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PREFACE

This study is concerned with a task'of. longstanding interest to
ILPES, namely that of asséssing periodically the state of planning in
the region and the advances’ it has made. °

Numerous earlier studies 1/ have concentrated fundamentally on
the formal institutionaligzation of planning and the great progress
made in connexion with the techniques and instruments used in this
task. In contrast, this study 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. - Do : 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
more effective solution of the problems which planning has to face,
this will not abolish the social tensions and :the sociopolitical
phenomena in geneéral which underlie the planning 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 &nd instruments of plannirig, so that the maximum
advantage may be -taken of the-specifically technical progress, which
in this ‘era of 'the computer and mathematical models is rapidly
- increasing in sophistication.

’

l/' " See ILPES, Discusiones sobre planificacidn. Informe ‘de un
Seminario (Santiasgo,. Chlle, 6 - 14 July 1965), Mexico City,
Siglo XXI, 1966.

ILPmS-OEA-BID Experiencias y problemas de la planificacidn
en América Latina, Mexico City, Siglo XXI, 1974. This
publication combines various studies presented at the Seminar
on Planning held in Santiago in July 1972. :

/it shbuld
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It should also be:noted’ that throughout this study reference
will be made to '"mational' planning, the term being used to derote
origin and not area of applicatidne‘ In other wordsy it is "national
insofar as it stems from the Nation State, regarleds of whether its
sphere of application is the country as a whole or only one region
of it. It also fﬁcludes, 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 organizafion of ény size has recourse to planning. This applies
to the transnational'cofporations, the big syndicates and many other
institutions. Hence it 'must be emphasized from the start that the
chief topic of iliterest Here 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: theré 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 expreéséd in
chapter I on the nature of planning. It can also be shown, as attempted
in chapter II, that thls 1s the chief 1essbn to be learnt from the
hlstory of plannlng in Latln America and the only possible response
to the new problems and challenggsfgpalysed in chapter III,.

After an indication of the fhebretical, 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



, I. THE NOTION OF PLANNING

T
.y =

A. Planning 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 with 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 with 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



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.

When one -speaks of the plan, this tends to be associated with
the idea of @ formal document drawn up by a planning office or board.
This is undoubtedly its most usual definition, although the preparation
of such a document 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, vhich recognizes only partial goals, since every
society adopts new objectives at every stage and one political
project follows another, to whiceh 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 gonsidered 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 planning office administratively responsible for this task.  Even
this, however, is not an essential condition, since it is easy.to
imagine these functions being assumed by other State agencies such as
the Central Bank, the Ministry of Finance, an Econcuic avd Sceial
Council, an Advisory Council, or the General Staff of the Executive.
This is even more likely where the plan is not expressed in document

forn.

g/ This does not mean that the off-cited phases of discussion,
checking, assessment and review have been overloolizd: these are
regarded, however, as forming part of one or the other of the

two basic stages.
/The planning



The plannlng process, in contrast, involves numerous institutions
and 5001a1 sectors, which assume different roles. 3/
. In a broad sense, planning has been defined as & methodical

‘effort to regulate all or part of a social system. In a more specific
»_ap@ restricted segsexlt is usually identified with the activities
. arising from. the.preparation and. putting into force of 2. medium- ‘or
longfterm plan, with the subsequent.addition of the:.category of annual
operational plamning, to take account of the short-term activities.
Lastly,fin 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 expectéed evolution of ‘the
economy. These concepts will:be returned to later with a view to
studying their meaning and scope.and assessing what 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 viewpodint already
set forth here. . R

It will be recalled that, in the first instance, planning was
linked with the idea of a political project, on the grounds that P
planning can only have meaning if it is associated with an intention
to achieve certain objectives and that in every society the goals of
p}anning must necessarily have a political significances -

That which gives a planned character to State. .action is the
ex1stence of a project, in the sense of a coherent group of objectives
_wh;ch»cqnstltute a social goal. To achieve this the State resorts,-
in a ponscious,_deliberate and systematic form, to the means which the
advance of knowledge has created, namely, the so~called planning

techniques. .

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

/It may



it‘may be deduced from the féregoing that pléﬁning‘implies an
effort of rationaliZafion, but it must not be confused with this
concept. It constitutes a véri spééiai:férm of exercise of the reason
pursuing sécial and political ends which are C6ﬁ¢érned with values,
éubjedti%e'judgements and doctrines and are the}efore ndf’sﬁbjéct”to
the notion of optimum, since they cannot claim to be the only or the
best response to the problems of society. '

When plannlng is defined as a process, this impliés that the
formulation of obaectlves is followed by. action to carry them 1nto
effect, which in its turn means a continuous taklng of decisions.

" The planned action, however, is not equlvalent 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

4 continuity are characteristics of the decisions resulting from the
plannlng process in the course of tlme. 4 '

A point whiéh is not c¢lear from the foreg01ng observations 1s
wvhat relation ex1sts, in accordance w1th this approach, between
political project and plannlng, 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'hsually made between the political and the technical, for
social objectives are also political. The prepafation of the plan is
achieved by means of procedﬁres and‘instfﬁmehts of a teéhnicéi nature,
but it is not a mefé“técﬁﬁital process, since it normally implies
discussions on priority, negotiationéland other forms of social
particiﬁation which are political in character. The plan-document,

" which is the normal end-product of this ﬁhaSe of planhing, proposeé

goals and pblicies 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 pblitical 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.



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.judéements anﬁ/or affect.
different social sectors in different ways.. .< o S _

There is therefore a close and permanent interaction between the
events which govern the development of the polltlcal proaect and the
activities involved in planning, This relationship w111 only be
harmonious: if an -adequate congruence exists between the two planes, )
reflected 'in :their parallel and 1nterconnected advance. Consequently,
both the -political project and .planning imply an effort at ratlonallza-
tion and are continually expressed through the dec181on-tak1ng process.

Up to this point the.reasoning assumes the existence of a Eolltlcal
project and in consequence:a plan with precise and invariable objectives
and priorities. For various reasons. ‘and circumstances, howevef; hoth
of these. undergo numerous and.continuous changes in the course of time.
In particular,.if the political system operates through contlnuous and
successive negotiations between dlfferent 5001al sectors, the prevalllng
political project is exposed to changes:ofccourse of Yarylng_lmportance,
although in such cases there is probably a,fundamental and virtually
fixed central premise around which adjustments ofiyaryiné character
are made, o - ‘VAHI “F A . 1 '

Situations such as this are reflected in planning, with the
result: that it displays areas of notable contlnulty together with
markedly intermittent aspects and even gcases of abandonment. Sectors
whose objective characteristics or nece551t1es are determlned by more
or less precise technical factors and whose goals are generally accepted
evolve in.a non-conflictive atmosphere in whlch the declslve voice is
that of experts who are agreed among themselves. Such act1v1t1es are
significantly affected only if radical changes occur in the polltlcal
project and -the sectoral plan concerned - the development of the energy
sector is generally a good example - acquires in consequence considerable
autonomy with respeet to the political process,, Mattens of a basically

contentius nature, in contrast, such as income distribution or the

/composition and



composition and origen of national savings, are liable to considerable
variation evern without appréciéble changes in the distribution of
social power and the essential political project in force, and the
planning process will inevitably!diéplay the resulting fluctuations
and interruptions in such areas. Many of the oscillations which

odecur in day-to~day policies and the complaints that short-term
decisions are often not compatible with the medium-term plan are
caused by disturbances of this kind. Y

In cases where there is a break on the political level as great
a&s 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 practically 1mp0551b1e for any part of any
previous plan to survive.

To sum up, in planning it is necessary to distinguish between
"politicized“ zones” and ateas 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‘"depoliticiéed“ in accordance with differing phenomena
affecting the social process, such as mobilization or deactivationy
greater or lesser conflict, or changes in the relative 1nten51ty of
dlfferent 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 stétement is'partibularly‘valid in relation to planned
State intervention designed to alter or correct the functioning of the
markef, 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 econony.

/Cn the
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' . On the.'other hand, without ceasing in practice to perform a
polltacal role, planning is deprived of this conrotation if it 18
presented as an auxiliary tool for-the~dec161on—tak1ng which occurs
concurrently and separately within the government system and thed
private sector. : - K o ’
Finally, it should be hoted that at any given mbment'éxtérnal
events, techpital factors or &ociepolitical consiflerations may lead
to the deliberate abandonment of & plan which is in full opefaﬁion:
.a decision which ‘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 intefpretétions

.. of what constitutes an endeavour to rationalize the social process

" which do not lead .tora planred dctivity or agrée with 'the specific
rationality of the planning process. ‘ - ‘ '

In-other sections-of this study éohsfdérafion will be given to

.- other extremely important but' more specific aspecfs“bf the subjecf

presented here. : In particular, it will be necessary to analyse.the
..form in which the aspects mentioned earlier are intérpréted in or
applied to. docieties in which - as in the case of the whole of Latln
America with the exception of Cuba - a public sector’ subJect to
theerle and consequently to the decisions of ‘the governlng authdrity
coexists with private enterprise and other civil brganizations which
.function with a considerable degree of independence of Staté authority.
For the present, it need only be stressed that’ the types of
planning usually distinguished (imperative and indicative; economlc,
social and global; national, regional or sectoral) ‘which form variable
combinations-with one another -and to whichi should be added others less
usual (political and .cultural), all presuppose a political project.
However purely economic the planning model and thé'goalé'sélectéd
may be, there is always an underlying political project, expllclt

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

2. Implicit global political. projects

3. - Explicit partial projects

L, ~ 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, however, 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. “ .' ‘ A

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

The foreg01ng con81derat10ns do not 1nvalldate the existence of
projects which, starting from a basic concept characterlzed by a high
degree of internal unity and coherénce, give rise to a flow of idées-
forces concerning each of the great subsystems of society, conjointly
with a relatively concrete view of the social future desired. All
this implies the adoption of a system of values animating the whole
structure which at the same time determineé the means considered
appropriate for carrying it into effect, and this determination is of
course prlor to and very dlfferent from the purely technical instru-
mentation.

/There are,
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There are, in contrast, political proaects which are much more
limited and refer solely 'to one 6r a few dimensions of society.

- This distinction does not imply any . Judgement on the comparatlve
advantages of progects of one or the other type. Thls would involve
the. con51derat10n of a speclflc s001ety at a glven moment 1n hlstory.
The. only a _priori statement whlch can be made, based on past exper1ence,
is that global prOJects are much more rarely 1mplemented than part1a1
ones. ' '

It would be impossible to analyse here the 1ntrlcate problem
of the social, economic and polltlcal condltlons wthh make a global
project viable. Suffice it to say that the groWlng complex1ty and
1nterdependence of 1nternatlonal socmety and the increaslngly rapid
changes occurrlng in 1t, whlle apparently requlrlng more than ever the
adoption of global proaects by Natlon States, make thelr reallzatlon

correspondlngly harder and 1mpe1 the ad0ptlon of partlal projects.

v

3

C. Types of instrumentation

Planning has never been nor needs to be the}osly way of
instrumenting political projects, which existed long before planning
was conceiveds Nonetheless, for reasons whiqh‘are_analysed‘elsewhere
in this study, planning has become a mode of.instrumeptetion which is
widely used . at the present tinme. .

The process of technical 1nstrumentat10n and its obJectlflcatlon
may assume various forms. Many classifications are possible, but the
form of objectification of the plan seems.perticulafly.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. . SR . ' Co ‘

'The written plan is a legal resolution issued by. the relevant
authority which establishes the general norms and rules by(wpieh the
process it ‘to-'be governed in the future; it is, to be exact, a.pianning
code. Other minor bodies of rules, conforming meticulously to the basic

dispositions, are designed to direct the process. L
/Thé other
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The other alternative is that planning should be governed by a
series of -basic principles which - explicitly or implicitly - are
contained in; 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 ba51c prlnC1ples and analysing the
coherence, rationality, degree of antlclpatlon, flnal objectives,
targets, paths, etc. T

- The combinations which planning can 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 with 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 governs
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 pdrt of the strategy for applying the political
projecty 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 solutions. 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 recognizedy
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 foregoing
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The foregoing distinctions also facilitate the analysis of
planning by sectors and branches in order .to determine more precisely
in whlch of them it has malntalned continuity and in which it has
undergone fluctuatlons. The causes of 'these variations are anaIysed

1n another part of th;s study. .

t 4

Relatlons between polltlcal progects and modes of

s A i . . Elannlng O .

. . < Do e e
. . .o N e TR R A Y
B bt L ¢

" The'study of the relations between different types’ of political

t o

proaects and dlfferent modes of planning presents considerable:
dlfflcultles, but 1t deserves investigation however tentative this
may be. . . . o L.
Whereas a progect W1th multlple obaect;ves is only compatible
with global plannlng, partlal projects .are compatible both with global
plannlng g1v1ng prlorlty to the .dimension.in question, and with
'sectoral plans. Thls, .however, has no.bearing on whether the plan is
wrltten or not » nor on_ the possibility of the existence of an actual
global plan very dlfferent from the written one, but merely indicates
4 the exlstence of certaln tendencies .in this respect.
| A prOJect w1th multlple objectives tends to be expressed inta
wrltten plan, partlcularly at the beginning af its implantation.
This is because it requires a confrontation with reality whereby its:
consequences must be elicited - many of; which are difficult to recognize
without the systematie effort of arranging them. in a plan - and their’
coherence and 1nherent conflicts must be analysed. In this-sense,
the written plan is the _natyral exposition of this type of polltlbal
progect.‘ Moreover, 1ts formulation as a written plan-gives it more"
welght and enables 1ts creators to.claim that they have successfully
surmounted the ordeal of flre represented by its submissidn to the "
scoutxng of sc1ent1flc 1nstruments, as a:means of legitimizing the" N

proaect in the eyes of publlc opinion.

/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 dlfflcult to confine it within these llmlts.
In the second place, soon after thé plan begins to govern. the process,
social and political tensions w1ll arise as it becomes evident that
many of the agreed obaectlves raise confllcts which. compel a
rethinking of the p011t1cal proaect in that ‘they question, for example,
the ‘legitimacy of the means adopted. " A11 this results in the
continuance of a process whlch, although it diverges more and more
from the written plan and is modlfled in fact-without formal read-
Jjustment, continues to be a planned process, because it places at
the service of the reformulated polltlcal project its own characteristic
1nstruments. ' ' . '

Partlal polltlcal projects are more easily set out within the
limits of a written plan, though the p0351b1y conflictive nature of
the social_aiﬁs involved must be taken into -account. When it contains
such conflictive aims, fhe’wriften plan is faced with the alternatives
of, on'the.one hand,.concealing its intentions: in order to avoid a
clear pronouncement on the points at issue, presenting itself either
as a mere declaratlon of principles or as a projection of ex1st;ng ,
trends;. .or, on. the other hand, of developing the technical 1nstruments
needed to achieve its ends, thus reveallng its weapons in the face
of its opponents. Thus it is evident that the conflictive.or non- A'
conflictive nature o} the'desired objectives and the political strategy
adopted to overcome the obstacles which arise are fundamental 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 plannlng which are derived striotly from the
features of the politioai 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

studye.

/The foregoing



The foreéoiﬁngonéidefations show ‘the diversity‘of planning,
both because it éan be plaCed at the service of very different - - .-
polltlcal proaects, and becauseé’'its Modes  and functions may -vary . . .:
a great deal even within quite similar political projectse.

JPlanﬁing in thé form’ bf a written plan; which has. chiefly. engaged
the attentlon of CEPAL &fid TLPES ih’ the past, ik one of the modes:. .
whlch the process nay assume,'although not necessarily the best.

It is no a001dent, h0wever, that ‘the written plan was so
seriously"considered'and so often recommended’ in the.early stages of
planning in Latin America. ® An essential pert. of planning is the
'respons1ble 1dent1f1catlon of ‘long-term aims to:serve:as a framework .
for day~-to-day pollcy, together with obaecﬁlves for the :short and ..
medium term. In this framework, the written plan appears to be the
most effectlve way of ensurlﬁg this effort of irationdlization. In
practlce, 1t often happens fhét the great -objectivesitend to become.
confused w1th thelr quantltatlve expressions,;‘that-targets are assigned
to them whlch do not strlctly apply, and-that cértain courses .are
glven a rlgldlty 1ncompat1ble with the frequent' and major changes
which confront soc1et1es, ‘with the result-that writtén plans:become
rapldly obsolete. L T O

In an attempt to overcome these problems new. modes of planning.
have arlsen whlch "to be really effective, must also contain that
long-term outlook Without which the process itself cannot exist.

A "In short, it seems "that a Teature “of ‘planning is a constant
dialectic between the loug—term aims and the demands of changing. .
81tuat10ns. Neither the ‘'writtdn ‘plan nor new modes of planning can .
ensure by themselves ‘aldne the successful settlement ‘of this. confllct,
but it can be confldently stated that the planning process .is one of

the few ways 1ead1ng 'tg" 1ts adequate golution.

)t

/E. Political projects
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E. Political projects and planning aims

It is evident ffom what has been said that, although planning
and political pfoject most not be confusedy it is imbossible to
attempt an anaiysis of the aims oflﬁlanning without first considering
some consequences of its relatlonshlp w1th the political progects to
whlch it responds.'“ ,

- First and foremost, there must be con51stency between the two.
The polltlcal project is pased 1mp1101t1y or explicitly on a set“of
values and beliefs ooncefning'the structure and functioning of sociefy
from which it derives a V151on of the type of future society desired
and of the process of soc1al change whlch can lead to its achlevement.
In this sense, the polltlcal pro;ect has a predomlnant ideology which
affects both the 1dent1f1catlon of the social goals and the degree of
legltlmacy of the means to be used to achieve them. The plan, as an
instrumental expre581on of the will to act on society, can only be
conceived within the framework assigned to it by the project. From
this standpoint, planning might be considered technical and neutral,
inasmuch as it is a tool for the achievement of given ends. 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 whiéh it seeks to direct or’'govVern.
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 of 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 of national autonomy'are options. which are
naturally reallzed on very dlfferent planes, The same thlng occurs
in connexlon with tae relatlve welght glven to the market and to State

dlrectlon of the economy, or to the degree of 1mportance ass1@ned to

5001al partlclpatlon and decentrallzatlon.

¥

The' need for con51stency between the progect and the plan means

RIS DER

that plannlng must be a permanent process: a practlce which accompanles
the polltlcal progect in its varlous phases and is synchronlzed w1th it.
For thls reason the analy31s cannot ve limited either to the mere’ .
formulatlon of a plan or to the sole con51deratlon of the formal insti-
tutlonallty and the human team, whlch are 1ts most visible express:.on°
Instead it must be extended to a study of the State pollcles and other o
1nstruments whlch deflne the "plan in actlon” and ‘to all the entltles,

authorities and s001al grouns whlch are 1nvolved in 1ts dlfferent stages.

F. “The techniniues 6f planning

In view of thé perspective of this study and the nature of‘the.
subjects selected for analysis, only a few brief comments will be made
on the itechniques of planning. There can be -no doubt that the use of
some type of ‘téchnical mechanism is a necessary~:- althouch not .sufficient
condition ‘for the existence -of iplanning.  The-place of techniques in
the planning'p:ocess varies, however, according %to the ideology of those
who inspire and direct it, and is .the ‘outcome of the nature and content ;-
of the political project of which that process.is the tool. It must
be recognized, however,:.that the margin of variation.of the.role of
techniques in ‘planning is not unlimited, inasmuch:.as, just as their
non-use would imply ‘the non-existence of the progess,.there are alsa -
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 future; but they are not equipped %o make.social tensions

disappear... 'In more general terms, it is not their function to decide

1 /the course



- 19 -

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 is certainly necessary to identify alternatives and indicate
conditions and margins .of viability.

It is also a faét that each political:project tends to highlight
ifs "favourite" techniques,.and to use them to help legitimize the
project itself. Thus, the concept of the optimum becomes the chosen
instrument of those who prefer an economy which recognizes the suﬁremacy
of the market and which in consequence favours a social.claésification
"into producers and consumers, with the decisive share of the power
béionging to the entrepreneurial class;(since the copnsumers are ‘
essentially heéterogeneous and unorzanized, and their ‘'vote' in the
market is dispersed). In this case, macroeconomic models and mathema-
tical programming are employed to produce information, projections and
fbrecasts, while cost-benefit calculations are used to determine the
cbmﬁosition of public -investment and to estimate the profitébility 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 suéh 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 scrowth.

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 Sharé of

power, tend to make greater use of input-product tables, materials

/balances, the
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balances, ;he.fixing and control of prices,” and other similar instruments.
In this case, there ishe prior politieel decision by the State regarding
the definition of the social optimum.' A

In both types of progect the resolutlon of distributive problems
requires political decisions wh1c1 the technlcues of projectlon or
assignment of resources assume elther exp11c1t1y or implicity and which
constitute political 1nputs in ‘the technlcal elaboratlon of the formal
plan or of an estlmated appralsal of tle future°

In brief, the ever-lncreaSInb sophlstlcatlon of the technical
instruments. represents an ev1dent advance Wthﬂ should be exploited to
the full in order to, generate an overall v1ew of the economy, co~ordinate
diverse economic policies or supply the fullest background data to those
who have to take a macroeconomlc or mlcroeconomlc dec151on°' On-the
other hand, it nust be recownlzed that tecnnlcues are not only unable
to resolve problems 1nvolv1nv Value Judvements but’ are’ also affected:
by the inevitable relative unrellablllty of lnformatlon and communication
and by the existence of con51derable marglns of uncertalnty° In other
words, although many are reluctant to admlt 1t the concept of the
optimum is of limjted practlcel s:v.gnlflcance° In short then, different
. ‘political projects have dlfferent scales of preferences and, noreover,
use the technicues at thelr dlsposal with dlfferlnv 1nten81ty.

It is evident from all that has been said that whatever the dégree
-of technical progress, plannlng must duly con51der and find solutions
or ways of seeking solutlons to the dlfferent areas of conflict which
arise to a greater or lesser degree 1n _every polltlcal project, such
as those affecting the distribution of the benefits of development or
those which influence the options betWeeh liberty, ecuality, authority
and efficiency, which ohvioﬁely are net‘entirely cemplementary°

The foregoing shows that planniné‘hes elways been a'verj complex
- process, that different modes of plannlng are p0551ble,‘and ‘that it is
a mistake to confine it within narrow marglnse' A brief history of
planning in Latin America andvof the hew chiallenges which it has to -
face will corroborate this hore fully. B

’ /II. A BRIEF



II. A BRIEF HISTORY OF PLANNING IN LATIN AMERICA

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

Planning besan to be used in some Latin American countries in
the period following the depression of the 1930s, wvhich caused
transcendental and all too well-known chanres in the operation of the
peripheral economies, also reflected in importaant changes in the
State apparatus. As export earnings decreased the capacity to import
dropped accordingly, and with it the flow of foreign capital that had
traditionally contributed to the operation'of essential public
services. ' _ ' ‘

In many cases these chanres affected the political system
prevailing at the time, necessitatin~g its redefinition. Thus, new
social groups vere incorporated in certain countries and relezitimized
the prevailinz form of domination. In such cases where the participa-
tion of the base expanded there arose the need to increase the zoods
and. services available tc the broad masses, as a necessary reward
for their support of the system. This was the berinning of the so-
called populist period. In order to neet the demands of the recently
incorporated ;roups this new political structure was compelled to
increase the State's intervention in the economic field in an exdeavour
to accelerate rrowth. Accordin~ly, the State toolt on a developmentalist
character and concerned itself not only with providing the essential
public services ond with creating the necessary conditions for the
crowth and diversification of production, but also with promoting
industrial developmnent by means of import substitution.

In other couatries the secuence and characteristics of the State's
evolution took different courses and forms, but - at least in ﬁké rnore
recent decades - there l1as been a r~eneral coacern for development and

the improvement of livia: levels, either through internal social -

/pressure or
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pressure or through the general framework of world evolution and the
prevailing concepts of what constitutes a pood society.

These contextual changes made the exercise of planning necessary,
even at a time wheh the basic rules for carrying it out had not yet
been established on a'systematic'ﬁésisa | ' S

The State had a considerable range of pos§ibilities for carrying
out this task. As noted in a recent study,'in planning thé'import
substitution process the goverﬁment administrative machinery had consi-
derable control over all the fields subject to plénning; since the
basic parameters of thé economy were defined by the State'itself, 4y
within, of course, & certain basic framework de%ined by the world
.context. o '

The essential drivingz force bea1nd the growth of many Latln
American economies therefore lay in the public sector which, tqrou"h
the decisions of its central bodies, caused sizable transfers of the
economic surplusg, wénerallyAfrom the aéro expoft or mining sectors to
the urban sectors associated with lndustrlallzatlonc In ;ther situa-
.tions, State participation may rather nave deri ved from the concentra-
tion of political and economic power in the hands of those performing
the functions of government. In ahy Caée, the adoption of this type
of decision must be regarded as a planning activity, although without
the characteristics of the written plan whlcn 1ater tanded to be
identified with such detivity. -

‘Another important sovernment instrument of interveﬁtipn in the
economic process was‘thle establishment of decentralized, autonomous
public enterprises. Throuch these enterprises the State assumed the
characteristics of a producer in Latin America. T11s AlStO”lcal aspect,
which is often forgotten' when criticism is levelled at the Aypotletlcally
overgrown State apparatus of certain countries of the rgglon, is of

creat importance and represents a substantial departure from what are

L/ Celso Lafer,' 'Estado y sociedad en el Brasil: Problemas de
planificacién', Revista Interamericana de Plan1f1cac1on,
vol. VII, Ho. 26 Juﬂe 197), ’

/usually considered
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usually considered as "classic" State systems. The traditional European
form of liberal State stemmed - from the action of a”;isipgmdynamic

bourgeoisie with an industrializing social policy. requiring the State

to perform certain basic functions, particularly those of malntalnlng
the 5001o-p011t10a1 conditions necessary for the economic activity of
prlvate persons on the basis of free market competition. 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 societ& and economy.
" It is, however, important to point out that it never characterlzed
the Latin American societies, 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 countr}es,
thus fagilitating the integration of those societies into the preveiling
world division of labour. Subsequently, the Latin Amerlcan State 1n
. many cases tended- to assume:production responsibilities whlch stlll
farther Témoved it from the classice: liberal. model. Ow1ng to the

structural conditions of these countrles,,it was the State - because of

" the absence or weakness of  enterprising, bourgeoisies - that gave ;mpetus
" to the indubtrialization process. - Thus, the Latin American State has
"been, in part, a producer State which was strengthened not againsflpr
at the expense of civil society, but on -the contrary, emplojed'euch
strengthening to bring the national society to a more advanced state
of development and integration. ; , A
- This greater activity of the State, reflected in.the,iﬁcreqsed
number of public ‘decisions, soon showed that the former adminisfretive
routines weré becoming more and more. inadequate, as new dilemmas éﬁd
new ‘issues emerged concerning which the State had to adopt a pogiéion.
All this gradually created real: conditions for the devélopment
of growing interest in thé codification of rules designed to,:atiepalize
and secure the more adequate and efficient management of those lepge
government apparatuses. . o
Concurrently, economic' growth through import substitution tended

/to slow
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to slow down as the c1rcumstances favourlng that process that ‘had’ been -
brought about by the Second - World War and the Korean War began to come:
to an end. ‘ s Ce . , e BT
The need ‘o ‘sreater State- 1ntervent10n was then advocated, T
together W1th the importance of more efflclent programmlng of State

actlon 1n order to achievé a-ratipnal and optlmum allocatlon of scarce

[ -
P T .

resources. ' R T
’ . - ~-.-‘ .
These ideas became’ widespread: and werer taaen up. 1u Ldtln Amerloa

by dlfferent intellectual circles and 1ust1tutlons. Thus, the Economic

Comm1551on for Latin America .initially concerned 1tself with redeflnlng

the subJect and converting it 'inta. "development plannlng" in an attempt

to emphas1ze its instriimental character, and the lack of any 1deolog1ca1

connexlon between these new proposals and the above-mentloned hlstorlcal
experlences. ERREP : , ' ' o

Plannlng techniques and methodology made rapld strldes w1th1n this
framework and were W1dely disseminated. Thls dld much to arouse’ the
;bellef that a technlcal formula: was being put . 1nto prqctlce that would
greatly speed up the solution to development problems. Never absent,
however, in line with Mannheim's thinking,,. was the concept ‘of plannlng
as global actlon which affected the. whole. of soclety, so that it went
beyond the economy and ‘could: not but propose a complete soc1a1 and ’
polltlcal transformation,

It is not surprising, therefore, that in a subsequent phase the
planned economic growth faormula was recognized as belng 1nadequate ‘and
the concepts of social development and structural reforms were added
to the content and objectives of plannlng.; Thus, it was postulated
'that there were structural obstacles to deuelopment whlch ‘must be
‘ removed. This called for'various reforms,, whlle at the same time
‘prlorlty was glven to education, health, hou51ng and other SOClal
sectors. I T ' '

At the beginning of the 19605 the Charter of Punta del Este and
the Alllance £o7 Progress:gave their support to thls enriched view of
development . planning, and a great many national and sectoral plans came

L]

/into being
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into being which, after approval by the evaluation mechanism set up for
the purpose - the Inter-American Committee on the Alliance for Progress
(CIAP) - were’ supported by long-term credit from international financing
agencies. B

‘The evolution and outcome of this ambitious programme and the -
greét-ideologiCal“aiscussiohs 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 America. 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 implementation. ' ‘ '

Even so, there has been a good deal of comment on the planning
crisis, and in many circles the predominating feeling when analysing
the specific experiences of'the past is one of disillusionment and
failure. '

It is quite rightly recognized, for example, that the. early
planning experiences were characterized by their inability to achieve
the postulated changes.-in the economic 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 objectives.

Similarly, it has been &tated that economic policy is used as a
basis for achieving political support and a minimum of stability.
consideration is given only to the short term, and thére are drastlc

changes in the plan and between dlfferent p01nts in time. 2/

See Ricardo. Cibotti and.Oscaf Jﬁliéhrﬁardeci, A critical approach
to planningAin Latin Ameriea, ILPES, 1972.

/Criticism of
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Criticism of planning does’ hot ocecur Ohly in Latin America. Even
'the ‘oft-admired French planning has been the subject of severe comment. 6/
Another recent analysis Z/ refers to the expectations aroused by

" development planning, conceived as a superior form of decision-making

- in contrast with the inadequicy of market forces for orienting ‘the

" economy. *THis analysis reviews thée' reasons néormally given for the
‘frequent cates of failure in‘contiexion With development plans, such as
shortcomihgs’ of the plam itself, institutiondl wéakness (unsuitable
administrative location of the planning office, for example), lack of
reliable’ up-to~dath’ information, ‘unforeseen economic phenomena, and
deficiencies in the public administration. ~ It concludes, however, that
the main obstacle to 'succesful ‘planhing is the iack of real government
" support for"the plans which the governments thembSelves approve.
“Furthermore, it is alséa fact that many of the formal plans
prepared in the region in the course of the past 15 years were rapidly
abandoned or replaced, were never really 1mp1eménted or, 1n any case,
“the relatlonsﬁlp between their goals and'the‘subsequent situation was

‘- somewhat tentoéuk. 'This has been pointed’ out %epeatedly in ‘various

N e

analyses made 4n Latin’ ‘Americalin retent’ years.
$6 much critical comment leads to a-péssimistic evaluation of

planning as an instrument of development. There'is, hbéwever, an

evident contridiction between such an evaluation and thé visible proof

Coae

6/ - There 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. "The plan is of no interest to

- politicians, social agents (entrepreneurs and workers) have always
had reservations'aboiit it, -and-the..Government no- lofiger believes
in the usefulness of the exercise. (J. de Keravasdoué, "Relations
entre Sciences Sociales et Politiques en France", Bulletin GR. N260,

1976.)

7/ See Tony Killick, "The possibilities of development planning',
Oxford Economic Papers, vol. 28, July 1976.

/of the
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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 inertias
hence a more systematié balance must he made of the elements of
'frustratlon .and progress detected.

Indeed, a negative judgement on.plannlng does not seem warranted
in the light of a more specific examination of .the work done by the

_bodles making up the formal planning systems. 4

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 beén~rep9rded in Latin American living levels, and -
although the influence that planning,has been able to exert on this
process is not aiﬁays clearly idéntifiableg its role.has undoubtedly
been by no means negllglbleo _ , )

The problem lies to a great extent in the contrast between the
expectatlons,aroused cpncernlpg_plannlng as an instrument capable of
overcoming the obétaéles to development, and the much more modest reality
of the'mattér. ,Indeéd, such a contrast between expectations and reality
is of éenefa; oécurrénce and tends to affect any means of social action
in a peribq“charaétgfized by the explosion of aspirations and demands
and the consequent impatience to satisfy them.

‘No spectacular or large-scale transformatlon of the social and
economlc systems of Latin America has taken place. Radical and drastic
change is brought about by revolution and cannot be expected of planning.
Plannlng is merely an. 1nstrument for the action of the political regime
ex1st1ng at any given tlme, and it is therefore dependent upon the
constellations of power existing in society during the period of its
implementation.,_This_obsérvatioq should not, of course, be taken as a
judgeﬁent-on.the édvantages or disadvantages of one. type of revolution
or another, nor is there any igtention 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 inadequaqies or failures,!which in any case would be

due to the social and political system. .
‘ ‘ ' /On the
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On the other hand, if the analyS1s ‘i's located at the 1nstrumental

level of plannlng then it is clear ‘that- significant progress has been
recorded in such important. aspécts:as available economic and social
1nformatlon, the capacity . .to- interrelate complex varlables, the develop-
ment and use of quantitative techniques for purposes of econimic
progectlon and forecasting, and the- formulatlon of more coherent economic
p011c1es. e R ' .

' As a result, a hlghly significant 1mprovement has taken place in
the quallty and coherence-of the. diaghoses whlch must serve as the
ba81s for a plan or, in general, any group ¢f dec1s1ons, ' .

It is also undenlable that a progressive appreclable 1mprovement
has been obtalned with surprising continuity in the technlcal guallty
of 1nvestment projects and in the cohe¥ence of publlc 1nvestment ,
programmes. Such an improvement is quate rlghtly regarded as an I
essent1a1 contrlbutlon to the achievement of more’ ratlonal decisions.
It should also be noted that the systematic” 1nclu51on of 1nvestment
progects 1n the plan ‘has permitted a more open process of dlscu551on
and evaluatlon, in technlcal and political terms, by remov1ng thls
process from the restricted, sometimes closed’ and almost secret sphere
of the 1nd1v1dual institution responsible for the’ formulatlon and A
implementation of the ‘plan.. G P '

 Perhaps these advances. should .not beé exclu51ve1y attrlbuted to
plannlng, since they have coincided with a parallel process of better
. training for economlsts, engineers and Sther experts, progreus 1n

conomlcs and the 5001a1 .sciences in general. and the’ spectacular
development of sophlstlcated mathematical. and‘computer methods._ It is
also undenlable, however, that these more favourable conditions would
not have been turned to account if planning had not dec1s1ve1y contributed
| to taking advantage and making use of them. ' - L
- In addltlon, .planning-has cdntributed a systematlc method of ;
‘seeklng 1nterre1atlonsh1ps, compatibility and coherence. all valuable

elements both 1n 1nterpret1ng the past and in determlnlng the present

.‘l

.
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situation and foreseeing future trends. This observation is valid even-
though there may ‘still be some incompability between. the ends and the
means, contradlctlons between often simultaneous economlc pollcles, and
va certaln dlvorce between the projections and approaches of the planners
| " and speclfic short-term problems. :These are tasks 1nvolv1ng the
improveﬁeht of the available technical instruments and of the planning
process as a whole, and they require continuing attention in order to
maintain and acceleraté ‘the rate of progress in this field. |

' Neither should the contribution which planning has already made
in the soclal and polltlcal field be underestimateds In the flrst place,
the expllclt ‘dnd ‘¢oherent presentation of background 1nformat10p and
problems has progressively aroused an awareness and increasing under-
standing of the nature and magnitude of the issues affecting development.
This applies to politicians; bureadcrats, entrepreneurs, intellectuals
and, in some degree, workers' leaders, despite the difficulties arising
from the specialized and'somewhat hermetic 1anguage:charac¢erizing the
<eoc&al and economic formulations. - What is more, there.has_beeﬁ a
"graduai énlightening of what might be called "public opinion'" in these
matters. All this has helped to facilitate communication\andvmage

‘Even more important, perhaps, :is-the; stlmulatlng and mobilizing

- role ‘of the plan-document, representing a promise, an 1n01tement to

i actlon and a guarantee that it is possible within a reasonable perlod
to attain hlgher ‘1living 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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eeeio-political'eVente or' conjunctural: situation so dictate. , In addition,
the non-fulfilment of plans 4is 3inked not only with the deficiencies
which obv1ously have existed and still exist as regards the coherence

'and reallsm of plans, shOrtcomlngs ¢f'the public administration or lack
of connex1on w1th ‘the private sector, but.also with the whole range of
soc1al and polltlcal relations dnd-conflidts. _ e e

‘To sum up, ‘the’ Latln ‘AmériEan governments possess today, through
plannlng - althongh this ‘may not’ deserve ‘all the .credit for its
_1n1t1atlon - an arsenal of mich richer and more varied 1nformatlon,
‘knowledge and’ instruments of action, which undeiibtedly increases their
capaclty to confront the changing situations. - - . o

Lastly, rather than accusing planning of not. attalnlng the
establlshed goals, it mlght be better 'to emphasize the respon51b111ty
borne in thls connexion by political projects: which have lacked the
proper formulatlon or the neéessary continuity.. - In any case, there has
not as a rule been the “‘compatibility betweenm the political proaect and
the planned actlon whlch, ‘as’'noted ‘earlier, is. a basic. condltlon for
the plannlng progect‘s succebs. :

‘This reflectlon seems to justify thé present. doeument's dec181on
to explore primarily the socioc-<political aspects of planning and to
con51de;lthe technloues and methods. only-in so far as; a clear 1nter- )
relatlonshlp between the political and technical elements exists 1n each
phase of'the planning process, as’ suggested: in the prev;ons_ehepterel

]
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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 completely new or somewhat
different from those which had ta be tackled in .previous decades.
Whatever the degree of novelty the problems might possess individually,
taken together they, and thein gverall 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, conseruently, 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
ané economic relations, the main consecuence of which has been to speed
up the growing interdependence between the different nation-states. The
- ¢apacity of states individually to take effective decisions has declined
considerably, both becatise the events which affect them are very often
more-or~less beyond their control, and because the decision-making
process has become much more complicated. '

Progress in the field of transport and communications, and its
impact on time' and distance, has been particularly dimportant. 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, pultural and ideological interaction
has become unprecedentedly strong and widespread. Agaih, news about
the latest products characteristic of comtemporaryiconsumér society

/spreads ruickly
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spreads oquickly; thus creating a powerful stimulus to the aspiration
of the great majority as yet excluded from it to become part of that
society.

Technologlcal progress in the more dlrectly productlve f1e1d has
also heen hlghly 1mportant. It originates almost entirely in the'
industrial nétioné; and is characterlzed by capltal-lnten51ve methods
‘which call for ever 1arger and more concentrated productlve units, as
well as ever larger markets to make full use of their’ economles of
scale. , :

' Thusi'"the’compoéition of world ffaée'ﬁy types of goodé—chéﬁgedt
pfdfoundij between 1950 and 1975, The reiatlve 1mportance of manufac-
" tures 1ncreased from h3 7% in 4950 to 60. h/ in 7975... Food and raw
materials, on the other hand, dropped from L6, h7 to 19 1% in the same
period". 8/ ’ ‘ |

This has brought on to the'stago,.in‘new forms,.é powerful actor:
the transnational corporation. | N

"The activities of the transnatlonal enterprlses at the national
and international levels are of long stan&xng., However, ‘their role has
currently acouired new features, since they now operate in a unified
international economic space.  '‘This globalization ‘of the market economy
area 1s viable for technical .and political reasons.:- Technically, every
stage of the productive process - or the entire process - can be set up
in whatever geographical location economic. talculations 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 egconomic activity and relations of
the developed countries with each other and with the developing countries,
At the international level they fulfill the main entrepreneurial

1 4

§/ - * See CEPAL, The economic ‘and social development and external -
. relations of Latin America, E/CEPAL/10”L/Rev. 1, 14 June 1977,
' pp. 169~ 171

/functions in
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functions in financing programmes, 1nvestment technologlcal xnnovatlons
and, in general, im organization and ‘economic decisions". 9/

The above quotation is not merely a descriptlon of a process
marked -by .a certain technical economic’ "logic, but also’ an indication of
one of the most important fackts of ‘the ‘cHenge “in ‘the’ international
pover structure and relations.

The stratification of international powéer is, of course, condition~
ed by a large- number of different factors. ' It doeef of coéurse, to a
“large extent depend upon and vary Wwith the availability of.streiegic
weapons. For a long time after- the Second World Waf;‘thé‘iﬁternational

" scene was characterized by the absolute and unquestioned predomlnance
of the two great nuclear powers. ‘Today, however, a numbér of nations
héive joined the exclusive nuclear weapons‘club and ‘many’ ‘othérs are
nearing the time when they will be able to do s0. - '

The growth and spread of nuclear capabllity is clésely linked with
deeper changes which have ‘oécurred ‘in “the inteérnationdl’ order, and which
could be summarized as-a ‘passage from a situation of bipolar power,
prevalent since the Second World ‘War, to What ‘might be’éalled a multi-
polar situation, with’a rapid pfdceés?df‘iﬁfernal realignment in the
two blocks and the appearance of new “leaders, accompanled by a change
in the relations between the western world and the block of planned~'
economy countries. These changes are probably summed up 1n the sh1ft
from the cold war: to’ detente, of ‘which the growing ‘trade between the

. ?
NAETS I

two blocks is a concomitant, or perhaps fundamental, element.

" These and other developments bring about continual changes in the
distribution of power at the international levél, ‘which, while 01031n§‘
options for the relatively less powerful countr1es, 1nclud1ng some
Latin American countries, also open new possibilities which should be
duly explored and-exploited. -

“ - This interhationalization of problems and of decision~making haee,
contradictorily, been accompanied by a heightening of nationalism. With
national sovereignty, the basis of the nation-state, beiﬁg undermiﬁedv'
9/ - Ibid.; pp. 1742175, -
‘ /by events
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by events. thore has been a.proliferation. .of. alarms apimed at slowing
"down that proce§s. althouoh without sucé¢ess. This . gituation-of tension
betwegn’yhewdemaqu_0¢ participation inracnew and uore interdependent
,international order and the need to defend-the .essence of the State
| prdbably conta;ns one of the central faoctors inmithe ¢risis of the
State today. EEYEE :

In thls context, various factors have produced great changes both
in the 1nternatlonal distribution of power and in the relative .ability
of nqtlons to reach higher standards.of- 1iving within a reasonable “time.
) B Firstly, there is .the oil crisise,. whose effects have: wrecked the
'“conventlonal classification in which. there was a *third world' ‘together
WIth the advaneed capitalist countries .and the socrdialist area.- Today
there is algo a. fourth world,.that of.the uﬂderdevélopedfcountrles which
do not have oil. oo L B S RV i.

_ Closely linked to the qbove, but not purely a corollary of it,
is the cpmblnat;ogxq;_1nx+gt19p;w1tn unemployment in:the highly
industrialized ecomomjes in.recent. .years,.a problem which-has not yet
been solved despite various hopeful -signs. The developing countries .~
too have been facing similar cyisis, .or, at least, a vicious- combination
of costlier imports and lower exports due to the stateofthe:advanced

1 '; .~ st
d

economles. s,
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L. : = .
e In addltlon, world mopetaxy problems and the fluctustions and.
crisgs 3§Hza;JQQ§Acurrqu;gs,”togggh@r with the growing privatizationm’
of internatipga%wpredit which, has strengthened private banks and other
entities of ;he.developed world,, have brought;-changes-in .the prbblems,
condltlons, guarantees and negotjations invglved in the obtention of
financial resources in the,world market. L P e
Flnally, there 15 the excesive burden on the balance of payments.
of the external debt, both official and private, the latter often with
pff}Cl?lrguargnteggi Debt-servicing payments rose sharply in the first
Lp?}f Pf.§hg presgntudegade, The countries involved-have usually resorted
téb;sgggo#iﬁtion, Eoﬁever, the idea of not trusting:exclusively to
bilateral machinery or their variant, an ad-hoc creditors' club for
each debtor, has led to a search for multilateral renegotiatioéon machinery.

/A1l the
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_ All the above factors have brought the rules prevailing since the
Second WOrld War to crlsls p01nt. The lack of solid common pr1nc1p1es
and the prevailing instability and 1nsecur1ty have stimulated the
search for a new- 1nternat1onal economlc order. But dlfferent outlooks
exist, -linked to the posﬁ:lons of the netlons holdlng them at ‘the inter-
nat10na1 level. The key words in the proposals of the 1ndustr1a1
natlons are contlnulty, securlty and cautlon w1th respect to the future,.
although some sectors of opinion 1n those countrzes do have more rad1cal
ideas or are more mindful of the lot of the developing nations and of
their needs. ‘ ‘ _ )

The THird world, on the otﬁer hand,fpes'bfought'%o 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 raising 0il prices, while entailing
severe problens for many developing ‘countries, has been viewed by many
countries as demonstration of the bargaining power acquired by the
countries 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 spec1a1 characteristics of petroleum.
In any event, the current exploration of the possibilities of producers'
agreements for various ‘commodities is an important element in the effort
to improve the 51tuatlon of the‘underdeveloped countrles,'among whlch a
number of countries of the reglon play an important role.' There has been
a definite continuity in the positions maintained by those countrles'
from UNCTAD I up to the present day, as well as a tendency to seek new
fields for commom action. " ’

In this context, Latin America is in a particularly complex
position. Since the Second World War it has progressed along the path
of 1ndustr1a11zatlon, pa551ng ‘from 1mport substltutlon to the export
of manufactures. Fron the standp01nt of its’ 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 restractlons on growth and-.the

SRR ’ * Jother sacrifices
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other sacrlflces stemming from the env1ronmental arguments about the

pos51b1e exhaustlon of natural resources dnd the dangers of p011ut10n

o KA

and of upsettlng the ecolog1ca1 balance. _ ,

ObV1ously, the countrzes of the reglon haveé regected these _
arguments and partlcuiarly ‘the concept of "zero growth" suggested in
the famous reports of the Club of’Rome, 10/ and have expressed their:

concern abou% the repercuSSLons on the reglon of the posSlble hlgher"
L R P R A

\ﬁcost of the new technology. B cot

P R P N SR
B, The changlngfpace of theAprocesses of regional

integration and co-operation

A R ' SR o

L Latln Amerloan attempts at 1ntegratlon have, 51nce thelr 1ncept;on
some years .ago, passed through a, number of "crmt;oal" stages accordlng
to.observers. However, great qeuyromimmstube.observeq in. the analysis
and,definition of the gtages, of.chese.processes, especiaily,if theleim
is to evaluate.their repercu581ogs on planned development pollcy..‘ '
Broadly speaklng, the facts suggest that they follow sequencas 1n whlch

at one .moment the promotlon of reglonal or subreglonal polltlcal

_1nst1tutlons 1s stressed and at others co—operatlon among states, groups

and sectors at. ﬁhe reglonal and subregloral levels. The constant change

of .emphasis in the appralsal of abaectlves and p0581b111t1es and in the

.;perceptlon of what 1s des1rab1e on the part of each country means that

the process does noy edvamce in a strarg@t_l;ne ee progecteé ;n
1nst1tgtlonal p;anes , o . .

Thus, for example, ten years ,ago 1t was generally accepted that
a harmonlous general framework was needed for the object1Ve of reg10nal
growth and .equilibrium. The expansion of markets and the selectlve
allocatlon of prlorltles 1n the manufacturlng sector were the 1nstruments

used by the. reglonal or subreglonal authority to correct accordlng to

LA R R '

.Jo/ Meadows, e@,a;., L;mlts to Growth, MIT Press, 1972, M, Mesarov1c

) and E. Pestel La humanldad en la encruc11ada, FCE, Mexlco, 1975.

o
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Plan the imbalances 1n 1ntra zonal trade and dlstrzbute the benef1ts
among t»he da.f-i’erent «membere. T O O SR PP I PP

Hence the w1despread demand for political de0181ons to accelerate
the process. .. o :

The 1mprOVement of the lntegratlon machlnery by means of a broad
~‘network of treatles, however, broke the 1nert1a of the past and- dlsplayed
the potentlal of progressing along the path of assoc1atlon conmunity. .
However, the effort made to brlng about the progress unquestionably
achieved eventually moderated the premature polltlcal optimisn ,stemming
fron a_fallure:to recognxze che_strrctly.economlc dlﬁflcultles o{ -the

pProcess. The various schemes, involving integration projects of
.different forms and coveringwdifferent spheres, have already reached .
the p01nt where the techn1ca1 complex1ty of the optlons is beglnnlng
to delay government dec151on. . ”

At the same time there has been an expan51on of the network of
exchanges whlch forms, with 1ts sectoral agreements and complementarlty
‘advances in phy51cal 1nfraestructure and greater cultural exchange, a
real 1nforma1 process of co-operatlon, Mlthout the formal character of
1ntegrat10n treaties. . Its economic goals of bigger markets, 1ndustrmal
spec1allzatlon and greater 1ntrazonal trade are slmllar, and -its growth
may be explalned by the changed economlc condltlons stemming both from
the new orlentatlons in development strategles and from the crisis in
the world economy. _ , R - . - - i

The creation dn 1975 of the Latln Amerlcan Ecpnomlc SyStEm (SELA),
reflects the twin concern of the Latin American countries for defense .
and co-ordination: on the one hand, tp defend raw materials and.their
bargaining power, andlon the other, to promote. programmes and projects,
of 1nterest to two or more countrles of the region.. PR

This gives rlse to a new form of linking up reglonal 1ntegrat10n
'and development and nat10na1 plannlng, while also raising technical and
pql;tlcal problems }n the evaluation of new options. This had already:
been.anticipated'to sone extentiin the pioneering‘snggeétions,oflthe
international oodiese : L o P _=}.‘ .

T . v . -
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C. New dimensions and priorjties in relation fo- national grdﬁiems‘
N o AL - R R R
" The development processes of the latin American countries-and
,consequently their planning tasks are ,being:particularly affeoted by
questions,vold and nev, .which call for :some. remarks. !
(a) The "revolution in expectations' and the.ensuing gap-between
exoectatlons and reality is -becoming.increasingly widespread and rapid.
‘ The fast growth of urbanlzatloq has exposed -increasingly -large social
"“groups to a global "demonstratmon effect! through the mass media, thus
rou51ng in them asplratlons of a higher consumptzoa -of -the: goqds and
serv1ces offered in the wealthy socmet;es.,.Nonetheless,\the disparities
in the dlstrlbutlon of the benefits of growth are clear;- and there is
also a grow1ng 1mbalance between social development. and economic;
progress. Thus progress, ;n educatlon, _health and social organigation
Voften occurs at a faqf er rate ?h?nhtha'vrgﬁth~gf X
“and stlmglates the formulat;on of new. and. more. demanding social claims.
Flnally, varlous soc;al development end reform. programmes are
10f peasants to possess thelr own land, of youth to enter.university, etc.
Thezsoc;elwg;oups ln,questign qompe;eﬁthese;plghﬁs with the: inevitable
relativelgeley ihwthe(gfowth”ofutbe‘ﬁupply of:those,goods:and“services.‘
4As a resulttof the above, the resources available-are viewed as
fbelng 1ncrea81ng1y 1nadequate to-satisfy demand, which:in itself worsens
‘the already very conflictual .Situation arising.from the problems of
dlstributlon.__ ) e e S NS S _
'j - (b) The rate of develqpment tends to, be dlscont;nouos.; .The -
great contrlbutlon made by import substitution has not .sufficed..: The..
smallness of domestlc markets, with a few exceptions, is aoccentuated
by v1s-é-v1s "efflclent" scales of productlon, and many of the gountries
face recurrent balance-of—payments crises. . All this has increased the
1mportance of exports, 51V1ng risg to a new .stage of "outward~looking -
development" which makes serious demands on lLatin American-producers

who must now compete in the international market.

Cr s . Lot

/{c) Employment opportunities
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.{e) Employment opportunities, particular in industry, do not
always grow sufficiently fast. This, is one of the problems which
attracts the most attention in the. present stage of development,
during which an important role is. playegd by the largescale 1mportat10n
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 whiep:have already reached
a relatively high average level, thus joining the unsatisfied espirations

of the middle classes and of the organized workers.

D. Plannineg in relation to these new problems and'chellenges_

As was p01nted out at the outset, the central toplc of this study
is state plannlng. Consequently, the purpose of the precedlng paragraphs
was to indicate the connex1ons between the problems 1n questlon and
planning, and the demands and conditlons they 1mpose upon 1t.

In first place, it is clear that in view of the 1ncrea51ng inter=-
dependence among natlons a sound diagn051s of the domestic 51tuat10n is
not enough, since many of the decisions and questlons which dlrectly
affect the development of each country stem from the worklngs of the
international system and from the cause of action followed by each
government in 1nternat10nal discussions and negotlatlons and their
co—ordlnatlon or confrontatlon with others in a similar situation.

In addltlon,‘lpternatlonal crises are difficult to fqresee and
in an} case impossible to predict with certainty. However, 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 domestlc obgectlves in
the mediunm term, and to safeguard the latter by ensurlng that they are
constantly compatlble with short- term 1nternat10na1 developments.

Plannlng must therefore develop an ablllty to foresee external

events and con51der selective and co-ordinated solutions to mltlgate

/their effects
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their effetts in key sectors of the econofiy. ‘Governments might- even
perhaps require théir pldnners to Garry out systematic analysis so &s
to confront present developmént stratégiés with possible future érisés.
Iri this éonneiion; the evenfs of thé Pirst half of the present decade
“have prOV1ded ‘some experlence 1n ‘how’ to tackle them selectlvely dnd
with the necessary speed. R Rl N 2l ‘

 From another angle, both £hd above-méntioctied 'international™
‘political and economlc problems*and the‘reglonal, subregional’ "andt
bilateral processes of integbation ‘and co-operation reduce, to a ¥arying
degree, the freedom of decision of the Latin American countries, thus
affecting national policy in differént 'ways and.raisiiig.thiéipossibifity
,or need of 301nt action between two or more countries 1n dlfferent
'flelds. Th;s raises the questlon of whether 1t 1s fea51ble to deVelop
supranational plannlng processess. or at least a permanent and systematic
communlcatlon between the varlous formal plannlng systems.

] This is clearly not an easy questlon to solve._ !ven‘the exchange
rof 1nformatlon glves rise to some ten81on, because while’ the countrles

.1nvolved have some lnterests in common, there w111 also be areas where

there are dlfferences and confllcts. .

\ However, jo;nt actlon w1th respect to the effects of eiternal
problems would _appear to be, v1tal for countrles whlch, llke the Latin
American ones, are in a dependent 81tuatlon and therefore 1nd1v1dua11y
have relatlvely 11tt1e power (with the partlal exceptlon of some of the
larger countr1es, particularly Brazil and Venezuela) The polltlcal
process and plannlng are thus once aga1n bound up at a different level
than that at Uhlch alannlna has dealt with hltherto,&51nce it is now'q
dalled upon to develop tools to fac111tate effectlve'common actlon -
wltn a clearly polltlcal s:.gnlflcance° L ‘ ,

The challenge faclng plannlng 1n connexlon w1th 1ntegratlon and
co-operatlon processess 1s 81m11ar although, unllke the above .case,
the 1nterdependent relatlonshlps on whlch these processess are based
are dellberate,} The bodles respon51b1e for preparlng programmes and

progects and evaluatlng them in each country must therefore formulate

/technical proposals
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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. . L o .

The planning systems of the participating countrles must develop
a common conceptual and analytical framework in order to identify the.
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 arqused..

In addition, the identification of-options among which a. ch01ce
must be made at an essentially technical level restores the instrumental
character of planning for. integration, smoothing the path for the
political perspectives of.government. projects and thus.clearing away
generic prejudices about the advantages.and disadvantages of the
integration process. ‘A pecessary 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
definition 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-
etructure and transport, where the national 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, . . I .

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 goroperation and integrﬂationﬂ_schemes,‘q'.p,_v;iiexlﬂq?.‘_\.-f
their importance for.the aftainment of national-goals. Nevertheless, ;
integration.processes should not be confused with-the general: processes
which lead to greater interdependence amgngﬁthefgpﬁntpigs.gflthe region.
.. Integration. progcesses imply the deliberate.will to;reach.objectives
which are precisely defined in terms of modalitieg,. machinery and time
periods, whatever. the content.and.scale. of, the agreed integration
scheme., On the pther.hand,.din the process.of interdependence, the
actions and;iptergct;ons_amopg;cpuntpiesJqé.not_prgsuppqsg a. previously-
def;neé,course,'ang-ult;mately the degree of interconnexion reached, does
not. necessarily imply progress towards-new, thresholds of. cumylative and
increasingly strong relatiopships, It might b&isa;d:;hat interdependence
is to integration what ratipnalization is.to. planning., . ...

Indeed, it seems clear that. progress:;in rationalization.and. .
interdependence calls. for more demanding framewprks of planuning and ...
integration. ‘Strictly‘speaking, interdependence cémes to'be.a.necessa;y
condition. for the integration process; without it the latier cannot
progress beyond the superstructure . of treaties, since the region is
still made up, of societies which are. insufficiently, linked among e
themselves and substantively tied to the central coyntries.. ) SN

The. spectacular development of the, transnatlonal enterprlses,
which have become froptsline actors on the world stage, creates the
most difficult of the new challenges for the Latin American planning
systems and processes. G e ‘

These: corporations. take their.decisions aeccording to the;r own.
interests. and with a glebal outlook 1n-wh1ch the.whole wordd is their
field of operations, which.means that the action théy finally, adopt does
not necessarily coincide,with the. interests of the.individual..countries
in which they operate and on whose development they exert consjiderahle.
influence,. P A . . .o .

_Finally, it: should be p01nted out that the observatlons made-in .
this chapter.underline,the need to.include ,in any plan a number of ..

strategic questions.which have not usyally been considered:in the past.

r. /Desired or
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Desired or foreseen technological chanrce is ﬁnquestionably an area
which calls for priority attention. The employment problem is closely
linked with this cuestion, and it.has ‘already become a priority in
recent years and must be taken into account in any plannlng effort.

To a varylng degree, according to the 51tuatlon and prospects of .
each nation, these remarks also apply to the future avallablllty of
8pec1f1c natural resources and to the problems whlch have arlsen'ln
connexion w1th the env1ronment, ‘ - -

In sum,‘even thouyh Latln Amerlcan Plannlnv has not completely
overcooe the dlfflcultles and llmltatlons 1t has”had to face in the
past, it cannot overlook these addltlonal demands stemmlng from the
{changing situation. 1In thls connex1on, the foregoxng observatlons .
maj also extent to the demands and prlorltles llnked to the changes
in the dimensions and urrency of dlfferent natlonal problems._ The .
questlons raised 1n ‘the correspondln paragraph wxll no doubt be” -
present and will affect the characterlstlcs and goals of e;ch concrete
plannlng process. They Wlll constltute an 1mportant backvround element
for governments fac1ng the need to deflne theAspheres and roals'of‘
natlonal plannlnu, because they prlmarlly affect the deflnltlon of
the correspondlng polltlcal pollcy, both substantlvely and in terms
of the degree and level of confllct consensus and negotlatlon amono'

¢ g o :

.groups, and other characterlstlos of the s001al process.
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-~ ' .+ ¢ IV, THE AGENTS IN PLANNING = '

'A. Geéneral remarks
~Every political project, whatever its nature; may be implemented
technically through the planning.process.: However, it.'is . not the': .
planning process in abstract but rather its agents which determine the
characteristics of its implementation. . @ - R SR
The identification and analysis of. those agents raises difficult
problems,  which can be:tackled at .different levels of‘ahalysis, so: that
various ahswers may bé. equally valid. - Becduse:this dodument déals with
nationgl.planning, .some 0f these levels are more relevant ‘than others.
.From this :standpoint, and.at the most:abstract ‘levely it could be
said that the sole agent in plemning is the Staté; however,iat the sdme
time, obviously the State itself provides-and reguldtes the scenmdrie¢ in
which various internal and -external agents interact in - the planning- -~
process. There are also other complex dimernsions of the State in
relation to planning. which must be examined. The podsibility of aéting
in all of them stems from .and depends on .the existerce of ‘& State '
apparatus, whether one or a number .of agents’'in the process, which the
remaining actors try to “influence .in differénthays.’~Fina11y{ this
complex process has'a product: .its translation into State pblioies; in
which the planning process unfolds.
For these reasons, this chapter will examine successively the
scenario, the internal and external agents, the different dimensions
in which the State is an agent in the process and, finally, the
government apparatus. Due to its complexity and special importance, the
question of State policies will be dealt with in the following chapter.
It is perhaps worth repeating that since the central topic here is
national planning, the other agents are only considered in relation to
it, and no attempt is made to examine the organizational machinery which

they may possess, since the discussion focusses fundamentally on the
State.

/B. The State




- 45 -

B. The State and the planning sqenario

' Inasmuch as the State has the monopoly of legitimate ¢oercion, 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 thé process and bestow legal validity upon its product. = In this
abstfacf 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 form for at least a century, and other
regions of the developing world ‘where the State is a much more recent
phenomenon. - E o )

Thus in a number of ‘countries ‘of ‘the continent in the 19th.
century well-structured national policies already éxisted, 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 States which have a specific internal
power structure and dlfferent forms of self—assertlon agalnst external
. hegemonlstlc asplratlons. Naturally the structure 15 not statlc. On
the contrary, it might be argued that over tlme it is p0551b1e to
identify different power clusters whlch glve rise to or permlt the
formulation of different politlcal de51gns, based on sqc;al plas§es and
gfoufs with varying relative weighf and compositidh. 'Eaéh power‘ciﬁster
corresponds to a certain relatlonshlp between the social actors whlch
therefore, cannot reach an arrangement by act1ng separately but are
linked in a complicated web of alliance, compromlse and antagonlsm.

'They are dlscussed below 1nd1V1dually only for the purposes of
presentation.

Whlle plannlng, at thls leVel, is 2 State 1nstrument, and the
State is its sole 1eg1t1mate master,'lt 1s also true that the State
prov1des the settlng in which the varlous constitutive agents of the
process interact and also establlshes the rules which govern it. The
' setting is complex, not only because it 1nvolves many 1nternal and

external agents but also because the very idea of a scenario is abstract.

/In fact
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In fact, within this.oieramibséx%ing:théts are.a number of others, areas
__of confrontation among the dlfferent agents, in whlch uhe agents are not
?_necessarlly always the same, wh11e the confllcts do not alwaysnculmlnate
pln a 51né1e central confllct. ‘The 1nterests of exporters may and usually
1;do dlffer from those of 1mporters' the level of agrlcultural prlces
““affects the 1nterests of urban consumers"natlonal plannlng may favour

4

The agents, then, attempt to defend thelr own. polltlcal de51gns

13 -

. i
some reglons and neglect others, etc.

when they have them, and thelr 1nterests when these have not been taken
’2‘[
1nto account in some of the de51gns they are confrontlng, and thelr

1deas, etc., 1n the settlng regulated by the State, but 1n dolng so '
they attempt to penetrate 1n51de the State declslon-maklng process
1tse1f v i T A ' ’

. o5 A A N A o : Cra e

D VO L UL AN R
. Co 'The internal and external agents
L S S S

2t

" ‘The great ¥ariety of agents is struc¢tured in many different ways
according to the hational situatibn, 'and it would therefore bé Vain te
attempt to bresent them in a simple formula. R e

Theré dre alkays agents With'formal’responsibilities and real °
agents who may or“may not b the same as the former. In many coubitries
the 'legitimate agents in’'the planning’ process are definéd 5y~1aﬁ“b%*
regulation, but’ obviously they are not the only partlclpants in-the ™
process, .~ T oImeowa t e A DY

It .is 4lso important to-distinguish the strictly internal agents
from those which are esBentially extérnal to tHe country, such as the
transnational corporations. Broadly speaking, it may be said that the
real agénts and their level of effective participation depends on the
power structure and- the nature of:the social and political project - -
adopted or imposed.: It would go Ffar beyond the scope of this document
to‘explore-the consequences of 'this affirmation. ' '

‘HoweWer, it should be pointed out, that whatever' the circumstances,

“to restriet analysis to formal dgents, such as politicians, planners and

/bureaucrats, would
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bureaucrats, would be simplistic and:misleading. - Simplistic, because
it overlqokévthe_very diverse pressure groups interested in the -
planning process which do not elways act through those agents but
rather by paralyzing, for example, all or part of the.éxecution of the
planned policy. Misleading, because it tends to present -planning as
a process which is unfolding from the perspective of the planner, who
may be very important but is only one agent in a process whichalso
‘inclpdes many others, even from the technical. standpoint. ' This fact
is beginnihg to be recognized formally -in a number of countries. For
example,:the,Ministry of Planning in Argentina is divided into two
seétionsg‘planning and national policy. The latter in turn is divided
~into two parts: survey and forecast, and projects and policies. This
example suffices to ,show the variety of technical: experts the task
requires bgs%@es.plannersq In practice, this occurs .everywhere, to a
varying extent and whatever the formal organization. .
& . While there are many more real- agents than are recognized by *
traditional analysis, they are not innumerable, and they tan be -
identified in every society. Their degree of participation depehds on
the power they hold, and also on the:nature of the national political
project. In other words, those whe.are excluded are.not excluded
merely beqause they have little power with which to counter: the dominant
national political project, but also because the latter aims to exclude
them totally or partially.. o

Changes within the .country .and -in the regional and international
setting may profoundly.alter the position of the agents and their.
participation in the planning process. Thus, for example, the promotion
of non~traditional exports has introduced as participdnts in planning
groups which in the past were not part of the process or pldyed a very
small role in it. .

The political project defines the desirable levels of participation
or exclusion, based on considerations which go beyond the economic

sphere but have profound implications for the €économy. Participation

/may be
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may“ﬁe'vieﬁéd as one of the most important goals of'the‘plénniﬁés°"”:
proces» itself, but it may also be viewed as'a ccnd1t¢on for it to be
able to give the desired results. In ahy case, there may be very
differént définitions of 'the participatién which it is ‘éonsidered
necedsary to include or exclude at different stages of ‘the process.:

" Should participation, especially in the fundamental decisions
involved in the process, be situated at the stage of execution or of
review or ‘at all”§¥ages?5'Cﬁﬂ'fhESe‘ﬁroBiemé be resolved bj ideoidgy,
which is 1mp1101t in every political progect intended to be carried out
by means of plannlng°3 Be51des, very llttle is known 'about the real '
role of participation and its varying 1mpbrtance in different stages‘
or-accordlng'to different objectives. - * Phere are clearly targets whith
cannot be attained without different degrees of voluntary partlclpatlon,
while othdrs can be achievéld without such participation, or restricting
it to a minimum, irrespective of the ideologital motives behind ‘the
national political projéct.’ There hds been very little research aimed
at discovering objectively the different roles which pefficipatioh
really plays, dlstlngulshlng them as ‘far as possible frém the role 1t
should’ play accordlng to the: varlety of ‘political prOJects.

- “In any case, in 50c1ety various projects are in competitidﬁ; The
" State plan is only one of theh, o¥ it is the product of a more—or—less
" open comprcuise among eX1st1ng progects. EVery State plan has elements
of conflict and consensus, in very varied amounts. This’is partlcularly
clear durlng the stage of preparation and deflnltlon, but it does exist
throughout the procéss. " In addltlon, the areas of conflict are rarely
equally strong in the'vardious dimensions of the’ competitive projects.
Thus, “for example, as was pointed out’ abOVe,‘lt may be expected that
there will be more consensub about the futire development of electrical
energy than about income redistribution or land reform. -
The agents défine strategiés in’relation to the plaﬁhing'frocess
which may be highly complex and whiéh sometimes make it difficult to

diséern the elements of consensus and conflict at stake. In the éase

/of planning
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of planning in France, for example, the lack of interest on 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
agreements, 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 worked .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 their own strategies. - ,

The agents, then, have very different power resources and use
them in very different areas.. Because 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 restrictiaons of the future as well as the
imperatives of the coherence of .the.process.:.In turn, the intellect-
uals have power because of their . ability to .generate ideas and
thought. The political parties supply a vision of the desired future
society which their members share, as well -as mass organization and. .
support. The entrepreneurs 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 demonstirations and have numbers on their .
side. , 4

Clearlyy the market -is a field which favours the entrepreneurs,
the professional groups and the high-income sectors in general, whereas
the vote is a fool which can give more power to the worker, the
marginal slum dweller or the unorganized poor. S

- 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

/capital, technology
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capital, technology and the control of Spelelc markets. This is not
the place no make elther an exhaus»ive ‘analysis or an evaluatlon GL
the real power of each scc1a1 group, a factor whlch 1n any case varles
in every country.‘ The complex web of relatlonshlps can only be ‘
penetrated through an analy81s of concrete st~ te pollcles, such as

¢

that made 1n chapter V.

Nevertheless, ‘some remarks follow on enterprrses and technocrats,
in view of thelr strateglc position in plannlng.”'_éh , L

Enterprlses, and partlcularly the transnat10na1 corporatlons, are
important agents in any planning process.' In addltlon, 1rrespect1ve
of whether or not ex1sts at the natlonal level, plannlng has become
customary within the larger prlvate corporatlons.

The studies 1n this fleld all agree that the planners w1th1n
enterprlses have become analysts and pollcy—makers, and act as adv1sers
or as a ‘general staff' 1n close contact with the top executlves. )

There are at 1east two different 11nes of actlon 1n corporatlve )
plannlng. One is the tradltlonal function of evaluaticn and control 1
of results, whlch 1s currently 1nsuff101ent and has therefore been_r
comblned with strateglc plannlng, whlch is more concerned w1th .
speclfylng obaectlves and oollcles. .

The above remarks merely conflrm the power whlch thls fundamental
part1c1pant in the plannlng process possesses-'power derlved not only
from its economic and flnan01a1 strength but also from the use of

1nformatlon, mlcroeconomlc and macrceconomlc projectlons and other
contemporary technlqueso T

The plannlng systems of the countrles with mlxed economles must
llkerse deflne some klnd of relatlonshlp with prlvate entreprlse.
Often, due to dlstrust, fear or merely a lack of communlcatlon, plans
are prepared and policies formulated w1thout contactlng or consultlng
the prlvate sector, desplte the crucial 1mportance of that sector 5
conduct in the actual development of the country.. Clearly, the

formulation of a plah or the de51gn of any set of economlc p011c1es

/calls for
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calls for a knowledge of the programmes, 1ntent10ns, attitudes and
prejudlces of companies, and also of 'the degree of concordance or
dlvergence of cpinions and 1nterests they possess. A planning system
which ignores these factors is not in a p051t10n to project the

future, programme coherent actions which will prov1de ‘effective support
for the' development of the private sector, or suggest policies by

" which to influence or guide ‘their behaviour or overcome their possible
resistance to specific aspects of the plan. Fear of pressure from
business circles is not a valid reason for avoiding contact. Obviously
the entrepreneur will always use his pover, and has no shortage of |
channels or tools for doing so, which besides rarely include the bodies
which comprise the formal planning System, in view of the distance which
usualiy‘exists between them'and the real decision centres.

In sum, a situation in whlch the formal planning system is isolated
from prlvate enterprise tends to 1ncrease the already comsiderable power
the latter possesses by its very nature, and often, at least in the case
of the larger corporatlons and conglomerates, this social agent has
adopted ‘the values, procedures and technlques of planning with greater
coatinudfy and a higher degree’of internal socialization than the State.

It is also worth dWelling'for a moment on the "expert" Qho has
become an important agent in planning and now holds a 51gn1f1cant ‘
amount of power at various levels of the social process. '

The scientific and technlcal contribution of the expert is
undoubtedly extremely important, whatever the prevailing political
project and regime. It is no longer p0551b1e to conceive of a develop-
ment process whlch does w1thout that contrlbutlon and which does not
accept the ensulng need to place the public admlnlstratlon in the hands
of technical experfs, perfect the machinery for the preparation of
investment plans, programmes and projects, and, ultimately, make full
use at all levels of the tremendous advance in available knowledge.

For the purposes of this study, it is enough to point out that the
above does not 1mp1y that the expert's judgement is a determinant factor

in decision-making and social action. Still less should the expert, as

/such, be
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such, - be ‘Bbtributed the function of being the person who takes social
decisionsys it this were to ‘happen ‘it .would be a deformation of-his
prober role.” ‘It is in this sense that reference is often: made to the
undue domdin of technocracy, which is alleged to be usurping the .
furictions of ‘social and political decision-making. - T

The above i's merely a reflection of the power which .the technocrat
has acquired. -The-technocrats do not: form & perfectly homogeneous group
sharing a common ideology and similar motivations, .since technicali ¢
experts suscribe to almost all known ideological sectors and political
parties. Nevertheless, they acquire certain shared® values which stem,

- for example, from taking particular postgraduate courses.

..In this conhexion, the power of ;experts has been arousing concern
in the developed ‘countries of the West. In recent .years. a number of @
‘BEuropean ‘authors have pointed out the risk which their growing.:
predominanceé can ‘entail for the functioning of democratic society.. The
differences in the ability to have access to ‘an understand the caompli-
cated spetialized knowledge and the inherently elitist and undemocratic
‘cHaracter of the ¢ircles in which they move may legd to decision-making
processes-wherein the participation of citizens is progressively reduced.

The loss of power of parliament compared with the ‘executive -~ with
the support it receives from its-experts ~ is only ‘a special and
particularly visible :cdde of a .more general phenomenons . There is only
a step from this situation to ‘the-claim 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 withi planning.. As a
‘planner, he has his technical function, but unquestionably those. who are
closest to the decision-making centres, or who must interpret or weigh
up facts, also perform, even'if uncomsciously; a political function..

"In any event, it is clear from-the above that whatever 'might be
the godls of the political project at stake, the dinequality among the
-agents of the process, which may ‘go as far as the exclusion of some of

[

/them, makes
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them, makes it difficult or impossible to attain certaln objectives.

It is very dlfflcult to expect a real ellmlnatlon or reductlon of
‘cr1t1ca1 poverty, for example, when the persons affected by it have no
voice 1n the deflnltlon of the polltlcal proaect or in the plannlng
process, and are merely v1ewed as undesirable v1ct1ms of them. In thls
. sense, the varying degree of exclu51on and of. 1nequa11ty among the
accepted agents is one, although not the only, cause. of the greater or
lesser inequality in the distribution of the beneflts of development.

]

D.. The external agents of plahning

There aré two external agents which normally plan their own ‘actions:
transnational” entreprises and international bodies, partiéularly
financing entities. Since the action of the latter is assumably governed
to a large extent’ by rules fixed by the governments themselves, only
the former will be examined here. ' ‘ -

‘This is not the place to define trahsnatiOnal‘entreprisee, but
following up the observations in preceding taragraphe, it should be
remembered that they play a basic role in the plannlng process. These
conglomerates by’ their very nature aim towards a relatlvely ‘distant
future and carry out actions whose results will be’ V151b1e in the long
% term, although obviously they must also be very sensitive to short-term
demands. The questlon has been and is still belng discussed whether the
action of these organlzatlons is beneficial or preJud1c1al to States,
and to what extent their intereats and those of the Nation-State
coincide or enter into conflict. However, this controversj:is beyond
the scope ¢f the present document. ' a

Nevertheless, whether transnational enterprises arewéooé’or bad
per se, or sometimes good and sometlmes bad - accordlng to the p081t10n
adopted ~ what does séem 1mp081b1e is that in its planning 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, assum1ng

that these" always exist, ‘which seems a risky assumptlon.

/The various
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.The -various,plans formulated by the different. transnatlonal o
corporations may, and usually do, have.very. dlfferent effects on the “
State plan,.and often compete with 1t., However, State plannlng cannot
overlook thosg.plans without 1ncgrr1ng in. serlous rlsks. Onlyrthe_
first steps have been taken in.defining the attltude to adopt in the ,
face of this historically unprecedented 51tuatlon, whlch even the most
powerful states face todgy.__The,sp~ca}13§uﬁpgdes_Qf\condugﬁﬁ for these
conglomerates,  which have been. discussed in‘varipﬁé fﬁra,fare in“fépt
nothing more than an attempt by world society to establish norms to
govern them and enable states properly to antlclpate their behaviour.
Economic and social act1v1ty is 1mp0581ble ‘without norms which enable a
reasonable calculation to be made”of futuré:changes:intit. In other
words, the codes of conduct of othér:hormative systems are aimed at
“protecting State planning From’ behaviour which may frustrate it or
dis%drt'its'signifiCéncé’dr,‘what'comes'to the. same thing, to ensure::
that such behaviour may be considered.reasonably reliable within the -
functions formulated by State planning. i . L

THis’compe%itidﬁ'betweeﬁ"State planning’ and the planning of .
transnational corporations has one- feature whith distinguishes: it from
the competition which may ‘exist between State planning amd the private
plans of internal agents, because'what is at-istake is ‘the real assertiern
of the sovereignty of the Nation=State. In'its .extreme forms, the . :
corporations' aim is not merely to attempt to change the will of the
State, but even to constrain that'will in what amounts -to & substitution
of it. The only historical parallel to this situation, in terms of the
diménsions of what is at stake, ‘is the irrésistible pressure of very
powerful states on their satellites.

" Althougli -this aspect: is beginning to be incorporated in the
ﬁldnning process, thére is no systematic analysis .of the relationship
between State planning and the planning of transmational enterprises,
similar to the analysis made of subjects which appear to be less
“important. Of thé many questions which should be examined, one +is

given below purely by way of illustration. = '3 &v - Core

/In the
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" In the new and 'very widespread orientation.of lLatin American
economies towards the world market, the promotion of exports, particu-
larly non-traditional exports,. Has become. crucial in development plans.
However, some exportlng firms may be subject to restrlctlons in their
act1v1t1es establlshed by the country where the parent corporation is
based. ' This case of the extraterritorial Jurlsdlctlon of the law of
one State through the transnatlonal enterprlses is only one example of
the pressures to which government actlon and consequently State
plannlng may be subgected. k

As has been sald “their ‘power and growth enable them to 1nf1uence,
dlrectly or 1nd1rectly, the pollcles and actlon of the government of
'orlgin and the host goVernment, and SOmetlmes to help to place the
‘countrles in a p081tlon of 1nterdependence or dependence; 11/

Thls does not represent merely an eV1dent loss of soverelgnty
whlch naturally affects the natlonal plannmng system.. In concrete ternms,
planning is faced w1th glant economlc complexes about whose 1ntentlons
and pOllCleS 1t 1s dlfflcult to obtain suff1c1ent tlmely 1nformatlon,
'”ia basic requlslte in order to be able at least to take 1nto account

" their probable dec1s1ons in any plannlng ‘effort. If the goal 1s to

" influence or gulde the future actlons of such corporatlons, the usual
tools of economic policy w1ll probably not sufflce.“ How can the
plannlng system 1nc1ude the formulatlon of reasonabiy pre01se "rules

of the game governlng the 1nstallatlon and operatlon of tracsnetlonal
enterprlses in the territory of the country. How can the negotlatlons
which may take place between the State and spe01flc forelgn enterprises,
or between the latter and natlonal enterprlses, be 1ncorporated 1n the
plannlng process° Thls 1nvolves another set of polltlcal and technlcal
factors, 51nce the act1v1ty of the transnatlonal enterprise is lchked

with complex problems of capltal,_technology and markets which must be

11/ See United Nations, Department of Economic and Social Affairs,
Multinational Corporations in World Development, New York, 1973,
Pe 776

/understood and



- 56 -

understood and analysed in order to be able properly to implement the
corresponding guidelines established in the prevaling national policy.

¥ S .
oo : g oo

E.‘.Theragents in planning: the State

St

Throughout ‘this analy51s of the partlcipants in the plannxng
’process,'lt ‘has been poss1ble 'to see the varlous forms in whlch the
State appears in that process. However, so0 far 1t has ba51cally been
“sHown as prov1d1ng the settlng 1n whlch competlng plannlng projects
interact. Thls is not the State s entlre role 1n plannlng, at least
three other roles can be distlngulshed, to whlch the follow1ng remarks
are’ devoted., ' R ,

In the first place, the State 1s the repos1tory of the‘legal will
whlch 1e51t1mates the’ plannlng process.: In Latln Amerlca in recent
decades natibhal planning has recelved 1egal recognltlon. As a result,

the present Latln Amerlcan State has added to 1ts tradltlonal functlons

that’ of’attalnlng quantlflahle and quantlfled economlc and SOClal

targets.
’ ‘This new aspect is perhaps the only characterlstlc whlch 1s really
shared by ali Latln Amerlcan States as planners. Whatever the normative
form and natlonal pollcy, a law of efflciency is 1mposed upon each and

every society” and State in’ the reglon, hard—pressed by problems of \

N
growth and’ economlc and social development.

. "t
LS W

‘In"order to fulfll this task, “the’ government of each State must
be glVen greater polltlcal and’ normatlve resources so as to be able to
také on this stricﬁly entrepreneur1a1 actlvity of management,‘co-‘
ordination and forecastlng. The government assumes reSpon51b111ty for
'programmes, in ‘whatever form, 1n the name of the Natlon—State whose E

technical ratlonale 1mplies a’ constant planning process.

A

However, ‘while thls task must be tackled by all States, 1ts actual
forms and diménsions vary greatly, for a number of reasons, 1nclud1ng
the plurarity of political proaects and the relatlonashlp between the

State and c1v1l soc1ety» o , . “Ani . e

T T )
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- In second place, the'State is in fact an_agent vis--vis civil

society. The expression of juridical will which legitimates the
planning process is not-in :itself and..indication of the size and .
»-quality of the resources at the State's disposal which, in principal,

it can transfer totally or partially to a.specific government. Nor is
it enough to determine the resources which are actually transferred.
These resources are-continually being formed and reformed in the passage
from the State to society and vice versa.:

The thorny ocuestion of.the relations between civil and political
society is only mentioned here to- suggest 'that any consideration of
their respective dimensions and df the dialectic between the State and
society calls for .more rigorous analysis of the relations between ‘the
- public sector and the private sector “than has traditionally been -the
casee. Usually the State is.confused with:its bureaucratic apparatus,
or else wholly separated from a private .sector composed of groups which
enjoy varying amounts of State supports . Since not:/all the agents are
equal, the forms of dpmination‘andfthewdistribution«bf'resourceé’iﬁ
society must: be taken ‘into account. @ - )

In apy event, the State.- -in this. case a bureaucratic cluster -
isy in fact, a privileged agent in the planning process. Due to the
very fact. that the bureaucratic.cluster is more or less heterogeneous,
the State may be more’ or less ¢oherent as a planner. The weigh of the
State resides in the. fact. that its governmental apparatus has the °
privilege of coercion to back up its binding decisions. -However,
bureaucracies coexist or are juxtaposed-with it which. depend on the
changing goals the Latin American State has had to adopt. In addition
to the traditional governmental powers, there are the essential publie¢
services with a long history in Latin America, which are often facing
crises of organization or resources. The growth of new services
increased alongside that of the functions of the State, and successive
extensions have furnished it with bureaucratic entities and public
. enterprises. Some of these, due to their technical specialization and

their financial capacity, have themselves surpassed the dimensions of

/the traditional
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theﬁxradltloaalmStateywand thelr managlng giigg cnnstltute a téchnocratic
empire, | . T o R O NP T L

In such a brodd‘and Héterogtnesus pancrama 'of the State, it is.
casy to -urdérstand that the first ‘tdsk of ;Slaﬁri’i‘h'g or‘of planned policy
“is’ to endure thé. convergence, hierarchlzatlon and co-ofdlnatlon of the

N P o
5 . ¢

50-c41T6d " hub¥ic sector”.

‘Bureducratic hetérogeneity'éh&ﬁld’not;(ﬁoﬁévef; reach the extreme
of obscuring the existence of a State will, the véhicle of'eontrary“
‘forcded but whose wefght ‘is fundamental<in the formation of the ‘decisions
which ‘constitute" thé ‘real planning process: S b '

" Thirdly, the State is & mechanism of imtegration “and of mainteénance
of ‘the ‘political “order, ~While all the. effeéfé of €he {nﬁégrati#e
function of the State Wmay be difficult to grasp ad a whole, 1ts "concrete

manifestations in the ‘form of' polltlcal power #re dlrectly perceptible.
" THe¢ first and basic form is repetltlve obedience to the norms of "a '
specific order emdowed with coerbiie'pbwefe:"Stete'actifity'bﬁliées
social activity to ‘Progress towards speclflc targets, towards' which the
courses of action adopted by the State also 1ead 1t.' A fully—fledged
State plannrng process’ at the’ same time’ possesses greater 1ntegrat1ve
power, and’a strong drive ‘towards tecthmical ratlonallzatldh, But thé
political universet ik not’ purely a work of reason,‘and the State also
has zn 1ntegrat1ve functlon because it has absorbed tradltlons.and -
memories and even historical myths in brder to formulate the content

of its: natidnal progecf. Rt B

- The plannlng process is affected to a varylng extent by ‘the

different social- processes it must tackle, with the common denomlnator

that ‘all’ planned pollcles ar'e mutually 1nterdependent w1th1n the:‘

-

questlon bf the State as &" setting, as dlscussed above.

"To summarize, it mlght be sald that the new expre531ons of the

State's functions 1ie" ba81ca11y in dlallctlcs, control and 1nformat10n°
%“
waever, due to condltlons in Latln Amerlca the progressmve 1mp1antat10n

of a” technical soc1ety ‘hds not led to’ formulaé for an end to penury and

N
/& beginning
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& beginning of generalized abundance. That i why the cdnflicts of
competitive politichl projects over the structire and distributibn of
power of the State persist-or are heighted. 'In the Latinm American’ =’
State the most sophisticated forms.of.technibburéaucsatic’ orgssization
and the most profound ‘disputes over the “principlés of legitimacy of

political regimes coexist. This i important foi' planning. Even in

v

the developed countries where this legitimacy 1s not called into
questlon, plannlng runs 1nto considerable re51stance because it is
viewed by some’ groups as a mere instrument for the assertion’ of the
power of other groups and not as’ the ekﬁréésion of a truly nationmal
project. This is all the more true in latin America because of this
quarrel over the principles“bffIégifihéé§; Here 'is yet ‘another reason
for adopting various levels'of analysis “hnd attemptlng to penetrate more

deeply into the nature of the government apparatus.'

F. Planning, the State and thé ‘govebnment” apparatis

-

PR i, N . -
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1. .. The government. apparatws and the State's, capacity for action : -

"Government apparatuSUJreferSgto %he collection of bodies
comprising. not only the State or:.public sector:bureaucracy, but-also
. the decision centres and. instruments of-action to.which the government
has recourse when using. that bureaucracy to.carry put, its almS. N
_ The problems raised.here are«particularlygimportant‘because the

State, in its concrete-form as the. public sector, is the:prineipal. -
actor or agent in the planning proeess, and because a fundamental part
of the activities..constituting the planning process actually take place
within it.

The attainment of government.targets. depend on a great variety of
political and technical factors; among- which the State's capacity for
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 mbility

/to cope
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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 from.the technical
standpoint or uwsing a political and social approach, both of which.are
complementary, mutually dependent and equally:important. -~

2. - Bureaucratic power and plamming - ; oo e

-.In the State as in ‘large private enterprises, there is.am’”
increasing pricdominance of complex organizations. It .has evén benn
asserted that one of the central problems of our timeiis to recondile
certain basic freedoms with ‘ther.dominion..of “the larpge bureaucracies. ™

This assertion underlines the complexity, power and relative
autonomy of these bureaucracies. i As-concerns the State apparatus, the
effects of ‘the first of theseithree “characteristics undérmine the: "
validity -of. the other two. The pudlic sector becomes increasingly -
heterogeneous in the measure that it increases inm size and .in the
variety of its functions, with a consequent multiplication and
power. The assumptlon that the bureaucracy con51dered as whole is a
homogeneous agéﬁ%'which'parficipa%ee uifhecfher“agehts>iﬂ varfoﬁs social
and polltlcal processes, and partlcularly in plannlng, is belled by the
real autonomy of these bureaucratic segments. o o

The State bureaucracy is in a priv11eged pos1tlon ‘to’ obtaln
information, and therefore knowledge. This glves it the advantage over
the rest of society, althbugh this advantage ig somewhat 11m1ted in the
case of speclallzed technical ab111t1es 1n areas where the large ‘wodern
private corporatlons also’ operate with broad flnanc1al resources and
better—pald pérsonnel. Thid is partlcularly true in the case of
transnational corporations whose power and plannlng ablllty are Preater
than those of: many ‘States. o ’

' In any case, technlcal ablllty in Latin’ Amerlca is concentrated in
the sector of experts with a high level of un1vers1ty fralnlng, ana
normally does not extend to the tradltlcnal bureaucracyo The latter
nevertlicless retalns ¢onsiderable 1nfluence due to its’ Power over routlne
administrative procedures, which continue to be an’ 1nev1table area’ for

decision-making.

/These differences
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These .differences in training and.guflqok and the possesion of
different power bases lead to clashes between the techmocracy and the
traditional bureaucracy. . The planners, a p:ime_exampLg of the former
category, have often found their possibilities of .influence and action
regtricted 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. over those which already exist; while the
administrative bureaucracy usually receives .the support of ministers and
other, high-civil servants who depend upqn_itqin‘their,dai;y work, and
who feel threatened by the plapnerse ) _ . ‘

.There .are also conflicts of various klnds between planners and
technocrats in different state institutions, as will be.seenlbelqy.
Furthermore, the planners are far from being a homogeneous group. Their
differences in technical training and their explicit or implicit,
ideological positions divide them and somgtimes place them in opposite
camps. ' S  A o
This .is one of the,reaéons,whyxitlhaswbeen.qnly partially possible
to reach a new form of ratipnglity,,a‘ditfenent style of action and a
clear shift of the distribution of power in the administration in their
favour. . P - . ‘ . . , ,

.In.any event, the growing technification of the state is leading
to an ever greater predominance of experts, the qonsolidation of which
is reflected in the use of the term "technechureaucracy'" 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 influepnce derives from the processes carried out

/in the
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in the state apparatus. Only the following w1ll be mentioned here.

) (a) To overcome 1nternai\reelstance to p;annrng, fo;mar authorlty
or the creatlon of a research office 1s not enough. What 1s needed 1s
a strategy to w1n commltments and solldarlty both ‘within the state‘ '
bureaucracy and ‘the pclltlcal and corporatlve elltes, whlch must feel
that they are playlng an active part in the formulatlon of the soc1al
obJectlves and 1n the executlon of the p011c1es contalned 1n the plan'
’ (b) Just as tochnlcal contlnuity 1s needed for the plan to be
coherent there must also be polltlcal confldence in the top personnel
‘of the formal planning bodles. In thls connectlon it has been suggested
that the stablllty of thelr technlcal personnel should be comblned with
the appolntment of a manager1al nucleus whlch has not only the necessary
technical competence but also the polltlcal and 1deolog1cal orlentatlon
of the government, and whlcn 1s'app01nted by the supreme executlve. It
may in truth’ be sald that unless thls condltlon 1s fulfllled, 1n practlce
there will not be any planning; ' cE

(¢) The planners must be'actlve 1n the médn de0151on centres,

especially those where short-term pollcles are made, not to replace the
authorlty 1n questlon but 1n order to carry issues to a hlgher body or
to deflne them more broadly 1f contradlctlons are seen to exlst with
the progectlons and forecasts, the plan or other government ob3ect1ves'
in the medium term° - p

(@) Im general, a government will have more chances of carrylng L
out a plan 1f it manages to formulate it at the beglnnlng of its term
of offlce. Otherw1se, it w1ll be dependent upon the 1n1t1at1ves ar1s1ng
from the social lobbies and the State s executive bodles° Every
government tends to have more 1n1t1at1ve and real power to act at the '
beglnnlng of its mandate. Unless it has 1ts own 0oherent outlook, it ds
obliged to make use of the suggestlons and demands of the bureaucracy,_
of its supporters and its opponents. Thls is a hlghly important requlre-
ment w1th great polltlcal sn.gnlflcance° .

The plannlng bodles usually compete w1th other bureaucratlc power

centres whlch are premlnent in the executlon stage of the process or

/which control
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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 the influence of planning bodies .is greater in regional
~planning where the traditional administration is weak and contact can be
established more easily -and.djrectly with the various existing social
organizations. It is also often the case that the relationship between
bodies is ambiguous because their real powers are not clearly defined;
this :usually happens befween planning offices or councils, administrative
reform or co-ordination committees and similar entities which share or
compete for effective leadership within the state apparatus. One
manifestation of such quarrels . is the insistence of bodies of that kind
upon being attached directly to the Head of State. .

" ‘A guarrel over the fiscal budget is a 'recurrent problem in the
process of institutionalization of Latin American planning.: In the
field of public investment a certain relative preponderance-is attached
to the opinion of planning bodies, particularly in sectors where -projects
usually have a long lead. time (hydroelectric power statioms,- 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 usefulness 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 power 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 -

/formulation of



- 64 - -

" formulation of coherent erificism or proposals, and this favours ‘the *

statu - gud.
"It féllows from the above that perhaps the best way of increasing

the power of formal planning bodies is to increase their ability to

T

influence “ipon othér bureaucratic power centers, instead of trying to
" peplace them in their formal-powers and responsibilities, -

From another standpdint’ ‘mention should ‘bé Wade of what has been
calléd the Voligarchic tendency" oFf Bureaucratic organizations. They have

"a clear propensity to ‘grow, incFease théir authority and take on new

‘functions, which ‘are in sharp and constant dispute with other bodies.

" The organizations seem to acquiré their livés of their 6wny which Yeads
to a deviation of objectiVes '‘and causes the growth ¥f their sphere '¢f
action to become ‘an end 'in itself.  In turn, each body creates its’dwn
mentality ‘wHich Wetermines the orientdtion 6f its gctivities dnd the
interpretation of the functions entrusted to it. The process depends
heavily but A6t e%clusiVély upor ‘the ‘inclinations of ‘its top officials,
since when & public institution “is established as a ‘power and decision
" centre, or when it is seen that it can btecome oné, sectors which are -
independent of the State will ‘become interested in domimating it.

. ‘Bureautratic autonomy ‘tends td become greatest’ and, conséquenfly,
to give rise to actions whitdh @iverge most from the plan, ‘in thdse
sectors which do not receive priority attention from the Head of State.

These obsérvations dre ‘important when analyzing the cdmposition,
functions and authority of thé different co-ordination committées which
usually proliferate when 'the need arises of 'tackling complex ‘problems
in a unified and consistent mdnner. Thése committees' are scenes of -
confrontation between persons’ and groups, negotlatlng fora and a settlng
in which the social actors eXert pressure on behalf of their' own'
interests and objectlveso " PHe net result of these élements varies
according to the particuls? situation prevailing in each case. It may
lead to greater government ‘efficiency or support fér conceérted forms of
development or planning, or else to greater internal heterogenelty
within the state apparatus. =" R S ’

/%, Bureaucracy, planning
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2 " Bureaucracy, planning and:civil society
The above remarks suggestithat it is mot only internal conflicts

which produce dispersion,: lack of. unity and antagonistic positions

within the state apparatus.

- -Among other phenomenarspecific to the' overall political process
which are found within the public-sector, theré is UYelientism"i' In the
services responsible for specific afeas or problems, a rélationship:’
arises-between the bureaucrats and‘their "clients", which is not“ merely
an expression of institutional loyalty and commitment but also an’
instrument. for promotion in the civil servicé and political careers of
. their chiefs and,-at another level, of tlHe lower '‘Personnel of the entity.
Clientism occurs primarily:in the negotiations between public services
and individuals .or. organizations which reépresent interests of sectors
of eivil -society. o ‘ o

The power acquired by a specific public service is often increased
when that body defends - and is recognized as doing so by those
concerned - the sacial group to which it is formally linked against
other decision centers. What is briginally«"guardianshiﬁ" thus becores
"clientism", in which the normative and regulatory function of the first
relationship tends to.be replaced by the negotiations and.representation
characteristic of the latter. ' - - : v

In an analysis of the public sector for the purposes of planning,
it is important to consider the different forms' of interdependence and,
particularly, the penetration of e¢ivil society in the government '
structure. ' The example may be given of the case of an association of
public, works contractors in ohe lLatin 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 between the corresponding
state and "private" policy. { '

Professional, academic and eveén '6ld-school! links are channels

of influence assiduously used by private enterprise. At the

/institutional level
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institutional level, the presence of representatives of unofficial
organizations inrdirectprates;‘coforéinaiihg cdmcittees and other
state Sodies‘are effectire tools used”by private interests in the
public administration. ‘ ' -

The 1nfluence thus used. may become a control, w1th the ex1stence
of captive. sectors in the publlc bureaucracy. ThlS would be a deter-
minant factor in the creatlon of the abovementioned heterogenelty
within the state apparatus, whlch contradlcts the 1dea of an 1ntegrated
monocratic structure. .

What is the cause of this phenomenon? Is 1t a s1ng of an order
.of priorities reflectlng strong 1nterests in the c1v11 soclety, result-
.1ng from improvisation or from greater negotlatlng capaclty on the'
part of the more skllful sectors? Whatever the answer may be,iwhat 1s
clear is the 1mportance in any plannlng effort of the 1nf1uence whlch
different soc1al sectors may have on the adm1nlstratlon. Waturally, 1n
this field some of the competltors or partqers are of greater callbre,
such as the employer assoc1aticn, the transnatlonal enterprlses and
the big trade—unlon federatlons, on condltlcn that they haVe some

. degree of real autonomy.‘

b, Publlc admlnlstratlon. efflclency and plannlng

The efficiency of state action obV1ously affects the plannlng
process.. o , o

In addltlon to the above observatlons, which clearly reflect
factors related to the ev1dent shortcomlngs in admlnlstratlve eff1c1ency
in the past, 1t should alsoc be noted that the concept of efflclency can
only be assessed in the llght of the followlng factors at least.

(a). the existence of authorlty and social dlsclpllne, whlch is
necessarily reflecteq.ln the state,admlnlstratlon, _ ,

(b) the degree of coherence in method and process,‘and the
operational dynamlsm achleved | . i

(¢) the polltlcal and technical congruence of the pOllCles and

other concrete action of the State,

/(d) co~ordinating capacity
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(d) co-<ordinating capacity; a hecéssary component of planning.
Insufficient study has been made of the realilimits of co-drdination
"8temming from the existence of ' c¢complex entities or preblems, particular-
ly in the case of conflicté~calling for the:complementary function of
arbitration and.decision; such limits do exist,"and beyond them formal
co~ordinating bodies have less real éefficiency; o

(e) the inevitable restrictions placed on the operating capacity
of any organization by human' factors.  In the case of:the.public
administration the most important are problems concerning differences
in-salaries between the public and private sectors, promotion opportu-
nities and other factors which determine the+possibilities of hiring
and keeping personnel with the necessary talent, motivation and
dedicatinng P “« '

(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 sectors. In vicw of the
enormous and complex variety of tasks which must be tackicd, the guestion
may be raised whether this hitherto widely accepted formula is still
valid, or whether more flexible organizational forms should be’ scught,
in which at least part of the administrative structure would deal with
supra-sectoral or multifunctional problems, issues or programmes. ' For
example, 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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oW unified analysis of the planning ‘process ‘as it exists in the
state structure reveals-tle elements of bureaucratic continuity or
- discontinwity 'which nay be found in planning efforts. Both of these are
infTuenced by socio-political and technical factors. The latter cate-
gory contains in particular, what might be called ‘routine’ state
programmes, whereas the former comprises the fundamental componehﬁé“&f
‘the plan aimed at introducing’ changes, which therefore necessarlly
correspond with the broad lines of the political proaecta
Evidently, the imere existence of the nation is the prlnclpal
factor determining -the'‘continuity of plans ‘and p011c1es° It poSsesses
some degree of 1ntegratlon and’ unlty, ‘and’ consequently of solldarlty,
which is carried over into '‘policies express1ng ‘common ends of'a perma-
nent nature which exist above and beyond the social confllcts and
transformations of ‘the polltlcal order. In other words, the orlgln of
part of the plan is to be fouhd in a common’ hlstory and’ tradltlons."
‘From another standpoint, it ‘should be’ noted that if at Teast the”
- essential elements of a hational policy, percelved as’ stch by the”
majority of the community, do not exist, the ensulng dlvergences w111
make any form of plahning impossible 'and tend in the lonp ‘term’ to -
'generate social projects of an eéxclusive nature,‘whlch will tend towards

. < ; LR RS

'dlSlntegration.- S
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"v." 'BTATE POLICIES AND THEIR KEY ROLE IN THE PLANNING PROCESS

A, RelationShif 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, technic¢al. 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 successs - '

-Secondly, -it has been' seen that the fate of the plan is played out
against the background of the compléx'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 concreté-profile
and the. deviations, compatibilities and ¢ontradictions with respect to
the formal plan (if it exists) are noted. - Co

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 econcdmic, social and, of-course,
political objectives. Co oo - SR <

. 'State policies are'options aimed:at solving probléms. 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 posgitions-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,

" oppositbion and negotiations which largelyemerge .after the plan has been
formulated and put into -effect. A ~

Some complementary-cdnsiderationSJimmediately 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

/differently. They
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differently. : They can only be analysed in terms of specifiv historical
situations, since they arec partly determined by structural conditions
and concrete problems, in.each society during the period considered.
They act on spec1f1c social sectors- they have a spat1a1 d1men51on
because they radlate their effects, to a 51gn1f1can$ degree, to a
surroundlng on whlch can presumably be deflned- and they have tlme
) dimensions because of thelr contlnuance through succe551ve phases ‘which
should be dlstlngulshedo e ' soamebe
The State does not always adopt ‘a p051t10n with respect to a
'Ehouestlon, and sometlmes the p081t10n 1t adopts results in omissions.
Moreover, varlous sectors of c1v11 soclety deflne optlons with respect
to edch subaect, 50 that prlvate pollc1es may ‘be regarded as a parallel
concept to that of State p011c1es. The latter"are the’preferentlal

’object of analy61s because of the 1ntegrat1ng functlon:and ‘role as the

? PRI . A S
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most 1mportant agent of aevexopment -and consequenu;y of the pla;
process - assumed by the State,&and because it 1s taken for granted that
they are backed by rules which have to be complied with. Thls 1s not

t meant to detract from the p0831b1y decismve 1mportance of the pollc1es

1 FE
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of certaln prlvate sectors, however.
' The fact that a State pollcy forns part ‘of the global polltlcal

process, whether or not 1t is lntegrated in‘a plan, means that 1n order

to analyse 1t a hypothe51s must be adopted regardlng the ba81c features

of the evolutlon of” the soc1ety concerned based on some macrosoclal

’ 1nterpretat10n con51dered sufflclently valid by those respons1ble for

‘ the plan. The 1mp0551b111ty of dispen51ng with the more general analy51s

does not lessen the 1mportance ‘of studylng spec1f1c State pollcles. The

speciflc nature of both subject and agents, the conslderatlon of relatlve-

“ly preclse partlal conflicts and consensuses and the limitation of the

' ana1y81s ‘to 1dent1f1ab1e areas of dec151on are very valuable assets in

- .
N . Rl

thls approach.
' Another valuable feature is the poss1b111ty of determlnlng the -

'motlvatlons, strength and strategy of the partlclpants, preolsely 1n

L

£

/that phase
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that éhasé.of the péoééSE in which all the agents capable of doing so
are parthlpatlng in 1t, stlmulated by the direct impact of action
taken by the State or other sectors. In this respect it should be
noted.that the prlvate sector exerts its pressures, as it alwdys has:
done; on‘éiecﬁtive entities in tonnekxion with specific measures of the
actual plan in process of implementatlon by the Goverament. 12/ This
coxnc1des with the observation that the interplay of négotiation,
transaction and opposxtzon beglns after the‘plan has been prepared and
the formal p051t10n of the Government more rigidly established. 13/

In a plannlng process it is not enough, in the majérity of cases,
to con51der isoletad’ pollcles. It is' necessary to select from the
broader social and plannlng process those elements'-that are most signi-
flcantly linked w1th the problem to be solved and with the State policy
to be 1mplemented or evaliated. This lealis to the joint consideration
of a group of pollcles deflned on the basis of the central obaectlve
to be attained, = ) R er S I

The option suggested is really a way of dealing with planning
act1V1ty whose partlcular feature is the simultaneous comnsideration of
both ends and means - technlcal and polltlcal - as a way of facilitating
coherence and unlty. If applled to ‘finite sets of darefully sélected
obgect1Ves and p011c1es, this mi ‘ght constitute a new style of planning
orlented towards recon0111ng the realism-demanded by the rulerswiith
thelr de51re to impart a clearly defined orientation to the chosen

line of soc1a1 change. A

L]

B. Classifiéation of State. policies - 4~

There have been various attempts to classify State policies.

Some group them as administrative, intervention or structural policies,

'r(,

.

12/ Instituto de Estudios Colombianos, Estado y planificacidn. El
caso _de Colombia, ILPES, 1976

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

/according to
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according to- whether they are designed to affect the government's .
capacity for actxon, -the State's capacity for 1nst1tut10nal coer01on
or the capacity for domination: which makes up .the power., structure. .
According .to-a differemnt criterion,.they may be dlstrlbutlve, redlstrl—
Butive; regulatory or -self-regulatory, the most 1mportant considerat;on
being to debermine. whether or.not their: effects .arg 'zero sum" and
whether. theyare symbolic-orimaterial. _‘/ _Even more 1nterest1ng than
-the "typologies  themsedvés, however, are. the concepts on whlch they are
based. - ¢ T 2 L S AR VR TR BT T S PR

tIt-might-be useful, for this purpose to have additlonal c13531f1~
cation criteriajregarding such points as the 1nstruments of power that
"are primarily utdlized: obligatory.legal. rules, coerclve control
" persuasion, stimuli or incentives, etc.j whether the pollcles favour or
:prejudice certain: social sectors in absolute or relative terms the
institutional: framework for the political, respo rsibility ef__hose
implementing them; and the most 1mportant technlcal 1nstruments and
the conditions. enabling theiyr use... . . . . . l

-Availability of a matrix: that would slmultaneously con81der all
the typologies thus -prepared would undoubtedly facllltate the systematlc
analysis of specific policies. But the variety amdidypam}cs'of the
:social process go beyond .any.rigid framework, so that a guiding.f
classification’ may be useful .but never sufflclent. h o

~In any case, .the categories. noted in.the above typologles help to
determine the requirements which a State policy must. fulfll if, if is to
be efficient both in relation to the proposed objectives and in the face
of the obstacles encounteped Ln 1ts development, all within the framewor

“

of the formal plan or government programme concerned.
. . P S A S e o
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4/ See R Sallsbury, Analysis of Public Policy.. .
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:Ce Suitability and technical efficiency of State policies

- Coherence is a ba51c requlrement of all p011c1es. Tﬁe§ may suffer
from varlous types of contradlctlons and 1ncompat1b111t1es, and are often
ineffective, among other reasons, because of one or more of the following
mainly technical shortcomings: S '

(2) Unsultablllty deriving form an 1mpreclse or erroneous
definltlon of the pollcy objectlves themselves;

(b) leltatzons caused by a lack of coherence between the
1dent1f1catlon of the specific social sectcrs whlch the p011c1es are
de51gned to beneflt and the actual capac1ty of the 1nstruments used to
reach and genulnely favour those groups,

(e) Insufflclency, lack of continuity and unrellablllty of data,
statistics and other 1nformat10n necessary for the formulation and
implementation of pOllCleS'

(a) Incomprehen31on, reJectlon or ofher ‘obstacles assoc1ated with
cultural differences and lack of nat10na1 1ntegratlon, either because of
the concept which the potential beneficiariés have of the objectives
Pursued or because of the lack of communication between them and the
government officials responsible for implementing the policy;

‘(e) Inadéquate or belated preparation, appréval ‘or ‘use of the
required legal and regulatory provisions, due to shortcomings of the
government apparatus or of the législative power;: '

| (f)  Unforéseen external developments and their unexpected effects.
In récent years, this has beén a dramatic feature in many countries,
where the balance df paymeiits crisis caused by the rise in oil:prices and
the simultaneous state of inflation and recession in the industrial
' nations has necessitated nof only radical changes in economic policy

but also the total or‘paftial*abéndonment of many formal development
plans; o o o '

(g) Omission or insufficient consideration of the.undesirable
effects of State policies. Thus, tariff policy, interest rates and

income taxes imposed in connexion with baldnce of payhents problems,

/credit availability
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credit availability or.fiscal indome, for example, influence - like
other factors - the choice of industrial. technology. Full knowledge

.. and consideration -of the complex.relations. of interdependence existing

. between socio~economic objectives and-.various State policies-is.a
primary requirement of any planning procesS.. .:.:.. ° .

.. The purpose of.this enumeration is to recall-that the technical
coherence of policies is not an easy matter and, therefare, these
factors are indispensable in any integrated analysis of the subject
dealt with.here. Moreover, this brief presentation helps to bring out
the substgnﬁial and cumulative progress achieved in the ‘technical
capacity for formulating and implementing policies of:different kinds,
This progreés@qndoubtedly also facilitates the task'of resolving the

socio-political issues that -.arise in.each-casgee

- . a
supyort, or cppooition offered by

: e
and political forces

Thé’ technical coherence and compatibility of state poliofes are
not nearly enough to' make them reéllY”efffoiént; Thls 1s partly, and
often mainly, the’ result’of‘8001o-p011t1cal phenomena. ' 4

The fact that the formal government plan or prograbhe contains
a specifie national’ objective of real prlorlty has distinct repercu351ons
and orients State policiés in the most varied areas. ThlS 1s so, for
example, if it is proposed to max1&1ze ecohomlc growth, equallty of
income distribution or national security. 1In thls case, the rest of
the social déemands are subjected to the requlrements of that ba51c'
objéctive, thus restricting to some degree the p0581b1e options of the
various policies. In this eventuality, the groups of pollcles of most
importance for the projecf'afé'thbse reléting to the fields of action
which are most directly linked with the attainment of the proposed '
objectiveé and to those areas where the opp051t16n to that prlorlty aim
is presumed to Be concéntrated.,  The relevant ana1y51s can prov1de not

only an assessment of viabiiity but also of thé‘expected social costs

4 . v

/and benefits.
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and benefits. The .greater or lesser importance attributed to the latter
will depend on the value judgements involved.

Furthermore, the priorities and urgencies of the polltlcal prosect,
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 is a new system in-a- representatlve democracy, polltlcal urgency
assigns first priority to the approval of constltutlonal norms and
other rules for the funct;onmng of 'society, so'that the substantive
issues considered in the plan and State policies must be compatible
with the political transition and the emerging rules. If, on the
contrary, the new system is of an authoritarian nature, the political
inétitutiénalization-ﬁreceSS'will probabXy.be postponed and problems
whose solution could have an immediate impact. will .be dealt. with in
the sﬂort"térm, with 2 view to legitimiZing the systém through its

_ successful action, Under these circumstances, in viéw:of the greater
- will and capacity to make use-of coercion, the rapid decisions and their
effects contribute to the shapihg'of the plans, government programmes
and specific pollcies concerned. R
' Any State pOlle will obviously endeavour to max1mlze support -and
_ minimize opp051tlon w1th1n marglns compatible *with the proposed aim.: In
this respeéect, the group “of p011c1es concerned includes the analysis of
subjécts that may arouse opposition on the part of social groups whose
VSupPOrE is hoped for in order to solve other high priority 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 deprived it of the support of important sectors which might
have agreed with other initiatives of the regimé and perhaps prevented
its falll 15/ =~ - R
: Moreover, it is quite usual’ for p011c1es to experience a change of

direction and real purpose'through the action of certain social groups,

12/ See J. Linz, The Breakdown of Democracies: Spain.

. S : /thus creating
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- thus creating maladjustments, betwgen the plan and the actupl situation.
Preferential attention syouldﬁthereﬁgre?oeJpaédlto theistudy of casgs of
p}ap and policy formulatdQQ% PantiCQ;?31Y‘With;£¢5Pﬁ¢§“t° changes in the
power.strgcture and other political and techgical factors that help to
pr;ng‘gut.apdgforestall,spchndevjatioss.“.i; |
- P S O S ST

Anal sis of some s ecifi olicies and factors affecting the

E,

An attempt is made below to glve a graphlc descrlptlon, by means of
some examples, of the technical and soc10~p011t1cal d1ff1cu1t1es whlch
may arlse in SpGlelc cases, 1nvolv1ng substantlve and strateglc dllemmas
that must be properly resolved 1n order to 1mprove the chances of success.

'1.' Should emphas1s be Elaced on the 1deologlca1 or the E ggatlc '

— ™ ‘ -
approach?: agra ian refor '
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relevant to dlscuss whether 1n an agrarian reform programme the empha51s
'should be on the 1deologlca1 or the pragmatlc approach. ‘a situation which
:'was also’ dlscussed w1th1n the context of the Spanlsh Republlc. 16/ If
‘the flrst aspect is empha51zed greater social moblllzatlon may be
expected in support of the programme, but at the same tlme it arouses
”maxlmum opp031tlon, 1nclud1ng oppos1tlon from sectors that feei poten-
.tlally threatened by the pr1nc1ple of Justlflcatlon used. The 1deolog1-
cal approach also multlplles expectatlons, and therefore demands, ‘since
the prlorlty 1nvocatlon of the 1dea of access “to 1and generates a rlght
whose fulfllment everybody ulll w1sh to demand .whereas 1% fact thls is
' merely the other face of the 5001al moblllzatlon sought. The net result
‘ of. the 1nterplay of these factors and others not included here can be
judged only 1n each partlcular sdtuatlon. K T ’ ‘

The problem is still further compllcated 1f it ig cons1dered that
the actual ralslng of the 11v1ng levels of the soc1a1 sectnrs beneflted

'  entails the prlorlty ass1gnment of resources for trainlng, technlcal

e i R B G M ¢

a6/ Ibid. e

a3 pey ol assistance and
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assistanceﬁand>cred;t support for the new procedures, which in its turn
is facllltated if there is enough soc1a1 backing. What must not be
forgotten, however, 1s the additlonal politlco-technlcal problem raised
by the need to create or 1mprove efflClent channels for marketing
agrlcultural productlon and to prevent powerful 1ntermed1ar1es from
'establ1sh1ng their own prlces and retainlng for themselves a con51derable
) proportinn of the added value. Lastly, the declsion should take into
account the ever-latent confllct between agricultural and 1ndustr1al
prlces. ( . ‘

In short the way of deallné with the questlon will depend on the
perception there may be of the exlstlng restrlctlons and the resultlng
net effect of support and opp051t10n, accordlng to whlch of the two
approaches 1s adopted
e The results differ from the orlg;nal object1Ve. hou31ng,_

Hou51ng constructlon 1s a prlorlty development objective almed at
501V1ng a pressxng soc1a1 problem and at the same time constituting an
1nstrument permanently used by the governments to increase employment.
and econom1c activity in the short term, thus promotlng a hlgher rate
of growth. The theoretlcal beneflc1ar1es of this policy are the home-
less, the unemployed and, rn general, the under—pr1v1leged sectorsiof
the populatlon. . , . - :” ;e

Faced w1th this dual priorlty, the governments are hampered flrst,
by the limited avallablllty of publlc funds for f1nanc1ng the construc-
tion of low—cost houslng and, secondly, by the polltlcal and technlcal
dlfflculty of transferrlng sufficient addltlonal resources to the State
by means of taxation. At the same time, the reactivation of the economy
is also an urgent matter, so that the most direct course is to take
advantage of the easy access to credit and capltal of building companies,
wh1ch of course, are no mere passive spectators of thls process but use
» all thelr power o 1nfluence the final structurlng 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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affiliated to powerful common-interest orgamizatiens, which start

mobilizing-themselves from-the very moment the programme is proposed,

“.with the aim of extracting from it the:biggest share in the,benefits.

The usual result.is.that.the:ssize of the representatives hbuse is'in’

line .with middle -class.expectations, exemptions. and privilegesfaré ..

i . established for constructors.and-investors, and.:in addition.sgavings -and

loan systemdrare established. .The policy is thus converted-tinto.the-
instrument of @ Housifig- programme for:middle~income’groupss: The social
benefit resulting from this action is not disputed herej it is merely
‘interesting tq note that-the résult differs from the original intentions
-or -from- .the formal presentation of the plan.

The anaXysis is further complicated by.the frequent techno~
political dispute within the government apparatus between those wishing
to build dwellings-and :those concerned with:a:moré-harmonious urban
development, ‘Added to the various consideraticns :used to justify one
emphasis or the other. in defining the objective are the pressures .
exerted by urban land -owners,-financial intermediaries,. architects' or
builders' associations, workers' organizations ‘and -other sectors which
think they might 'be affected by the .final decision and the actual-
programme. that may emergeqs Conflicts may als¢é arise, 'for example, . over
self-construction programmes, to which different groups and social-
organizations ~ in terms of their preéwious dxpectations .- react in
--opposite ways, ‘added :to which is the.influence of manufacturers of
building materials, who fear.that their future sales will-be.affected.

‘A pessimistic conclusion should ndt be drawn from this @nalysis.
.~ Although the -facitors influeficing the actual course: followed by a chousing
policy are waried.and complex, it .is nmonme the less. true that: the lack of
homogeneity of the various agents' interests allows of not incon%idérablé
room -for manoeuvre in giving the policy the desired: orientation. ' The
elements with real influence in each particular case should not, however,
be ignoreds - .. - o 0 a2 S T AE R IR '
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3« . Distributive .conflict, economic power .and soclal dlscipline.
generation of sav1ngs

The theories which seek to 1nterpret the macrosoclal process, the

problems involved 1n the power structure and 'its possible transformatlon,
and partzcularly the relatlons between polltlcal power and economic
power are determlnlng factors in accumulatlon pollcies. Increased rates
of sav1ngs and 1nvestment occupy a promlnent place in all Latin American
government programmes and form part of any plannlng process that aspires
to go beyond the mere functlons of projectlon and co~ord1nat10n.

This unanlmlty of criteria dlsappears, however, when consideration
is given to who ought to save, the manner of promotlng sav1ng or
extractlng it from the social product, ways of channelllng it 1nto
‘investment, and who should benefit from the investment ‘and in what
proportlon. 'All these questlons 1nfluence the dlstrlbutlon of consumtlon
or of present and future income, wealth and economlc powers,

‘ ‘With the purpose of 1llustrat1ng the repercuss1ons of this all-
1mportant matter on plannlng, there follows an ana1y51s of three "pure"
models that mlght be formulated w1th a v1ew to the generatlon ‘of
surpluses, on the understandlng that comblnatlons of them can also be
proposed and that nelther the merlts and dlsadvantages of each nor thelr
technlcal feas1b111ty are under dlscus51on. '

(a) In the flrst case, the greatest accumulatlon derlves malnly
from saving by the mlddle - and hlgh - income sectors, and partlcularly
prlvate enterprises. This system, whlch is in line with the prlvate
capltallst development model, should mean greater compatlblllty, at
least in the short term, between asplratlons for an immediate 1ncrease
in consumptlon and in the sav1ngs capaclty of the ‘various social
sectors, but on the other hand 1t produces a marked trend towards a
greater concentratlon of 1ncome, wealth and economic power, w1th 1ts
resultlng effect on the structure of polltlcal power. If 1ncreased
saVIng 1s the product of wage restrlctlons, then the manifest and latent
social pressures and confllcts will be 1nten51f1ed. If the model leads

to sufficiently rapid economic growth for the benefits to reach a hlgh

/percentage of
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perceptege of the populatlon. or at least those with the necesbary .

organlzatlon and capacity to be polltlcal agents, the oonflxct1Ve

tenden01es will perhaps be aliev1ated. Whether or not this occurs

depends on whether the var1ous sbcial sectors are satisfied with™'

absolute 1mprovements or whethe¥r they are more sen51t1ve to the relatlve

aspects ot dlstrlbutlon. It also dépehds on’the degree of acceptance of
"“tﬁe idea that in‘a competit1Ve system not everybody can progress

......

of solutidns for 411 but rather’ of opportunltles for sdecidl’ mob111ty
" 4nd economid progress for a "reasonable' prOportlon, L '

(b) Ina second dase, saving (or 1ncreased sav1ng)def1ves ba51ca11y
from the State. ‘Tt msy be presumed that- in this case there are no trends
towards ooncentratlon of “income 'and ‘wealth and the economic poWer of the
‘State increéses, "the struggle for ‘its tontrol belng acCentuated and the
question of ‘the’ ‘global effect of’ full- c01nc1den0e between the centres of
économic power ‘and those of polltlcal poWer belng ralsed. Slnce both

" 'these types 'of power are ‘in’ the hands of the’ State; those grOups ‘Wwhich
can gain ‘most power within ‘the State’ apparatus acqulre undotbted pre-
eminence. From a different poiﬁt*ovaiew; the massive transfer of

- resdurces to the State by means of taxatlon, ‘the ' exProprlatlon of
enterprises or restrictions on mass consumptlon dan cHuse serlous

B

friction in the system, thus’ calllng in questlon the model's polltlcal
Viyidbility; oo vernomo ’ .

“(c) Thé third p0851b111ty “is 'that the 1arger surplus is tapped by
the middle '~ ‘and’ 'YTower - income sectors by méans of 1ncreases 'in real
wages,'and that mMost of this increase is a551gned to sav1ng. In thls
system there is hinimal compatlblllty Between immediate expectatlons
of greater-consumption and capa01ty for sav1ng, but” 1nequaIities in
1ncome, ‘wealth and power are obv1ously reduced. This optlon w1ll probably
lead ‘to a reductrbn in proflts and prevent or 11m1t an ‘increase in the
. spersonal wealth of -entrepreneirs’ and_ownershlp sectors in general, which
" makes its political compatibility with an effitient private enterprise

’

/system somewhat
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system somewhat dubious, since thé groups. affected may refuse to accept
‘the proposed redistributive changes and actlvely or ‘passively oppose
the project., ' ' '

Moreover, in view of the low initial consumption level of those
who would be sdving, the stimuli and incentives to saving will probably
not be enough to achieve the desired result; hence the system may
require, among other measires, the establishmént of a system of forced
saving.. It is therefore essential that there should ‘be a highllevel
of social ‘discipline and’ determxnatlon among ‘the sectors: constltutlng
the axis’ of the model. B ’

In this respect it should’ be noted that it’ is easy to obtaim
support  for measures involving greater immediate consumption and the
sacrifice of others, but much more difficult in the case of policies
that: inveive personal sacrifices in the short.-term, even if there is no
doubt about the benefits expected in the medium term. '

As may be inferred from the foregoing, this type of State policy
is complex, sinc¢e it tends to’have: mufitiple objecfives and because,
depending on the option chosen; its fate is 8ecided in different areas
of confrontation. ' - o ST

Accordingly, the formulation and 1mp1ementat10n of & State savings
and investment pollcy ‘which will be economlcally and’ polltlcally viable
and coherent call for maximum creatlve capaclty in plannlng and the art
of government and are a good example of the wide range of variables and
circumstarnces which generally héVé to be considered in'for&ulating ab
programme of actions S o .
L, Compatibility over time or short—term economic poiiciéé"

The technical progress achieved in recént times thrdugﬁ’fhe
construction of modeX¥s which permit the’compatibilization of prices,
incomé, quantity of money, exchange raté and other decisivé variables
in the short-term economic sitiation i not enough to ensure a sustained
and efficient policy in relation to the objectives the rulers méy have

‘Bét themselves.

/The income
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..., . The 1ncom@ distribution struggle is perhaps the most confllct1ve
of the soc1o—pollt1ca1 problems. It is a matter of extreme technlcal
complexity, about Wthh specialists are anything but clear;or }E: ;
agreement, while at the same time it 1is 1inked“withﬁgifferem;”groups

- eof factors, depending on4tuehsopia;4group and egonomic aqt?Vi:X;wA\~4
con31dered.

.. . . ‘ .‘ .
ETH PN . .. . PR . . B ot

: From the soclo-politlcal v1ewp01nt it is enough, however, to note
that the daily actlvlt;es of the, varlous .groups dlrectly affect the
model,or short-term plep. Through variations in prices, he handl1ng
of credit, collectlve wage claims and negotlatlons, strlkes and
polltlcal pressure, the various. agents make, the max1mum nse. of thelr
respective pover in order to t1p the balapce 1n thelr own favour.'w.

It 1s not feas1b1e, therefore, to hope to malntaln 2 coherent
~ policy w1thout measurlng the. capaczty for 1ts actual 1mp1ementat19n in
terms of the expected comblnat;pn‘of support_angfreqecgaonfaad the
.apthority actually. available. . e cee
The greater the soc1al polarlzatlon at any glvenlmoment, the
. greater is the dlfflculty of sustalnlng an 1ncomes pollcy whlch w111

maintain the relations between prices, wages, fiscal deficit apd balance
of payments, whlle at the same tlme belng coherent 1n the short term and
'capable of remalnlng 1n the future Wlthln the expected marglns of
lchange of the varlables covered by the obgectlves of the plan.. The
chance of success 1n thls connex1on 1s greater if the soc1a1 demapds
are fragmented, 51nce the accumulatlon of soc1a1 pressures agalmst what
has been programmed in respect of a speclflc questlon creates an extreme-
ly unfavourable 31tuatlono% Social d1501p11ne and government authorlty
are undoubtedly necessary condltlons for ‘the acceptance o?'projects, as
also 1s the 1dea of Justlce and shared sacrlflces. e

i The unlonlzed presence of government 0fflClalS who claim for ‘L
themselves’a ;arger share of soclal income is usually an 1mportant .
factor, and on occas1ons it 1s the main element 1n unleashlnﬂ a CrlSlS

over 1ncomes pollcy. In this case it is the stroneest pressure vroup.

/(teachers, bank
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(teachers, bank personnel health workers, port workers and transport
workers in general) who head movements 1n support of claims and
subsequently stlmulate the reaction of others. The 1ncreased heteroge=-
nelty and loss of eff1c1ency of the government apparatus is another of
the many consequences of confllcts of this type. An attempt may be
made to settle thls problem by means of "standard salary scales'', bdt
thls technlcal solutxon not only requlres sufflclent polltlcal support
'but usually raises the add1t10na1 techno~polltlcal problem of the
relation between _wages in the publlc and private sectors, and the
amount of talent and dedlcatlon on which the State apparatus can rely.

5. Social consensus or d951gn in relatlon to speclflc funotlons.
the policy of public enterprises’

Of all the" functlons performed by the present day State, none has
given rise to more per51stent argument “than that connected with the

existence' and’role of public enterpriseés.” Thé controversy is far from
being settled ahd constitutes & problem 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, thus preventing a
serene and obJectlve analy51s ‘of the substantive subgects whlch,'as in
the previous cases, invdlve both technlcal, admlnlstratlve and economic
factors and soc1o-p011t1cal variabless P

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 game and the role ‘of both public and private enterprises and
their respective spheres of “action are ba31c requlsltes for the polltlcal
-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 power,

direct or indirect support for other national enterprises, value as a

/factor of
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factor of competition des1gned to 1ncrease productlve efficiency,.
provision of an element. of sub51dy to spe61flc actlv;ties or populat;on
sectors, preservatlon of national 1ndependence and negotlatlng capa01ty
.Vis-&-vis fp:e;gn capital, promothp of small-scale or ;gw-produg;;y}ty
activities;.repiacement'or cpntrgl of ?rivate monopplﬁes,,proy}sion of
incentives to the small producer'who ié'iﬁ a positiﬁn of.inferiority in
marketing hls product or obtalnlng inputs,. credlt and techn1ca1 assistanc
etc. Special attentlon should ‘be glven to the role of the publlc or
private enterprlse as a factor or agent promotlng the spatlal
decentrallzatlon of economlc development.( L
x Each of these functlons presents dlfferent problems as regards
costs, surpluses or deflczts, and organlzatlon.4 It also’ 1nvolves the
. possible support or hostility of seecters.of the civil society, in
particular industrial, financial or agricultural entrepreneurial
organizations, thus giving rise.to.complex processes in which the
existing power structure and degree of social-mobilization and political
activation of .different conglomerates or social groups are determining
factors. . T L el . L
However sophisticated-or pragmatié¢- the.analysis that may be .cdrried
out in each particular case, however, there is:.no doubt:.that the ‘agents
of the process, which are, respectively, the: natiomal and transnational
private enterprises and the public enterprisés. and.relevant decision<
making organs of the government apparatus, .shéould ‘be acquainted with'the
essential features of the role ascribed:to  each of: them.by the prevailing
system and the rules that are to govern their performance. Suck
definitions do not in themselves. ensure the required socio-political

consensus, but they constitute a necessary requisite for achieving it,

S,

-
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'VI. ' PERSPECTIVES AND FUNCTIONS .OF PLANNING
IN LATIN AHERICA

A. An anclysis of wossibilities

It has been shown in the foregoiﬁg chapters that planﬁing is a
very complex process, affected by numerous and varied factors which
have now been sufficiently described. This étatemeﬁt, hovever, does
not provide any conclusions as.to what can be expected of planning as
a practical instrument of State action in Latin America.

There is no single reply to thals fundamentel cuestion. It is
possible to attribute to planning a variety of.optional functions
relating to different perspectives and displaying in each cese a
different pattern of relative importancelof the factors affectins it.
This variety is inherent in the theory and field of act}én nroper to
the planning process. ,

In planning practice these different mperspectives normally coexist,
their relative nre-eminence being closely associated Qith the nature
and objectives of the political project proposed.

The account which follows sets out to show a diversity of facets
vhich, from different angles, help to justily »ianning and to facilitate
the perception of its profound significénce{

~

e Pirst verspective: continuity or social chanse

A plan based on the viev that the structure of society and its
prevailing trends are unacceptable will place the emphasis on social
transformation and change. Its natufe will be predominantiy political,
and it will have to face the conflicts arisinsz from the resistance
offered to all or part of the plan by those who disagree with its
underlying values and feel threatened or harmed by its proposals. In
this case it is indispeansable to have(a thorough knowledge of the
existing nover structures in relation to thé conflictive problems or

sectors and to adopt & political nlan or strategy which can provide a

/viable procedure
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viable procedure for implementing the proposals-for change.l1?/ 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 tihe. 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 préblems of the
‘alternative allocation of resources. The optiohs'discussed then refer
mainiy to the administration of the additional resources generated by
the economy. - ' o '

It should be added, ak an example of thée most favourable
conditions for completé consistenéy’betweén diverse elements, that a
plan for change should be based 6n'a public prozramme budget, to be
submitted to a complete analysis, whereas a coatinuity plan may be
based on a conventional budget covering items of expenditure, in which
marginal variations from the previous fiscal period are permitted.

\ In reality, these opposing trends coexist in varying proportions

in any planning process, regérdleéé}of vhether it 'is predominantly
conservative reformist. o ‘ i '
| There are of course programmes which haturally accuire considerable
continuity and technical zutonomy, as in the case, for example, of
enersy, irrization or transport development plénsa- Similarly, education
or health programmes, ‘once begun, renératc.processes which not only
receive widespread social support but are also technically difficult
’to halt or redirect. In other cases, the continuity of various
progrémmes i§ sometimes maintained by mere bureaucratic rigidity or
'inertié,'even when a contrafy course has been agreed.

It must not be concluded from the foregoing that a plan for change
is affected solely by sociopoliticdl factors, while technical elements
tend to give coritihuity° On the contrary, the viability of ahy change

iélso'dependé on the objectivé facts of reality, while the continuity

17/ See Carlos Matus, Estratecia y plan, ILPZS, 1972.

an
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of an educatioral programme or a highway construction plan may be
decided by the capacity of the teachers' union or the contractors'
association for exerting pressure.

2a Second mnersnective: direction of the social process or rational
essiranent of resources T I

If 1t is, proposea that plann1n¢ should be an 1nstrument for

dlrect1n~ the 5001al process, taere will be 11creaued intervention on

the part of the otate, and the centres of de0151on carry1n¢ the crectest
weight Ulll be those wltnlﬁ tae covernment sySLem° This does not
ﬂecessa;lly 1moly ceatrallzed plﬂanln or assume a oreponderance of
State actlon in the proauctlve solere, 51nce tne model proposed only
compels the State to ‘take tne 1u1t1at1ve, and this is just as compatible
with the use of indirect instruments for incentive or disincentive and
with the functioning of the market in general as it is with the '
employment of meohaﬁisms df direct control, reg ulatloq or action.
._ Consistency between the tec1ﬂlcal and political elements is very
important in this case, and should exist both in respect of the goals

and tJO pollcles de51"ned to achieve then.

- ‘.

If on the other hand, it is fhou@hflthat the orientation of the
5001oecoqomlc nrocess should defive i i'filv from the éotivities of the
‘c1v1l oomnanlty, Dlaﬂnlnf V1ll eldecvoub to Seoure évfaﬁioﬁaf ellooétion
of puollc resouroes whose optlmum will then be'depided:by its effective-
ness in supporting'private';nifiatives. In these'circometences planning
is not bolitically neutrai, but accepts and adopts the orientation
resulting from the intefﬁlay of power in societj, while its own specific
activity falls mainly ia the tecﬁnioal enﬁ economic field. Ia this
model the task of planning tends'to concentrate on the investment budgzet
of the publlc sector and the preparation of global economic projections

and forecastsa

-

Do Third perspective: furnctioans of nrediction, colierence and unity

The followings analysis, steuninc from a series of keen observations
of the French_experience, is useful for understandinc or evaluating the

contributions to develoalept whaich planuing is able to make, as it

/highlights and
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highlights and classifies to soue extent.its more essential general
functions.
In brief, planning can serve three different purposes:

" (a) Prediction or reduction of uncertainty.. It is the tasl of

plenning, in fields appropriate to it, t0'constfuct a specific preview
of the future, revealing the limitaticns which cannot be safely ignored
and the uncontrollable trends which must be recownlzed and accepted.
Thls is the world of economic and uoc1al progectlon in the long and
medium term, whose strength lies in the management of unshared infor-
mation and in the sophisticated techniques of calculation which have
found their most spectacular expre551on 1n recent times in the world

- models arising around and id consequence of the act1V1t1es of the

" Club of Rome. ' ’

The ruidance that planniné-can provide in this way is undeniably
importaﬂt° In so far as its indications are accepted and used by the
productive system and the strategic'eocial grouﬁs; a course of develop-
ment is outlined which Facilitates and provides a framework for the
decisions of the main participéntég The area in which this function
can pernans make its greatest contribution is that of short-term
prOJectlons or models relatlng to the basic economic variables (the
annual operational plan and others), which reduce uncertainty inasmuch
as they are guides for the immediate action of all concerned and project
into the future the results of elternetive short-tern options.

It should be pointed out; hovever, that there are certain factors
‘which limit the probable impact of this predictive function. ‘in the
first place, it must be realized'thaanny nrojection of this tyve
contains a series of implicit assumntions of an ideolozical and socio-
political nature concerning society and its future evolution. Secondly,
the specialized knowledge involved, the peculiar and hermetic language
used’ to express it, amd the nuant tative presentation of results which
characterlze this anproach restrlct 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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from all real participation. In view of the greater cultural.and
educational differencés and the more limiteéd national ‘integration and
mass participation prevailing in the region, this rejection may be
particularly strong in Latin Ametrica: -Even so, the greatest challenge
which planning has to face ih this area is the need to foresee also the
broad lines of world development ‘and to forecast in time its possible
crisés in the economic and .political field. ' ' s

(b) Reduction of inconsistency. -In this case the planning

instrument is used essentially ds a method of securing greater compati-
bility between ends and means. Its primary function here is to propose
guidelines and general norms. Althougli the -general acceptance of these
norms helps in itself to reduce inconsisteacy - an effect which may also
result from the preparation of projections- - the implication in this
case is that the search for greater consistency is a task of a more
specific and operational nature.

General norms must be converted into 'precise options from which
the decision-makérs must make their choice. First of all, available
resources must be reconciled with proirammed zoals, and, more -
particﬁléfiy,’prbposed objectives must be brought irto line with thé
policies designed to achieve them, and these policies harmonized: among..
themselves. This:concept.is meant to apply both to State policies and’
to the private policies of business firms, trade unions and other social
organizations. It should be added that, in societies like those of
Latin America, where ‘there is little irnternal cohesion, the function as
hére presented must pay-particular attention to technical and political
cohereﬁce and may thereforée B& the most ambitious and difficult of the
goals pursued by planning.

(c) Unity, or reduction of diversity. This concept contains a

two-fold perspectivé. ‘It may be interpreted on the one:hand as the task
of reducing fragmentation and dispersion in State action, beginning with
the establishment of internal norms applicable to the machinery of
governméntﬁt This is undoubtedly a responsibility pertaining inherently
to the State, and the instruments of planning can contribute to its

more successful fulfilment.
/On the
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On the other hand, the concept may be regarded as involving the
generation. of norms’and their diffusion through.society as.a whole with
a view to obtaining the support or at least the passive acceptance and
consecuent conformity of the various social actors, to which end both
persuasion and: coercive measures may be. employed.

In the French: case, .the instruments chosen for this purpose were

conciliation, as a method of obtaining a, rapprochement between actors

with differing values and 1nterests, and the presentatlon of a simulation
model of the future functioning of. soc1ety as, a startlng,p01nt for the
conciliation effort, -this being directed mainly towards the behaviour
of entrepreneurs and trade unions. - The fact .that it has not been
possible to obtain in this way an income policy explicitly accepted by
both parties shows the sociopolitical :difficulties of the task.

In a more general sense, 'the reduction of diversity has been put
forward by the French analysts as a form of :aghieving a new and more

unified and cohesive style of social behaviour (apprentissage

institutionnel), which in effect -implies ‘the search for mechanisms to

reduce social conflict and generate new forms of agreement capable of

overcoming opposition deriving from distinetions of;qlas$,?qulture

or valués. .. L L e A

L. - Fourth perspective: decision-type plan or predominantly symbolic .
" objéctives ¢’

' The .experiénce of ‘planning in Latin -America has been,analysed .

fainly from the standpoint.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 nmuch the .case that the.success of the plan has
in fact been judged exclusively in terms of the relation between target
and result, even in.respéct.gf thpse iiem§;w§}ch the plan itself
"explicitly defines as "indicative'" in the sensé’fhaéofhéy only claim to
‘be 'guidelines. . ; ce , .
It' is commonly supposeéd: that the: plan contains at least norms and

goals which are binding on' the bodies making up the State administration,

/out, 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 promise of a better future, the agent of
social mobilization in support of government .aims, a denunciation of
present injustices or a "'message’ to 2 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 hizhlighting its mythical or utoptan 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 underestimated.  Its
importance will be considerable in a model of society: which seeks
participation and endeavours to secure mobilization in suppqrf of
certain common goals, whereas it will be negligible in models where
society is guided by an &lite or in the case of social concepts based.
mainly on technical efficiency, received as a product of the application
of humah'science and knowledge in conditions of social order and
discipline.

In a narrower sense, and undoubtedly subject to risk, the promise-
type plan is an instrument desi;yned-to counteract the possibly anezative
effect of current crises and restrictions, thus coming to represent a . .
genuine long-term:commitment. ,In:the. practical experience of the past. ..
this has been to a large extent an expedient  for reducing the immedigté
impact' of the revolution:of expectations. It has. been the chosen
instrument of many populist experiments or procedures desicned to..
maintain privileges, but runs the:risk of overlookin: the cost and
sacrifice needed. to-achieve sustained progress.

5. General definitions regquired in connexion with 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 term and of the soméwhat more~aistant future. There is an obvious

/need for
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need for. compatibility overtime in order to maintain the continuity of
the process. . It*is undeniable, however, that 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 valid: and applicable in the
immediate present: ‘ :

Sincé the problem of compatibility between the short and medium
term appears in allnits magnitude and complexity in connexion:with the.
execution stage of the plan, more detaileéd reference will be. made later
to what is usually the most vital of planning problems, namely, the. .. .
gquestion of State policies.

(b) Command, persuasion and nerotiation.:;. In the development of

¢l

the planning process use is made in 'varyins degree of these different
styles of action, which must of course be consistent with the margins
of.viability allowed them by the political system, the social structure
and social relations, and the corresponding power structure, as well as -
taking account of prevailing values, the possible degree of real control -
over current events, and various other factors.

The most important point Lo mention here is that the familiar
formal plans-have normally been based on single solutions and fixed
targets which assume the non-existence of social conflict and leave
no margin at all for negotiation. In practice, even authoritarian
regimes have to face significant resistance 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 society, such .
relationships are inherent in the system, so that the necessary minimum
of realism.would. probably be lacking in any plan which sought” to direct
the social process without conceding some margin of flexzbllity and:
provzdlng for a reasonable degree of negotlatlon between the real actors

in the p?ocess. The well-known 1ncent1ve policies de51gned to 1nfluence‘

/the behaviour
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" 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 précess'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 style 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. ' ' e

Thus, for example, it is one thing to ‘propose a specific programme
in a pragmatic way as a positivé or necessary action, dnd quite another
to base it on considerations of justice or docial right. TExtremely
delicate options are involved which compel an explicit consideration of
costs, benefits, and margins of feasibility based 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 sccial sectors opposed to the
programme. The efforts at agrarisn reform are repeated examples of
this type of dilemma. ) '

Lastly - and this is a problem which is more applicable to
experiments involving considerable social change - it must hot‘pe'
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 (deception 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 gredter detail here, but which should be
taken into account when appriopriate. ' '

. {d) The international context and the autonomy of planning. The

analysis of the new challenges confronting latin America implies certain

A\

/consequences for
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'consequences fon plannlng, whatever ﬂhe perspectlve 1t is vrewed from
‘and the ebJectlves attributed to it. ' ' T

*"In the first place, the need for a greater capacity 6f technical
and pcliéicalvforesighﬁ becomesg more vital"éﬁd‘complex; In other words,
the predlctlve aspect of plannlng 'is put to the test. To its traditional
tools must be added capaclty for the active-considération. of" problems
rln terms of their probable sequence and” future’ “developmént. This type
of exercise should be understood’ as leadlng to tHe generatidn of 'd
capacity for reply, that is, a strategy of possible actich W1th1n the
.%framework of the national soclety concerneds 1 - A
Secondly, the simultaneous” analy81s of, for example, the industrial
4 development of” several économles also requlres ‘an ‘increased’ capacity for
and t0"ve able ﬁc act in faéé of the repercussions which rhe integration
 process will”proénce'in the short and medium term. ' An indispensable
complement to this task 6f prognostication is the appraisal, followed
by consistent and timely aétion, of the’ dynamic evolutfion of the political
relations between the contracting countries and’ 6f these with the rest of
the world, Similarly, it is necessary to know and examine the possible |
transnatlonal relatlons whlch can take the form' 6f allianbes or conflicts
between SpelelC soc1a1 sectors "ahd groups in the countries ‘involved.

Flnally, this 1s 'a tield in whi¢h national plannlng isifaced” with
‘succe551ve negotlatlcns and transactions for which it ‘needs an adeguate
endowment’ of téchnical and polltical criteria, whose results w1ll modify
or be 1ncorporated 1nto the national plani’ A . '
In’ brlef, as was mentloned in earlier’ cﬁépters;J%ﬁe new trises and
" ‘problems of'lhe'in%erhatibhél dconomic érder and the régional!ana’
‘subfregicnal efforts at integratidn and co-operatibn inevitably introduce
restrictions onléhe‘aufcnomy of any national political project. 'Iﬁ*‘
consequence, there cannot be a relatlvely autonomous and coherent
natlonal plan unless firm and contlnulng tids. aré establlshed between
‘the 1nternal process and the defence actions,'clalms, o-operatlcn and

search for new solutions carried out at the international level.
[ S KR e :
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The congruence between the point made here and the practical
functions attributed to ‘planning in each country requires these
. definitions :to. be "taken into'acc0unt'whén'deciding the paft which
national planning is %o play -in ‘the areas relating to external events.
Thus, for example,. if planning seeks to be an instrument of social
change: or direction of society and in geiteral 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. - ' o A §

:Finally, ‘the dspect which affords the greatest pdténtial for
innovation . in planning is the -establishment 5f systematic mechanisms of
interconnexion between the various national éystems and ﬁroéesses; which
should seek the maximum reconciliation of naﬁibnal‘autbnbmy with inter-

State co~-ordihation., -

B.' Summaryfand'conclhsioﬂs

Flrst of all,vlt is essentlal .to reiterate what has already been
'sald in the preface of this study, namely, that progress in planning,
and the full, exp101tatlon of.its effectiveness as an instrument of
governm»nt, involves a fuller. knqwledge and understanding of the socio-
political phenomena explicit and implicit in the planning process and-
their forms of linkage and interrelation with the purely technical
aépecfs. The gxploration of these lines:of analysis has been the central
aim of this.study and the conclusions reached are mainly concerned "with
them.‘ 'V T .

Tt must bé borne in mind, however, that«~in the firal analysis all
the advanceé which can be achieved on the different levels covered by

planning theory anq practice are of equal impertance. .

DR
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IS U S

It 1s obvious that the need emphasized here to study in greater
depth the subjects which haVe been re;atlvely neg;ected in the past, ‘in
order to achleve a greater balance between the perceptlon of the problems
and the capaclty for practlcal actlon through planning, does not detract
from the 1mportance of the advances whlch must still be sought in other
flelds. Chief among these are the follow1ng. planning methodology and
technlques, mathematlcal pro;ectlons and models compatlblllty of short-'
term p011c1es among themselves and compatlblllty of 1mmed1ate action
w1th forecasts, technlques and criterla for asse551ng programmes and
1nvestment progects capaclty for organlzatlon° and’ tlmely “and rellable
statistical information. e

At all events,_an attempt has been made in this study to glve the
fuliest p0551b1e account of the nature and characterlstlcs of plannlng
concelved as a contlnulng process whlch, when it attains its maximum
expresslon, can develop both s1mu1taneous1y and ‘successively in the °
most varied spheres of society.

The presentation and analys1s of the different technical and
political aspects which can affect plannlng or form part of it demon-
strate its complexity. .This involves the.rigk that planning may seem
to be a monster of such magnitudeiand,complexitylthat it-wpuld appear
necessayry to discard it.as unmanageable., The. standnoint of this study,
however, and the conclusion, that can be, drawn. from it, 1s that the reai
complexity lies .in the social. _process as a. whole, and that, for thls venr
reason it K is essential. to haYeﬁan,prgan;a;ng:dnstrument which will help.
to rationalize it as far as possible.. ., . , _ o

. - This reasoning seems corroborated, morgpver, by the account given
in earlier sections of the existing options regarding the rank and
functions which can be: assigned to,planndnge The historical circumstan-
cesy 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.

/A correct
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- A correct deciéion in this respect needs to take into account,
in the first place the fact that planning has been defined here as the
technical instrumentation of a political project and that in consequence
it is linked with and must be c¢ongruent with it: an assertion which is
-valid whatever the nature of the policy (explicit, implicit, global,
partial, with numerous objectives or limited to what are considered
basic priorities). - ’

At the same ‘time, there .must be a similar congruence between the

planning capacity resulting from the sum of the elements mentioned in
the previous paragraph and ‘the functions which are actually assigned
tO ito f ) e . 1

In other words, the political project and the existing restrictions

and limitations of various kinds determine margins of viability for the
possible functioning of planning. . '

- . Nothing ‘should be:required of any instrument which it is not
equipped to do. In the present context, this means that planning cannot
solve all problems and that totally comprehensive planning is a utopian
dream. This conclusion does no more than recognize the limits of its
.contribution, which in the light' of the optional or complementary
functions ‘described in the preceding clapter may nevertheless be of
vital importance. ‘

It should also be noted that, in consequence of the political
project in force and the roles which may therefore be expected to be
played by the various participants in the social process - who, as
already mentioned, are the same as those who may take part in the

planning -~ lines of preference arise when defining in each case the

function which planning should perform. .

Thus, it is probable that the functions of prediction and"
harmonization will be preferred. .if the chief actors or key promoters
of development nre situcted, as a result of projeect, in the civil
community, as in the case of private enterprise (with or without a

major contribution of foreign capital).

/The pre-eminence
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The pre-eminence which is assigned in such a model to the aforesaid
actors involves, as a guiding principle’.of planning procedure, advance
knowledgé:éﬁd'infbrmatibn, together with control of the incompatible
elements which might affect their action.

; In contrast, if it is mainly. a.c¢ase of a plan for the public
sédfcr; preference will be given té the rational allocation of resources,
the achievement of greater unity of the government apparatus and,
probably, the improvement of the short-term policy instruments.

Ir y on -the-other hand the politicel project adopted seeks a
major social transformation, the predominant factor will be the knowledge
and assessment of foreseeable social corflicts, of the powér resources
and probable behaviour of the actors involved, and of the characteristics
 of the most decisive areas of confromtation. :There -is, moreover, a
'éréé%er*ﬁéé&ﬁfor-ﬁnity-and ¢oherence in the action of the State, without
prejudice to the function of assigning scant resources with maximum -
efficiendy or of foreseeing probablé future emergencies of-extérnal or
' domestic origin.- In other words, thé political option thus defined
demands a plarining process of greater complexity and increased technical
and political instrumental capaditys - ‘ SR ' ?A :

‘ From another angle, it should be emphasized that, even in the case
of policies which assigh to the State s predominsnt role 'in the ‘direction
of society, this does not necessarily mean that it must have an - .
ad@iniéﬁrétivejapparétus of large proportions.  The analysis made earlier
inﬁreiafibn 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 known technical instruments lead to

the conclusion that quality is more important-in this field than the

size of the State apparatus, and that'béyond a certain point this last

factor almost” inevitably reaches 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.

/The foregoing
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(3

The foregoing reflections suggest thatAan alternative worthy of
special consideration is that the plan should concentrate on a limited
number of basic obaectlves and the set of pollclesgproposed for carrying’

them out. The selectlve 1dent1f1catlon of aims, the fragmentatlon or

reductlon of areas of confllct, a more precise determlnatlon of the
support and opp051tlon expected and of the power resources available to':
the social actors 1nvolved in the process are elements which, taken
together, increase the llkellhood of cons1stent and effectlve handling
of the basic technlcal 1nstruments for the appllcatlon of the principal
short- and medium-term pOllCleS of the State. It should be added that
the selection of a ba51clset of aims and policies can'promote harmornious
behaviour on .the part of the actors intervening in the process from the
c¢ivil community: a point which deserves empha51s 1n view of the impact
usually produced by confllctlng "prlvate pollc1es” '

From another standpoint, it 1s worth 1n51st1ng on the adv1sab111ty,
in the formulative stages of a plan, of taking expllclt account of the

margin of negotiation. and compromlse foreseeable as necessary or

inevitable, 51nce the reallsm of a project and of the corresponding
attempt at plannlng depends on an adequate assessment of ‘the frictional
points in the system.which inevitably lead to subsequent bargaining and
conciliation. ... - '

It has been empha51zed in the course of thls study that there is

.a close and frequent 1nterrelatlonsh1p between the technical factors

and the political wariables, whlch together give llfe and shape to the

process of planning. It is adv1sable, however, to ouallfy 'this statement

and recall what was said in a prev1ous section about the preponderance

of the technlcal element and the continuity and autonomy ‘which normally

characterize dlfferent 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 '

/rationality and
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rationality and consensus. Moreover, it is those nuclei which maintain
a certain contlnulty of great soc1al smgnlflcanCe in spite of changes
in politlcal proaects. . , 4 : : i L
Slmllarly, ;t might be suggested that, in the continuing analysis
‘and assessment conducted by those who.are.formally responsible for

planning, a more important role might.be.assigned to social scientists,

who are in a bosition to furnish knowledge and analytical capacity
dlfferent from Jbut by no means less important than the contribution -
fundoubtedly v1tal - hltherto made by economists, .engineers and ‘other
experts. A start should be made on the. systematic formation of"
&1ntegrated teams whlch could,, from the different standpoints’ of the
dlsc1pl}nes concerned, facilitate the simultaneous and con&istent

'"treatment of the most outstandlng technical and sociopolitical factors,

which shmﬂd lead in j_t..s turn ¢ -appreciation of

T aiA wais WL

v1ab111ty and to ereater communication and mutual comprehen51on between
the dlfferent part1c1pants in the process.. o . .
Lastly, a more prec1se deflnltlon must be given of another point

which the present study has sought to stress, namely. the emergence and

probable‘coexisrence of a formal plan and a.planning process which are
often narkedly dii‘ferenl:° ‘. "

The conclu51on to be drawn from this. is that an awareness of the
rlsk makes 1t eas1er to shape obgectlves, processes and policies designed
¥to reduce’ the dlsparlty already referred to as: an element which causes
'dlsturbance and confu51on, w1thout detrlment to the mobilizing function,

' the promise of an ultlmate goal, which is a desired attribute of any

1'~type of formal plan or 0fflClal programme . . s

Furthermore, it should not be deduced from the poss1blé discre-~

pancy between formal plan and real plan that the formal institutiona-

lization whlcn has characterlzed the development of planning in Latin
‘America is of only secondary importance.: On: :the cohtrary, every
permanent and systematlc activity; requires the precise identification
of those who are formally responsible for- it and for its attributes and

functlons, and all this involves, in its turn, the existence of specific

Dl e /institutions and
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institutions and operational procedures which are sufficiently clear
and well-known. 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.


















