b u t r a t h e r i t s a g e n t s w h i c h d e t e r m i n e t h e 

c h a r a c t e r i s t i c s o f i t s i m p l e m e n t a t i o n . ' • • • 

The i d e n t i f i c a t i o n a n d a n a l y s i s o f . ' t h o s e a g é n t s ' r a i s e s d i f f i c u l t 

p r o b l e m s , w h i c h c a n b e ^ t a c k l e d a t . d i f f e r è n t l e v e l s o f " . a n a l y s i s , s o t h a t 

v a r i o u s a n s w e r s may b e . e q u a l l y v á l i d . B e c a u s e c - t h i s " dodument d ó a l s W i t h 

n a t i o n a l , p l a n n i n g , . some')òf t h e s e l e v e l s ' a r e moré r e l e v á n t f - t h a n cither's. 
From t h i s . s t a n d p o i n t , a n d l a t t h e m o s t a b s t r a c t ' l e v ^ I i ' i t c o u l d b e 

s a i d t h a t t h e s o l e a g e n t i n p l a n n i n g i s t h e S t a t e ; A o w e ^ e r , ' a t t h e same 

t i m e , o b v i o u s l y t h e S t a t e i t s e l f p r o v i - d e e ' a n d r e g u l á t é i & t h e s c e r i á i ' i ó ' i n 

w h i c h v a r i o u s i n t e r n a l and e x t e r n a l a g e n t s i n t e r a c t i n ' t h e p l a n n i n g ' -

p r o c e s ó . T h e r e a r e a l s o o t h e r -coinplex d i m e n s i o n s o f t h e S t ^ t e i n • • 

r e l a t i o n t o p l a n n i n g . w h i c h must b« e j f a m i n e d . The p o s s i b i l i t y o f " a c t i n g 

i n a l l o f them s t e m s f r o m .and d e p e n d s on t h e e x i s t e r i c e o f a S t a t e ' 

a p p a r a t u s , w h e t h e r o n e o r a number .of a g e n t s ' i n t h e p r o c e s s ' , ' w h i c h t h e 

r e m a i n i n g a c t o r s t r y t o i n f l u e n c e . i n d i f f e r é n t W a y s . F i n a l l y , - t h i s 

c o m p l e x p r o c e s s h a s ' a p r o d u c t : . . i t s t j ? a n ^ l a ' t i o l i i n t o S'tat 'e p o l i c i e s , i n 

w h i c h t h e p l a n n i n g p r o c e s s u n f o l d s . 

F o r t h e s e r e a s o n s , t h i s c h a p t e r w i l l e x a m i n e s u c c e s s i v e l y t h e 

s c e n a r i o , t h e i n t e r n a l and e x t e r n a l a g e n t s , t h e d i f f e r e n t d i m e n s i o n s 

i n w h i c h t h e S t a t e i s a n a g e n t i n t h e p r o c e s s a n d , f i n a l l y , t h e 

g o v e r n m e n t a p p a r a t u s . Due t o i t s c o m p l e x i t y and s p e c i a l i m p o r t a n c e , t h e 

q u e s t i o n o f S t a t e p o l i c i e s w i l l b e d e a l t w i t h i n t h e f o l l o w i n g c h a p t e r . 

I t i s p e r h a p s w o r t h r e p e a t i n g t h a t s i n c e t h e c e n t r a l t o p i c h e r e i s 

n a t i o n a l p l a n n i n g , t h e o t h e r a g e n t s a r e o n l y c o n s i d e r e d i n r e l a t i o n t o 

i t , and no a t t e m p t i s made t o e x a m i n e t h e o r g a n i z a t i o n a l m a c h i n e r y w h i c h 

t h e y may p o s s e s s , s i n c e t h e d i s c u s s i o n f o c u s s e s f u n d a m e n t a l l y on t h e 

S t a t e . 

/ B . The S t a t e 



B« The State and the planning scenario 

Inasmuch as the State has the monopoly of legitimate coercion, it 
might in a sense be said that it is the only agent in planning. Only 
the State is in a position to establish the norms which will obligatorily 
govern the process and bestow legal validity upon its product. In this 
abstract sense, this is a valid observation which has the importance of 
indicating a basic difference between Latin America, where the State has 
been the prevalent political forift for át least a century, and other 
regions of the developing world where the State is a much more recent 
phenomenon. 

Thus in a number of coun'tries of the continent in the 19th. 
century well-structured national policies already é^tisted, and the 
modern concept of planning possesses significant antecedents which have 
facilitated its development. In other words, planning belongs to the 
State; it takes place'within S'tates which have a specific internal 
power structure and different forms of self-assertion against external 
hegemonistic aspirations. Naturally the structure is not static. On 
the contrary, it might be argued that over time it is possible to 
identify different power clusters which give rise to or permit the 
formulation of different political designs, based on social classes and 
groups with varying relative weight and composition. Each power cluster 
corresponds to a certain relationship between the social actors which, 
therefore, cannot reach an arrangement by acting separately but are 
linked in a complicated web of alliance, compromise and antagonism. 
They are discussed below individually only for the purposes of 
presentation. 

While planning, at this level, is a State instrument, and the 
State is its sole legitimate master, it is also true that the State 
provides the setting in which the various constitutive agents of the 

>.. ^ • - V ' . . V 

process interact and also establishes the rules which govern it. The 
setting is complex, not only because it involves many internal and 
external agents but also because the very idea of a scenario is abstract, 

/In fact 
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I n f a c t , w i t h i n t M s . Q v e r a l i ; js.á±%in,g;.tb,é^ ^ é . a numbe3* o f o t h e r s , a r e a s 

o f c o n f r o n t a t i o n among t h e d i f f e r e n t a g e n t s , i n w h i c h t h e a g e n t s a r e n o t 

n e c e s s a r i l y a l w a y s t h e s a m e , w h i l e t h e c o n f l i c t s do n o t a l w a y s c u l m i n a t e 

i n a s i n g l e c e n t r a l c o n f l i c t . The i n t e r e s t s o f e x p o r t e r s may and u s u a l l y 

do d i f f e r f rotó t h o s e o f i m p o r t e r s ; t h e l e v e l o f a g r i c u l t u r a l p r i c e s 

a f f e c t s t h e i n t e r e s t s o f u r b a n c o n s u m e r s ; n a t i o n a l p l a n n i n g may f a v o u r 

some r e g i o n s and n e g l e c t o t h e r s , e t c . 

The a g e n t s , t h e n , a t t é m p t t o d e f e n d t h e i r own p o l i t i c a l d e s i g n s 

when t h e y h a v e t h e m , and t h e i r i n t e r e s t s when t h e s e h a v e n o t b e e n t a k e n 

i n t o a c c o u n t i n some o f t h e d e s i g n s t h e y a r e c o n f r o n t i n g , and t h e i r 

i d e a s , e t c . , i n t h e s e t t i n g r e g u l a t e d b y t h e S t a t e ; b u t i n d o i n g s o 

t h e y a t t e m p t t o p e n e t r a t e i n s i d e t h e S t a t e d e c i s i o n - m a k i n g p r o c e s s 

i t s e l f . -ñ;'? I- .V .: • 1 -A:-' '' - • • . •• 

C , The i n t e r n a l and e x t e r n a l a g e n t s 

; The g r e a t v a r i e t y o f a g e n t s i s " s t r u c t u r e d i n many d i f f e r e n t - w a y s 

a c c o r d i n g t o t h e n a t i o n a l " s i t u a t i o n , ' anà i t w o u l d t h e r e f o r e bfe ^ á i n ' to 

a t t e m p t t o p r é ' s e n t them i n á s i m p l e f o r m u l a . ' • 

= TÍiere ' á r e a l í j a y s a g e n t s W i t h ' f o r m a l - ' i r e s p o n s i b i l i t i e è ' a n d re 'ái- ' 

a g e n t s who may' or'^-may n o t b e ' - t h e same a s ' t h e f o r m e r . In"ma'ny c o u ü t f i e s 

t h e l e g i t i m a t e a g e n t s i n " th% p l a n n i h g - p r o c e s s " a r e d e f i h e ' d b y l a w ' b F - ' 

' r e g u l a t i o n , b u t o b v i o u s l y t h e y a r e n ò t t h e o n l y p a r t i c i p a n t s l ' á t B é ' 

p r o c e s s . • • ' • • : 3 v--; ' • • ^ 

I t i s a l s o i m p o r t à n t t o - d i s t i n g u i s h t h e s t r i c t l y i n t e r n a l a g e n t s 

f r o m t h o s e w h i c h a r e e s s e n t i a l l y e x t e r n a l t o t h e c o u n t r y , s u c h a s t h e 

t r a n s n a t i o n a l c o r p o r a t i o n s . B r o a d l y s p e a k i n g , i t may b e s a i d t h a t t h e 

r e a l a g e n t s and t h e i r l e v e l o f e f f e c t i v e p a r t i c i p a t i o n d e p é n d s on t h e 

p o w e r s t r u c t u r e a n d - t h e n á t u r e ' o f •. t h e s o c i a l a n d p o l i t i c a l p r o j e c t • ' 

a d o p t e d o r i m p o s e d . * I t w ó u l à g o f a r b e y o n d t h e s c ò ^ e o f t h i s document 

t o - e x p l o r e t h e c o n s e q u e n c e s o f ' t h i s a f f i r m a t i o n . ' • ' 

However, it should be'pointed out, that whatever'the circumstances, 
'to restrict analysis to"formal ágents, such afe politician^, planneré and 

/ b u r e a u c r a t s , w o u l d 
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b u r e a u c r a t s , w o u l d b e s i m p l i s t i c a n d - m i s l e a d i n g . S i m p l i s t i c , b e c a u s e 

i t o v e r l o o k s t h e v e r y d i v e r s e p r e s s u r e g r o u p s i n t e r e s t e d i n t h e 

p l a n n i n g p r o c e s s w h i c h do n o t a l w a y ç , a c t t h r o u g h t h o s e a g e n t s b u t 

r a t h e r b y p a r a l y z i n g , f o r e x a m p l e , a l l o r p a r t o f t h e . e x e c u t i o n o f t h e 

p l a n n e d p o l i c y . M i s l e a d i n g , b e c a u s e i t t e n d s t o p r e s e n t p l a n n i n g a s 

a p r o c e s s w h i c h i s u n f o l d i n g f r o m t h e p e r s p e c t i v e o f t h e p l a n n e r , who 

may b e v e r y i m p o r t a n t b u t i s o n l y one a g e n t i n a p r o c e s s w h i c h a l s o 

i n c l u d e s many o t h e r s , e v e n f r o m t h e t e c h n i c a l . s t a n d p o i n t . T h i s f a c t 

i s b e g i n n i n g t o b e r e c o g n i z e d f o r m a l l y i n number o f c o u n t r i e s . F o r 

e x a m p l e , . t h e M i n i s t r y o f P l a n n i n g i n A r g e n t i n a i s . d i v i d e d i n t o two 

s e c t i o n s : p l a n n i n g and n a t i o n a l p o l i c y . The l a t t e r i n t u r n i s d i v i d e d 

i n t o t w . o . p a r t s - : s u r v e y and f o r e c a s t , and p r o j e c t s and p o l i c i e s . T h i s 

e x a m p l e . . s u f f i c e s t o .show t h e v a r i e t y .of t e c h n i c a l - e x p e r t s t h e t a s k 

r e q u i r e s b e s i d e s , p l a n n e r s » . I n p r a c t i c e - , t h i s o c c u r s . e v e r y w h e r e , t o a 

v a r y i n g e x t e n t .and w h a t e v e r ..the f o r m a l o r g a n i z s a t i o n , • : 

. W h i l e t h e r e - a r e many more r e a l a g e n t s t h a n a r e r e c o g n i z e d b y ' ' 

t r a d i t i o n a l a n a l y s i s , t h e y a r e n o t i n n u m e r a b l e , and t h e y c a n t e 

i d e n t i f i e d i n o v e r y s o c i e t y . T h e i r d e g r e e o f p a r t i c i p a t i o n d e p e n d s on 

t h e p o w e r t h e y h o l d , and a l s o on t h e ^ n a t u r e o f t h e n a t i o n a l p o l i t i c a l 

p r o j e c t . I n o t h e j : w o r d s , t h o s e w.ho a r e e x c l u d e d a r e . n o t e x c l u d e d 

m e r e l y b e c a u s e t h e y , h a v e l , i t t l e p o w e r w i t h w h i c h t o c o u n t e r t h é d o m i n a n t 

n a t i o n a l p o l i t i c a l p r o j e c t , b u t a l s o b e c a u s e t h e . l a t t e r a i m s t o e x c l u d e 

them t o t a l l y o r p a r t i a l l y . 

C h a n g e s w i t h i n t h e . c o u n t r y . a n d - i n t h e r e g i o n a l and i n t e r n a t i ô n a l 

s e t t i n g may p r o f o u n d l y a l t e r t h e p o s i t i o n o f t h e a g e n t s and t h e i r 

p a r t i c i p a t i o n i n t h e p l a n n i n g p r o c e s s . T h u s , f o r e x a m p l e , t h e p r o r í í o t i o n 

o f n o n - t r a d i t i o n a l e x p o r t s h a s i n t r o d u c e d a s p a r t i c i p á n t s i n p l a n n i n g 

g r o u p s w h i c h i n t h e p a s t w e r e n o t p a r t o f t h e p r o c e s s o r p l a y e d a v e r y 

s m a l l r o l e i n i t . • • 

The p o l i t i c a l p r o j e c t d e f i n e s t h e d e s i r a b l e l e v e l s o f p a r t i c i p a t i o n 

o r e x c l u s i o n , b a s e d on c o n s i d e r a t i o n s w h i c h g o b e y o n d t h e e c o n o m i c 

s p h e r e b u t h a v e p r o f o u n d i m p l i c a t i o n s f o r t h e e c o n o m y . P a r t i c i p a t i o n 

/may b e 
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may be vie'wed as one of the most important goals of the planning" " 
process itself, but xt may also be viewed as a condition for it to be 
able to give the "desired results. In "áiiy casé, thêre may be very 
'different definitions of'the"participation which "it is'considered 
necessary to' include or exclude at different stages of 'the process,; 

' • Should participation/ especially in the fundamental decisions 
involved in the pS-ocess, be situated at the stage of execution or of 
review or at all" stages? Can these "problems bè resolved by ideoio'gy, 
which is implicit in evéî y political project intended to be carried but 
by means ó'í planning? ' Besides, very little 'is' known about "thef real ' 
role of parl:'icxpation and its varying im̂ 'drtáíi'cé in different stages 
or according to different objectives, Theré kre clearly targets whibh 
cannot be attained without different degrees of voluntary partibipation, 
while otheirs can be achievèh' wlthoiít such palrticipation, or restricting 
it to a minimum, irfe'spective'of the idéologi'cal motives'behind'the 
national political projéct.' íhere^ hás been very little research aimed 
at discovering objectively the different roles which participation 
really plays, distinguishing theni as' far as possible frtm the role it 
should play according to the variety a f political projects. 

In khy case, in society" various projects are in cbmpetitiofa. The 
State plan is only ohe' of thein, or it" is the product of a more-or~less 
open comprciáise amcàig e'icisting projebts. EVery State plan has elements 
of conflict and consensus, in very varied amounts. This'is particularly 
clear during'the stage of preparation and definition, but it does exist 
throughoTit the process. ' In addition, the areas of conflict are rarely 
equally strong in the'various'dimensions of the'competitive projects. 
Thus, for example, as wás pointed out'aboVe,'it may be éxpected t^at 
there will be more consensué about the future development of electrical 
energy than about income redistribution or land reform. 

The agents dè-fine strategiés in'relation to the planning process 
which may be highly complex and which sometimes make it diffiéülí to' ' 
discern the elementé of consensus and conflict at stake, in the' 6ase 
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of planning In France, for example, the lack of interest op the part 
of business circles in the discussion of the strategies of the plan, 
and their refusal, and that of the trade unions, to accept the •-
commissions established by the plan as a setting for working out 
agreement-s, has been explained by the fact that ,each sector chooses to 
negotiate wherever is most favourable to it and their influence is 
greatest. If agreement were worke4..out in the commission established 
by the plan, it would deprive the trade unions of strikes, the . 
entrepreneur of price manipulation and both of the liberty to modify 
subsequently thed,r own strategies. 

The agents, theii, have very different power resources and use 
them in very different areas, 3e.çause of .the. multiplicity of power 
resources and the fact that their analysis goes beyond the bounds of 
this, (document, we shall only mention a few. - .The planners possess 
information, knowledge and techniques which enable them ,to indicate the 
trends, possibilities.and restrictions of the future as well as the 
imperatives of the coherency of. the.process. ; In turn, the intellect-
uals have power because of tiiair ability tq .g^^ierate ideas and 
thought. The political, parties supply .vision of the desired future 
society which their members share, as well'as mass organization and. , 
support. The entrepr-eneurs manage .capital^ prices and.credit, and 
make use of their:professional knowledge, and the information -supplied 
by their own private technobureaucracies. . The organized workers 
resort to strikes and public demon,s.trations and have, numbers on their 
side. 

Clearly, the market is a field which favours the entrepreneurs, 
the professional groups and the high-income sectors in general, whereas 
the vote is a :tool which can give more power to the worker, the 
marginal /̂ lum dweller, or the unorganized poor. 

The military possess weapons, their cohesion and institutional 
prestige and a similarity of opinion stemming from their socialization 
in common values. Finally, the transnational enterprises posses 
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capital, technology and the control of specific markets. This is not 
the place to make either an exhaustive analysis or an eviiluation of 
the real power of each social group, a factor which in any case varies 
in every country. The complex web of relationships can only be 
penetrated through an analysis of concrete st-'te policies, such as 
that made in chapter V, 

Nevertheless, some remarks follovr on enterprises and technocrats, 
in view of their strategic position in planning. . 

Enterprises, and particularly the transnational corporations, are 
important agents in any planning process. In addition, irrespective 
of whether or not exists at the national level, planning has become 
customary within the larger private corporations.. 

The studies in this field all agree that.the planners within 
enterprises have become analysts and policy-makers,,and act as advisers 
or as a 'general staff in close contact with the top.executives. 

There., are at least two different lines of action in corporative , 
planning. One is the traditional function of evaluation and control 
of results, which is currently insufficient and has therefore been .. 
combined with strategic planning, which is more concerned with 
specifying objectives and policies. 

The above remarks merely confirm the power which this fundamental 
participant in the planning process possesses; power derived not only 
from its economic and financial strength, but also from the use of. 
information, microeconomic and macroeconomic projections and other 
contemporary techniques. 

The planning systems of the countries with mixed economies must 
likewise define some kind of relationship with private entreprise. 
Often, due to distrust, fear or merely a lack of communication, plans 
are prepared and policies formulated without contacting or consulting 
the private sector, despite the crucial importance of that,sector's 
conduct in the actual development of the country. Clearly, the 
formulation of a plan or the design of any set of,economic policies 
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c a l l s f o r a k n o w l e d g e o f t h e p r o g r a n u n e s , i n t e n t i o n s , a t t i t u d e s and 

p r e j u d i c e s o f c o m p a n i e s , and a l s o o f ' t h e d e g r e e o f c o n c o r d a n c e o r 

d i v e r g e n c e o f o p i n i o n s and i n t e r e s t s t h e y p o s s e s s . A p l a n n i n g s y s t e m 

w h i c h i g n o r e s t h e s e f a c t o r s i s n o t i n à p o s i t i o n t o p r o j e c t t h e 

f u t u r e , programme c o h e r e n t a c t i o n s w h i c h w i l l p r o v i d e e f f e c t i v e s u p p o r t 

f o r t h e d e v e l o p m e n t o f t h e p r i v a t e s e c t o r , o r s u g g e s t p o l i c i e s b y 

w h i c h t o i n f l u e n c e o r g u i d e t h e i r b è h a v i o u r o r o v e r c o m e t h e i r p o s s i b l e 

r e s i s t a n c e t o s p e c i f i c a s p e c t s o f t h e p l a n . F e a r o f p r e s s u r e f r o m 

b u s i n e s s c i r c l e s i s n o t a v a l i d r e a s o n f o r a v o i d i n g c o n t a c t . O b v i o u s l y 

t h e e n t r e p r e n e u r w i l l a l w a y s u s e h i s p o v ; e r , a n d h a s no s h o r t a g e o f 

c h a n n e l s o r t o o l s f o r d o i n ^ s o , v/hich b e s i d e s r a r e l y i n c l u d e t h e b o d i e s 

w h i c h c o m p r i s e t h e f o r m a l p l a n n i n g s y s t e m , i n v i e w o f t h e d i s t a n c e w h i c h 

u s u a l l y e x i s t s b e t w e e n them and t h e r e a l d e c i s i o n c e n t r e s . 

I n sum, a s i t u a t i o t i i n w h i c h " t h e f o r m a l p l a n n i n g s y s t e m i s i s o l a t e d 

f r o m p r i v a t e e n t e r p r i s e t e n d s io i i i c r e a k e t h e a l r e a d y c o n s i d e r a b l e p o w e r 

t h e l a t t e r p o s s e s s e s b y i t s v e r y n a t u r e , and o f t e n , a t l e a s t i n t h e c a s e 

o f t h e l a r g e r c o r p o r a t i o n s a n d c o n g l o m e r a t e s , t h i s s o c i a l a g e n t hafe 

a d o p t e d t h e v a l u e s , p r o c e d u r e s and t e c h n i q u e s o f p l a n n i n g w i t h g r e a t e r 

c o n t i n u i t y and a h i g h e r d e g r e e o f i n t e r n a l s o c i a l i z a t i o n t h a n t h e S t a t e . 

I t i s a l s o w o r t h d w e l l i n g f o r a moment on t h e " e x p e r t " who h a s 

become an i m p o r t a n t a g e n t i n p l a n n i n g and now h o l d s a s i g n i f i c a n t 

amount o f p o w e r a t v a r i o u s l e v e l s o f t h e s o c i a l p r o c e s s . 

The s c i e n t i f i c and t e c h n i c a l c o n t r i b u t i o n o f t h e " e x p e r t i s 

u n d o u b t e d l y e x t r e m e l y i m p o r t a n t , w h a t e v e r t h e p r e v a i l i n g p o l i t i c a l 

p r o j e c t and r e g i m e . I t i s n o l o n g e r p o s s i b l e t o c o n c e i v e o f a d e v e l o p -

ment p r o c e s s w h i c h d o e s w i t h o u t t h a t c o n t r i b u c i ó n and w h i c h d o e s n o t 

a c c e p t t h e e ñ s u i n g n e e d t o p l a c e t h e p u b l i c a d m i n i s t r a t i o n i n t h e h a n d s 

o f t e c h n i c a l e x p e r t s , p e r f e c t t h e m a c h i n e r y f o r t h e p r e p a r a t i o n o f 

i n v e s t m e n t p l a n s , p r o g r a m m e s and p r o j e c t s , and, ' u l t i m a t e l y , make f u l l 

u s e a t a l l l e v e l s o f t h e t r e m e n d o u s a d v a n c e i n a v a i l a b l e k n o w l e d g e . 

F o r t h e p u r p o s e s o f t h i s s t u d y , i t i s e n o u g h t o p o i n t o u t t h a t t h e 

a b o v e d o e s n o t i m p l y t h a t t h e e x p e r t ' s j u d g e m e n t i s a d e t e r m i n a n t f a c t o r 

i n d e c i s i o n - m a l c x n g and s o c i a l a c t i o n . S t i l l l e s s s h o u l d t h e e x p e r t , a s 
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such,, 'be a't^tributed the .function of being the person who takes social 
decis'ionis;'.i if- this vfere to happen'it .wo"uld be a deformation of-his 
pfolifer' rolèv it is in this, sense that, reference is oftent. made to the 
undue donikih of" technocracy, which is alleged to be usurping the 
"fütíotions of'social and. political decision-making. . . • 

The above i's" merely a reflection' of the'pawer which:-the tecjinoĉ rat 
ba& acquired. The technocrats dcr; notr form á ..jjerfectly homogeneous group 
sharing a common' ideology and similar motiva>tionB,i..,since technicali i 
experts suscribe to almost all known ideological sectors, and political 
parties. Nevertheless, the-y acquire certain shar;e'd-. values which stem., 
for example, from taking paiiticulan. postgraduate courses. 

In this connexion, the power of .'experts ha^ been arousing concern 
in the developed 'countries of the Wes't. In- recent .years, a number of 
European authors have pointed out the' risk which their growing-;, 
predominance^- can'•entail for the functioning of democratic society,. The 
differences in tlie ability to ,have access to 'an, understand the .compli-
cated spettialxzed knowledge and the inherently elitist and undemocratic 
'cKaraí;tér 'of thie circles in which they move may lead to decision-making 
processes-wherein the participation of- citizens i's progressively reduced. 

The l&ss of power of parliament cpmjiared with the -execíutive - with 
the support it receives; from its experts "is only a special and 
particularly visible icáâe of a miore general phenomenon* There is-pnly 
a step irom this situation to the-iclaim. by the executive authority to be 
the sole valid interpreter ,of. the .general interest. ' 

The purpose of these, remarks is to stress the role .played .today 
by the expert, a social agent very closely linked with planning.; As a 
planner, he has his technical function, but unquestionably those who are 
closest' to the decisi-on-^aklng centres, or who must interpreit <or weigh 
up facts', also perform,- even'if unconsciously^ a political function. 

In any event,..it is clear from' the above that whatever.Jjnight be 
the goals of the political project'at stake, the inequality amo:ng the 
•agents- of the pro'cess, -which may go as far a;̂ . the'exclusion of sora'e'-of 
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them, makes it difficult or impossible to attain certain objectives. 
It is very difficult to expect a real elimination or reduction of 
critical poverty, for example, when the persons affected by it have no 
voice in the definition of the political project or in the.planning. 
proçess,.and are merely viewed as undesirable victims of them. In this 
.sense, the varying degree pf exclusion and of, inequality among the 
accepted agents is one, although not the only, cause of the greater or 
lesser inequality in the distribution of the benefits of development. 

D. The external agents of planning . . 

There aré two external agents which normally plan their own actions: 
transnational entreprises and internátional bodies,' partióulatly 
financing entities. Since the action of the latter is assumably governed 
to a làrge exteht by rules fixed by the governments themselves, only 
the former will be examined here. 

This is not the place to define ti'ansnatibnal "entreprises, but 
following up the observations in preceding paragraphs, it should be 
remembered that they play a basic role in the planning process. These 
conglomerates by their very nature aim towards a relatively distant 
future and carry out actions whose results will be Visiblé in the long 
term, although obviously they must also be vèry sensitive to 6hort-term 
demands. The question has been and is still being discussed whether the 
action of these organizations is beneficial or prejudicial to States, 
and to what extent their interests and those of the Nation-State 
coincide or enter into conflict. However, this controversy is beyond 
the scope óf the present document. 

Nevertheless, whether transnational enterprises are good or bad 
per se, or sometimes good and sometimes bad - according to the position 
adopted - what does séem imposible is that iri its plánning the State 
should ignore the planning of those enterprises. It must be taken into 
account in order to make full use of their beneficial effects, assuming 
that these'always exist, which seems a risky assumption. 

/The various 
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..The yarious-jPlans formuiate<J, by the different transnational 
corporations, may^ and usually do, have.very different effects on the 
State plan,..and often compete with it.,. However, State planning cannot 
overlook thosej plans .without inci^rring in. serious riskjs. Only the 
first steps have been taken in.defining the attitude to adopt in the 
face of this historically unprecedenteçl situation,, which even the most 
powerful, states face today.. The, sç-çal.le^, '.'cpdes of conduct" for these 
conglomerates, which have been, discuss.ed in .var.ipus fora, are in fact 
nothing more than an attempt by world society to establish norms to 
govern them and enable states properly to. anticip|tte their behaviour. 
Economic and social activity is impossible without norms which enable a 
reasonable calculation tô bé made"of faturfe changes;inxiti In other 
words, the codes of--conduct or-otbér hôrmative systems are. aimed at 
"protecting State' plann-inig from'behàvibür which-mày frustrate it or 
distort" its signif icaãice" or , what come-s to the. sam-e thing, to ensure.-
that such behaviour may be considered-rfea'sonably reliable within the -
functions formulated by State planning. ' ^ 

This coTnpe'titioh betweeñ State planning^ and the planning- of ' ; 
transnational corporations'has one "feature which distinguishes; it.from 
the competitibh which may'exist between State planning" ànd the private 
plans of internal agents', because''what is at -istakei is the real asserti<^a 
of the sovereignty of the Nationi^tate. In" its^extreme forms,, the 
corporations'^ èiim' is not merely tb attempt to change the will of the 
State, but eVèri to constrain that':will in what amounts to à substitution 
of it. The only historical parallel to this situation, in terms of the 
dimehsions of v/hat is at s'také'-,''is the irresistible'pressure of very 
powerful states on their satellites. 

Although this aspect- is beginning to be incorporated in the 
planning process, the're is nó' systematic analysis ..of the relationship 
between State plàmiing and the planning of tiransnational enterprises, 
similar to the analysis made "of subjec'ts which appear to be less 
important. Of the many 'questió'tos which should'be ex;amined, one ds 
given below purel-jy' by way of illustration. • > > " 
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In the ü'ew arid'vèry widespread orientation-of Latin American • 
economies towards the world market, the promotion of exports, particu-
larly non-traditional exjiprt^, üg.6 T?.«,çoine. crucial in development plane. 
However, some exporting firms may be subject to restrictions in their 
activities established by the country where the parent corporation is 
based. This case of the extraterritorial jurisdiction of the law of 
one State through the transnational enterprises is oiily one example of 
the pressures to which government action and consequently State 
planning may be subjected. 

As has been said, their power and growth enable them to influence, 
directly or indirectly, the policies and action of the government of 
origin and the host gbVei-nftefít," and êofflêtimes to help to place the 
countries in a position of interdependenbê br diipendence; 11/ ' 

This does not represent merely an evident loss of sovereignty 
which naturally affects the national planning system. In concrete terras, 
planning is faced with giant economic complexes about whose intentions 
and policies it is difficult to obtain sufficient timely information, 
a basic requisite in order to be able at least to take into account 
their probable decisions in any planning effort. If the goal is to 
influence or guide the future actions of such corporations, the usual 
tools of economic policy will probably not suffice. How can the 
planning system include the formulation of reasonably precise "rules 
of the game" governing the installation and operation of transnational 
enterprises in the territory of the country? How can the negotiations 
which may take place between the State and specific foreign enterprises, 
or between the latter and national enterprises, be incorporated in the 
planning process? This involves another set of political and technical 
factors, since the activity of the transnational enterprise is linked 
with complex problems of capital, technology and markets which must be 

11/ See United Nations, Department of Economic and Social Affairs, 
Multinational Corporations in World Development, New York, 1973, 
p. 71. 
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understood and analysed in order to be able properly to implement the 
corresponding.guidelines established in the prevaling national policy, 

.. Eo The agents in planning;, the State 

Throughout this analysis of the participants in the planning 
process, it has been possible to see the various forms in which the 
State 'appears in tliat process. However, so far it has basically been 
Shown as providing the setting in which competing planning projects 
interact. " This is not the Stater's entire role in planning; at least 
three other roles can be distinguished, to which the following remarks 
are" devoted. . . i . 

In the first pla'be, the State ks the repository of the legal will 
which legitimates' the'planning process. In Latin America in recent 
decades natibhal planning has received legal recognition. As a result, 
the prèsent"Latin American State has'added to'its traditional functions 
that of attaxhing quantifiable" án'k quantified economic and social 
targets, 
' This new aspect' is perhaps the only characteristic which is really 
shared by ali Latin American States as planners. Whatever the normative 
form and national policy, á law of efficiency is imposed upon each and 
évei^ socie-éy''ând State iñ' the región, hard-pressed by problems of 
growth and'economic and social development. 

''In'brder to' fulfil this task, the government of each State must 
be given greater political and'normative resources so as to be able to 
táké on this strictly entrèpreneurial activity of management, co-
ordination and forecasting. The government assumes responsibility for 
•programmes, in 'whatever form, in the name of the Nation-State whose 
techriical rationale implies a constant planning 'process. 

However/ while this task must be tackled by all States, its actual 
forms and dimensions vary greatly, for a number of reasons, including 
the plurarity of political projects and the relationaship between the* 
State and' ̂ciVii' society. " . 

/In second 
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• In s e c o n d p l a c e , t h é " S t a t e i s i n f a c t an a g e n t v í s ^ â - v i s c i v i l 

j s o c i e t y . The e x p r e s s i o n o f j u r i d i c a l w i l l w h i c h l e g i t i m a t e s t h e 

p l a n n i n g p r o c e s s i s n o t i n : i t s e l f • and . = i n d i d a t i o n o f t h e s i z e and 

q u a l i t y o f t h e r e s o u r c e s á t t h e S t á t e ' ^ s d i s p o s a l w h i c h , i n p r i n c i p a l , 

i t c a n t r a n s f e r t o t a l l y o r p a r t i a l l y t o a . s p e c i f i c g o v e r n m e n t . N o r i s 

i t e n o u g h t o d e t e r m i n e t h e r e s o u r c e s w h i c h a r e a c t u a l l y t r a n s f e r r e d . 

T h e s e r e s o u r c e s a r e c o n t i n u a l l y h-e ing f o r m e d and r e f o r m e d i n t h e p a s s a g e 

f r o m t h e S t a t e t o s o c i e t y arid v i c e - v e r s a . 

The t h o r n y q u e s t i o n o f .the r e l a t i o n s b e t w e e n c i v i l and p o l i t i c a l 

s o c i e t y i s o n l y m e n t i o n e d h e r e t o s u g g e s t t h a t any c o n s i d e r a t i o n o f 

t h e i r r e s p e c t i v e d i m e n s i o n s ^ a n d d f t ^ t h e S t a t e and 

s o c i e t y c a l l s f o r -moie r i g o r o u s a i i a l y s i s ^ :of- t h e . ^ r e l a t i o n s b e t w e e n .'the 

p u b l i c s e c t o r , and t h e p r i v a t e s e c t o r "^han i i a a t r a d i t i o n a l l y b e e n -the 

c a s e . U s u a l l y t h e S t a t e i s c o n f u s e d . w i t K i t s b u r e i a u c r a t i c a p p a r a t u s , 

o r e l s e w h o l l y s e p a r a t e d ^ f r o m a p r i v a t e ; - s e c t o r composed' o f g r o u p s w h i c h 

e n j o y v a r y i n g a m o u n t s o f S t a t e supp^ortw : S i n c e n o t ' a l l t h e a g e n t s a r e 

equal;,., t h e f o r m s .of d o m i n a t i o n , and t h e - d i s t r i b u t i o n -of r e s o u r c e s ' in ' 

s o c i e t y must b e t a k e n i n t o a c c o u n t s ; n 

I n a n y e v e n t , t h e S t a t e - iin t h i s , c a s e a b u r e a u c r a t i c c l u s t e r -

i s v i n f a c t , a p r i v i l e g e d a g e j i t i n t h e p l a n n i n g p r o c e s s . D u e ' t o t h e 

v e r y f a c t ' t h a t t h e b j i r e a u c r a t i c . c l u s t e r i & more o r l e s s h e t e r o g e n e o u s , 

t h e S t a t e may b e m o r e ' o r . l e s s C o h e r e n t a s a p l a n n e r . T h e • w e i g h o f t h e 

S t a t e r e s i d e s i n t h e . f a c t , t h a t i t s g o v e r n m e n t a l a p p a r a t u s h a s t h e ' 

p r i v i l e g e o f c o e r c i o n t o b a c k up i t s b i n d i n g d e c i s i o n s . H o w e v ê r , ' 

b u r e a u c r a c i e s c o e x i s t o r a r e j u x t a p o s e d w i t h i t which , d e p e n d on t h e 

c h a n g i n g g o a l s t h e L a t i n A m e r i c a n S t a t e h a s had t o a d o p t . In a d d i t i o n 

t o t h e t r a d i t i o n a l g o v e r n m e n t a l p o w e r s , t h e r e a r e t h e e s s e n t i a l p u b l i c 

s e r v i c e s w i t h a l o n g h i s t o r y i n L a t i n A m e r i c a , w h i c h a r e o f t e n f a c i n g 

c r i s e s o f o r g a n i z a t i o n or r e s o u r c e s . The g r o w t h o f now s e r v i c e s 

i n c r e a s e d a l o n g s i d e t h a t o f t h e f u n c t i o n s o f t h e S t a t e , and s u c c e s s i v e 

e x t e n s i o n s h a v e f u r n i s h e d i t w i t h b u r e a u c r a t i c e n t i t i e s and p u b l i c 

e n t e r p r i s e s . Some o f t h e s e , due t o t h e i r t e c h n i c a l s p e c i a l i z a t i o n and 

t h e i r f i n a n c i a l c a p a c i t y , h a v e t h e m s e l v e s s u r p a s s e d t h e d i m e n s i o n s o f 
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their managing élite'óhnstitute a téchnocratic 
empire.' . • •. i-- ... ^ •• _ 

ín such e£"broad''aná hétefog^iíeôús panai'amá of the State, it is 
easy to understand 'that the first 'tâák of plahriinè or'of planned jiolicy 
• is' to eniure the convergence, hierarchizatioñ áiid cò~o?dination ôf the 
so-câlléd""public sector". • " ' ' 

'' Bureaucratic hetèrogeneity'should not,, however, reach the extreme 
of obscuring the existence of a State will', the vèhicle of contrary 
•fórcèá but whosè weight'is fundam^n-tal-'in the formation of thê' decisions 
which ;cònsti*tuté'f?hé''-̂ ^̂  ' 

• Thirdly, the" Stgte is á me^chanísm of iTitê r'á'tion'''̂ ánd o"f'maintenance 
of-'the political Vrder. " While àll the . effec'tV of tiie inte'grative 
function of- the State imay be difficiilt to g'rks¿' aá" a whole, its'concrete 
manifestâtióne' in the'foíra of'political power aVe directly perceptible. 

• xhe first and basic form is repetitive obedience to the norms of "a 
specific order eifdowed with coercive powers. State activity ob'ligés 
social activity to'^Vog^ess' towards specific targeté, 'towards'wKlch'the 
courses of action adopted by the State' also íea'd it". ' A ifuliy-fledged 
State pl̂ anniiig process' at thè' sanie' time" possesséls greater integrative 
power, and'a strong drive 'towards'teclanical ratiohairzatioli'. But tiie" 
political univefrsV" is not" purely' a' Work of reason, anà the State^ also' 
has an integrative, function because'it has a1)sorbed trádi'tions and 
memories and even historical tayths in òrder to'formulate Í;he content 
of its-natiònar, project.' • ' ' '' '' ' ' ' " ' " > 

The planning proceiss is'affected' to a varying exitent by tke 
•different social processes it'must taòkle, w'ith'the common denominator 
th4t all planned policies 'áÁ mutually ihterdependént within the 
prevailing nátiónal'-póíicy which brln"^s the"'ánãlS-sié isack'to the ' 
question faf the State às a'setting,' às discussed above.' 
-V •-To 

summarize, it might be said that the hew expressions of the 
State's functions iie' basicalli^ in dialictics, control and' information. 
Hbwever, due" to condiBiòns in Latin America t¿e" progressive implantation 
of a'technical society'hás not led lo'formulaê for'an end to penury and 
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as beginning o'f generalized abundance. That' is why the cóhflictâ of 
cômpetitivé- political ijrójects over the etructti're and distribiitibn of 
power of the State peréié't-or are heighted. 'In tiie Latili'American' ̂  
State the most sophisticated forms 
and the most profound displites over the Jirincíiílés' of legitimacy of 
political regimes coexist. This ife important for* planning- Even in 
the developed countries where this legitimacy is not called into 
question, planning runs into considerable resistance because it is 
viewed' by some groups" as a mere instrument for the assertion" of" the 
power of other groups ahd not âs'the expression of a truly national 
project. This is all the more true iíí Latin América because of this 
quarrel over the principles'òf'1'èg'itaiiacy. Seré is yet another reason 
for adopting various levels' o,f', analysis" aná attempting to penetrate more 
deeply into the nature of the government'apparatus. 

' ! 

F'. Planning^ the State and the 'gòvernttfen̂  apparatús " 

1. , The-government :apt>aratute and the Stat^,'s, capacity f^r action • • 
"Government apparatus".;refers-;:, to ^he collection of bodies' 

comprising, not only, the State or¿publi,c sector*;bureaucracy, but also 
t^e decision centres and-instruments of action to which the government 
has recourse v/hen. us^ng-. that bureaucrapjr to . carry put . Its aims . . ) 

The problems raised, hepe are. partictílarly..itíipOrta¿t" beèauíse the 
State, in its co^icrete-form as the public sector, is the principal ' ^ 
actor or agent in the planning'.process, ®nd because a fundamental part 
of the activities, constituting the planning process actually take place 
within it. 

The attainment of governmentrtargfts.depend o n a great variety of 
political and technical factors^, among-wtiich the State's capacity foi' 
action is particularly important. • , • 

Analysts have their doubts-about its efficiency, but there is -
nevertheless a constant tendency to,entrust new responsibilities to • 
public institutions, without a proper examination of their real nbility 
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to cope with those tasks in the way and within the time established; by 
the plan. An examination,of this kind can be made frotó the technical 
standpciint or using a political and social approach, both of which are 
complementary, mutually dependent and equally : i m p o r t a n t ' ' 
2. Bureaucratic power and planning 

• In the State as in la-rge private enterprises, there is -an».̂  ' 
increasing prie'dominance of complex organizations. It has eye'tf benn 
asser;ted that 'one of the central problems of our tiffl̂ ;-le to' rectfn'cile 
certain basic- freedoms with thesivdoninionv-of-l̂ he largei bureaudracies. ' 

This assertion underlines the" complexity^, power and relative 
autonomy of these bureaucracieswi As-iconcems rthei State apparatus, th.e 
.effects. Qf the first of these'irthye/e-'chferacteriistifes fUndel-rtinfe tlié̂  
validi.ty of. the other two. The public sector becomes; increasingly 
heterogeneous in the, measure that it increàsps in size and . in the. 
variety of its functions, with a consequent multiplication and 
dispersion of decision centres and. â 'cprî esp̂ ^ of 
power. The assumption that the bureaucracy considered as whole is a 
homogeneous age'n-t which participates -wd-th'other- a-genis -in-̂  vàrious social 
and political pi-oĉ esses'i and particularly in planning, is'belied by the 
real autonomy of these bureaucratic segments. 

The State'Wteaücrácy is in a privileged position'to obtain 
information, arid therefore knowledgè. This gives it the advantage over 
the rèst of society, 'althòugh this advantage is someWhaV limited in the 
case of̂  specialized technical abilities in arèas where the large' modern 
private corporations also opèratè wi'th broad' fihaiicial resources and 
better-paid'personnel. Thió' is particularly truè in the case of 
transnational corporations whose power and planning ability are greater 
than those of•many States. 

In any câse, technical ability in Latin"America'is concentrated in 
the sector of experts with a high levèl of university training, anà 
normally does not extehd to the traditional bureaucracy. The latter 
nevertheless rètáxns considerable influence due to' it¿ power over routine 
administrative procedures, which continue to t'e an'inevitable area for 
decision-making. 
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These ,differences in. training an,ci outlook and the possesion of 
different power bases lead to clashes between the technocracy and the 
traditional bureaucracy. • The planners, a prime example of the former 
category, have often found their possibilities of influence and action 
restricted by the resistance which their efforts create within the 
administration and co-ordination. ,In the effort to resolve such 
conflicts in their favour, the planning bodies tend to try to substitute 
the "house bureaucracy" by imposing solutions and creating parallel 
machinery which are superposed, those which already exist; while the 
administrative bureaucracy usually receives the support .of ministers and 
othep, high civil servants who depend upon it in their da,ily work, and 
who feel. threatened by the p-lapners, . .. 

There.are also conflicts of various kinds between planners and 
t,echnocrats in different state ,institutions., ^s. will be seen below. 
Furthermore, the planners are far from being, a homogeneous group. Their 
differences in tephnioal tr.a,ining and. their explicit .o.r implicit, 
ideological positions divide them aî d som,Qt.imes place them in opposite 
camps, , ,. V i • 

This is one of the. reaisons-why it has ,be en .only partially, possible 
to reach a new form, of rationality^ a different styl^ of action and a 
clear shift of the distribution of power in the administration in their 
favour. 

In any event, the growing technification of the state is leading 
to an ever greater predominance, of .experts, the consolidation of which 
is reflected in the use of the term "technohureaucracy" to identify them. 
In some countries, such as Brazil,, this category has recently begun to 
include a considerable nucleus of 'modern' public .entrepreneurs. In any 
event, the power of the experts tends progressively to increase the 
influence ..of the existing formal planning bodies. 

The real conditions for a greater influence of planning bodies are 
linked to a suitable insertion of the latter in the overall political and 
social framework: the influence derives from the processes carried out 
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in the state apparatus. Only the following will be mentioned here: 
(a) To overcome internal' resietanee to planning, formal authority 

or the creation of a research office is not enough» What is needed is 
a strategy to win commitments and solidarity both within the ütate 
bureaucracy and the political and corporative elites, which must feéí 
that they are playing an active part in the formulation of the social 
objectives and in the execution of the policies contained in the plan; 

(b) Just as technical continuity is needed for the plan to be 
coherent, there must also be political confidence in the top personnel 
"of the formal planning bodies. In this connection it has been suggested 
that the stability of their technical personnel should be combined with 
the appointment of a managerial nucleus which has not only the necessary 
technical competence but also the political and ideological orientation 
of the government, and which is appointed by the supreme executive. It 
may in truth'be said that unless this condition is fulfilled, in practice 
there will not be any planning; 

(c) ihe planners must be active in the main decision centres, 
especially those where short-term policies are made, not to replace the 
authority in question but in order to carry issues to a higher body or 
to define them more broadly if contradictions are seen to exist with 
the projections and. forecasts, the plan or other government objectives 
in the medium term; 

(d) In general, a government will have more chances of carrying 
out a plan if it manages to formulate it at the beginning of its term 
of office, Otherv/ise, it will be dependent upon the initiatives arising 
from the social lobbies and the State's executive bodies. Every 
government tends to have more initiative and real power to act at the 
beginning of its mandate. Unless it has its own 'coherent outlook, it is 
obliged to make 

use of the suggestions and demands of the bureaucracy, 
of its supporters and its opponents. This is a highly important require-
ment with great political significance. 

The planning bodies usually compete with other bureaucratic power 
centres which are preminent in the execution stage of the process or 
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which control important resources, as in the case of finance ministries 
and the central banks. Only rarely does a global or sectoral planning 
-body remain constantly and effectively present during the execution 
stage. It is also rare for a.disagreement between the planning body 
and the Central Bank to be resolved in,favour of the former. On the 
other hand, often j;he influence of planning bodies is greater in regional 
planning where the traditional administration is weak and contact can be 
established more easily and directly with the various existing social 
organizations. It is also often the case ^at the relationship between 
bodies is ambiguous because their real powers are not clearly defined; 
this usually happens between planning offices or councils, administrative 
reform or co-ordination committees and similar entities which share or 
compete for eff&ctivp leadership within the state apparatus. One 
manifestation of- such quarrels is the insistence of bodies of that kind 
upon being a,ttached directly to the Head of State. 
' • -A quarrel oyer the fiscal budget is a.'recurrent problem in the 
process of institutionalization of Latin American planning.; In the 
field of public investment a pertain relative preponderance is attached 
to the opinion of. planning bodies, particularly in sectors where projects 
usually have ,a long lead time (hydroelectric power stations,•irrigation 
projects, ports). It may be assumed, in any event, that these sectors 
have their own.capacity ,to ensure a certain continuity and autonomy. 

With regard to the undoubted usefuln-ess of the budget as' a 
planning instrument, particularly to ensure•compatibility between the 
short and medium terms, this is de facto limited by the form in which 
the budget is discussed and adopted. The process is usually fragmentary, 
and consideration of the budget, is limited, to various proposals about 
the current orders of magnitude, all of which takes place on a step-by-
step basis, thus preventing an overall, study. This is only partly the 
result of the traditional inertia of the bureaucracy; it is also caused 
by the pov/er of various pressure groups within the state, bureaucracy 
itself or in the rest, of- society which attempt in this way to protect 
their private interests. Separate and partial debate hinders the •. 
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formulation of'coherent 'criticism or proposals, arid this favours 'the • 
statu q'ud» 

it follows' from the above that perhaps the best way of increasing 
the p'owei bf formal planning bodies is to increase their ability to 
inf'iuence ••upon'othér bureaucratic power cent'ers, instead "of trying to 
replace them'in their formal'-püWérs and'íesporisibilities, • 

Froiaa"another staridp'óxittfi'-'mention slío'úld 'be teade of what has been 
called the ••"oligarchic tendericV" ò¥ "bureaucratic org'anÍEhtionfe - They have 
a clear pVòpeneíty to grow, increase tTíé'ir authority and táké on new 
functions,'-which are in sharp arid constant dispute with oH;her bodies. 

• The' organizations seem "to acquiré the-ir lives óf their own,^ which ieWds 
to a deviation of obo'ecfiVes'and cause's the growth bf théíl^ sphere Vf-
action to become an end 'in itself«, • In turn,"each body creates its bwn 
mentality-wlii'cii'libtermines the orientation of its''activities 'and the 
interpretation of the functioria" entrusted to it. The'process depends 
heavily bul̂  'ifó̂í e^blusiWly upon' 'the inclination's of-its top officials, 
sincb when'el-public irist'itutioh'i.s- e'stabl-ished ás a power and decision 
centre, or when it is steeh tliat it' can b-ecome one, s'ecto'rs which'are 
independent of the State will'become interestted in dominating it. 

BureaufeJr'ati'c autonomy tends tb become greatest'emd', cohséquerifly, 
to give rise to actions' wfi'iteh 'diverge most from the plan, ''in -thbse 
sectors which do nbt recei've prib'rity attention from •the' Heád of State. 

These obé'ervations ¿re 'important' when Analyzing the' cdmposition, 
functions and authority bf thb different co-ordination conimittées' which 
usually proliferate v̂ heri '"thb need arises of'tackling complex'probTéiús"^ 

' in a unified and consisten-t mánner. These committees' are scenes of'•'• 
confrontation lie-tween persons and groups, negotiating fora and a se•(:ting 
in which the social actors exert pressure on behalf of their"'own ' 
interests arid ob'jectives. " Ttie net result of these' elements varies 
according to the particulai?'' situation prevailing in each base. It may 
lead to greater 'gbvernmen'S "'efficiency or support for concerted formé 'of 
de-velopment br planning, or "else to greater internal hé'terogenei'ty 
within the- state appara-tus. ' ' ' "" . , • 
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3« Bureaucracy, plannirr^ aná: civil society 
The above remarks'suggest^that it is hot only internal conflicts 

which produce dispersion»lack of uaity" and antagonistic positions 
within the state apparatus. 

Among other phenomena.'specific to the' overall political process 
wljiich are found within the public sector, therè is Oôlieiitism"! " In the 
services responsible for specific areas or problems, a rélátiònsÜíp-
arises-between the bureaucrats ând'. their "clients", which is^hof-inerely 
an expression of institutional loyalty and commitment but'also an ' 
instrument for promotioñ in the civil servicè and political careers of 
their chiefs and, --at another level, of the lower 'personnel of the entity. 
Clientism occurs primarily^in the negotiations' between public services 
and individuals .or organization^ which represent ihfcere'sts of sectors 
of civil •;society«" 

The power acquired by a specific public service is 'often increased 
when that body defends - and is fecognized as doing so by those 
concerned - the social group to which it is formally linked against 
other decision centers. What is originally "guardianship" thus becomes 
"clientism", in v/hich the normative and regulatory function oí the first 
relationship tends to^be: replaced by the negotiations and.representation 
characteristic of the' latter,' ' ^ " 

In an analysis of the public sector for the purposes of planning, 
it is important to consider the different forms'bf interdependence and, 
particularly, the penetration of civil society in the government" 
structure. ' The example may be given of the case of an associátion of 
public,works contractors in one Latin American country, which' acquired 
great, influence over the amount, regional distribution and rate of 
expenditure in the relevant budget thanks, in part, to a virtual monopoly 
over reliable.statistical information in that area, an effective tool of 
pressure which led to certain degree of fusion betv/een the corresponding 
state and "private" policy. 

Professional, academic and evên'•'old-school' links'are channels 
of influence assiduously used by private enterprise. At the 
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institutional level, the presence of representatives of unofficial 
organizations in directorates, co-ordinating comniittees and other 
state bodies are effective tools used by private interests in the 
public administration. 

The .influence thus used may become a control, with the existence 
of captive .sectors in the public bureaucracy. This,would be a deter-
minant factor in the creation of the abovementioned heterogeneity 
within the state appáratus, which contradicts the idea of an integrated 
monocratic structure. 

What is the cause of this phenomenon? Is it a sing of an order 
of priorities reflecting strong inter,ests in the civil society, result-
ing from improvisation or from greater negotiating capacity on the 
part of the more skilful sectors? Whatever the answer may be, what is 
clear is the importance in any planning effort of the influence which 
different s o c i a l s e c t o r s may h a v e on t h e a d m i n i s t r a t i o n . N a t u r a l l y , i n 

t h i s f i e l d some o f t h e c o n p e t i t o r s o r p a r t n e r s a r e o f ^^reater c a l i b r e , 

s u c h a s t h e e m p l o y e r s , ' a s i g o c i a t i o n , t h e t r a n s n a t i o n a l e n t e r p r i s e s and 

t h e b i g t r a d e - u n i o n f e d e r a t i o n s , on c o n d i t i o n t h a t t h e y h a v e some 

d e g r e e o f r e a l a u t o n o m y . 

Public administration, efficiency and planning , 
The efficiency of state action obviously affects the planning 

process.. 
In. add.ition to the above observations, which clearly reflect 

factors related, to the evident shortcomings in a.dministrative efficiency 
in the past, it should also be noted that the concept of efficiency can 
only be assessed in the light, of the following factors at least: 

(a), the existence of authority and social discipline, which is 
necessarily reflected in the state, administration; 

(b) the degree of coherence in method and process, and the 
operational dynamism achieved; . 

(c) the political and technical congruence of the policies and 
other concrete action of the State; 

/(d) co-ordinating capacity 
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(d) co-ordinating capacityi a ftecéfesary coftponent of planning. 
Insufficient study has.been aade of the"real-limits' of co-ferdination 
•fiteraming from the existence of'coiñplex entities-or i>rcbleras, particular-
ly in thè case of conflicts•calling for the cbmplementary function of 
arbitration and-decision; isuch limits do exist/ afid beyond them formal 
co-ordinating bodies have leès reêil êfficiencyí • ' - " 

(e) the inevitable restrictions placed on the õperating capacity 
of any organization by human'factors; In the case of the public 
administration the most important are problems concérning differences 
insalaries between the public and private sectors» promotion opportu-
nities and other factors which determine the'possibilities o f h i r i n g 

and keeping personnel with the necessary taleht, m o t i v a t i o n and 

dedication; • i 
(f) the institutional'organization'of the public administration. 

It is well known that the public sector has traditionally been organized 
on the basis of a functional classification by s e c t o r s , IK view of the 
enormous and complex variety of tasks which must be t a c k l c J , the question 
may be raised whether this hitherto widely accepted formula i s s t i l l • 

valid, or whether more flexible organizational forms should be" sôught, 
in which at least part of the administrative" structure would deal-with 
supra-sectoral or multifunctional problems, issues or programmes. 'For 
e-xample, an integrated rural development programme may include aspects 
of formal education, cultural integration, training, technological 
decisions, prices and credit policies, technical assistance, etc., which 
are normally the responsibility of different ministries; 

(g) the degree of decentralization and participation. Considera-
tion must be given to the possibility of achieving greater efficiency 
by means of effectively handing over responsibilities for action and 
social participation, together with an effective decentralization of 
the administration and the consequent acceptance of a number of power 
and decision centres. This also calls for congruence between the style 
of action thus defined and the characteristics of the overall social 
process and of the political system. 

/A unified 
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• • : • íA uíií'fied' analysis of'tlié planning' process as it exists in the 
state' s'trúe^ure reveals-the elements of bureáucròtic continuity or 
áisíJo'ntinuity'which m'ay be f'cmnd iií "pliaiining'efforts. Both of these are 
iiifruenceii by so'cio-politicai and te'clmical factóís« The latter cate-
gory contains in 'particular, what niigiit be called routine' stècte 
programmes, whereas the former comprises t"he fundamental components"of 
the plan aimed at introducing "changes, which theî eforfe necessarily 
correspond with the broad lines of the political "project. 

• ' Evidently, the mere existence of- the nation is the priiícipràl ' 
factor determining the' continuity of 'pl̂ iis '̂ d̂ policies. It p'oé'sessés 
some degree of inté^i^atibn and'ünity,' and consequently of solidárity,' 
which is carried over intb policies expressikg commbn ends of a perma-
nent nature which exist above and beyond the social conflicts and 
transformations of'the polltibal order. In other'words, the ̂ origin of 
part of the plan is to be fduhd' in'a common'history and traditions. 
From another standpoint, xt"-should be 'noted'that if at least the ' 
essential elements of a national policy, perceived' as such 'by tíiè 
majority of the community, do hot exist, the éhsuing'divergen'c'es will 
make any form of plahning' impossible'ànd tend in the long term to ^ 
generate social projects of ah" exclusive naturè, which'will tend' towards 
difeintegration. . ,' - . " • ^ " ' 

5 • • t'' 
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'V.''STATE POLICIES AND THEIR KEY ROLE IN THE PLANNING PROCESS 

A. Relationship between policies and planning 

From what has been said in. earlier sections it may be deduced^ 
first, that the.complexity and variety of unforeseen or uncontrollable 
situations, processes, agents, technical, restrictions and external 
factors are such that it is difficult to see how any attempt at integral 
planning can be made with any real chance of successw ' * 

Secondly, -it has been'seen that the fate of the plan is played out 
against the background of the complèx>range of daily activity in which 
the various agents of the planning process participate. It^is in the 
implementation phase that the actual plan acquires its côncreté'"'profile 
and the deviations, compatibilities and contradictions with respect to 
the formal plan.(if it exists) are noted, " 

These premises lead to the assignment of particular attention to 
State policies as the fundamental expression of'the action-instruments 
available to the State for achieving its economic, social and, of course, 
political objectives. : i c 

. State policies are'optiotts aimed^at solving problems; They form 
part of a broader political process of which they are partial and 
visible definitions and operate in a certain social ambit with the 
participation of agents which adopt certain positions'with regard to 
them. They consist;of State actions and omissions reflecting a certain 
predominant orientation and are the result of the interplay of support, 
opposition and negotiations which largely'emerge after the plan hás been 
formulated and put into effect. v • ' 

Some complementary considerations^immediately come to mind. A set 
of policies does not necessarily constitute a plan. They can be scatter-
ed reactions or initiatives in connexion with issues that come to the 
fore owing to social pressure or the concern of those holding positions 
of authority. They-suffer the influence of the power structure and in 
their turn modify it, since they affect the various social groups 
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differently, They can only be analysed in terms of lé̂ ecifife historical 
situations, since they arc partly determined by structural conditions 
and concrete Erobleffisjin- e duriiagj-th^ considered. 
They act on specific social sectors; they have a spatial dimension 
because they'rádiate their" effects, to a sighificaat degree, "to'a 
surrounding on î rhich can' presumably be defined; and they have time 
dimensions because of their continuance 'through 'successive phases Vhich 
should be distinguishedc 

The State does not always adopt a position with respect to a 
question, and sometimes the' position it adopts result's in omissions. 
Moreover, various sectors of civil society define options with réspect 
to each subject, so that private policies may"be regarded as a parallel 

. . . . • , .. ^ . • . . .. . A . 1 . . - . . . . 

concept to that of State policies. The láttef are the preferential 
object of analysis because of the integratin^g fun'ct'idri and role as the 
most important agent of development - arid consequ'eatly "of the planning 
process - assumed by the^'State, and because it is tak"en for granted that 
they are backed by rule's which have to he complied with,' This is not 
meant to detract frofe the'possibly decisive importance of the'policies 
of certain private sectors, however. 

The fact "'that a State policy forms pàírt 'csf the global political 
process, whether or not it ié integrated' iri' a pla"h, means that in order 
to analyse' it a hypothésis mulst' be adopted regarding the basic features 
of the evolution ojf"̂  the sodiety concerned', based on some maisrosocial 
interpretation considered sufficiently valid by those rèsponsible for 
the plan. The impossibility õf dispensing with the more general analysis 
does not lessen the importance' of studying specific State policies. The 
specific nature of both subject and agents, tíie consideration bf relative-
ly precise partial conflicts and consensuses and the limitation of the 
analysis to identifiable areas bf decision are very valuable assets in 
this approach. 

Another valuable feature is the possibility of determining the 
motivations, strength arid strategy of the participants, precisely in •Í 
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that phase of the procesó in which all the agents capable of doing so 
are participating in it, stimulated by the direct impact of actiòri 
taken by the State or other sectors. In this respect It áhould be ' 
noted that the private sector exerts its'pressures, as it'alwáys has 
done, on'executive entities in Connexion with specific meaèures of the 
actual plan in process of imjilementation by the Government, 12/ This 
coincides wit¿ the observation that thé interplay of négotiátion, 
transaction and opposition begins after the'plan has been prepared and 
the formal position of the Government more rigidly established, 13/ 

In a planning process it is not enough, in the majority of cases, 
to consider isoletad policies. It is necessary to select from the 
broader social and planning process those elements'-that are most signi-
ficantly linked with thk problem to be solved and with the- State policy 
to be implemented or evaluated. This leaiis to the' Joint consideration 
of a group of policies defined on the basis of the central objective 
to be attained, ' ' • , 

The option suggested is really a way of dealing with plsinning 
activity whosé particular feature is thè simultaneous considei-ation of 
both ends and means - technical and political - as a way df facilitating 
coherence and unity. If applied to finite sets of Carefully selected 
objectives and policies, this might constitute a new style of planning 
oriented towards reconciling thé realism^demanded by the rulers^with 
their desire to impart a clearly definèd orientation to the cíiosen 
line of social change,' ' ' ' ' " • . • • . 

B, Classification of State policies .1.' 

There have been various attempts to classify State policies. 
Some group them as administrative, intervention or structural policies, 

1?/ Instituto de Estudios Colombianos, Estado y planificación. El 
caso de Colombia, ILPES, 1976 

13/ A critical approach to planning in Latin America, op.cit. 

/according to 
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accarding "to whether they .are designed,to affect the sovernnent's 
capaccity for actioa, the Staters, capacity fqr institutional coercion 
or the capacity for .dominationiwhxch^makes ,up ,the power^structure. 
According.tea different criteriont,,they ,^ay be distributive, ̂ jçedietri-
Bütive, regulatory or'Selfrregulat.ory,. t^e most important consideration 
being to determine whether orujiot their; effects "zero siim" and 
whether..théy::.are ãymlp!OlitC:.artimat-eriaa. lV..̂ .Eyei}..more interesting than 
the - t y p o l o g i e s - t h e m s e l v $ § , a r e . the concepts . on which^ they are 
based. • • • . [í i- , ? ,. • .•..•••.v ' <:•; ' •• - . • 

:It. might~b6'useful.fo??, this purpose to .haye additional classifi-
cation criteriaj-regarding..çTjiçh po.intç as the instruments of power that 
are primarily txtllized: iobligatory -legal, rulpe, coercive control, 
persuasion, stiifiuii or incentives, etc.í whether the. policies favour or 
-prejudice, certain'-, social-sectOjrs. in absolute .Oir relative terms; the 
institutionalrframework for.,the political,responsibility of those 
implementing them; eind the most important technical instruments and 
the condijti-bns. enabling their use. ^ . . . . , . 

. Availability of A'.mtrix. tha.t .yfpuld BÍmulí:,aneously consider all 
the: typologies-thus pr-ep̂ resd would undoubt.e.dly facilitate the systematic 
analysis of specific porlicies;. 'Bû t the. variety and, dynamics of the 
-social-process go beyond-.any ¡framework, s.o that a guiding 
classification-.may be--ueef-ul hut-never sufficient» , 

: In any case, .th-e categories noted in. the.above typologies help to 
determine the requirements which a State policy must- fulfil .if^it is to 
be efficient both in relation to the proposed objectives and in the face 
of the obstacles enoeunt-e-red-in its development,-,all within the framewor 
of the formal plan or government programme concerned. 

" • • ' Í ' "" . . ; . a - . ••, , i' 

^ --- ' -- • • v.- -
1 V See R. Salisbury, Analysis of Public Pol.lçy... . 

/C. Suitability and 
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C. Suitability and technical efficieacy of State policies 

Coherence is a basic requirement of all policies. They may suffer 
from various types of contradictions and incompatibilities, and are often 
ineffective, among other reasons, because of one or more of the following 
mainly technical shortcomings: 

(a) Unsuitability deriving form an imprecise or erroneous 
definition of the policy objectives themselves; 

(b) Limitations caused by a lack of coherence between the 
identification of the specific social sectors which the policies are 
designed to benefit and the actual capacity of the instruments used to 
reach and genuinely favour those groups; 

(c) Insufficiency, lack of continuity and unreliability of data, 
statistics and other information necessary for the formulation and 
implementation of policies; 

(d) Incomprehension,' rejection or other 'obôtaoles associated with 
cultural differences and lack of national integration, either because of 
the concépt which the potential beneficiáriés have of the objectives 
pursued or because of the lack of communication between them and the 
government officials responsible for implementing the' policy; 

(e) Inadequate or belated preparation, áppróval or'use of the 
required legal and• r'egulatory provisions," due to shortcomings of the 
government apparatus or of the lègièlatiV-e power; ' 

(f) Ünfoíêseen external developments and their unexpected effects. 
In fécent years, this hás been a dramátic feature in many còuntrieé, 
where the balance clf payments crisis caused by the rise in oil prices and 
the simultaneous state of inflation and recession in thè indtístfial 
nations has necessitated not only radical changes in economic policy 
but also the total or partial "abandonment of many formal development 
plans; ' 7 • . • . r 

(g) Omission or insufficient consideration of the undesirable 
effects of State policies. Thus, tariff policy, interest rates and 
income taxes imposed in connexion with balance of payments problems, 

/credit availability 
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credit" availability or,fiscal'income, for "example, influence - like 
other factors - the choice of industrial- technology. Full knowledge 
and consideration of the complex,..relation8 of interdependence existing 
. between socio-economic ob;]ectives and-;various State policies is .â 
primary requirement of any planning preces?*.; . - . ' ' 

The pujrpose of-.this enumeration is-to recall that .the technical 
coherence of policies is not an easy matter and^ thereforef^these 
factors are indispensable in any integrated analysis of the súbject 
dealt with-here. Moreoverr this brief presentation helps to bring out 
the 6ubBta,ntfial and cumulative progress achieved in the 'technical 
capacity for formulating and implementing policies of ;different kinds. 
This progress, :T|ndo.ubtedly also facilita'teé the .-task " of resolving the 
socio-p.olitical issues that-arise in each case,® 

• ytate policies an^. the support, or oppoG-ition offered 'by 
4 socis'l ̂ nd political forces 

The- technical coherence and compatibility of State policies are 
not nearly enough to' make them really' efficient.' This 'is partly / and 
often mainly, the- result' of 'socio-politicai phenomena'. 

The fact that the formal government plan or programme contains 
a specific national'objective' of real priority has distinct repercussions 
and orients State policlès in the most varied areas. This is so, for 
example,' if it is proposed to maxiá'íze ècokómic growth, equality of 
income distribution or national security. In this case, the rest of 
the social dèmáMs àre subjected to tíie requirements of that basic 
objective, thus restricting to some degree the possible options of the 
various policies. In this eventuality, the groups of policies of most 
importance for the project aré thtise relating to the fields of action 
which are most directly linked with the attainment of the proposed 
objectivé-and to those areas where the'opposition to that priority aim 
is presumed to Be concèntrated. 'The relevant analysis can provide not 
only an assessment of viability but also of the''"expected social cost's 

/and benefits. 
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and benefits. The greiater or leaser importance attributed to the latter 
will depend on the value judgements i^vol^®^» 

Furthermore, the priorities and urgencies of the political project, 
and therefore of the plan and State, policies, differ according to 
whether the political system is a new one or has already been consoli-
dated, and according to the circumstances that led to its establishment. 
If it jLs a new system in- a- representative democracy, political urgency 
assigns first priority to the approval of constitutional norms and 
other rules for the functioning of society^ so'that the substantive 
issues considered in the plan and State policies must be compatible 
with the political traiasition and the emerging rules. If, on the : ' 
contrary, the new system is of an authoritarian nature, the political 
institutionalization process vill próbabíy-íbé. postponed pind prçblems-
whose solution could have an immediate impac.t. will. be dealt , with in 
the short term, with à view to legitimfzlng the system through its 
successful action. Under these circumst'ances, iñ viéw of the greater 
will and capacity tff make' use of coercion,'the rapid decisions and their 
effects contribute to the shaping of the plans, government programmes 
and specific policies concerned. 

Any State policy will obviously eiideavour to Maximize support and 
minimize opposition wíthin' marginá compatible-^With the proposed aim,^ In 
this respect, the group^of policies concerned includes the analysis of 
subjects that may ároúse opposition on the part of social groups whose 
support is hoped for in order to solve other high pi^iority "problems. It 
has been said, for example, that the negative attitude of the Government 
of'the Spanish Republic to the Catalan demands for greater regional 
independence deprivèd it of the support of important sectors which might 
have agreed with other initiatives of the regimè and"perhaps prevented 
its fall. • • i . . -

Moreover, it is quite usual"fòrpoliciès to experience a change of 
direction and real purpose through the action" of certain social groups, 

15/ See J« Linz, The Breakdown of Democracies; Spain. 
/thus creating 
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, thus cheating ni^lAdJustment.s, between, the. plaa and the actual. situation-
Preferential attention shouljd, .̂ tji,eref̂ r.e-,be ,paid.- jbp the ^tudy of eases of 

, plan and poiLicy f ormulation,, particularly with r,espe;c,t_ to changes in the 
power, s,trviiQ,ture and other politj-cal and .technical factors that help to 
. br^ng ^ut and forestall-spch deviations;. .. „ 

i •• ' " • • • ^ :: * ' • • i • J . • i i"» . • Í 
E.,. Analysis of some specifiq policies and factors. affectinK thep v 

• • ' . ^ - • , ; • . ' • . . 

An attempt is made below to give a graphifc description, by means of 
some examples, of the technical and socio->polxtical difficulties which 
may arise in specific case.s, involving substantive sind strategic"diremmas 
that must be properly resolved in order to improve the chances of success, 

• • .. . . , . , • 1. Should emphasis be placed on the ideological or the pragmatic 
approach?: agrarian reform ' • • ^ . 

As noted earlier, for more than one Latin American couritiry it is 
relevant to discuss whether in an agrarian reform programme the emphasis 
should be on the ideological or the pragmatic approach: a situation which 
was also' discussed within fhe context of the Spanish Republic.' 16'/ If 
the first aspect is emphasized, greater social md'bilization may be 
expected in support of the programme,' but aV^the same time it arouses 
maximum opposition, including' opposition from' sectors that" fèel poten-
tially threatened by the principle of" 'justification used,"" The ideologi-
cal approach also multiplies expectations', and'therefore demands, 'since 
the priority invocation of the idea of ac'cess to land generates á right 
whose fulfilment everybody v;ill wish to demand, whereas in fact this is 
merely the other face of the social mobilization sought. The'net result 
of. the interplay of these factors and oihers not' incíudé'd here can 'be 
judg'e'd only in each particular situation. 

The problem is still further complicated if it is considered that 
the actual raising of the living levels of the social secttjrs' benefited 
entails the priority assignment of resources''for training, technical 

16/ Ibid. 

... assistance and . n 
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assistance and credit support for the new procedures» which in its turn 
is facilitated if there is enough social backing» What must not l)e 
forgotten» however, is the additional politicp-techniçal problem raised 
by the need to create or improve efficient channels for marketing 
agricultural production and to prevent powerful intermediaries from 
establishing their own prices and retaining for themselves a considerable 
proportion of the added value. Lastly, the decision should take into 
account the ever-latent conflict between agricultural and industrial 
prices. » . I 

In short, the way of dealing with the question will depend on the 
perception there may be of the existing restrictions and the r.esulting 
net effect of support and opposition, according to which of the t,wo. 
approaches is adopted, , 
2. The results differ from the original objective; housing 

Housing construction is a priority development objective aimed at 
solving a pressing social problem and at the same time constituting an 
instrument permanently used by the governments to increase employment, 
and economic activity in the short term, thus promoting a higher rate 
of growth. The theoretical beneficiaries, of this policy are the. home-
less, the unemployed and, in general, the under-privileged sectors,of 
the population. . . . . 

Faced with this dual priority, the governments are hampered, first, 
by the limited availability of public funds for financing the construc-
tion of low-cost housing and, secondly, by the political and technical 
difficulty of transferring sufficient additional resources to the St^te 
by means of taxation. At the same time, the reactivation of the economy 
is also an urgent matter, BO that the most direct course is to take 
advantage of the easy access to credit and capital of building companies, 
which of course, are no mere passive spectators of this process but use 
all their power to influence the final structuring of the programme. 
Concurrently, private saving for housing is also encouraged. 

It so happens, however, that the groups which simultaneously want 
housing and are able to save belong to middle-income sectors normally 

/affiliated to 
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. affilia!b0d to powerful common-interest organizations, which start 
mobilizing themselves from the very moment the programme is proposed, 
- wlĵ ^ the. aim of extracting from it the: biggeât share in' the. benefits. 
The U6UÇ4 result • is. that..th®.--size of the rejjresentatives . hbuse is.'xn'' 
line iwith. class; eicpectations, exemptions, and priyilageèiarè- •. 

. established for constructors,and investors, and,;in addition.éayingô and 
loan systemst azíQ established, .The policy is thus converted-iinto. the' 
iiistrument of ,a housifig-iirogramme for-middle-incomegroups^'"'The social 
benefit resulting from this action is not disputed here; it is merely 
interesting to note that-the-résiilt-differs from the original intentions 
•or from the formal presentation of the plan. 

The analysis is further complicated by the frequent techno-" 
political dispute within the government apparatus between those wishing 
to build dwellings-.-and 'those concerned with :a-.mô re • harmonious urban 
development,. -Added to the various considerations :used to .justify one 
emphasis or the other, in de^fining the objective are the pressures .. 
exerted by urban l^nd-owners,- financial intermeddar.ies,. architects' or 
builders' associations, workers' organi'zations'and other aectors which 
thinjk they might,'be affected by the final decdslon and the actuals-
programme. that may-.emerges- Conflicts may also arise, "for exaniple, over 
self-construction programmes, to which different groups and social' 
organizations - in .-terroA of their prév-ious expectations react in 

- opposite ways, -added ;to whicb.is the- infl-uencé" of manufacturers of 
building- maiterials, "who fiear that .their, future sales will-be .affected. 
. • -A pe!ssimist.ic- conclusion- should àât be drawn from-thisf dnalysis. 
Although the -facitors influencing the actual a-ourse-" followed by a ihoUBing 
policy- are varie.d-and complex, it .is none tixê  le'S'S true that- the ;lack of 

• homogeneity Sf the various agents' interests allows of not inconfeldferable 
room-for manoeuvre- in giving the policy the desired; orientation. ' The 
elements with, real influence', in each part;i-cular;-case should not, .hoArfever, 
be ignored. • • ' í : . •. . -. . ' • t.j v, . - ' • . . ; 

/3. Distributive conflict 
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3. Distributive-conflict, economic power ̂ nd social discipline: 
generation of savings 
The theories which seek to interpret the macrosocial process, the 

problems involved in the power structure and its possible transformation, 
and particularly the relations between political power and economic 
power are determining factors in accumulation policies. Increased rates 
of savings and investment occupy a prominent place in all Latin American 
government programmes and form part of any planning process that aspires 
to go beyond the mere functions of projection and co-ordination. 

This unanimity of criteria disappears, however, when consideration 
is given to who ought to save, the manner of promoting saving or 
extracting it from the social product, ways of channelling into 
investment, and who should benefit from the investment 'and in what 
proportion. All these questions influence'the distribution of consumtion 
or of present and future income, wealth and economic power. 

With the purpose of illustrating the repercussions of this all-
importajxt matter on planning, there follows an analysis of three "pure" 
models that might be formulated with a view to the generation of 
surpluses, on the understanding that combinations of them can also be 
proposed and that neither the merits and disadvantages of each nor their 
technical feasibility are under discussion: 

(a) In the first case, the greatest accumulation derives mainly 
from saving by the middle - and high - income sectors, and particularly 
private enterprises. This system, which is in line with the private 
capitalist development model, should mean greater compatibility, at 
least in the short term, between aspirations for an immediate increase 
in consumption and in the savings capacity of the various social 
sectors, but on the other hand it' produces a marked trend towards a 
greater concentration of income, wealth and economic power, with its 
resulting effect on the structure of political power, if increased 
saving is the product of wage restrictions, then the manifest and latent 
social pressures and conflicts will be intensified. If the model leads 
to sufficiently rapid economic growth for the benefits to reach a high 

/percentage of 
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percentage of the. population, or at least, those with the neceefeary . 
organization and capacity to be political agenté', the oonfiiôtdve 
tendencies will'perhaps"èe alleviated. Whether or not this occurs 
depends-on whether the various s?)cial sectors are' satisfied'with"'" 
absolute impi-ovèmehts" or whether the^' are more sensitive to thè' relative 
aspects' of' distribution. It also dep'éhds on'the degree of acceptance of 
-̂ thé idea that in'á cómf)etítive'''systein"nó't^everybody c&n progress 

' '• éimultanêously," so that the sbciál demands will not be couched in terms 
of solutions for áil fiut i»ather of opportunities for sofciáí mobility 
and economic progress for a "reasonable" proportion; 

(b) in a second case, sávihg (or increased "saviii^ defines basically 
from the State, it may be prKsúmed that'in this case there are ho"trends 
towards concentration of•income and wealth and the economic jíoWéí"of'the 
State increàses, the struggle for' Its feontrol'being acééntúàtèá aiid the 
question of'the global effect of füll'coincidence ^etween' the centres of 
économic "̂ power "and those of'political power being raised. Since both 
these types'of power are in the hands of the State, those groups "which 
can gain most power wíthín the State'apparatus'"acquire undoubted pre-
eníinénce. From a different poxrit of view, the "massive transfer of 
resdurces to the State by means of'taxation, the expropriation of 
enterprises or restrictions on mass consumption can cãuse seriòüs 
friction in the system, thus calling in (Question the model's political 

" ^ ' V i s i b i l i t y ; - : • - ^ 

Cc) íhé third possibility'is'that the larger surplus is tapped by 
the middle - a:nd lower' - income sédtors by méans of increases in real 
wages, and that most of this increase is assigned to saving. In this 
system there ié minimal compla'tibility between imifiediate e'xpectations 

. . . . . . , . .. , . , . ,F. of greater-consuta'ption and capacity for saving, but inequalities in 
income', wealHih and 'power are obviously reduced^ This option'\vili probably 
lead to a reducti^on in profitô''aiid "prevéiî  "or limit an increase iii the 

.'personal'weál'th of- entréprenetírV"añd ownership sectors'in general, which 
• makes its political corapatibilltj^ with an efficient private enterprise 

/system somewhat 
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system éómewhat dubious, since tíié- groups affected may refuse' to accept 
the proposed redistributive chstnges and actively or passively oppose 
the project, i ' ' 

Morefover, iii view of the low initial consumption level of those 
who woüld be saving, the stimuli and incentives to saving will probably 
not be enough to achieve the desired result; hence the system may 
require, among «ther measures, the establishméntr of a sys'tem of forced 
saving.; It is therefore essential that thfeffe should be a high level 
of social discipline and determination among -the sectors constituting 
the axis'of the model, ' ' 

In this respect it should be noted that it' is easy to obtain-
support fbr mê asuires involving greater immediate consumption and the 
sacrifice' of others, but much more difficult in the case of policies 
that: Involve'persoiíé:! sacrifices in the short term, even if there is no 
doubt about the benèfits expected in the medium term. 

As may be inferred from the foregoing, this type of State policy 
is complex, since it tends to-have múltiple objectives and because, 
depending on the option chosen, its fate is deciiied in different areas 
of confrontation. 

Acéórdingly, ihe formulation and impleméntâtion of á State savings 
and investment policy which will be economically and politically viable 
and coherent call for maximum creative capacity in planning aiid -the art 
of government and are a good example of the wide range of variables and 
circumstances which generally have to be considered in formulating a 
|>rogramme of action. 

Compatibility over time'or short-term economic policies 
The technical progress achieved in recént timés through the 

construction of models' which'permit the'compatibilization of prices, 
income, quantity of mónèy, exchange ratè and other decisivé variables 
in the short-term economic situation'is'hot enough to ensure a sustained 
and efficient policy in relation to the objectives the rulers may have 
'Bét themselves. 

/The income 
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, The incpin̂ ç,, distribution struggle is perhaps the most conflictive 
of thg^ s.ocio-ppl j.t.̂ ĉal, prolsiems. It >s a master of. extreme technical 
complexity, about which specialists are anything but clear, or in^ 
agreement, while,at the.same time it. is linked with different,groups 
pf factors, djpp.ending on the sopial. group ajad fponomiç activity, . ,,, 
considered.. . , . . • ' 

, Trom the socio-political viewpoint it ip eiiough, however, to note 
that the daily ĉtxy.4.t4.es,, of, the. varipys .groups directly, affect the 
mpdel.or short-term plan.. ,Through v^riat^ons in prices, the^handling 
of credit, collective wage claims and negotiation^ strikep and 
political pressure, the various, agents make, the maximum Ujpe, of. their 
respective power in or<Jer to tip the, balgi^ce ̂ in their own favour. 

It is not feasible, therefore, to hope to maintain ^ coherent 
policy without ^gasuring the capacity for. its acjbu^l implemen.tatipn in 
terms of the expected combinat?.pn of support an^^ rej.ection, and the 
authority,actually available. 

The greater thesocial polarization, at any given moment^, the 
greater is the difficulty of sustaining an income^, policy which will 
maintain the relations between prices, wages, fiscal deficit apd balance 
of payments, while at the same time being coherent in the short term and 
capable of. remaining in the future within the expected margins of 
change of the variables covered by the objectives of the plan. The 
chance of success in this connexion is greater if the social demands 
are fragmented, since the accumulation of social pressures against what 
has been programmed in respect of a specific question cre.ates an extreme-
ly unfavourable situation. Social,discipline and goyernmfnt authority 
are undoubtedly'necessary conàit,ions for the acceptance o.f'projects, as 
also is the idea of justice and shared sacrifice?. 

. The unionized presence of government officials who claim for 
themselves a larger ̂ share of social income is usually an important: 
factor, and on occasions it is the main element .in unleashing a crisis 
over incomes policy. In this case it is the strongest pressure o;roupr 

/(teachers, bank 
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(teachers, bank personnel, health workers, port workers and transport 
workers in general) who head movements in support of claims and 
subsequently stimulate the reaction of others. The increased heteroge-
neity and loss of efficiency of the government apparatus is another of 
the many consequences of conflicts of this type. An attempt may be 
made to settle this problem by means of "standard salary scales"» 
this technical solution not only requires sufficient political support 
but usually raises the additional techno-political problem of the 
relation between wages in the public and private sectprs, and the 
amount of talent and dedication on which the State apparatus can rely, 
5. Social consenigus or design in relation to specific functions: 

the policy of public enterprises 
Of all the functions performed by the present-day State, none has 

given rise to more persistent argument tíian that connected with the 
existence' and'role of public enterprisés; The ôòntroversy is far from 
being settled ahd constitutes á probíem which in Latin America appears 
closely linked with the type of political regime and ideology predomi-
nating in each country at any point in time. It is not surprising, 
therefore, that subjective values and prejudices of different kinds 
should have begun"to'predominate in the discussion, thüs preventing a 
serené and objective analysis of the substantive subjects which, as in 
the previous cases, inVOlve'both technical, administrative and economic 
factors and éócio-politicàl variábles. 

It is therefore imperative ' to establish a position with respect to 
this matter in any planning attempt. The clear-cut definition of the 
rules of the gaftie and the role "'of both public and private enterprises and 
their respective spheres of"action are basic requisitfes for the political 
• and'technical viability of the plan. 

It will no doubt be necessary for this purpose to analyse the 
functions that can be performed by public enterprises, including the 
following: contribution to saving and investment, regulation of the 
market, stimulus to domestic industry through their purchasing pov/er, 
direct or indirect support for other national enterprises, value as a 

/factor of 



- 8if -

f a c t o r o f c o m p e t i t i o n d e s i g n e d t o i n c r e a s e p r o d u c t i v e e f f i c i e n c y , . 

p r o v i s i o n o f a n e l e m e n t o f s u b s i d y t o s p e c i f i c a c t i v i t i e s o r p o p u l a t i o n 

s e c t o r s , p r e s e r v a t i o n o f n a t i o n a l i n d e p e n d e n c e a n d n e g o t i a j b i n g , c a p a c i t y 

. vÍB-â-viB f o r e i g n c a p i t a l , p r o m o t i o n o f . s m a l l - s c a l e o r l o w - p r o due i : i y i t y 

a c t i v i t i e s , r e p l a c e m e n t o r c o n t r o l o f p r i v a t e , m o n o p o l i e s , , p r o v i s i o n o f 

i n c e n t i v e s t o t h e s m a l l p r o d u c e r who i s i n a p p s i t i p p . o f . i n f e r i o r i t y i n 

m a r k e t i n g h i s p r o d u c t o r o b t a i n i n g i n p u t ? , , c r e d i t ^ a n d t e c h n i c a l a s s i s t a n c e 

e t c . S p e c i a l a t t e n t i o n s h o u l d b e g i v e n t o t h e r o l e o f the . p u b l i c o r 

p r i v a t e e n t e r p r i s e a s a f a c t o r , o r a g e r i t p r o m o t i n g t h e s p a t i a l , 

d e c e n t r a l i z a t i o n o f e c o n o m i c d e v e l o p m e n t . 

E a c h o f t h e s e f u n c t i o n s p r e s e n t s d i f f e r e n t p r o b l e m s , a s r e g a r d s . , 

c o s t s , s u r p l u s e s o r d e f i c i t s , and, o r g a n i z a t i o n ; It̂ ^̂  t h e 

p o s s i b l e s u p p o r t o r h o s t i l i ; t y o f s e e t o r - s , o f t h e c i v i l s o c i e t y , i n 

p a r t i c u l a r i n d u s t r i a l , f i n a n c i a l o r a g r i c u l t u r a l e n t r e p r e n e u r i a l 

o r g a n i z a t i o n s , t h u s g i v i n g r i s e . t o . c o m p l e x p r o c e s s e s i n w h i c h t h e 

e x i s t i n g p o w e r s t r u c t u r e and d e g r e e o f s o c i a l - m o b i l i z a t i o n and p o l i t i c a l 

a c t i v a t i o n o f d i f f e r e n t c o n g l o m e r a t e s o r s o c i a l g r ó u p s a r e d e t e r m i n i n g 

f a c t o r s . ' .•• - s:'- .1 • 

H o w e v e r s o p h i s t i c a t e d - o r p r a g m a t i ô - t h e . a n a l y s i s t h a t may b e ^cáf - r ied 

o u t i n e a c h p a r t i c u l a r c a s e , h o w e v e r , t h e r e i s - . n o d o u b t . t h a t t h è a g e n t s 

o f t h e p r o c e s s , w h i c h a r e , r e s p e c t i v e l y , t h e n a t i o n a l and t r a n s n a t i o n a l 

p r i v a t e e n t e r p r i s e s and t h e p u b l i c e n t e r p r i s é s a n d , r e l e v a n t d e c i s i o n -

m a k i n g o r g a n s o f t h e g o v e r n m e n t a p p a r a t u s , s h o u l d ' b e a c q u a i n t e d w i t h ' t h e 

e s s e n t i a l f e a t u r e s o f t h é r d l e a s c r i b e d t o " e a c h of• t h e m - b y t h e p r e v a i l i n g 

s y s t e m and t h e r u l e s t h a t a r e t o g o v e r n t h e i r p e r f o r m a n c e . S u e b 

d e f i n i t i o n s do n o t i n t h e m s e l v e s e n s u r e t h e r e q u i r e d s o c i o - p o l i t i c a l 

c o n s e n s u s , b u t t h e y c o n s t i t u t e a n e c e s s a r y r e q u i s i t e f o r a c h i e v i n g i t . 

' r •! 

/ V I , PEKSPECTIVES AND 
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v i o • PEBSPECTIV3S AlfD FUNCTIONS .OF PLANNING 
IN LATIN AÍERICA 

° An a n a l y s i s o f • o o s s i b i l i t i e s 

I t h a s b e e n shovm i n t h e f o r e g o i n g c h a p t e r s t h a t p l a n n i n g i s a 

v e r y c o m p l e x p r o c e s s , a f f e c t e d by numerous and v a r i e d f a c t o r s w h i c h 

h a v e nov7 b e e n s u f f i c i e n t l y d e s c r i b e d » T h i s s t a t e m e n t , h o w e v e r , d o e s 

n o t p r o v i d e any c o n c l u s i o n s a s t o vi/hat c a n b e e x p e c t e d o f p l a n n i n g a s 

a p r a c t i c a l i n s t r u m e n t o f S t a t e a c t i o n i n L a t i n A m e r i c a . . 

T h e r e i s no s i n < r l e r e p l y t o t h i s f u n d a m e n t E l q u e s t i o n » I t i s 

p o s s i b l e t o a t t r i b u t e t o p l a n n i n g , a . v a r i e t y o f o p t i o n a l f u n c t i o n s 

r e l a t i n g t o d i f f e r e n t p e r s p e c t i v e s and d i s p l a y i n g - i n e a c h case a. 

d i f f e r e n t p a t t e r n o f r e l a t i v e i m p o r t a n c e o f t h e f a c t o r s a f f e c t i n r i t . 

T h i s v a r i e t y i s i n h e r e n t i n t h e t h e o r y and f i e l d o f a c t i o n p r o p e r t o 

t h e p l a n n i n g p r o c e s s » . 

I n p l a n n i n g p r a c t i c e . t h e s e d i f f e r e n t p e r s p e c t i v e s n o r m a l l y c o e x i s t , 

t h e i r r e l a t i v e p r e - e m i n e n c e b e i n g c l o s e l y a s s o c i a t e d w i t h t h e n a t u r e 

and o b j e c t i v e s o f t h e p o l i t i c a l p r o j e c t p r o p o s e d . 

Th,e a c c o u n t w h i c h f o l l o w s s e t s o u t t o show a d i v e r s i t y o f f a c e t s 

v ; h i c h , f r o m d i f f e r e n t a n g l e s , h e l p t o j u s t i f y plan-iin,-; and t o f a c i l i t a t e 

t h e p e r c e p t i o n o f i t s p r o f o u n d s i g n i f i c a n c e , 

" F i r s t p e r s p e c t i v e ; c o n t i n u i t y o r s o c i a l c h a n g e 

A p l a n b a s e d on t h e vie\. ' t h a t t h e s t r u c t u r e o f s o c i e t y and i t s 

p r e v a i l i n g t r e n d s a r e u n a c c e p t a b l e v . à l l p l a c e t h e e m p h a s i s on s o c i a l 

t r a n s f o r m a t i o n and c h a n g e . I t s n a t u r e v . ' i l l be p r e d o m i n a n t l y p o l i t i c a l , 

and i t \ / i l l h a v e t o f a c e t h e c o n f l i c t s a r i s i n g f r o m t h e r e s i s t a n c e 

o f f e r e d t o a l l o r p a r t o f t h e p l a n by t h o s e who d i s a g r e e v ; i t h i t s 

u n d e r l y i n g v a l u e s and f e e l t h r e a t e n e d o r harmed b y i t s p r o p o s a l s . I n 

t h i s c a s e i t i s i n d i s p e n s a b l e t o h a v e a t h o r o u g h knov/ledge o f t h e 

e x i s t i n g pov;er s t r u c t u r e s i n r e l a t i o n t o t h e c o n f l i c t i v e p r o b l e m s o r 

s e c t o r s and t o a d o p t a p o l i t i c a l p l a n o r s t r a t e g y v ;hich c a n p r o v i d e a 

/ v i a b l e p r o c e d u r e 
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viable procedure for implem.entins' the proposals; for change. 17/ It has 
been rightly pointed out, moreover that the policy and plan for change 
generally place more emphasis on innovations and the mobilization of 
resources than on the. economic assessment, of their allocation. 

On the other hand, if it is proposed to maintain - at least in 
its broad outlines - the orientation'and trends of the existing social 
order, the planning effort is focused rather on the problems of the 
alternative allocation of resources. The options' discussed then refer 
mainly to the administration of the additional resources generated by 
the economy. ' -

It should b'e added, aS an example of the- most favourable 
conditions for complete consistency' betvíêen diverse elements, that a 
plan for change should be based on â public'programme budget, to be 
submitted to a complete analysis,- whereas a continuity plan may be 
based on a conventional budget covering items of ejrpenditure, in which 
marginal variations from the previous fiscal period are permitted. 

In reality, these opposing trends coexist' in varying proportions 
in any planning process, regardles^'of v/hether-it is predominantly 
conservative reformist. 

There are of course programmes" vjhich naturally acquire considerable 
continuity and technical autonomy, as in the case-, for example, of 
energy, irrigation or transport development plans. Similarly; education 
or health programme-s,• once'begun, genérate-processes which not only 
receive widespread social support but are also technically difficult 
to halt or redirect. In other cases, the continuity of various 
programmes is sometimes maintained by mere bureaucratic rigidity or 
inertia, even when a contrary course has been agreed. 

It must not be concluded from the foregoing that a plan for change 
is affected solely by sociopoliticál factors, while technical elements 
tend to give continuity. On the contrary, the viability of any change 
also depends on the objective facts of reality, while the continuity 

22./ See Carlos Matus, Estrategia y plan, ILP3S, 197?. 
/of an 
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o f a n e d u c a t i o n a l p r o g r a m m e o r a h i g h w a y Q o n s t r u c t i o n p l a n may b e 

d e c i d e d b y t h e c a p a c i t y o f t h e t e a c h e r s ' u n i o n o r t h e c o n t r a c t o r s ' 

a s s o c i a t i o n f o r e x e r t i n g p r e s s u r e . 

2» S e c o n d p e r s p e c t i v e : d i r e c t i o n o f t h e s o c i a l p r o c e s s o r r a t i o n a l 
e . s s i r n r n e i i t o f r e s o u r c e s ^ 

I f i t p r o p o s e d t h a t p l a n n i n g s h o u l d b e a n i n s t r u m e n t f o r 

d i r e c t i n ^ ^ t h e s o c i a l p r o c e s s , t h e r e v ; i l l b e i n c r e a s e d i n t e r v e n t i o n o n 

t h e p a r t o f t h e S t a t e , a n d t h e c e n t r e s o f d e c i s i o n c a r r y i n g t h e g r e a t e s t 

v / e i g h t v i i l l b e t h o s e v j i t h i n t h e g o v e r n m e n t s y s t e m » T h i s d o e s n o t 

n e c e s s a r i l y i m p l y c e n t r a l i z e d p l a n n i n g , o r a s s u m e a p r e p o n d e r a n c e o f 

S t a t e a c t i o n i n t h e p r o d u c t i v e s p h e r e , s i n c e t h e m o d e l p r o p o s e d o n l y 

c o m p e l s t h e S t a t e t o t a k e t h e i n i t i a t i v e , a n d t h i s i s j u s t a s c o m p a t i b l e 

w i t h t h e u s e o f i n d i r e c t i n s t r u m e n t s f o r i n c e n t i v e o r d i s i n c e n t i v e a n d 

v . ' i t h t h e f u n c t i o n i n g o f t h e m a r k e t i n g e n e r a l a s i t i s v j i t h t h e 

e m p l o y m e n t o f m e c h a n i s m s o f d i r e c t c o n t r o l , r e g u l a t i o n o r a c t i o n = 

C o n s i s t e n c y ' ' b e t v ; e e n t h e t e c h n i c a l a n d p o l i t i c a l e l e m e n t s i s v e r y 

i m p o r t a n t i n t h i s c a s e , a n d s h o u l d e x i s t b o t h i n r e s p e c t o f t h e g o a l s 

a n d t h e p o l i c i e s d e s i g n e d t o a c h i e v e t h e m . 

I f , o n t h e o t h e r h a n d , i t i s t h o u g h t t h a t t h e o r i e n t a t i o n o f t h e 

s o c i o . e c o n o m i c p r o c e s s s h o u l d d e r i v e m a i n l y f r o m t h e a c t i v i t i e s o f t h e 

c i v i l c o m m u n i t y , p l a n n i n g v i l l e n d e a v o u r t o s e c u r e a r a t i o n a l a l l o c a t i o n 

o f p u b l i c r e s o u r c e s w h o s e o p t i m u m v / i l l t h e n b e d e c i d e d , b y i t s e f f e c t i v e -

n e s s i n s u p p o r t i n g p r i v a t e i n i t i a t i v e s . I n t h e s e c i r c u m s t a n c e s p l a n n i n g 

i s n o t p o l i t i c a l l y n e u t r a l , b u t a c c e j a t s a n d a d o p t s t h e o r i e n t a t i o n 

r e s u l t i n g f r o m t h e i n t e r p l a y o f po ' . ;e r i n s o c i e t y , v ; h i l e i t s ovm s p e c i f i c 

a c t i v i t y f a l l s m a i n l y i n t h e t e c h n i c a l a n d e c o n o m i c f i e l d . I n t h i s 

m o d e l t h e t a s k o f p l a n n i n g t e n d s t o c o n c e n t r a t e o n t h e i n v e s t m e n t b u d g e t 

o f t h e p u b l i c s e c t o r a n d t h e p r e p a r a t i o n o f g l o b a l e c o n o m i c p r o j e c t i o n s 

a n d f o r e c a s t s . 

3 " T h i r d p e r s p e c t i v e ; f u n c t i o n s o f - - p r e d i c t i o n , c o h e r e n c e a n d u n i t y 

T h e f o l l o v j i n g a n a l y s i s , a t e u i n i n g froTxi a s e r i e s o f k e e n o b s e r v a t i o n s 

o f t h e F r e n c h e x p e r i e n c e , i s u s e f t i l f o r u n d e r s t a n d i n g o r e v a l u a t i n g t h e 

c o n t r i b - L i t i o n s t o d e v e l o p m e n t v ; h i c h p l a n - i i n - ; i s a b l e t o m a k e , a s i t 

/ h i g h l i g h t s a n d 
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hi¿'hlighte and classifies to s.oue extent^ its more essential general 
functions» 

In brief, planning can serve three different purposes: 
Pi'ediction or reduction of uncertainty.. It is the tasl: of 

planning, in fields appropriate to it, to' construct a specific preview 
of the future, revealing the limitations which cannot be safely ignored 
and the uncontrollable trends which must be recognized and accepted. 
This is the world of economic and social projection in the long and 
medium term, v;hose strength lies in the management of unshared infor-
mation and in the sophisticated techniques of calculation which have 
found their most spectacular expression in recent times in the world 
models arising ai-ound and iri coiisequence of the activities of the 
Club of Rone» 

The guidance that planning can provide in this way is undeniably 
important. In so far as its indications' are accepted and used by the 
productive system and the strategic social groups, a course of develop-
ment is outlined which facilitates and provides a framework for the 
decisions of the main participants. The area in which this function 
can perhaps make its greatest contribution is that of short-term 
projections or models relating to the basic economic variables (the 
annual operational plan and others), vjhich reduce uncertainty inasmuch 
as they are guides for the immediate action of all concerned and project 
into the future the results of alternative short-terra options. 

It should be pointed out, ho\jever, that there are certain factors 
which limit the probable impact of this predictive function. In the 
first place, it must be realized that' any projection of this type 
contains a series of implicit asEumptions of an ideological and socio-
political nature concerning society and its future evolution. Secondly, 
the specialized knowledge involved, the peculiar and hermetic language 
used to express it, and the quantitative presentation of results which 
characterize this approach restrict the'social debate to élite circles 
of experts. All "this may lead to its rejection by various social groups 
which do not feel obliged to share its assumptions, or which are excluded 

/from all 
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f r o m a l l r e a l p a r t i c i p a t i o n . . I n v i e w o f t h e g r e a t e r c u l t u r a l and 

e d u c a t i o n a l d i f f e k ' e ' n - c e s and t h e more l i r a i t é d n a t i o n a l i n t e g r a t i o n a n d 

mass p a r t i c i p a t i o n p r e v a i l i n g i n t h e r e g i o n , t h i s r e j e c t i o n may b e 

p a r t i c u l a r l y s t r o n g ' i n l a t ' i n A m e r i c a ; - E v e n s o , t h e g r e a t e s t c h a l l e n g e 

w h i c h p l a n n i n g h a s t o f a c e i h t h i s a r e a i s t h e n e e d t o f o r e s e e a l s o t h e 

b r o a d l i n e s o f w o r l d 'deve lopf f ler i t and t o f o r e c a s t in' t i m e i t s p o s s i b l e 

c r i s e s i n t h e e c o n o m i c and . . p o l i t i c a l - f i e l d » . . i i -

• ( b ) R e d u c t i o n o f i n c o n s i s t e n c y . I n t h i s casis t h e p l a n n i n g 

i n s t r u m e n t i s u s e d e s s e n t i a l l y a s a method o f s e c u r i n g g r e a t e r c o m p a t i -

b i l i t y b e t w e e n e n d s a n d m e a n s . I t s p r i t a a r y f u n c t i o n h e r e i s t o p r o p o s e -

g u i d e l i n e s and g e n e r a l norms» A l t h o u g h t h e g e n e r a l a c c e p t a n c e o f t h e s e 

norms h e l p s i n i t s e l f t o r e d u c e i n c o n s i s t e n c y - an e f f e c t w h i c h may a l s o 

r e s u l t f r o m t h e p r e p a r a t i o n o f p r o j e c t i o n s ' - t h e i m p l i c a t i o n i n t h i s 

c a s e i s ' t h a t t h e s e a r c h f o r g r e á t e r c o n s i s t e n c y i s a t a s k o f a more 

s p e c i f i c and o p e r a t i o n a l n a t u r e ^ 

G e n e r a l norms m u s t be c o n v e r t e d i n t o " p r e c i s e o p t i o n s f r o m w h i c h • 

t h e d e c i s i o n - m a k e r s must make t h e i r c h o i c e , F i r s t o f a l l , a v a i l a b l e 

r e s o u r c e s must be r e c o n c i l e d w i t h programmed g o a l s , a n d , more 

p a r t i c u l a r l y , ' p r o p o s e d o b j e c t i v e s m u s t ' b e b r o u g h t i n t o l i n e w i t h t h e 

p o l i c i e s d e s i g n e d t o a c h i e v e t h e m , and t h e s e p o l i c i e s h a r m o n i z e d among • 

t h e m s e l v e s » T h i s - c o n c e p t . i s maant t o ;:apoply .both t o S t a t e p o l i c i e s a n d 

t o t h e p r i v a t e p o l i c i e s o f b u s i n e s s f i r m s , t r a d e u n i o n s and o t h e r s o c i a l 

o r g a n i z a t i o n s . I t ' s h o u l d be a d d e d t h a t , i n s o c i e t i e s l i k e t h o s e ' o f 

L a t i n A m e r i c a , w h e r e ' t h e r e i s l i t t l e i n t e r n a l c o h e s i o n , t h e f u n c t i o n a s 

h e r e p r e s e n t e d must p a y p a r t i c u l a r á t t e n t i o n t o ' t e c h n i c a l and p o l i t i c a l 

c o h e r e n c e and may ' t h e r e f o r e bê t h e m o s t a m b i t i o u s and d i f f i c u l t o f t h e 

g o a l s p u r s u e d by p l a n n i n g . 

( c ) U n i t y , o r r e d u c t i o n o f ' d i v e i - s i t y . T h i s c o n c e p t c o n t a i n s a 

t w o - f o l d p e r s p e c t i v e . ' I t may b e " i n t e r p r e t e d on t h e o n e ;hand a s t h e t a s k 

o f r e d u c i n g f r a g m e n t a t i o n and d i s p e r s i o n i n S t a t e a c t i o n , b e g i n n i n g w i t h 

t h e e s t a b l i s h m e n t o f i i i t e r n a l norms" a p p l i c a b l e t o t h e m a c h i n e r y o f 

g o v e r n t ó W t i T h i s i s ' u n d o u b t e d l y a r e s p o n s i b i l i t y ' ' p e r t a i n i n [ - i n h e r e n t l y 

t o t h e S t a t e , and t h e i n s t r u m e n t s o f p l a n n i n g c a n c o n t r i b u t e t o i t s 

more s u c c e s s f u l f u l f i l m e n t . 

/On t h e 
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On the othBT. hand, the concept may be regarded as invo.ly.ing the 
generation.of norms'and their diffusion through•society as-a whole with 
a view to obtainingf. the support or at least the passive acceptance and 
consequent conf-brmity of the .various social ac.t.ors,; to which end both . .. 
persuasion and: coercive measures may .be.̂ eciployedo 

In the French; case:, .the, instruments chpsen for this purpose were 
conciliation, as a method of obtaining a, rapprochement between actors 
with differing? values and .interests, - and the presentation of a simulation 
model of the future functioning- of, society as ja. starting.,;point for the. 
conciliation effort, this being directed mainly tovjar.ds the behavio.ur 
of entrepreneurs and trade unions-o The fact .th^t dt.-has not been : 
possible to obtain in this way an incpme .policy explici<tly accepted by 
both-parties shows the sociopolitical .diff.icult.ies of the task. -

In a more general sense,. ̂ thê  reductiron of diversity has been put 
forward by the French analysts as a form of'.'aqhieying a new and more 
unified' and cohesive style of .social .behav,iou:¡r (apprentissi^ge 
institutionnel)which in effe.c.t-'•-implies the search for mechanisms to 
reduce social conflict and generate new forms of agreement capable of 
overcoming opposition deriving from .distinotions of;class, ̂ culture 
or values. . - •••: . • •;, - . ; 

Fourth perspective: decision-r:type plan or .predominantly symbolic . 
' ób.féctives c. '. • , : . - , 
The experience of'planning in Latin -Araerica has been,-analysed . . 

mainly from the standpoint i that the plan is an expression of a decision 
by society as a whole or.at least by the government responsible,for its 
formulation. This is so much the .case that the-s^ccess of the plan has 
in fact been judged exclusively in terms of the relation between target 
and result, even in respéct- of those items, which the plan itself 
explicitly defines as "indicative" in the sense that they only claim to 
'be'guidelines, • .• ... .-

If is commonly supposed-that the .-plan contains at, least norms and 
•goals which are binding, on.'the bodies making up the State administration, 

;' : ; /but'.-in 
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but in fact even if it.includes decisions of this type, planning must 
be conceived as an instrument.chiefly -concerned with functions of 
another type. „. 

Thus, the plan may be a pronjise of a better future, the agent of 
social mobilization in support of government¡aims, a denunciation of • • 
present injustices or a "message'" to -a society in need of belief and , • 
faith. Such concepts of the plan are closely linked with the political • 
project and seek to express this project in a more concrete and tangible 
form, while highlighting its mythical or Utopian.character and the 
ethical and ideological"principles on which,it is. based. 

The- importance of a role which seems to be in keeping with the 
deepest aspirations of mankind must .not..-be..underestiniatedo ' Its 
importance will be considerable in a model of society;which seeks 
participation and endeavours to secure mobilization in support of 
certain common goals, whereas it will be. negligible in models where 
society is guided by an élite or in the case of social concgpts based.. 
mainly oh technical efficiency, received as a product of the•application 
of human science and knowledge in conditions of social order and 
discipline. • . • r 

In a narrower sense, and undoubtedly subject to risk, the promise-
type plan is-an instrument desir:ned-to counter.act the possibly ne;-̂ ative 
effect of current crises and restrictions., thus coming to represent a . > 
genuine long-term; commitraenfe.. ..In¡ the practical experience of the past.. . , 
this has been-to. a large extent an expedient• for reducing the immediat.e 
impact'of the revolution; of expe.ctations.. It .has .been the chosen 
instrument bf many populist experiments or procedures desi£"ned to. . - - ,. 
maintain privileges, but runs the; risk of overlookinc the cost and 
sacrifice needed to:achieve sustained progress. . . 
5» General definitions required in connexion vjith. the. various . . 

planning perspectives 
(a) Time-limits. .Whatever combination of objectives is attributed 

to planning, this task inevitably calls for consideration both of the 
short terra and of the somewhat more distant future. There is an obvious 
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need for-compatibility-overtime in order to raain.ta4.n the continuity of 
the proceéss. • . It-is Undeniable, howeverthat the. medium and long term 
constitute its more specific field of action and that which distinguishes 
it from other- instruments of ..'social action. Even so, if its proposals 
or projections, are to be considered by. the. government, politicians, and 
other social actors, it is essential as experience has shown - that 
it should contain .appraisals or proposals válid; and applicable in the 
immediate present s ; . • •.., " . • ; • . • 

Sincé the problem of compatibility between the short and me4.ium 
terra appears in all^its magnitude and complexity in connexion-with the 
execution stage of the plan, more detailèd reference will be-.,made later 
to what is usually the most vital, of planning prpbletiis, namely, the- .. 
question of State policieSo 

(b) Command, pereuasion and ney-rotiationo ;. In the development of 
the planning process use is made in..-varying; deĵ ree of these different 
styles.of action, which must of course be eonsistènt with the margins 
of-viability allowed them by the political system, the social structure 
and social relations, ànd tlie corresponding power structure, as well as 
taking account of prevailing values, the possible degree of real control 
over current èvents, and various other factoi-s» . 

The most' important point t-o. mention here is that- the; familiar ' 
formal plans'-have normally been based on single solutions and fixed 
targets which asstime the' non-existence of. social conflict and leaVe 
no margin at all for negotiation. In practice, even authoritarian , 
regimes have- to face significant resist-an'Ce and find themselves obliged 
to resort- in part to persuasion and- negotiation in their relations with 
different' groups of society« In a politically more open so'ciety, such .. 
relationships are inherent in the system, so that the necessary minimum 
of realism .would..pr.QbablyJ.be lacking in .any- p.lan which sought'to direct 
the social process without conceding some margin of flexibii-tty- and'' 
providing for a reasonable degree of negotiation between 'the- real actors 
in the process. The well-known incentive policies designed to influence ' 

/the behaviour 



- 93 - -

the behaviour of economic agents, and in particular the private enterprise, 
are completely in keeping with this view. They constitute instruments 
inherent to the planning process in a private-enterprise economy, 
irrespective of whether the political regime is a representative 
democracy or some form of authoritarian government» 

(c) Implementation strategy. The étyle of formulation of the 
planned or proposed goals of social change, and the timing and sequence 
of the process,! may be decisive factors for the success or failure of 
the experiment. 

Thus, for example, it is oile thing to propose a specific programme 
in a pragmatic way as a positive or necessary action, and quite another 
to base it on considerations of justice oí» social right. Ilxtremely 
delicate options are involved which compel an explicit consideration of 
costs, benefits, and margins of feasibility b'ased on an assessment of 
the support which may be obtained from a social mobilization inspired 
by moral values, as compared with the probable multiplication of social 
demand and the heightened resistance of social sectors opposed to the 
programme. The efforts at agrarian reform are repeated examples of 
this type of dilemma. 

Lastly - eind this is a problem which is more applicable to 
experiments involving considerable social change - it must hot be' 
forgotten that there is a difficult decision to make between announcing 
the full scope of the plan from the very beginning or revealing it in 
a programmed sequence in keeping -with a strategy designed to' overcome 
successive obstacles and confrontations. 

This'subject involves problems of ethics (decepción used as a means 
of achieving the goals proposed) and of principle (open democracy versus 
elitism), no less than practical aspects and considerations of feasibility, 
which will not -be analysed in greater detail here, but which ehould be 
taken into account when appriopriate. 

(ti) The international context and the autonomy of planning. The 
analysis of the new challenges confronting -Latin America implies certain 
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consequences for planning, whatever the perspective it is viewed frôm 
and the objectives attributed to it. . j . . 

in the first place, the need for a greater capacity of technical 
and political foresight becomed more vital and'oomplex. In other words, 
the predictive aspect of plainning is put to the test. To its tfádi-tional 
tools must be added capaci'éy for the a^tdve- coíisidér-atAon. of problems 
in terms of their probable sequence and future"devélbpm'é'nt. This'type 
of exercise should be understood âs ieadirig to tile generation of'á 
capacity for reply, that is, a strategy of possible acticih'Within the 
framework'of tlie national socxet^ coricernedw '' ' • • 

Secondly, the simuítàneous analysis of, for examplê, the industrial 
development of sevéràl écondmies also requires án increased ôapacity for 
iittfõrmatión, knowièdgé arid, in short,''technical "foresight, to foresee 
and''to' be able to act in fãcè òf the rèpercussións which the integration 
process will produce in the short and medium term. Án indispensable 
complement to this task of prognostication is the appraisal, followed 
by consistent and timely action, oif' thé'dynamic evolution of the political 
relations between the contracting countries and'òf these with the rest of 
the world. Similarly, it is necessary to know and examine the possible 
transnational relations which can také the form" Of ailianbes or conflicts 
between specific èocial sectors áhd groups in the cóü'ntries' involvedi 

Finally, this is a Held in wh'i'éh national planning is'faced' with 
successive negotiations'áñd transactions for which it need's an adequáte 
endowment of téchnical and political critèria, whose results'will modify 
or be incorporated into the nat'io'nal pían^ ' " • ' • 

In brief", as was mentioned in earlier'" ¿iápters, 'the new'brises and 
problems of the ínterhatiòhàl economic order imd the i^ègiônai'and 
sub-regional efforts at integration and co-operatibn inevitably introduce 
restrictions on the'autonomy of any national political project. - liri' " 
consequence, there cannot be a relatively autonomous and coherent 
national plan unless firm and c'-ontinuing ti4's'-arè established between 
the internal process and the defencê áctioné', claims, co-operaticrii and 
search for new solutions carried out at the international level. 
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The. congruence between the: point made here and the practical 
functions attributed to planning in each" country requires these 
definitions ito be taken into account when deciding the part which 
national planning is ifco play in the areas' relating to external events. 
Thus, for example,^ if planning seeks" to be an instrument of social 
change or direction oí sbcaèty and in geheral if its role in decision-
making is increased, the planning system will have to take an active part 
not only in the corresponding^ formulations but also in the respective 
negotiations, activities and mecaniSms of co-brdination. If, on the 
other-hand, the emphasis is laid on forecasting or the assignment of 
public resources, planning assumes a more passive role in relation to 
external/events. '' • 

iEihally, •the áôpect which affords the'greatest potential for 
innovation.in planning is the•establishment 6f systematic mechanisms of 
interconnexion between the various national systems and processes, which 
should seek the maximum reconciliation of haíionâl autonomy with inter-
State ca-oxdihation. • 

B.' Summiary'- and conclusions 

First, of all, it., is essential -to reiterate what has already been 
said in the preface pf this study,., namely, that progress in planning, 
and the full, exploitation, of.its effectiveness as an instrument of 
government 1 involves a fullef . knowledge and understanding of the socio-
political phenomena explicit and implicit in the planning process and-
their forms of linkage and interrelation wjth the purely technical 
aspects. The exploration of these lines;of analysis has been the central 
aim of this study and the conclusions reached are mainly concerned with 
them. ., ^ .• .••• • • • : •. 

It must be borne in mind, however,, that'--in the final analysis all 
the advances which can be achieved on the different levels covered by 
planning theory and practice are of equal importanc.e. 
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It is obvious that the need emphaslzeci here to study in^greatér ' ' 
depth the subjects which have been r e l a t i v e l y neglèc-ted in the past,' in 
order to achieve a greater balance between the perception of "the problèmS 
and the capacity for practical action through planning, 'does hot deti'act 
from the importance of the advances which must still be sought in other 
• ' • ' ' • • ' • . ' . i . ^ • ' , • fields. Chief among these are the following: planning methodology and 
techniques; mathematical projections and models; compatitilxty of short-
term policies among themselves and compatibility of immediàtê actioñ 
with forecasts; techniques and criteria for asséssing programmes and 
investment projects; capacity for organization; and timely and reliable 
statistical information. iv , 

At all events, an attempt has been made in" this stiidy'to gívé the 
fullçst possible account of the nature and characteristics of planning 
conceived as a continuing process which, when it attains its maximum 
expression, can develop both simultaneously and successively in the ' 
most varied spheres of society. 

The presentation and analysis of the different technical and 
political aspects which can' affect 'planning or form part of it demon-
strate. its oompliexity. . This invplves the. risk that planning may seem 
to b,e a-monster of such magnitude.; and. copiplexity that it would appear 
necessapr-y to discard it as unmfi^ageable. The. standpoint of this studŷ , 
however, and the conclusion, that can ,be.,̂ drawn. from it, is that the_ real 
complexity lies the social, procxess as a, whole,, and that, fop this very 
reason ;it, is. essential, to have; an-x)rganiz,ing. instrument which will help 
to, rationalize it as far as, possible,-

This reasoning seems corroborated,, mbrpçver, by the account given 
in earlier sections of the existing options regarding the rank and 
functions w!̂ ich can be- assigned to. pl^nn.ing. The historical circjimstan-
cesf the, prevailing ideology and the. specific content of the political 
project 

in force in a given country, the availability of adequate human 
resources, the technical capacity and ability for organization and 
implementation of the society in general and the government apparatus 
in particular, together with other additional factors - all these will 
determine the role which it is decided to assign to planning» 
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A c o r r e c t ' d e c i s i o n i n t h i s r e s p e c t n e e d s t o t a k e i n t o a c c o u n t , 

i n t h e f i r s t p l a c e t h e f a c t t h a t p l a n n i n g h a s b e e n d e f i n e d h e r e a s t h e 

t e c h n i c a l i n s t r u m e n t a t i o n o f a - p o l i t i c a l p r o j e c t a n d t h a t i n c o n s e q u e n c e 

i t i s l i n k e d w i t h and must b e C o n g r u e n t w i t h i t : a n a s s e r t i o n w h i c h i s 

• v a l i d w h a t e v e r t h e n a t u r e o f t h e p o l i c y ( e x p l i c i t , i m p l i c i t , g l o b a l , 

p a r t i a l , w i t h n u m e r o u s o b j e c t i v e s ' o r l i m i t e d t o w h á t a r e c ò i i s í d e r e d 

b a s i c p r i o r i t i e s ) . 

A t t h e same t i m e , t h e r e must b e a s i m i l a r c o n g r u e n c e b e t w e e n t h e 

p l a n n i n g c a p a c i t y r e s u l t i n g f r o m t h e sura o f t h e e l e m e n t s m e n t i o n e d i n 

t h e p r e v i o u s p a r a g r a p h and ' t h e f ü n c t i o n s w h i c h a r é a c t u a l l y a s s i g n e d 

t o i t » ' 

. I n o t h e r w o r d s , t h e p o l i t i c a l p r o j e c t a n d t h e - e x i s t i n g r e s t r i c t i o n s 

and l i m i t a t i o n s o f v a r i o u s k i n d s d e t e r m i n e ' m a r g i n s o f v i a b i l i t y f o r t h e 

p o s s i b l e , f u n c t i o n i n g of- p l a n n i n g . 

. N o t h i n g s h o u l d b e - r e q u i r e d o f a n y i n s t r u m e n t w h i c h i t i s n o t 

e q u i p p e d t o d o . I n t h e p r e s e n t c o n t e x t , t h i s means t h a t p l a n n i n g c a n n o t 

s o l v e a l l p r o b l e m s and t h a t : t o t a l l y c o m p r e h e n s i v e p l a n n i n g i s a U t o p i a n 

d r e a m . T h i s c o n c l u s i o n d o e s no more t h a n r e c o g n i z e t h e l i m i t s o f i t s 

c o n t r i b u t i o n , w h i c h i n t h e l i g h t ' o f t h e o p t i o n a l o r c o m p l e m e n t a r y 

f u n - c t i o n s d e s c r i b e d i n t h e p r e c e d i n g c h a p t e r may n e v e r t h e l e s s b e o f 

v i t a l i m p o r t a n c e . ; r • 

I t s h o u l d a l s o be n o t e d t h a t , i n c o n s e q u e n c e o f t h e p o l i t i c a l 

p r o j e c t i n f o r c e and t h e r o l e s w h i c h may t h e r e f o r e be e x p e c t e d t o b e 

p l a y e d by t h e v a r i o u s p a r t i c i p a n t s i n t h e s o c i a l p r o c e s s - who, a s 

a l r e a d y m e n t i o n e d , a r e t h e same a s t h o s e who may t a k e p a r t i n t h e 

p l a n n i n g - l i n e s o f p r e f e r e n c e a r i s e ' when d e f i n i n g i n e a c h c a s e t h e 

f u n c t i o n w h i c h p l a n n i n g s h o u l d p e r f o r m . 

T h u s , i t i s p r o b a b l e t h a t t h e f u n c t i o n s o f • p r e d i c t i o n and 

h a r m o n i z a t i o n w i l l .be p r e f e r r e d i f t h e c h i e f a c t o r s o r k e y p r o m o t è r s 

o f d e v e l o p m e n t .are s i t u a t e d , a s a r e s u l t o f p r o j e c t , i n t h e c i v i l 

c o m m u n i t y , a s i n t h e c a s e o f p r i v n . t e e n t e r p r i s e (v. ' i th o r w i t h o u t a 

m a j o r c o n t r i b u t i o n o f f o r e i g n c a p i t a l ) . 
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The pre-eminence which is assigned in such a model to the aforesaid 
actors involves, as a guiding princi-ple--of planning procedure, advance 
knowledge and information, together with control of the incompatible 
elements which might affect their action. 

In contrast, if it is mainly, a.case of a plan for the public 
sector, preference wiii be'• given tó the rational allocation of resources, 
the achievement" of greater unity of the government apparatus and, 
probably, the improvement of the short-term policy instruments. 

tf , on the oth-er hand, the politica^l project adopted seeks a 
major social transformation, the predominant factor will be the knowledge 
and assessment of foreseeable social'coriflicts, of the powér resources 
and probable behaviour of the actors involved, and of the characteristics 
of the most decisive areas of confron'tatiori. Ihere -is, moreover, a 
greater-hé^'--for unity and côherence iú the action of the State, without 
prejudice to the function of assigning scant resources with maximum-
efficiency or of foreseeing probablè future'emergencies of-external or 
domestic origin. ' In other wordá, thè political option thus defined • 
demands a plarining process' of greater complexity and incréased 'technical 
and political instrumental capacity'. • • 

From another angle, it should be emphasized that,' even in the case 
of policies which assigh to the State á predominant rôle in the direction 
of society, this does not necessarily mean that it must have an .̂' 
administrative "'apparatus of large proportions." The analysis made earlier 
in'relation to the heterogeneity of the public bureaucracy, its frequent 
lack of unity' in action, and the limitations of its co-ordinating 
capacity and of the efficacy of its knoira technical instruments lead to 
the conclusion that quality is more important - in this field than the 
size of the State apparatus, and that beyond a certain point this last 
factor almost' inevitably re&ches a stage of diminishing returns. In 
such a case, moreover, there is an obvious need to measure capacity and 
reconcile it with the demands of the ends or goals which have been set. 
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The foregoing reflections sus^est that an alternative worthy of 
special consideration is that the plan should concentrate on a limited 
number of basic ob^jectives and the set of policies proposed for carrying ' 
them out.. The selective identification of aims, the fragmentation or 
reduction of areas of conflict, a more precise determination of the 
support and oppositioij expected and of the power resources available to' 
the social actors involved in the process are elements which, taken 
together, increase the likelihood of consistent and effective handling 
of the basic technical instruments for the application of the principal 
short- and medium-term, policies of the State, It should be added that 
the selection of a basic set of aims and policies can promote harmonious 
behaviour on .the .part of the actors intervening in the process from the 
civil community: a point which deserves emphasis in view of the impact 
usually produced by conflicting "private policies". 

From another standpoint, it is worth insisting- on the advisability, 
in the formulatiye stages of a plan, of taking explicit account of the 
margin of negotiation.and compromise foreseeable ás necessary or ' 
inevitable, since the realism of a project and of the corresponding 
attempt at planning depends on "an adequate assessment of the frictional 
points in the system.which inevitably lead to subsequent bargaining and 
conciliatioifi. 

It has been emphasized in the course of this study that there is 
.a close and. frequent interrelationship between the technical factors 
and the political '.variables, which together give life and shape to the 
process of planning. It is advisable, however, to qualify this statement 
and recall what ivas said in a previous section about the preponderance ' 
of the technical element and the continuity and autonomy which normally 
characterize different programmes forming the plan, and which may relate 
both to aims considered basic and to objectives considered to be less 
essential in the perspective of the political project which it is sought 
to implement. It is evident, as experience has shown, that such nuclei 
of continuity or of predominance of the technical element have exceptional 
value, and help in large measure to achieve a greater degree of ' 
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rationality and consensus. Moreover, it is those nuclei which maintain 
a certain continuity of great social significance in. spite....of changes 
in political projects. • 

similarly, it might be suggested t^at, in the continuing analysis 
and assessment conducted, by those who-.are..for®ally responsible for 
planning, a more importan^t role might-be. assigned to social scieritists, 
•who are in a position to fuçnish,toowledgô and analytical capacity 
different from but by no^means less important than the contribution -
undoubtedly vital - hit|.he.rto made by econ.omisits, engineers" arid other 
experts. A start sho.ul4„ be made on the. systematic formiatib'n of" 
integrated teams which could,,, from the different standpoints' of the 
disciplines concerned, facilitate the simultaneous and consistent 
treatment of the most outstanding technical and sociopolitical factors, 
which should lead in its turn tç a more realistic appreciation of 
viability and to greater communication and mutual comprehension between 
the different participants, in the process. j ' . . 

Lastly, a more precise^definition .must be. given of another point 
iirhich the present study has. sought to stress, namely, the emergence and 
probable coexistence of a formal plan and a:plannlnp: process which are 
often markedly different. 

The conclusion to be drawn from this is that an awareness of the 
"risk makes it easier to shape objectives, processes and policies designed 
•to reduce the disparity already referred to as:an element which causes 
disturbance and confusion, without detriment to the mobilizing function, 
the promise of an ultimate go^l, which is a desired attribute of any 
type of formal plan or official programme. .,. 

Purthermore^ rt" should npt be deduced from the;possibl4 discre-
pancy between formal plan and real plan .that the formal instit'utiona~ 
ligation which has characterized ,the development of planning in latin 
America is of only secondary importance.' On; the cohtrary, every 
permanent and systematic . activity-: requires the precise identification 
of those who are formally responsible for- it and for its attributes and 
functions, and all this involves, in its turn, the existence of specific 
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institutions and operational procedures which are sufficiently clear 
and well-knov/n. The aim in this study has been to emphasize that 
planning is not confined to the action of planners, bureaucrats and 
politicians and that this fact should be explicitly recognized and taken 
into account by the aforementioned actors in the process, since this is 
the only way to overcome the limitations and errors caused by the 
failure to do so in many formulations in the past. In consequence, 
and by way of conclusion, the analysis presented here assigns special 
importance to the contribution of the formal planning apparatus. The 
existence and reinforcement of the latter, including any constitutional 
or legal backing that may be given to it, are necessary, though not 
sufficient, conditions for the progressive improvement of the 
effectiveness and likelihood of success of any planning process. 

The strenghening of this process in its various forms is all the 
more necessary, as has been repeatedly stressed throughout this study, 
when the increasing uncertainty in the international sphere, the conso-
lidation of power in the hands of the extra-national participants and 
many other factors clearly indicate that only planning can enable the 
Nation-State to conduct its affairs in a coherent manner which will 
safeguard its autonomy. Planning alone may not be enough for achieving 
this, but it is difficult to see how such a basic objective could be 
attained without its constant development and improvement. 












