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Introductory Statement 
Policy Planning: The Minneapolis Case

Purpose and Scope

This description and critique of a policy planning process is sub

mitted as partial fulfillment of requirements for a Master of Science 

degree in Urban Planning. Dr. Andrew W. Wilson, Professor, Department 

of Geography; Dr. David E. Shirley, Director, Division of Economic 

and Business Research; and Robert D. Carpenter, Professor in Charge, 

Graduate Program in Urban Planning, all of the University of Arizona, 

directed the writing process.

Material in this report is based on the author's job experience 

with the City of Minneapolis, Division of Planning and Development.

The report was written more than a year after the job experience. The 

author was a member of the Division's Comprehensive Plan Team and her 

assignments were writing discussion papers on items pertaining to the 

Human Development-Viable Community Life and Security goals of the 

Minneapolis Comprehensive Municipal Plan. Primary data from personal 

experience and informal discussions with fellow staff and Comprehen

sive Team members are the research resources.

This paper will synoptically describe the Minneapolis policy 

planning proces in the origianl rationale document, "Looking Ahead 

and Pulling Together, A Part of The Comprehensive Municipal Plan, City
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of Minneapolis," by Paul D. Spiegel. It will critique its workability 

in conjunction with the realities of staff problems.

At this writing the Comprehensive Municipal Plan is undergoing 

an update in policy plan form. The policy plan supercedes the previous 

land use-oriented comprehensive plan by including sections on health, 

physical security, environment, and social services.

Organization

The paper begins with a locational section describing the agency’s 

regional setting, governmental position and role, office organization 

and current projects.

A synoptic outline of "Looking Ahead and Pulling Together" 

follows. It sets forth two methods of goal and decision-making, the 

real and the ideal, and elaborates the technique of combining the two. 

The process, based on fundamental values like opportunity and choice, 

is a derivation from values to goals, objectives, targets, and tasks. 

The goals, Housing, Economic Vitality, Access, Human Development- 

Viable Community Life, and Security, are to be met by objectivies, 

the objectives by targets, and so forth. This section also describes 

staff problems and the actual policy planning procedure including the 

author’s assignments pertaining to the Comprehensive Plan. A critique 

of this procedure discussing vocabulary, extraneous activity, indicat

ors, and personnel difficulties concludes this section.

The next subdivision proposes an alternative means of policy 

planning for the present situation conceived by the author. Briefly,
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it is a three-part cumulative process: programs meet objectives and

objectives meet a cumulative end-state. In other words, a grand, 

general, all-inclusive goal, herein termed cumulative end-state, 

like The Good Life for Everyone, is subdivided into topical means like 

education for achieving it, herein named objectives. Objectives are 

subdivided into schedules of activities, budgets, and manpower, or 

programs, to accomplish the objectives, for example, libraries and 

factory tours. This eliminates erudite text and shortens the actual 

number of steps in the creation of a policy plan. The improvement 

proposal also incorporates office management.

The penultimate section, educational value of this job experience, 

mentions policy planning, plan implementation, and bureaucracy.

Final conclusion of the worth of the "Looking Ahead and Pulling 

Together" planning process must wait the months until the Compre

hensive Municipal Plan is completed because team members are involved 

in an ongoing experiment: Hypothesis: the "Looking Ahead and Pulling

Together" rationale is workable. However, even at this stage tentative 

conclusions and observations can be made.

Agency Identification

The Planning and Development Division of the City Coordinator’s 

Office of Minneapolis, Minnesota, is the setting for this discussion.

Governmental Organization

Minneapolis is the central city for most of the 1.75 million 

people living in the Twin City metropolitan area. It serves as the
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primary manufacturing, marketing, financial, and cultural center for 

the five-state upper midwestern region. It has a strong council-weak 

mayor government. The thirteen-member council has legislative and 

administrative authority and works through standing committees. It 

appoints certain officials. The mayor, the chief executive of the 

city, has limited authority. He can veto City Council ordinances 

and resolutions, and he can appoint some board and commission members. 

He is also director of Civil Defense and has supervisory responsibility 

over the Police Department.

Voters elect the mayor, council, treasurer, comptroller, and 

members of the Board of Education. The council appoints the assessor, 

attorney, clerk, coordinator, and engineer, head of Public Works. The 

mayor appoints some or all of the members of the Library, Parks and 

Recreation, Estimate, Public Welfare, and Retirement Boards, and the 

Civil Service, Human RElations, and Planning Commissions. Other city 

organizations and departments are filled through Civil Service pro

cedures. (Figure 1)

The City Coordinator’s Office, established in 1966, supervises the 

growing number and diversity of developmental activities in which 

Minneapolis is directly or indirectly engaged. The office also adjusts 

the planning and action stages of the development process to better 

accomplish the long-range goals of the city.

The City Coordinator’s Office includes three subdivisions, each 

having an Assistant City Coordinator as its Director: Planning and
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Development, Urban Environmental Control, and Administration. The 

subdivisions’ duties are, according to an official chart, as follows: 

"Administration

Finance and Utility Control

Data Processing

Functional Analysis

Legislative Liaison

Personnel

Communications

Auditorium

Urban Environmental Control
i!i' The Department of Building Inspection 

The Model Cities Program Implementation 

The Code Enforcement Program 

The Hazardous Building Program 

The Beautification Implementation Section 

Planning and Development

Preparing plans and studies in accordance with the recommend

ations of the Planning Commission.

Long-range planning of all public improvements and guide 

programs for private improvements.

All matters of zoning.

The preparation of plans and applications for Federal pro

grams. Providing technical assistance and program develop

ment for the Beautification Committee."
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Office Organization

At the top of the Planning and Development Division is the director, 

assisted by two sub-directors, one in charge of Planning and the other 

in charge of Development. Below them are the planners who are respons

ible to either sub-director according to the planning or developmental 

nature of each assignment or according to the location of the project.

An unwritten agreement places the Director of Development in charge 

of the southside and the Director of Planning in charge of the north- 

side. Sometimes the project and the project location coincide and the 

planner has only one sub-director to keep informed. In other cases, a 

sub-director may oversee the entire city: for example, zoning comes 

under Development and the Comprehensive Plan under Planning.

Two other organizational units exist. The secretarial pool is 

headed by an office manager who delegates the typing, reception, filing, 

collating, payroll, mailing, and dictation work. The planning aide 

supervisor oversees model building, drafting, reproduction displays, 

furniture moving, photography, surveys, cartography, lettering, 

statistical calculations, and plats.

Finally there are three supportive positions: the bookkeeper who 

orders supplies and maintains the Division's accounts; a librarian, 

who occasionally assists with the typing and collating; and an admin

istrative assistant, who attends meetings, reads and summarizes reports, 

and serves the directors in similar ways.
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Hon-permanent positions are designated temporary or permit, that 

is, for-the-life-of-the-project or until-funds-for-the-salary-run-out. 

These individuals are hired outside Civil Service procedures either for 

a specific project or merely to circumvent "Silly Service." These 

employees can be planners, aides, or miscellaneous and can be without 

sick leave, holiday pay, and other certified employee benefits for 

months or years until a permanent job vacancy appears and the permit 

employee can be certified and moved into it. Some temporary employees 

are dismissed after project completion; others await certification.

The Division has offices in two City Hall locations. The Director 

of the Division, his assistant and secretary; the chief social planner; 
and the Indian program coordinator are on the third floor mezzanine.

The majority of the staff is on the fifth floor in a corner of the 

former attic. Here the directors of Planning and Development, the 

zoning man, and the Envircnmental Design Coordinator each have an 

office. The planners work in cubicles partitioned from the drafting 

room by pegboard walls and open to the drafting area. Another large 

room houses the clerical staff and the library, again separated by 

pegboard partitions. At least two planners work in the library. 

Storerooms, restrooms, a conference room, and a room housing the Mayor's 

Council on Youth Opportunity director complete the layout.

Some staff members also have work areas in the Model City and 

Pilot City offices located in their respective neighborhoods. These 

planners are both liaisons between the Division-and the neighborhood 

staffs and the local contribution in federally financed programs.
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Structurally the Planning and Development Division is the staff 

agency for the Planning Commission. After the work has been researched, 

written, reviewed, rewritten, illustrated, or whatever, it goes up 

through the supervising planner or team captain to the respective 

sub-director. From him it proceeds to the director who attaches a 

letter of transmittal and sends it along to the Planning Commission.

The office operates, or does not, as the case may be, under the 

concept of "permissive management." Big Brother watches only when the 

product is overdue. No official comment acknowledges late arrivials, 

early dismissals, long breaks and lunches - if the work is done. This 

holds particularly true for planners who may work at home occasionally.

Office Projects and Processes

Projects at this writing include: preparation of legislation and 

zoning ordinances necessary to implement the downtown plan, Metro 

Center *85; legislative proposals relating to urban design in down

town; completion of the Riverfront Report, a land use plan for a strip 

along the Mississippi; zoning work including density, street and alley 

vacations and a townhouse development; a housing development policy; 

comprehensive plan updating; transportation planning which includes 

establishing corridor studies and reviews of a metropolitan trans

portation planning program, a forecasting technique, and a classifi

cation system; analysis of the Metropolitan Development Guide; and 

completion of Community Renewal Program Studies. Other projects are: 

neighborhood plans, organization of census data, and background studies 

for two redevelopment areas.
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Some of the projects require only a single person like the census 

work; others, like the Riverfront, utilize a team of planners and aides. 

Every planner should have a primary, secondary, and tertiary assign

ment. This method occupies his time and talents and avoids idle and 

boring waiting periods.

Projects are divided among teams headed by a captain. Captains 

are appointed according to skills, seniority, and administrative 

responsibility. Team members are assigned according to their skills. 

Each person does his task and a unified product results. The method 

or planning process used by the team varies according to the project 

type and team preference.

The Comprehensive Plan Team is using the method set forth in 

"Looking Ahead and Pulling Together." This document establishes a 

policy planning technique for updating the current land use-oriented 

municipal plan. The policy plan supersedes the former plan by incor

porating sections on health, physical security, environment, employment, 

and social services.

"Looking Ahead and Pulling Together"

"Looking Ahead and Pulling Together, A Part of the Comprehensive 

Municipal Plan, City of Minneapolis," by Paul D. Spiegel, Senior 

Planner, was published in 1969. It contains the goals and values 

approved by the City Planning Commission for the master plan update.

The paper discusses two means of decision and goal-making, the 

problematic or the extant, real situation and the aspirational or the
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future, ideal situation. The second part of the paper demonstrates 

an eclectic approach, the balance between the normative and the 

incremental, tomorrow and today.

Part I, "Looking Ahead," comes in three sections. The first 

compares and contrasts the two decision-making techniques; the second 

refines the study by suggesting types of circumstances to which each 

is applicable. The concluding section determines that the decision

making process must include both techniques. Part II, "Pulling 

Together," elaborates the means. Here follows a synoptic outline of 

the document.

Part I, "Looking Ahead"

i. Two Approaches

In the problematic approach, problems are the source of goals. 

Goals change as problems change. In the aspirational approach, 

problems are the difference between present and future situations 

and goals are the elimination of the problems. The usefulness of 

each approach varies with the situation.

Each approach reacts differently to change. The incremental or 

problematic responds to the signals from its environment or from 

interest groups rather than seeking general good. On the other hand, 

the aspirational or deal changes the initial goal and its corollaries
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11. Sharpening the Focus

Ideal

Goals grow from aspirations

Ideal, normative, tries to make aspirations come true

Adapted to areas where precedents are few - areas of rapid change

Zealot and drastic-action prone

Problems are gaps between existing and goal states 

Goals derived from "the ideal of the model-maker"

Feedback (dialogue) or testing may cause change of "ideal" 

and its derivatives

Checklist alerts user to watch predetermined areas 

Examples: "Ideal city", deductive philosophy 

Trap-difficulty - tuned to a vision, not the environment

Incremental

Goals grow from problems perceived

Short view, present oriented, corrective— look back to look ahead 

a little

Problem oriented, "play it by ear", look to the crisis at hand 

Adapted to static or slowly changing environment 

Drastic - action avoiding

Problems set goals - priority varies with problem intensity and 

perception

Redmedial by nature - assumes small error inevitable and correctible 

Trap - cumulative error can exceed adaptive capacity of system
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Assumes interested parties will feedback influence 

Examples: case law, actuarial work

Difficulty - distinguishing problems from problem symptoms (p.5) 

iii. The Issue Sighted

Both means of goal and decision-making are necessary for a compre

hensive approach because of: the restricted nature of each approach,

the extent of the Comprehensive Plan, and the relationship between the 

City and other levels of government.

Part II, "Pulling Together"

The first subdivision harmonizes the incremental and the ideal 

or normative approaches; the second establishes a "decision system 

of variables to be worked by program and policy alternatives and to 

be guided by indicators of feedback and trends." (p.10) The third 

section investigates values for a goals system; the fourth creates a 

comprehensive goals system to initiate the local process.

i. Loose Ends

Steering the problem-oriented incremental approach into the long- 

range normative direction resolves differences between the two approaches 

and creates a useful means of comprehensive planning.
;

Three advantages of placing the normative over the incremental are:

a) Choice of an end must precede derivation of means to achieve it.

b) A cohesive, normative goal system can utilize the extant fragmented, 

overlapping socio-economic-political structure, and
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c) Dedication to a long-range goal system eliminates incremental 

entanglements.

ii. Decision Variable System

Normative goals fit in a family of five decision variables—  
values, goals, objectives, targets and tasks. Each variable 
has a job: values reflect the "good", the "right", borne 
of some concept of the nature of man. Goals reach; they 
spread in an effort to be comprehensive; they are general 
aspects of the "livability" we want the City to have.
Objectives spell out goal concerns. They tell us what we 
have to do to advance our goals. Targets serve objectives.
They grab and manipulate tasks. Finally, taks bring us down 
to earth. They pry, they "pinpoint", they "home in" on 
what we have to do to reach out targets and the objectives, 
goals and values they serve, (p. 11)

Each variable is a means to the one above it and/or the result of

the one below. The variables vary in four ways: mode, specificity,

flexibility, and measureability, i.e., the ability to measure progress.

The normative variable decision system works in the following way:

Program alternatives or packages of objectives, targets, or tasks

are made up to accomplish related results.

Policy alternatives are the general controls over specific instances.

Feedback trend adjusts decision output by announcing conditions

in the environment.

Indicators measure change.

iii. Theme and Values

The ultimate American value is individual well-being. The good 

maintaining this well-being varies in time and from person to person.

Minneapolis’ values are: opportunity and choice,equity, security,
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accessibility, productivity-efficiency, interest and urbanity.

iv. A Five Goal System - "HEADS"

"Each goal category is a functional aspect of community 'livabil

ity'." (p. 18)

The goals are: 1) Human Development-Viable Community Life

the fulfillment of individual potential and symbiotic dynamics 

of community milieu

2) Economic Vitality

strong economic environment for the individual and for business 

concerns

3) Access

convenient approach to "information, goods, services, leisure 

and creative opportunities, satisfying housing and living environ

ment, equal protection under the law, beauty, etc." (p. 20)

4) Housing and Living Environment 

decent, variegated accomodations and surroundings

5) Security

elimination or reduction of hazards

v. Pulling Ahead

To meld the normative and the incremental in the objective stage, 

the following process is suggested. Relate a complete list of trend 

estimates in order to create alternative bundles of objectives, which 

may better forward the goal.
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The first step is to confront each goal with every other goal 

and each objective with every other objective.

Step number two is to study feedback from the community to compare 

each trend with every other.

Finally, the normative objectives must face the community trends.

The process has problems: the impossibility of perfect knowledge,

prediction, comprehensiveness, and measureability. Better community 

cooperation, communication, and commitment will improve the situation.

Staff Problems

In a two-year period, nine staff members have been on the Compre

hensive Plan Team— plus two others who were assigned to it on a 

secondary or tertiary basis but who never had time for it. Paul D. 

Spiegel wrote the rationale document, "Looking Ahead and Pulling 

Together", and researched cultural, recreational, and educational 

aspects of Human Development-Viable Community Life. He then left. 

Experiences of other staff members designated by letter follow: "A"

wrote a housing paper and left. "B" worked on a railroad paper and 

had just begun Security when he was reassigned. "C" become Team 

Captain and began work on Access. He is now expanding Housing and 

Living Environment. "D" wrote Economic Vitiality and shared Housing 

and Living Environment with "E" who also completed Security. Both 

have since left. "F" wrote a Human Development-Viable Community Life 

Paper which "C" rewrote, researched education, recreation and Security:

"F" was then reassigned. "G" spent two weeksEnvironmental Health.



18

on libraries before leaving. Presently "H" is expanding Human 

Development-Viable Community Life. Only "C" has the Comprehensive 

Plan as his primary and full-time assignment now.

Not only does the number on the team vary, but also the time each 

member devotes to the Plan. The rationale document and a compendium 

of goals and objectives are the only products from the team.

Procedure

In "Looking Ahead and Pulling Together," goals are general enough 

to apply anywhere. Objectives, as means to obtain the goals, are to 

relate to any places similar to Minneapolis. Targets are based on 

specific factors in the local situation and tasks, as programs, are 

to accomplish the targets. Originally each member of the Comprehensive 

Plan Team was assigned exclusive responsibility to clarify and expand 

one or more goals. After these .rough-draft, directional papers with 

tentative objectives were approved by the Planning commission, they 

were returned to staff for further work.

The next step was to more specifically research authoritative

sources either through published material or through interviews. At
/

this point, the team changed and regrouped. Goals were sub-divided 

into topical sections and reassigned on a piecemeal basis. Progress 

was frequently reviewed by the team captain who indicated changes in 

approach where necessary. Team meetings encouraged exchange of ideas

and direction.
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After each paper completed a level (goal or objective) to the 

captain's satisfaction, it was formally typed and sent to the Director 

of Planning for review. If necessary, it was rewritten and retyped 

for the director's perusal. Its next gauntlet was with another city 

agency affected by the document, for example, the Sanitation Depart

ment, Parks and Recreation Board, or the Minneapolis Housing and 

Redevelopment Authority. After total revision and review, the entire 

package of goals and objectives went to the Planning Commission for 

final approval. Currently staff is researching data for the target 

level for each goal.

Personal Assignments

Explication of the Human Development-Viable Community Life goal 

was my first assignment. (Previous work was to read a major portion 

of documents written by the Division in order to acquaint myself with 

the agency). Several conferences with the team captain and with other 

team members started me in the general direction. All I did for days 

was to read planning books and think about their themes, to consider 

newspaper clippings and class notes from anthropology, political 

science, sociology, and planning courses, to cogitate. Eventually 

the thoughts began pouring out.

My first thought was that humans developed under certain influ

ences or in certain ways: religious, political, educational, psycho

logical, physical, and social. The Team Captain approved. Next 

assignment was to derive seven sets of objectives. Back I turned to
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the books and the clipping file. After completing the objectives, I 

photocopied the entire report and met with the team. "This" objective 

under Physical overlapped with "that one" from Health, and "this Social 

objective" was similar to "one in Economic Vitality;" therefore, revise 

and eliminate duplication.

In the meantime, rewrite the entire paper so it is "this way" and 

do it again so it will include "that" and do it again. And I did and 

suddenly the Planning Commission wanted it three weeks early, so I 

took it home one afternoon and reorganized it till 1:30 A.M. After 

the team captain favorably reviewed it, he rewrote it. I recognized 

only three phrases. The captain’s report was sent upward for review 

and subsequent approval by the Commission.

My next assignment dealt with Security. The Security goal has 

three sections: Criminal-Civil Justice, Disaster Defense, and Health.

Health is sub-divided into: Personal Services, Environmental Health,

and Health Resources and Organizational Framework. I was delegated 

the task of determining targets to achieve Environmental Health 

objectives. This involved major research; reading, interviewing, and 

statistical analysis. The great difficulty in this assignment was 

lack of information. Either no one knew the answers to my questions, 

or there were no answers. Data, especially on air and water pollution, 

varied in format from agency to agency. The federal and state monitors, 

for instance, gauged different chemicals or conditions or read them in 

different units. Many data were recent but not current or had not 

been collected long enough to establish a trend.
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In this assignment my work was again frequently reviewed by the 

team captain. Again he or we reorganized portions of it. In the 

rewriting process, segments of previous reports were clipped and 

pasted into the current draft. In this form, previous data and 

concepts were better received. As each new member of the team thought 

out the process, reorganization also occurred.

During execution of the assignment, the team captain put out three 

directives. The first dealt with the format for the Environmental 

Health paper: restate the objective; present the problem; review 

public efforts against the problems; suggest future policy and efforts; 

and postulate costs and benefits. The second came a month later in the 

form of a memorandum to the Director of Planning and Development. Its 

subject was the staff role in updating the Comprehensive Plan. The 

memo listed: goals and objectives were already determined; quantify

"desirable end-states related to the goals and objectives"; determine 

present conditions in the city; define the means or targets needed to 

close the gap between the end-states and the present state; and select 

the best policy package. The last directive, entitled, "Guidelines for 

the Development of the Updated Comprehensive Municipal Plan", came 

out five months after the first one. It began with General Procedural 

Outline: define the objective, analyze the current state; formulate

targets to close the gap between the two; and then prepare a prelimin

ary policy plan. A time schedule followed. Behind that was a list of 

activities detailing the General Procedural Outline for each goal.



The increasing sophistication of these directives indicated a 

greater depth of thought. About this time the captain was shifted from 

numerous other assignments to the Comprehensive Plan on a full-time 

basis and was therefore able to devote more time and attention to it.

Critique of the Process

On first reading, "Looking Ahead and Pulling Together" is marvelous- 

fresh, energetic, inviting. On second reading the gloss disappears and, 

because of cloudy phrases and sentences, in-depth re-reading occurs. 

Questions of meaning and differentiation come up. Obviously the idea 

can be conveyed more efficiently than it has been.

For one thing, the vocabulary is incorrectly used. According to 

Webster's New World Dictionary of the American Language, the germane 

meanings of the following words are:

goal - 2. an object or end that one strives to attain; aim. (p.620) 

objective - 5. being the aim or goal: as an objective point, (p.1012) 

target - 3. any object that is shot at. (p.1491) 

task - 2. a piece of work assigned to or demanded of a person.

3. any undertaking or piece of work.

4. an undertaking involving labor or difficulty, (p.1492) 
incremental - of or resulting from an increment or increments.

(p.739)

variable - 1. anything changeable; a thing that varies or may 

vary, (p.1611)

normative - 1. of or establishing a norm, or standard, (p.1001)

22
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Goal, objective and target are virtually synonomous. Something more 

specific than the number three definition of "task" would be a more 

descriptive label. "Incremental" would be more satisfactory if the 

reader need not step from the incremental level to the level defining 

problems as increments, perhaps to the current municipal burden, and 

back to the first level. The term "variable" may connote flexibility 

within the decision system. It might also mena that labels are change

able with changing situations; i.e. instead of the present HEADS 

(Housing, Economic Vitality, Access, Human Development-Viable Community 

Life and Security) set of goals, another set of goals like Health,

Safety, and Beauty might prove more useful. Any any rate, the precise 

meaning is lacking.

Not only is the use of incorrect or erudite meanings a problem, 

but the text switches labels for the modes of planning. For example, 

the original "aspirational" becomes "ideal" and "normative" and the 

"problematic" become "incremental" and"reactive", and the latter term 

is not used beyond the first page.

The number of these several "decision variables" (goals, objectives, 

targets, tasks) is excessive. The breakdown enforces a slow pace in 

actual practice. Each step must be completed before the next begins. 

Perhaps this gradual progress is good because it forces thinking and 

meaningful transition between the parts. It does seem quite similar 

to the intial grade school practice of multiplying by ten, i.e., 

writing each step rather than adding a zero to the multiplicand once 

the process is understood.
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On-the-job use of "looking Ahead and Pulling Together" is the 

real test for its ideas. In the very beginning, just getting started 

can be a problem. The label switching from "aspirational" mode to 

"normative" mode is a problem. And, what exactly is the difference 

between objectives and targets? Programs have a decided tendency 

to appear in the upper levels of the "decision variable system". The 

problem is that the mind automatically goes to practical solutions.

In this case, one merely makes a list and alter fuses it into the text. 

Each team member experiences similar disorientation.

Measuring progress of the completed report is to be done by 

indicators. Even "Looking Ahead and Pulling Together" admits this 

difficulty. The problems with indicators are many. Measurement of 

progress in numerous situations is purely subjective. Is a person 

more healthy with help from Programs A, B, and R than he would be 

without any programs or with aid from other programs C, D, and S?

The same health program example can be used in the lack of data 

problem. Current information cannot be compared with a void of data 

from the pre-policy plan situation. Few experts on measuring goal 

effectiveness and a dearth of written material on indicators complicate 

the measurability matter. In time, after further research, the diff

iculty of providing meaningful indicators will be met.

Critique of Staff Management

The Comprehensive Plan Team was and is vastly understaffed. Only 

the captain remains as the single full-time member. The second member
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of the team vacillates between Human Development-Viable Community Life 

and a neighborhood plan. The largest Comprehensive Plan Team was 

four members, no one of which spent forty hours a week on it. One 

reason for lack of staff is lack of staff interest in the Plan. No 

one wants to be assigned to the Comprehensive Plan Team. It’s a drag. 

The directors recognize the lack of product, yet fail to assign staff 

to the project. This behavior may be the result of a budgetary limit

ation or a low priority rating.

Another reason for personnel problems is mismatching of tasks 

and individuals. Planners are not necessarily administrators. The 

team captain himself admits he cannot administer well, and his own 

supervisor operates within restrictions imposed by the other directors. 

Many other team members have not enjoyed their tenure with the Plan. 

Slow progress and frequent staff turnover have caused numerous post

ponements of assignment deadlines.

Improvement Proposal

The first thing to eliminate the faults in the Minneapolis policy 

plan concept is to correct the vocabulary. No reason can logically 

exist for goal, objective, and target to mean the same and yet to be 

used as discrete terms. The second thing is to pare down the entire 

procedure into a three-part process. The labels are simple and quickly 

recognized; cumulative end-state, objective, and program.

Most planners know that a program is a schedule of activities, 

budgets, and manpower for getting things done, a procedure; that an
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objective is something aimed for; and that a cumulative end-state is 

an entity increasing in effect by additions. The entire concept 

telescopes. Numerous programs fulfill an objective. Numerous 

objectives fulfill a cumulative end-state. (Figure 3) As all 

programs meet the objectives and as all objectives are completed, the

total becomes a whole cumulative end-state.
/
For example,' if the outcome of the planning process is infinite 

choice for the individual in a number of avenues: education, jobs, 

housing, political activity... this is the cumulative end-state. The 

next step or level is the objective. In this case the objective may 

be to furnish an infinite range of educational services, personnel, 

facilities, products. The program elements needed to fulfill the 

objective would include: guitar lessons, libraries, audio-visual

material, chemistry laboratories, professional staff, vocational work

shops, and remedial reading with all the personnel, scheduling, 

financing, and locations they require. In other words, the Grand Idea 

is sectioned into workable, topical units which, in turn, are reduced 

to concrete and available people, places, equipment, and activities. 

The "Big and Distant" is refined into the "Small and Near".

Another example is the recreation objective of providing an 

infinite number of opportunities for re-creating and recreating the 

individual. Program elements might be: art museums, volleyballs,

swim instructors, and tracts of undeveloped park land. Many of these 

items, of course, do overlap into the education objective and vice 

versa. In this way, the telescopic effect works.
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IMPROVEMENT PROPOSAL

OBJECTIVES

PROGRAMS

Figure 3
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Another means of correcting the flaws in the Minneapolis policy 

plan process is to tighten operating procedures. This could involve 

total office realignment in order to assign staff with full-time 

commitment to the Comprehensive Plan. As it has stood in the past, 

other assignments have severed team members from their policy plan 

work for a number of days at a time. When this happens to the team 

captain, team members must wait for him to return to, for example, 

the review of their work. On several occasions, all forward motion has 

stopped on a particular goal.

Related to this is communication. If the directors, team captains, 

and other project leaders knew the talents and interests of each staff 

member as well as the progress and requirements of each project on a 

daily or weekly basis, staff members could be better utilized for the 

benefit of both the office projects and the staff itself.

Within the Comprehensive Plan project, the team members,. who 

change frequently, rarely confer en masse any more. Other assignments 

often interfere. Individuals may discuss the plan over lunch, coffee, 

or in the elevator with each other or individually with the captain.

As the writing progresses and as each goal paper reaches a plateau, 

all the work is compared, evaluated, and revised where necessary.

Any public planning agency has inherent difficulties in becoming 

or remaining efficient. One restraint is politics. A politically 

minded supervisor, Planning Commission, councilman, or agency through 

which or with which the planners work restricts creativity and progress.
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For 'example,' not knowing how a director or supervisor is going to play 

a developer against the Planning Commission or City Council or how he 

will use his power and authority to save his job or help a friend does 

inhibit junior staff. Air pollution is a topic too political for 

certain senior staff members. Such a state prohibits junior staff 

from doing what should be done or at least from publishing it until 

the political climate changes.

General red tape is another problem. Channels through which 

requests must wander, waiting for a paper to be typed, reviewed, 

rewritten; waiting for a return telephone call; the mailed data to 

arrive; waiting...

This office suffers from numerous intertwined administrative 

maladies beyond the ubiquitious ones mentioned above. Lack of 

communication is obvious. General knowledge about who is working on 

what and how far along he is is almost non-existent. Changes in the 

staff roster affect morale. Staff members seated in obscure niches 

feel forgotten when they learn about the addition or loss of another 

staff member two weeks after it has occurred. Besides these problems, 

the Division parts are not talkative. For example, not all fifth 

floor staffers are aware of what goes on in the third floor mezzanine 

offices and vice versa.

Of course, not everyone drinks coffee and some personalities 

prefer to share breaks with other personalities. Moreover, the monthly 

progress report reaches staffers three weeks into the following month.
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Staff meetings are rare, and their purpose is more often a charity 

drive or procedural point rather than planning policy.

A second aspect is administration itself. This office is not 

run; it happens. No continuous interaction or guidance between top 

and bottom exists. "Permissive management"techniques explain this. 

Every person works with a connection to the top. When the person 

oversteps his autonomy, a quick snap pulls him back. Sometimes enough 

rope is let out so that the person hangs himself.

Games is the last difficulty. Senior staffers use junior staffers 

as pawns. Some examples follow. The librarian was transferred by 

"I" to another department after funds for her salary ran out. Only 

when the payroll clerk unknowingly announced that the librarian was 

being paid out of the usual fund did "J" return her to the library.

When a new worker from the Summer Youth Employment slackened his pace, 

"I" called him in to discuss the matter. A shouting match ensued.

Even though the young man swore at him, "I" did not fire him because 

he was black. "J's" daughter's boy friend was hired on a temporary 

basis. Because someone disapproved of "G's" anti-war sentiments, 

she was fired. Lack of product exists on the staff at all levels.

Some slackness is overlooked: an alcoholic supervisor and a frequently 

absent draftsman who is black. Other slowness is pressured: "C" who

is working below expectations and "K" who heads a team writing a report 

industrial and community groups are eager to see. Games.
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Educational Value

Because this report was written more than a year after the job 

experience, the author can better reflect on the educational value of 

her time in the Minneapolis planning office. Inconsequential details 

do not block out the broad, lasting impressions.

This exposure to a policy planning technique has met my personal 

educational goals of learning both the realities of creating a policy
X

plan and the practical aspects of a planning office. Observation of, 

and participation in, the process of creating a policy plan has answered 

some of my questions about this planning technique. This topic was 

never more than mentioned in my courses. Since it is becoming a more 

significant part of the planning profession and since some of the 

thought processes policy planners must undergo can be transferred to 

land use planning, my experience with policy planning has been worth

while.

Another topic either lacking or never adequately explained to me 

in class is plan implementation. Not only did I learn about implement

ing ray own project, but also about implementing other programs through 

observation and discussion. ■

The non-political, hypothetical situations of the classroom are 

vastly different from the acrobatics and legal requirements of the 

planning office. No worries of financing programs, of balancing the 

downtown commerical interests with outlying shopping districts, and 

of kowtowing to the planning commission upset the classroom projects.
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The make— believe of class turns into the reality of relocating widows 

living on Social Security; of increasing traffic capacity on a quiet 

residential street; of supplying housing, schools, water, police and 

fire protection, sewerage and employment for new residents.

The day to day routine of thinking, writing, telephone calls, 

meetings, letter writing, newspaper reading, coffee breaking, calendar

flipping is not the creative, earth— shaking, society— improving 

activity future planners expect. Many days are so many hours of blank 

pages, busy signals, subtle pressures from the boss, and purposeless 

meetings. Frustration is an occupational hazard.

Because urban planning is a political animal, the steps in the 

planning process include the mundane, but necessary, selling of the 

product to the planning director, planning commission, affected 

municipal agencies and residents as well as the community as a whole. 

This selling is a continuous process. Contacts must be made from the 

very beginning, and the final product must be explained— over the 

telephone; at numberless, endless meetings; to the media. All of the 

justification for the decision must be clear to the total public and 

not just the articulate, educated public. The planner's words go 

beyond the educated planning staff and commission to people who do not 

understand Planning— let alone why their houses are to be demolished.

In the case of policy planning, the reality of translating a 

series of recommendations, assumptions, goals, and guidelines general 

enough to be flexible, yet specific enough to be useful, from the
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planning document to actual application is a trick for a political, but 

ethical, juggler. Obviously great care must be taken in order to 

protect the intended meaning of the document from selfish interpretation 

at a later date. This skill comes from actual practice in a political 

arena and not from an academic exercise.

Actual participation is one of the most instructive learning 

experiences available. Everybody has always known about bureaucratic 

activities, but a series of telephone calls in search of pollution data 

is a lesson in itself. "Oh, we don't keep that sort of information.

Why don't you try_________ ?" who does not, either, nor does the agency

the middle one recommended. "The reason you probably haven't heard 

from them in six weeks is because our department elected to hire a 

consultant they didn't want." Stagnant agencies hide inactivity by 

spurning information requests. Jealousy or oneupmanship forbids 

sharing data. Hopes for a city contract maintain consultant secrecy. 

Unfinished reports stay progress. Human nature magnified and concen

trated is all that it is. This carries over into abusive use of 

supplies, personal use of office cars, and padded time sheets. The 

everpresence of it and the ways of working over, under, through, and 

in spite of it, are the lessons it teaches. ;
Another important lesson my job has reinforced is a thinking 

technique: the idea of not merely blindly accepting a concept, method, 

or situation as true or inviolate just because someone higher up says 

so. The thinker must consider the parts of the item; its context,



tradition, and consequences before he accepts it and participates 

in its maintenance. Personal evaluation and questioning of something 

unfamiliar leads to understanding and, to a degree, to assimilation.

Conclusions

A policy plan merely states the standards, goals, principles, 

assumptions, communication flows, and value judgments upon which 

physical land use plans and socio-economic plans are based. A policy 

plan does not contain program elements like time schedules. It does 

contain the intent to act and provides a framework for making the how, 

when, who, where, and, especially, why decisions.

The policy plan document can contain discrete, topical sections, 

i.e., Residential Development, Education, Industrial Location, Open 

Space and Institutional Areas. Each section might be comprised of 

descriptive material about local conditions, which precedes a list of 

policies concerning those items discussed. For example, the residential 

development section might cover discussion of, policy statements 

about, the following topics: good design, density, accessibility,

privacy, the relationship with the rest of the community. Open space 

policy statements might contain recommendations and discussion about: 

public ownership, agency coordination, protection of nature, the function 

of private enterprise, definitions, and methods of acquisition and develop

ment. The education section might discuss and list recommendations for 

utilization of community resources, transportation of pupils, and school- 
park complexes.

34
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The policy plan document is the justification for each solution 

for each question, mundane or extraordinary, in the decision-making 

process, Should we have a civic center? Where should it be? Should 

we allow high-rise apartment buildings? Should we allow that zoning 

variance? Should parking be allowed on downtown streets? Should we 

build another calssroom building or expand facilities at the museum 

and art gallery? Should we hire morenurses? Can we decrease unemploy

ment if we match these federal funds? The policy plan is a set of 

legally endorsed guidelines for growth and development for the community. 

It gives official parameters to decison-makers, public and private. How 

effectively it accomplishes the above purposes in the Minneapolis 

situation cannot be judged by the author because the internship termin

ated during the process of developing the plan.

The policy planning process is a. useful technique, but, of course, 

with qualifications. Its worth depends on such things as staff quality, 

community understanding, local factors. In Minneapolis, the policy 

planning technique is worthwhile and it undergoes re-evaluation as the 

team members change. The rationale of unlimited opportunity for individ

ual choice is an admirable goal and, under the current set of "decision 

variables", a planner can gradually distill a program which will accom
plish that goal.

As indicators of progress appear, the worth of the policy plan 

will improve. Anything can be good or bad depending on which side 

yells louder— until concrete proof is available. Until that time, only 

subjective observation can report the effect of the policy plan program.
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Certainly the format of the plan must be understanable enough 

to be applied to the local situation, not only understandable, but 

suitable for the community. The plan must also be acceptable— creative 

enough to be of use, but not radical enough to be disregarded.

The writing team, of course, must support the plan concept— as 

must the office administration, even before the Planning Commission 

approves it. After those hurdles, the plan must still be able to plead 

a strong enough case to please the City Council and the community. The 

plan itself must prove its usefulness.

In this office the fundamental document, "Looking Ahead and Pulling 

Together", has drawbacks: vocabulary, longwindedness, and extraneous 

activities. However, the basic conepts of a preconceived rationale 

and a hierarchical planning process are sound. The Minneapolis policy 

planning process for the Municipal Comprehensive Plan suffers from 

the form and style of this document but even more so from personnel 

and administrative problems: individual staff interest and perform

ance, lack of data, understaffing, "permissive management" of staff who do 

do notkiow the rules, poor communication, extended dealines, pressure, 

and miscellaneous activities classified as games.
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P R E F A C E

The purpose of this paper is to begin the dialogue for 
the development of a new Comprehensive Plan by taking a fresh 
look at decision and goal making approaches; pulling together 
a decision and goal making system adapted to comprehensive 
municipal planning; and using that system to develop a set of 
goals now and successive plan elements later.

The development of this paper proceeds from "Looking Ahead" 
to "Pulling Together".

"Looking Ahead" (Part One) probes the premises and impli
cations of the two basic but competing modes of decision and 
goal making - the "problematic" and the "asplrational". The 
problematic Is powered by the urge to grasp problems and to 
derive goals from them; the aspiratlonal Is driven by the urge 
to aspire to an Ideal and to express Its qualities as goals.
We find, in "Looking Ahead", that each mode carries risks and 
returns.

"Pulling Together" (Part Two) shows how we should relate 
the two modes to have the best of each. The best in the aspira
tlonal proves to be In long-range, comprehensive goals while the 
best in the problematic proves to be Its "down-to-earth" power 
to edge history, at many "pry-points", in an aspiratlonal 
direction. On this basis, we develop a decision element system 
spanning the aspiratlonal and the problematic, driven by program 
and policy alternatives and kept effective by feedback and 
Indicators. We then tie in a theme and values around which we 
form a comprehensive set of five inter-related goals, the first 
of a series of plan elements under the Work Program for Updating 
the Comprehensive Municipal Plan.

The emphasis in this paper will be on the "why" and "how", 
rather than merely on the "what" of decision and goal making.
The reason for this is to enhance understanding and to broaden 
the opportunity for dialogue and review among any wanting to 
further the "Municipal Interest" and comprehensive planning.

Paul D. Spiegel 
Senior Planner
Minneapolis Planning & Development



C O N T E N T S

Preface

PART ONE
Page

L O O K I N G  A H E A D _______

I. TWO APPROACHES 2

II. SHARPENING THE FOCUS 5

III. THE ISSUE SIGHTED 7

PART TWO

P U L L I N G  T O G E T H E R

I. TWO LOOSE ENDS 9

II. DECISION VARIABLE SYSTEM 11

III. THEME AND VALUES 14

IV. A FIVE GOALS SYSTEM - "HEADS" 17

V. PULLING AHEAD 22



PART ONE

LOOKING AHEAD



We have always strived to "look ahead" to get what we 
wanted, to know what to want, what to seize, what to avoid and 
what to do to preserve future choice. How we try to "look ahead" 
will largely determine the value of this version evolving under 
the Work Program For Updating the Comprehensive Municipal Plan.

Our look ahead will be focused and colored particularly by 
the goals which enter early in any plan. In turn, our goals 
will be led and limited by the approach we choose, our first 
major investment. It pays, then, to probe the premises and 
implications of likely approaches to facilitate more Informed 
choices from the start.

Our purpose in "Looking Ahead", then. Is to see how the con
tent, role and value of goals vary with the mode. Knowing this, 
we will be In a better position to pull together an effective 
system of goals and related decision variables for comprehensive 
planning.

Our method in "Looking Ahead" is to compare, contrast, char
acterize and criticize the two mainstreams of conventional wisdom 
on goal and decision making: 1) the aspirational, and 2) the
problematic. Each approach Is Identified by several names. Each 
name stresses one aspect, such as origin or a major feature. 
"Aspirational", "Ideal" and "normative" label various shades of 
one approach; "problematic", "Incremental" and "reactive" name 
different facets of the other approach. Our procedure has three 
steps.

First, we shall develop the two extremes In decision making 
by comparing and contrasting each In terms of some vital concerns.

Second, we sharpen the focus of the two polar modes in a chart. 
A synopsis of their main features suggests the types of situations 
to which each Is better or worse suited. A second chart applies 
what we learned In the first to a sample set of municipal goals 
and serves as a tool for critique.

Third, In our criticism of the two modes, we conclude that 
a system of decision variables should use both in looking ahead.
The question of how we will work both for peak performance Is 
posed for Part Two, "Pulling Together".

1
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TWO APPROACHES

To compare and contrast the two approaches, we shall examine 
the goal and decision-making process via some essential concerns: 
the relations between goals and problems, goal derivations, pros 
and cons of each mode, ranges of rationality, adaptability, and 
the relationship to democracy and its dialogue.

What is the relation between goals and problems? In the 
problematic or incremental approach, problems are the sources 
of the goals. Goals swell and shrink as problems come and go. 
Identify your problems and you’ve identified your goals. The 
eye Is on the problems and not the goals. In the ideal or 
normative approach, problems are the gaps between real events 
or situations and pre-set goals. The eye is on aspiration. 
Progress or regress is read in terms of the goals. Goals, then, 
are checklists; problems are "below par" checks - on performance 
or status. The difference in the two approaches Is exemplified 
below.

A person may be both an idealist and an incrementalist.
An incrementalist on health will not hold health as a goal 
until he sickens. However, the same person may be an idealist 
about his home or car and pull preventive maintenance in the 
absence of any problems.

Which approach is the more rational, democratic, reliable 
or adaptable for a city? One cannot categorically tell. It 
depends upon the specific contexts where rates of change, feed
back, scale and time perspective prove critical.

The Incremental approach focuses where the clamor is the 
loudest in our pluralistic system. This may or may not be the 
most important place from the viewpoint of the individual, 
groups of individuals or the system as a whole. Rationality, 
here. Is a trait of individual interest groups or governmental 
units, not of the system as a whole. Each unit has interests, 
roles and goals. Each unit uses and is used by other units to 
forward its respective goals as it feels its interests demand.
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This relationship can be both democratic and rational.
It is democratic to the extent that all people are represented 
in subunits which articulate their felt "needs" and to the 
extent that each has his due "say" in subsystemrscale decisions.
It is rational to the extent that subunits .see their interests, 
formulate goals accordingly and work effectively to attain 
them. In a subunit sense, then, the incremental approach is 
rational.

It has been well argued in public administration and organi
zation circles that in situations (big business and governmental 
agencies) marked by goal conflict, imperfect knowledge and se
quential attention to goals, the incremental approach is not 
only rational for subunits but vital to their survival.

Yet here, the interest of all is the primary interest of 
none. Chronic systemic crisis can exceed the adaptive capacity 
of the parts. The whole system can drift from crisis, to crisis, 
imperiling its parts which can be acting rationally with respect 
to their individual goals. Here, over-all or long term strategy, 
security or rationality are missing. Witness the arms race, 
air or water pollution and rush hour on Third Avenue in Downtown 
Minneapolis. Spasms of the whole system can result from the 
interactions of the units pursuing their own individual interests. 
Then, crisis often crushes choice.

The ideal model, on the other hand, can look ahead further 
and rely on its aspirational checklist of goals and policies 
instead of short-term problem visibility. It hunts and traps 
predetermined species of fact. It makes predictions and tries 
to make them come true. If its "checklists" omit critical 
relationships or facts, or if it fails to register their pre
sence or Intensity, it is troublesome. If Its assumptions are 
faulty, it is treacherous.

The ideal model begins with its maker. The model maker, 
individual or group, has an idea of a desirable situation or city. 
General attributes or qualities of the desirable state or city 
emerge as goals.

The work of the "idealist" Is to shape the real world with 
his goals and model. An "idealist," like any other human being, 
has only limited knowledge and power, and the Image of the "ideal" 
does not flash forever fixed into his mind. Feedback of change
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and further Information, as It occurs and as It Is sensed, 
modifies the Image of the Ideal. Of course, models may clash 
and be modified or eliminated, depending on the environment In 
which they operate and on theIr respective resources. Thus, 
attributes and goals change.

The Ideal approach Is as democratic as the model maker, 
the substance and form of the model, the Institutions for 
registering and reacting to feedback and the meaningful ness of 
the dialogue Itself.

Feedback and communication both link and differentiate 
the Ideal and the Incremental. The pure Incremental reacts to 
perceived feedback from Its environment or various Interest 
groups, depending on their Intensity and Its receptivity. It 
Ignores the general desirable situations. The pure Ideal, under 
change Indicating feedback, modifies its original Ideal and 
then cascades changS to its corollaries.

The two approaches which have emerged In the light of one 
another In this section are focused In the following chart.
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II

SHARPENING THE FOCUS

Ideal

. Goals grow from aspirations

. Ideal, normative, tries to make asp I rations come true

. Adapted to areas where precedents are few - areas of rapid,change

. Zealot and drastic-action prone

. Problems are gaps between existing and goal states

. Goals derived from "the Ideal of the model-maker"

. Feedback (dialogue) or testing may cause change of "ideal" and its 
derivatives

. Checklist alerts user to watch predetermined areas 

. Examples: "ideal city", deductive philosophy 

. Trap-difficulty - tuned to a vision, not the environment

IncrementaI

. Goals grow from problems perceived

. Short view, present oriented, corrective— look back to look ahead a little 

. Problem oriented, "play It by ear", look to the crisis at hand 

. Adapted to static or slowly changing environment 

. Drastic - action avoiding

. Problems set goals - priority varies with problem intensity & perception 

. Remedial by nature - assumes small error inevitable and correct!ble 

. Trap - cumulative error can exceed adaptive capacity of system 

. Assumes interested parties will feedback influence 

. Examples: case law, actuarial work

. Difficulty - distinguishing problems from problem symptoms
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As a critiquing device, the foregoing charts can test 
which way individual goals or approaches lean. Knowing which 
way an approach leans yields clues to possible shortcomings and 
improvements. A quick way of showing the goal configuration 
and general approach for any city is to take each goal and 
estimate where it would fall on an ideal - problematic scale. 
The goals could then be grouped and viewed simultaneously, as 
shown below.

SAMPLE MUNICIPAL GOAL PROFILE

Ideal . Problematic

In the sample set of six goals above, the first, second, 
third and fifth goals are problematic In varying degrees. The 
sixth has Ideal and problematic traits and the fourth Is Ideal. 
As a set, the goals are predominantly problematic. As such, we 
would expect the set to have the pros and cons of the problem
atic.

Yet the chart shows that the goals of the sample municipality 
have a birth defect - mixed mode. As we have seen, the two 
modes differ In premise and Implication. To do the different 
jobs and to meet the different demands of the two modes Is asking 
the Impossible of a single set of city goals. The Planb chances 
for living a useful life are limited before it matures.
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THE ISSUE SIGHTED

We have pulled apart two general approaches to looking 
ahead, exposed their traits and have found that they tend to be 
complementary, yet conflicting.

For a comprehensive yet effective approach we need both; 
Three reasons underlie this need: the limited nature of each
approach, the reaching nature of the Comprehensive Plan, and 
the nature of the relation between the City and its environ
ment (State, Federal, etc.).

First, each approach has some validity, but neither has 
a monopoly of the truth.

The incremental approach avoids drastic action and costly 
error to which the ideal is vulnerable. Yet where change out
paces and overtakes or outscales the Increment of reaction, 
incrementalism Is doomed. "Drastic" action or new departures 
are then needed.

In the incremental approach, problems lead us to "goals" 
and sometimes to additional difficulties. When goals are taken 
from problems whose causes inter-act, the ties between those 
problems should be exposed. The ties between particular pro
blems, In turn, become the underlying problems from which we then 
derive our "goals". Otherwise, we risk making our goals too 
many and too narrow, crowding our thinking. We also risk deriv
ing goals from problem symptoms seen as problems. Then too, 
goals derived from particular problems don't necessarily add 
up to goals derived from more inclusive sets of inter-related 
problems. Comprehensiveness, then, "comes hard" to the 
incremental approach.

In the ideal or aspirational approach, which necessarily 
relies on abstraction, critical species of fact.may be entirely 
filtered out. It Is especially vulnerable to unperceived, 
invading variables as It tries to validate Its vision. The 
Ideal may distance itself from the "down to earth" pry-points 
It needs to exert change.

The second reason for a dual approach stems from the nature 
of the Plan Itself. A central problem of the Comprehensive Plan 
is the lack of a common denominator for the change rates of Its 
inter-related variables. Changes in street and public utility 
layouts lag behind social change and home, market or factory 
styles. How do you compare the life expectancy of a water 
utility system to that of our O.E.O. programs? Yet, we must 
keep sight of relationships between elements which vary In 
many dimensions.
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The third reason for some .form of joint approach arises 
from the nature of the relation between the City and its 
environment (State, Federal, Regional). The City neither com
pletely dominates nor Is dominated by its environment. It has 
to adopt strategies for support. Its aims, at some level, set 
what it offers the "environment", while the environment, in 
turn, partly sets the aims of the City. The Municipality 
relates to "Foreign" units then, in both aspirational and 
problematic ways.

In short, the blinder of the single approach tends to 
prematurely narrow our attention, preclude questioning, limit 
our look ahead, and Impair our chances for success. "Looking 
Ahead" raises the issue which "Pulling Together" will resolve 
—  how to relate the asp 1 rational and the incremental In a 
joint venture for an effective "Plan".
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In Part One, "Looking Ahead", we found that goal forming 
struggles between two tendencies - the urge to derive goals 
from problems and the urge to derive goals from aspI rations. 
Besides examining their origins, we probed their main traits, 
roles, and what people expect of them. We concluded that 
while both approaches were needed for a comprehensive planning 
process, their differences would have to be sorted out prior to 
developing a decision system to use both well.

In Part Two, "Pulling Together", our main effort will be 
the building of a comprehensive decision system In which we will 
develop an inclusive set of goals and pave the way for the 
development of successive plan elements. Our procedure has 
four steps.

First, we reconcile the normative and the Incremental. 
Second, we set up a decision system of variables to be worked 
by program and policy alternatives and to be guided by 
indicators of feedback and trends. Third, we explore basic 
values for a goal system. Last, we pull together a compre
hensive, five-goal system to open the way for subsequent plan 
elements.

I.

TWO LOOSE ENDS

To secure a system for getting the best out of both the 
normative and the incremental, we need to tie together two 
loose ends of "The Issue Sighted" In Part One.

1) The struggle between the normative and the incremental 
over the roles they should play, and

2) The fact that people make contradictory demands of 
goals and then criticize them for not meeting their expectations.

We shall then be able to pull together a goal system from which 
we can move ahead into objectives and other decision variables.

In the struggle between the normative vs. incremental, the 
pros and cons of the two hint at their respective places in the 
comprehensive planning process. The role of the normative is 
to set the ends for the incremental and the role of the Incre-
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mental is to keep the normative "in gear" with the envir
onment it tries to change. The strategy resolution then, 
is to set the incremental, which is tuned to the immediate 
environment. Into a normative, long range, decision context.

In the development of long-range goals for the Comprehen
sive Municipal Plan there are three conceptual and practical 
advantages in placing the normative over the incremental.

First, we must decide what we want before we can plan to 
get it. If we don’t know what we want the City to be, how can 
we rationally select data, assess alternative strategies, set 
priorities, make informed trade-offs and measure achievement? 
Problems Inter-re I ate and so should efforts; what happens in 
one place affects what occurs elsewhere. How can we make 
decisions in related areas on a case by case basis, "each on 
its own merits", without fogging our view, dissipating our 
resources, and obscuring practical solutions?

Second, we need the coordinating, directional and 
integrative theme of a normative, comprehensive goal system, 
if we are to retain and vet use our pluralistic political, 
economic and social structure with its gaps, over-laps and 
splits In power, responsibility and attention. Views and 
objectives are necessarily narrowed by single interests to 
reflect their own versions of "success". Individual views 
vary with values, attitudes, beliefs and preferences. They 
find their way Into organizational objectives via constitu
tions, charters, compromises, etc. Organizational objectives 
tend to depend on previous objectives, experience with them and 
objectives of like organizations. Organizations or interests 
tend to discern, defend or deny "problems" in terms of their 
own assumptions, predictions and experience. At the "real" 
problem level they risk conflict over roles, scope and level of 
alms, inputs, outputs, and the kinds of information considered. 
It Is easier, then, to start where we can understand and agree 
upon long range "necessities" before we attempt to go into the 
details to advance the City-wide qualities sought.

Third, the domination of the normative in the long range 
goal setting can keep the incremental complexities from cloak
ing and closing major future choices without our knowledge.
By organizing, relating and assessing our major wants, we can 
guard against incremental entrapment and preserve future choice.

As for the second loose end (Expectations vs. Contradicting 
Demands), people often place contradictory charges upon stated 
goals, and then criticize these goals for not meeting these 
demands. Why?
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They overwork the word "goals". Both real aspirations and 
urgent problems press for attention. Both the normative and 
the incremental are to be kept in sharp focus at once at the 
same level. Both comprehensiveness and understandibiIity, on 
the one hand, and point blank practicality, on the other hand, 
are to be served. As a result, goals often become uneven 
assortments of aims at different levels of thinking, lacking 
a common denominator. As a group they tend to be confused and 
confusing. They make dialogue difficult.

To reduce the difficulty we would divide, coordinate and 
dig into the work by setting up a decision system of five inter
related variables.

II.
DECISION VARIABLE SYSTEM

Normative goals fit in a family of five decision variables - 
values, goals, objectives, targets and tasks. Each variable 
has a job; values reflect the "good", the "right", borne of 
some concept of the nature of man. Goals reach; they spread 
In an effort to be comprehensive; they are general aspects 
of the "livability" we want the City to have. Objectives 
spell out goal concerns. They tell us what we have to do to 
advance our goals. Targets serve objectives. They grab and 
manipulate tasks. Finally, tasks bring us down to earth. They 
pry, they "pinpoint", they "home In" on what we have to do to 
reach our targets and the objectives, goals and values they 
serve.

Each variable Is a level of thinking - an end to the one 
below it and a means to the one above it. The variables could 
be split further than we have Indicated but the relations would 
be the same - that is, the variables always vary In four ways - 
mode (problematic or aspirational), specificity, flexibility 
and measurability. After deciding what we want, at each level, 
we have to decide how we are going to get it. How we are 
going to get It becomes the next lower decision variable.

A normative goal system, based on values, would launch 
objectives and carry the normative theme into targets and tasks, 
as charted below.
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THE DECISION SYSTEM

AAAA Variables Role

—  Values

s
goz

B

Ends for goals - the "good", the "right" - borne 
of a concept of the nature of man - judgment 
grown from common cultural experience. The 
ultimate for evaluation. The central composite 
value in the U.S.A. is the Individual, his 
dignity, well-being and opportunity for growth 
to the fullest extent of his potential (politi
cal, economic, social, etc.). Values shift 
slowly. They vary in intensity.

©*o£

--- Goals

o©
CL(Z)

Objectives

General aspects of livability - ultimate qualities 
we want the City to have for the sake of the 
citizen or individual. The goal system is a 
checklist of qualities spelled out in objectives. 
Goals are the setting for objectives. We return 
to goals when we check change and the feedback 
indicators which are assumed to represent it. 
Goals, like values, may reinforce or conflict 
with each other over any given level of resources. 
Goals are commitments; goals are constraints.

Means to goals and ends to targets and the actions 
which forward them. Objectives as goals, may re
inforce or compete with each other for resources, 
depending on resource, abundance and recognition. 
An objective may serve several goals, e.g., 
"Improving” educational programs (objective) 
advances human development and economic vitality 
(goals), etc.

C

E
£O
C;

JZ03 XIai xzOl

--- Targets

Task

vtvv

Means for forwarding objectives and their goals 
and values. They are narrower, more assignable 
and more measurable than objectives. As an ob
jective can serve several goals, being a rela
tively small aspect of each, a target can serve 
several objectives. An example Is a minimum read
ing proficiency level for a child of a given 
grade. Unlike broad goals which command advance 
commitment; targets respond to "on the spot" 
opportunity or Impediment.

Workable means for reaching targets - tentative 
opportunity and problem responsive. Tasks work at 
point blank range. They are short run and res
ponsive to specifics. "Lowest on the totem pole" - 
If implications test poorly against values it's 
time to re-check from task on up.
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How do the normative variables cut into the environment they 
try to shape? They are programmed into It, guided by policy and 
kept sharp by response to feedback transmitted by indicators. 
Programs, policies and indicators develop after objectives are 
firmed up and as the other decision variables take in content.

WORKING THE SYSTEM

Program
Alternatives

Ways to work decision variables into the environment - 
specific mixes of objectives, tarqets or tasks bundled
to advance related ends. Program alternatives specify
action at the objective level and agents, phasing, re
sources, costs and contingencies at the target level 
and below. Program alternatives are chosen for their 
estimated effectiveness. They are kept or changed as 
they are evaluated in terms of their intended or un
intended effects as told by "indicators". Programs 
are tied by strategy.

Pol icy Expeditors resolving uncertainty and complexity while
Alternatives biasing decision for pre-set desirables. Policy fits

specific means, as they come, to ends. Policy assumes 
decisions are not wholly unique but have something In 
common. Policy is a general control device applied to 
specific decision species.

Feedback - Feedback is dialogue; trend is dialogue pattern - they
Trend link the normative and the Incremental. Feedback 

assumes the existence of an "optimum" relationship 
between input and output and the Inevitability of 
change. It "controls" the output by sampling recent 
environmental response to prior output, feeding It 
back to the input as a decision factor, thus varying 
the next increment of output. In step with the "opti
mum" output-input relation programmed into the output 
generator. It tells the normative what it is "current- 
1y" confronting so that the normative can make changes
in itself to keep Itself "effective".

The normative itself is changed as values evolve.

1ndicators "Tattlers" on change - change "boosting" and change
"bucking" our effort - anticipated and unanticipated. 
Indicators are not the things they represent. They 
vary in reliability, scope and time (match, lead or
'ag).

Feedback and indicators apply at each level of 
the decision. Variability in productivity, aspiration, 
resources, side effects and "spillovers" to or from 
the external environment demand corresponding program 
or policy response to keep the normative from spinning 
its wheels or going off the road. The question always 
Is, are we achieving the kind of "reality" we want? 
What changes must we make to get it?
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III.

THEME AND VALUES

Granted the rationale for the normative, where do we begin? 
Ultimately, any value system centers on an assumption about man’s 
nature and place. The American theme is that the individual is 
central and that no individual has a monopoly of the "truth".
The ultimate end in our pluralistic American system Is the well
being of the Individual and the enhancement of his opportunity to 
pursue the "good life" as he sees it (to the extent he does not 
interfere with the "good life" of others). To reach toward the 
"good life" we build communities of private and governmental insti
tutions around ourselves. Normatively, the Individual’s City is a 
pluralistic, urban setting for personalizing his preferences to the 
fullest extent - social, economic, intellectual, and physical. From 
his viewpoint. City goals should reflect his values.

Our quest demands a set of values which Is legitimate in the 
American system, comprehensive, concise and fundamental.

Values are symbolized by words but words are not values. A map 
is not the territory nor is a word the thing It describes. Labels, 
no matter how hard they try, never fully "tell it like it is".
"Like it is" to one person will differ from "like it Is" to another. 
"Like it is" here and now will not be "like it Is" elsewhere or 
later, even for the same person. Each person would read the same 
list of values somewhat differently.

Values all relate back to the Individual In terms of his pre
ferences, aspirations and roles which interact and sometimes overlap 
In concrete situations.

So what?

Values or ultimate aspects of the "good" which belongs to every
one in the community are ends to be developed and pursued by each 
culture and generation In terms of Its legacy and Its wants. A gen
eration’s set of values Is a test which each generation applies to 
a city in determining whether or not it can find Its "good life" 
there or whether It has to look elsewhere for it.
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Rather than forever fitting "precise" labels to somewhat 
elusive values, we can proceed on what appears to be a workable 
and acceptable set of seven values to begin a meaningful dialogue. 
Values or aspects of individual well-being find expression in 
terms of "livability" at the goal level, and are exemplified be
low, unweighted and in their widest range. These values are to be 
encompassing rather than exclusive.

OPPORTUNITY and CHOICE

Opportunity is the chance to do or try things. It Is the 
diversity and quality assuredly within a person’s reach. Choice 
is grasping what is within reach. It Is taking an opportunity.
Choice Is knowing what each opportunity involves. Opportunity and 
choice are tightly related. Opportunity Is the candidate group.
Choice Is the elect. Both range over all preference areas - economic, 
social, political, educational, cultural, recreational, etc.

EQUITY

Equity Is fairness - political, economic, social, racial, 
religious. Examples are: Tax equity - fairness of burdens and

benefits between economic equals and 
fairness between economic "unequals". 
Legal treatment - nobody above the law, 
nobody below it.

SECURITY

The feeling of being protected against hazards - economic 
duress. Illness, accident, criminal assault, discrimination, and 
affronts to personal dignity and privacy.

ACCESSIBILITY

Entry to preference-satisfying opportunities. Not merely full 
physical mobility, but access to a high level of information, edu
cational, economic, health and cultural resources. Accessibility 
relates closely to opportunity and choice.
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PRODUCTIVITY - EFFICIENCY

Relative return on an Investment of time, effort or money. 
Optimal performance. High output to input ratio. For example, 
library, park, or school programs can be "productive" or effi
cient in terms of the money spent for the services provided.

INTEREST

The sensing of features of the urban environment which attract 
and hold an Individual’s attention or curiosity for a time. Exper
iences which a person finds absorbing and rewarding, as defined by 
each person according to his tastes, moods, and preferences. En
vironment which in the eyes of the beholder provides excitement, 
spontaneity, stimulation, surprise, refreshment, something to be 
discovered anew. Something in the City that each person per
sonal izes.

URBANITY

The perception of an eclectic configuration of traits dis
tinguishing the City from the non-city and from other cities. 
Concentrations of diversity of opportunity and richness of choice 
ranging from the arts to the zoos.

In getting from values to goals, the aspirational question 
becomes: what are the general qualities Minneapolis should have
to enhance livability for the Individual or citizen, consistent 
with our values? In terms of our rationale, constraints and 
theme, we suggest an Inter-related, five-goal system.
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IV.

A FIVE GOAL SYSTEM - "HEADS"

Normative goals, groupings of "oughts", should be compre
hensive and comprehensible to be most useful. They should be 
numerous enough to capture all of our desire areas and few 
enough to be taken together In one sweep of our attention. They 
should show us the whole spectrum of City-wide concerns over 
which we will budget our effort and the resources we can gather 
as we make our decisions.

Mindful of these considerations and of our decision variable 
system, we now develop a comprehensive goal system - " H E A D  S", 
where each letter stands for a goal.

H - Housing and Living Environment 
E - Economic Vitality 
A - Access
D - Human Development - Viable Community Life 
S - Security

Each goal category Is a functional aspect of community 
"livability". The category label of an objective here merely 
tells the context In which the objective is being considered 
for a purpose, not all of its contexts. An example is "Human 
Rights". Human Rights as an objective enters all of our goal 
contexts - Human Development, Economic Vitality, Housing and 
Living Environment, Access and Security. These different aspects 
of livability center on the Individual in his various roles, needs 
and preferences.
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One

HUMAN DEVELOPMENT - VIABLE COMMUNITY,LIFE -
Human Development is nearest the ultimate composite value of 

individual well-being, i.e. maximizing individual opportunity to 
attain preferences - putting a floor under opportunity and remov
ing the celling from the chance to achieve excellence to the limit 
of the Individual's potential.

Inseparable from human development is a viable community life 
which It shapes and Is shaped by. Excellent health, education, 
employment, welfare and leisure (culture, entertainment, and 
recreation) opportunities are functional objectives of Human 
Development and Viable Community Life. The opportunities for 
the individual to fulfill himself and to contribute to a viable 
community life would be greatest in an environment rich in the 
above objective areas. Normative Iy, if we had only one goal area 
to choose, this would be It because the other goal areas are means 
to this end primarily. Operationally, It is true of course, that 
as a by-product of Human Development and Viable Community Life, 
the other goal areas are forwarded.

Two

ECONOMIC VITALITY

The Individual chooses from job and investment opportunities, 
services, products and facilities via exchange - public and private 
consumption and productivity. Resourceful individual and corporate 
elements of the private sector, in the long run, will choose or 
reject Minneapolis as an environment for their activities on the 
basis of the advantages it offers over competing places - such 
advantages must be strengthened.

Economic vitality is both a resource for and a result of 
the success of the other four goals which can play the roles of 
advantages or constraints. For Instance, the objective of CBD 
growth as a plus is limited to a level of access at which it 
becomes disadvantageous for the consumer or producer of products, 
services or specialized information to enter, leave or get about 
the CBD.
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A precondition of a viable "public" sector Is a viable 
private sector and a revenue arrangement between the two which 
matches public sector demand and consumption. Considerations 
on "foreign policy" and revenue will enter here as we develop 
objectives.

Another area of involvement is the "mix" of services and who 
should supply them, l.e. public transit ownership and operation 
Issue.

Three

ACCESS

The individual needs "easy" access to a high level of In
formation, goods, services, leisure and creative opportunities, 
satisfying housing arid living environment, equal protection 
under the law, beauty, etc. Access thus Is a quality quick to 
cut across all the other qualities or goals. The "ease" of access 
to what the person desires can be ultimately expressed In terms 
of cost to somebody - time, effort, stress, money and opportunity 
foregone. Access relates as a means to other ends directly, and 
as a link to "outside" resources and demands. The negative of 
certain kinds of access, of course. Is privacy for the individual.

An example of the "cross cut" quality would be to take each 
goal, split It up and relate Its parts to access. (Human devel
opment - Viable Community Life: access to medical care at a
reasonable price, education. Jobs, leisure, and social opportuni
ties, opportunities to contribute to the community, Information, 
welfare, etc.)

Four

HOUSING AND LIVING ENVIRONMENT

Quality housing and living environment Is an essential of 
the "good life" by any definition. It Is especially Important 
as a locational determinant and relates closely to Human develop
ment - Viable Community Life, Economic Vitality, Security.
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All Individuals must have at least "decent" housing and 
living environment (aspirations are rising on the definition of 
"decent".) Moreover, they should have the opportunity to choose 
from a variety of housing types and densities in a variety of 
locations at a price within their means, regardless of race, 
creed or color.

The quality of life in Minneapolis should be enhanced by a 
commitment to satisfying urban design, structural and spatial 
relationships.

Five

SECURITY

Security, the last goal in the functional "HEADS" system 
for community livability and individual well-being, is a pre
condition to the success of all the other goals. It frees indi
vidual and community resources to pursue positive ends. Security 
is more negative than the other four goals and Is generally 
conceived as assuring the absence or reduction of some adverse 
risk or risks.

Security has three sides: fact, function and feeling. As
a fact, it can be described in terms of undesirable events and 
their incidence. As a function, security can be taken in terms 
of specific objective efforts to reduce such events or conditions, 
i.e. police, fire, health, economic hardship, disaster protection 
and discouragement of forces reducing personal dignity. As a 
feeling, "security" stems from experience, first or second hand, 
interacting with fact and function In the other goal areas. At 
the value level, the label "security" refers to feeling. At the 
"HEADS" goal level, "security", like "access" and the others Is 
In a functional context.

Having "headed up" our family of five decision variables 
with values and goals, we need to develop objectives and to 
begin to think about their implementation through programs and 
policy alternatives. These will emerge as we consider the goals 
in terms of each other.

21



V.

PULLING AHEAD

In "Pulling Together", so far we have dealt with: a strategy 
to get the best of two competing approaches - the aspI rational 
and the problematic, constraints, a decision variable system span
ning the two modes and driven by program and policy alternatives 
and kept effective by feedback and Indicators, a theme - central
ity of the Individual and a comprehensive goal system based on 
this.

But how do we get from goals to objectives? What do we do 
when we arrive? How does the Incremental enter? How do we deal 
with trends and rates of change? What’s Involved?

To probe these Issues, we take clues from our charts ("Decision 
System" and "Working the System"), sketch a three-step question 
and confrontation method, note Its shortcomings In practice, and 
touch on a feasible way to consider change with the resources at 
hand now.

Our charts place objectives as means to goals and ends to 
targets, and as a level of thinking, more specific and Incremental 
than the normative goals they serve.

To alloy the normative and the Incremental In objectives, one 
method would be the following: confront a full list of normative
objectives with a full list of trend estimates and then relate the 
two to produce alternative "packages" of objectives estimated to 
forward our goal set the most (In terms of values, ultimately).
The process Is In three steps. Ideally.

The first step seeks and questions means to normative goals.
In comprehensively considering means to advance goals, we confront 
every goal with every other goal. If the goals are Interdependent, 
as we assume, the ways of reaching them will have to heed theIr 
Inter-dependencies. Further, every objective must confront every 
other objective. Where objectives conflict or reinforce will be 
highlighted In the process.

The second step deals with feedback from the "real" world.
It seeks and questions trends and underlying forces. Entering 
here are estimates (assumptions or projections) for their dlrectict:s
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strengths, rates of change and the trueness of their indicators.
If trends vary in inter-dependency, as we assume, every trend 
must be seen in the light of every other trend so that ties or 
conflicts can be assessed.

The third step is a confrontation of the output of the first 
two - normative objectives vs. trends and forces of the "real" 
world. The order of the first two steps is unimportant. What 
matters is that we consider them together In the third step where 
forces from the "real" world are fed back as trends which can 
"boost", "buck", or ignore specific normative objectives. We 
thus spot trends which can modify or be modified and adjust our 
strategy for objectives and programs accordingly.

For each cycle, then, the output would be the product of the 
normative and the incremental. All relationships do not emerge 
at once and the process of arriving at objectives which test true in 
some mix is dynamic.

Due to birth defects - imperfect comprehensiveness, imperfect 
predictability of change and incomplete knowledge, there are : 
inevitable distortions in our process. But this is why we 
register "feedback" in the first place and while perfection Is 
not possible, improvement Is.

Comprehensiveness, a vital concern which is Involved in all 
three steps is something we reach towards but can never fully 
reach. To the extent we do realize it, we Increase our chances 
for an effective plan for two reasons: 1) priority budgeting -
knowing what your choices could be - what something is worth to
you can be measured in terms of what else you could have had for
the same expenditure - of money or effort. 2) inter-dependency
and its Implications - the more we know about what affects what,
the more rational we can be about our decisions.

Predictions or projections are themselves assumptions on 
what trend variables are, their strength, direction, rate of 
change, degree of interaction with other variables, and what 
Indicators represent them. Imperfect as comprehensiveness and 
predictability are, it is still necessary to act, or refrain from 
acting, on some predictions.
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At present, we are short of hard data and precise Indicators 
in many important areas. We won't have much better data until 
after the '70 census and precise indicators are even further off.
On the other hand, many trends seem to be coming In loud and 
clear, formally documented or not.

Under the circumstances, we.suggest tentatively adopting 
projections or assumptions which stand up to observation and seem 
likely to prove historically valid. They are neither wild specu
lations nor mathematical probabilities, but "reasonable" bets on 
the best information we have.

What's involved in realizing our aspI rations of "community 
livability" and "Individual well-being" is Involvement Itself.
The meaningful ness and effectiveness of the normative Input depends 
on "pulling together" - communication, cooperation and commitment 
all the way along between those whose lives are affected. The 
democratic assumption is that each interest has something to con
tribute and something of the broader Municipal interest to 
"internalize" In its own decision process. To the degree those 
affected are represented and enter Into the dialogue, common 
values are expressed at the City-wide level and specific ends 
are put In perspective for more meaningful decision making.

So far, by "looking ahead" and "pulling together", we have 
begun a dialogue for a new Comprehensive Plan. First, we looked 
at the two major decision approaches, sharpened our focus on them, 
and sighted the issues they raised. Then, we pulled together the 
normative and Incremental modes at Issue by developing a decision 
system to get the best of each. Heading the system are values and 
goals. Now, the next move is to use this system and involve those 
whose Interests are affected in the development of a new Compre
hensive Plan for the City of Minneapolis.
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