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ABSTRACT

In the investigation of flood risk management in four
New York State counties damaged by Tropical Storm Agnes, 71 persons
who had engaged in flood management and related planning were
intervieved. Results indicated that the organizations involved in
planning in the area were not well connected with other such actors.
Regarding four measures of planning comprehensiveness the actors’
mean score was 5.479 on a scale of 10. The correlation between
area-wideness and comprehensiveness for all actors was strong but not
consistent. The study led to a typology of planning actors. Type 1
organizations, with responsibility for decision making or policy
implementation but not for planning, scored below the mean on both
the comprehensive and area-wide dimensions. Type 2 organizations,
vith planning responsibilities carried out largely by professional
staff, scored below the mean on the area-wide dimension but above the
mean on comprehensiveness. Type 3 organizations, with limited scope
of planning activities, scored below the mean on comprehensiveness
but above the mean on the area-wide dimension. Type 4 organizations,
with professionally trained staff and/or an active coamitment to the
efficacy of planning, scored abuve the mean on both measures. (JR)
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i
) MAFPING COMMUNWITY PLANNING AND DECISION~-MAKING
L
by
*
Joan Wright
One of the problems faced by practitioners responsible for instituting change
at the community level is how to assess the community's capability to engage in ‘
the planning and learning necessarily involved, These practitioners, who may be
known as planners, community development specielists. coordinators, or various other
titles, are in effect performing an adult educational function at the sommunity
level. They may be soncerned with such widely varied efforts as Health Systems
Agencies, (HSA's), Comprehensive Fducation and Training Act (CETA) projects, human
service integration projects, or river basin water resource planning., In each
case the development of strategy would be aided if these educators had a method
for 1) ascertaining the community's ability to comprehend the complexities and
) implications of the impetus to change, and 2) mapping existing communication
networks in the community. This paper describes a methodology developed for that
purpose,
*
Department of Community Service Education, Cornell University
Paper prepared for presentation at the Adult Education Research Conference,
April, 197A, Toronto, Ontario, Canada
L This report is based on a study undertaken as part of "Project Agnes", a
o multi-disciplinary investigation of flood risk management funded by the
U.S. Economic Development Administration; U.S. Office of Water Resources
o Research; the N.Y.O5. Agricultural Experiment Station; the N.Y.S. Coopera-
%? tive Extension Serwvice; and several of the Colleges of Cornell University.
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In June of 1977 Trepizal (torm Agnes left ito mark on many of the ncrtheast and
middle Atlantic states., The southern tier of New York Otate, particularly the
Chemung River Basin and part of the Eastern Susquehanna Basin, was a part of the
federally~declared disaster area, In the wake of the flooding that in New York
Ttate alone took 2R lives, left thousands homeless, and destroyed millions of
dollars in property, communities began the long recovery process, including plan-
ning to prevent a reoccurrence of guch destruction,

A time of disaster is often an opportunity for the promulgation and development
of new ideas and ways of work, Communities which become accustomed to the ways
things have always bLeen done find that such mechanisms are not capable of handling
dracstic change. The losc of a stable state is accompanied by a necessity for
adaptation, and consequent willingness to invent and use new means of performing
essential funetions in the community on a trial and error basis.

Whether a comrunity retains and institutionalizes relationships developed dur-
ing a disaster or reverts to its previous ways of operwting, the disaster itself
reprecents an sccasion for community learning that cannct be ignored. In the in-
stance of Agnes, that learning included the recognition of a need for planning that
would

- help to prevent a reoccurrence of the disaster;

- develop inter-organizational relationships more capable of coping adequately
with disaster or other community-wide turbulence in the environment; and

- potentially be able to fulfill eligivility reduirements for federul flood

insurance protection.

-

The research reported in this paper was undertaken as a part of 4 Inrser multi-
diseciplinary invecstipgation «f £l .cd risk munasenment {Ollewing Trepienl 0 rm Agnes.

The study was exploratory, .esirned to describe the planning and Jecisisn-making net-

work in a faur county area, scme 1% months after Agnes, and toc assesc ite capability
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t» handle fleo4 management planning (FMP). A survey methodology was used witl in-
depth interviews of key informants, supplemented by observation of regisnal and
natlonal conferences andoverview of the flood management planning literature,

Planning, in this study, was conceptualized ac a learning proeecs, at the
rommunity level, in which organizations played active roles “hrough the reiationships
"ney develored with each other. Planning as a societal learning process iz deseribed
in some ivtall by Michaels.l He arguec that anticipation of and adaptation to change
require the acceptance of long-range social planning as a learning process, Sueh a
learning yrocecs is a kind of cocietal learning to learn--the development f a learning
cystem "capable of bringing about [its] own continuing transformation”.?

It is no ancident that planning and learning are seen ng interrelated activities.
Authorities in a variety of areas, recognizing that ne activity can vecur without
nffect on a number <f gther activities,3 are ~alling for holistic, eenlopgiral approaches
o problem-sclving.  The impertance of learning is occasioned by the reeopnition of
the complexity and interrelatedness of decision situationc, actors, ronsiraints, and
anticipated events, The utilizatien of plannins cpecialists has heightiened decision-
makers' anprecintisn of the interdependencies and ¢omplexities involved in their work.
As decision-makers become more aware of the complexities involved in publin decisions,
rrofessional planning expertise is increasingly called upon to provide greater
rationality to ecision-making.

The mutually reinforcing nature of planning and learning is captured, at least
in part, by a rhetoric emphasizing "area-wide comprehensive plann.ng'".* An ideal
type of planning, it is arpued, is a system for learning, and as such chould be
limited neither to a particular level of decision-making nor teo a particular geo-
graphic area. In this respect it may be defined as area-wide. An ideal planning/

learning system should also be rcomprehensive—-open Lo perceiving the dimensions of
D

*As noted by Bauer,h flood management programs have fallen far short of realizing
their potential in solving flood problems due to their geographically limited and
single purpose approach. Although comprehensive area-wide planning may not be
siufficient to accomplish effective flood management, according to Bauer this is a

necessary condition for achieving flood management objectives.
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A partioular phencmenon ac complex, interrelated, interdependent asjecto nf a whole,
Thic yaper desoritec the Aefinition developed of aren-wide and eompreherncive plan-

ning in reiation to flood risk managemernt, and explores the implieaticons of the ideal
for planning as learning, The influence of organizational characteristicc on planning/
learning ic examined, and conclusions as to the efficacy of the methn.clogy and
hypotheses for future research are offered,

The Area-wide Dimenscion of a Planning/Learning Ideal

Flond management is a matter for area-wide consideration in two ways, First,
it invelves multiple layerc of decision-makers, each perceiving a particularly
salient set of problems, solutions and potential consequences. Tie perceptions of
actors at sne level are not necessarily eongruent with the perceptions ~f actors at
other ievels of decision-making., The ctate, for example, may be highly awure of
hazardc 4o congervation of the state's natural regsources) the coil and waler con-
gervation Aigtrict may be concerned with conservation of productive apricultural
lands; the township may be primarily focuged on concervation of the lerality's tax
base, If +he concerns of each level are to be .neluded in flood manapement planning,
i+ muct be area-wide to ve comprehensive,

A second justification for eensidering flood management to be an area-wide
concern is based on the physical properties of water. Flood water, Jike water in
general, seldom if ever limits its effects to a politically bounded georraphic
area. (In faect, since the principal streams of a waterched often form the
boundaries of politieal units, a flood that affects such a stream necegsarily
affeats two or more pelitical units.) Any part of the total geopraphic area
enc-mpassed in o watershed may be involved in measures Lo reduce the in-idence
or impacts of flonding for the tntal aren. In this gengraphic sence, ‘hen, plan-

ning for flecd management ic an area-wide endeuavor.

Q 9y
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The mapping of the planning network in the four countiec of the study area
required, first, an ldentificaticn of the orpanizations invelved in planning., Two
means »f ilentifying agencies were used, comewhat analogous o the positional and
reyutational methods of lseating community influentials.S In the firct cace organi~
zatlong knewn or assumed to be involved in planning by virtue of their title (e.g.
“ounty Pianning Department), activities (e.g., community resource develorment io a
program activity of Cooperative Extensien), or “unetion (e,g. the survival of business
and inductry requires an adaptation--i.e. planning--funetion) were 1licted, Repre- ;
sentatinn « £ phyocical, coeial, and eeonomic planning focl was cought, with crecial
seareh for thoce organizations whooe mandate opecifically ineluded ene or more
nopente 2f fMonl manarement and related planning.* Other astors were identified

a

iy inServiews with executives of amencies ineluded on the positional lict deg-

ribnd ateve,  Theen adlitienal crganizations were reported to bte invelved in plan-
ning penore ly anit/or in Cleod management planning cpecifiecally. The final number

£ untern nterviewed wne 71, $

Ty

A£17 resyoniento, vhe ehiefl exeeutives of e identified apencies, were asked

ek

with what sther rroung, elther lo0ally or ab ctute andg nationsd levels, they weorked

e

in planning, They were aloo asked with what other orpanizations they had been or
were likely to bve iuvelved in {1671 management planning. FEach relationchip with
another apency reported by 4 regpondent was rencidered to be a linkare, with no

{iceriminatioan as to the nature »f the relatienchir (e.g. for approval, information,

tn

tachnienl assistance ) or its intensity. In moot cases recpondents found it diffi-
ealt tr recall a*ler actors they interasted with, interviewer: sere instructed to
rirsue reterencer *o other agencies throughout the interview in order to pet as

ramplete an Inventory of reported relationships as possible.

*ranrces for this list included staff and reference library of the Office ~f Water
Pesnurces and Environmental Quality at Cornell University;, data on human service
recources accnmulated in the Department of Community Service Fducation, New York
State Collere of Human Eenlogy at Cornell iniversity: field staff of the Hew York
Jtate Derartment of Fnvironmental Conservation; and staff of the New York State

X g1l and Water Conservation District, 6

<
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Uoing Warren's differentiation of horizontal and vertical linkugen,b a distinc-
tion wao made tetween relationships reported with other organizations incide the
sounty (i,e, whooce jurisdiction io cpeeifically directed toward the purpoces of the
county or smaller units within the county) and thoce reported with orranizations
outaide the county {i.e, whooe juricdiction is directed toward the purposes of a
larper areal, Intra-county relationships were congidered the horizental linkages)
pxtra-county relatienchips the vertieal linkages,

“he 4definitien of area-wideness encompassces boeth a geographisc and a politi-
cal cornn tatieon, The network of relatlonshipo reported by actors within a county
represents both acpests of area-wide planning. The vertical linknapges are ithe direct
relationchips with deciscion-making at other levels and with other pecpgraphic areas.
o be area-wide, hewever, the planning netwsrk doec net necessuarily require only
Airact linkarec, It io entirely pooocible that a limited number of acisrs engaged
in Hrect extra-ccanty relotionchips may, if linked horizontally to rther actors
within the ~cunty, 1rovide indirect area-wide linkages. Thio is sne reason that

the hnrisantal direncion =f the planning network bvecomes important,

In aiii¢icn, *he horivental limensieon indicates, albeit 4o 2 limited extent,
comething abois the ecomprehenciveness of planning and learning. If one assumes
that the tectal list of rererted relationships io necessarily comprehensive of a
wide seore o planning interests, ecxpertise, and activities, the extent teo which
there are intru-> unty relationchips among the actors reveals the potential
capacity »¢ +he syoter frr sharing these interests, activities, and expertice--
in shert, v learning, Utimately thisc capacity for ccammuniecatinn affects the
aapability - any fne acter to comprehend a greater proportion of the {otal, or
to think mere nolistionlly, nore eanlagically.

The inii»s+-r ! area-wide planning that was used in this ciudy was the

asetor's repers o rlanning interaction with other agencies either within the

aounty (hori-cnctal linkages) or outcide the ccunty (vertical linkares), Two

7
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reasures ~f each kind of linkage were made frr eant, actory cene was the number of

such linkages reportel, and the other wio the proportisn of all linkages identified
vy planning actors in one eounty that were used by that respendent. Combined, these
ewo dimensiong deseribe the coverage and carrying capacity of inter-le.el and intra-

1evel scommunication ehannels (Figure 1) and represent a map of inter-srganizational

:1anning/iearning relationchips for each reopondent.,

-

Fepresentation of the Area-wide Dimencicn of Pianning for One
Plunning Actor

Jinkages % = exira~local organization with
\\‘ﬁA whem linkage wac reparted by
ane or more local planning
actors
loecul orpanizatinn with whom
linkage was reyorted by one
or more local planning actors

loeal planning astsr inter-
viewed in gtudy

Yh

nese communication linkages are summed for all planning actorc within
ench =2ounty, a topology for area-wide planning may be envisioned. The mean score
and range for the number and proportion of vertieal and horisemtal linkares are
indinated in Table 1.
T+ was antieipated that there would be some re-lationchin beldeern ¢ [ther measure
~® vartingl linkages and the correspondinge measure of horivzental linkacen. Analysis

» epe relationchins between Yhe two vyielded n cowrnlation roefPicient  © L7 HP when

. T
+he number of linkages was exomined; and of 108 when the rating were uoed, It
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Table 7, Meanc and Ranres of Linkare Variables in Four County Area

Chemung 29.| Jehuyler S0, 0teuben Co,| Tioga Co. Four County Area

Sapiab
Aariav.e Mean | Range| Mean | Pange (Mean ' Range| Mean | Range{ Mean Range

Huamber of 3
Vertical ‘Extra-t-unty) ] 0-9 1.7 N6 N-1k o | 0-5 2.76 0-1k

Tinkagas Repornei

wimber of <
Horiz-n=al (T Tounty) , ) 2 2 0-f : 0-8
Linkagres !

‘raportion of all on - sle .00

Yor«i~nl Linkares P g : ? e to .00-.43
Pay pted by Actar ne ‘ 38

froportion of all A ‘ ‘ 00

derinonsal Linkages A P g > ta ,00~.56

Reprriel by Act:r a0 A v
2 UF N - ‘

Number of observa*iine 5 s 17 711

interactions do not measure the same acpect
decicion makers. Therefore both
‘nition of nrea~wide rianning, Oince +he
ralatitnabl tertwaen tha marloor o8 Inkaper and admost all indicators of comprehen-
sivenrrcg wal stroneer than *iat dnv o lving the ratio of linkages, the measure of
wrea-wiie rvianning *hat was uced was the sum 3f vertical and horizontal linkages
revorted by 2 planning actor., The distribution 4f scores on area-wide planning
arpears in ®ipeare 0, The mean score is 5.986, The distribution is skewed tn the
Left, with a wide range nf srores ab~ve the mean,
From this tabulation it 1z evident that the organizations involved in planning
the four »oanty ares of the study were nnt well connected to other actors. If

heavily deyenient ou inter-erganizational relatinnships as communication

*heea oountiaes would 4 pear Lo be in trouble,
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Figure 2, Dictrivution of Planning Actors' Scores on Areawide Planning,
Four-County Area
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Seorec in Areawide Planning

“he Comnrehensive Dimension of a Planning/Learning Ideal

fomprehensiveness was the second major Aimension of a planning/learning ideal
with which tuic ctudy was concerned. VFlood manapement is unquestionadbly a complex
pratlem, involving as it doeg implieations for individual safety and well-being,
community land use ratterns, economic development, the design »f phycical structures,
ete., Logically, it is appropriately a concern of social, economie, and physical
planning, overlapping these three traditional areas of planning and legitimately
requiring a comprehensive perspactive,

Planning has many facets; those included in this investigation (Figure 3)
were indicators of the informants' perception of scope, complexity, interdependen-

eies,~-in short, ecological awareness,

i0
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Figure 3, Mapping Centence” Deseribing Comprehensive Planning,

Extent of FMP

Planning Area involvement FMI' Option
(B) (c) (D)
A?tir So2ial (S% none I
A Economic (E) present only I
ig and io rith
¥ {
engapeqd g?gsical ) involved gfzzgziaingnly interest iIi T
! o *
n E/P in TP potential in T & III
P/S IT & III
C/E/P All
Issues/provlems
(£)
perceiving 0 none

1 simple problem only; uni~dimensional
¢ problems only; multi-dimensional
% issues perceived--interdependency

Planning Area: Eecnomic, physical, and social planning are areas of planning which

a1l of the actars interviewed understesd, and in which they could indieate their

invelvement. The comprehensiveness of planning by each actor was operaticnalized
as the number of thece areas in which the informant verceived the orgsnizatinn to
be invelved. The grealer the number of areas, the more comprchensive +he srope
of that organization's general planning activities., If the actor (in this casce
usnally a decision maker) reported that he was not involved in planning, +hat was
secored 0, A single focus in planning, i.e. in a social, economic, or physical
planning area only, was scored 1. Involvement in any two of these planning areas
wags scored 2, and enfnugement in all three areas was scored 3.

®lood Management Planning: The planning actors interviewed in this investipation

were all considered to have a legitimate, even vital interest in the process or
mutcomes of flnod management planning. While not all of the actors listed were
known to be required to participate actively in flood management planning, there
was an 4 pricri assumption on the part of the investipators that such partiei-
pation would have a pay-off for each actor. Each actor interviewed was asked
whether the agency had been/was currently inveolved in FMP, and whether they anti-

cipated future involvement in FMP,

11
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For thic irn .iecator of comprehensiveness, an agency was acoigned 1 11 the wetor
pereeived that it hail been, was, Or would be invelved in FMP, and 4 1f none of
thegse conditions were perceived,

Flood Manageme.t Options: Perception of actual or potential invelvement in FMP wao

a third indicater of planning eomprehensiveness, In order to give come examp!es of
ways in which planning actors might be involved a vrief statement of three general
strotepies for ¥MP was read. The three otrategies are the follewing:
Cytion I ~- The Structural Approach:
The develepment nf physical (struntural) measures (e.g. dams, levees,
upsYream channel clearance, 019pe treatment) for the impoandment,
avscrrtion, and/or channeling of water that would prevent some pro-
rertion of high water occurrences {rom becoming Tloods
Grtlon II == The Land lge Approach:
The 4develsopment of land use practices and centrols (e.;r. woning honmes
and basiness ~ut of flocd plain areas, use »f flood plains for »ecreation
ani osnoervation purposes, establichment of "Meacd-proof’ tullding o vles)
Lhat wenld reduce the cost of replacing structures and development at
risk in the flecnd plain areas;
Sption ITI -~ The Disaster Preparedness Approach:
The development of emergency and disaster measureS (e.g., early warning
systems, evacuation and rescue procedures, coordination of relief efforts,
provision of recovery funds) that woula prevent loss of life and provide
optimal assistance to those persors directly affectel by a2 flznd,
Informantc were asked in whieh of thece three (if any) or in what combination of
uptione their orpanizations had involvenent and/rr interest, Thic servel two
purposes—-<o elicit further responses regarding actual or notentinl engagement

in "MP, and ‘o indicate the agency's rerception of the interdependencies cf the

L2
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options described., Interviewers were instructed to encourage respondents to
define optional flood management strategies in their own way, as a means of

further distinguishing the agency's awareness of inter-option contingencies,
No new options were suggested by the planning actors,

Interest in the three general strategies for coping with floods was scored
similarly to involvement in planning, with 0 for no interest in any flood management
option, 1 for interest in only one of the three options, 2 for interest in any two
options, and 3 for interest in all three.

Awareness of Issues and Problems related to Flood Management Planning: A final means

of getting at planning actors' awareness of complexity and contingency in flood
management planning was asking them what problems or issues they perceived or felt
should be addressed ré FMP. It is conceivable that involvement and understanding
are not correlated; this inquiry was designed to supplement the information rpout
involvement as discussed above,

The informants' answers were categorized as perceptions of problems or issues
or both. '"Problems' were statements, in uni-dimensional terms, of difficulties
perceived by the actor, (e.g. pecple forgetting the flood), which implied a generally
acceptable solution. '"Issues" were reports of mulii-dimensional problems in which a
trade-off ofoutcomes was involved. For example, the control of land us< in the flood
plain was perceived as highly desirable in order to reduce the risk involved from
flooding; at the same time it was recognized as unfeasible because any limitation on
development of the flood plain, given the unsuitability of adjacent hillside for
Aevelopment purposes, would impinge on the economic well-being of the ~~rmmunity.
There is no entirely satisfactory solution to the irade-off between eccnomin disaster
resulting from flond loss and that resulting from tax base loss.

An indicator of awareness wes created by assigning 0 if the recpondent indicated

that he was not aware of any problem or issues. If a single problem were mentioned,

13
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the actor was scored 1, Mention of multiple problems was scored 2, and articulation
of one or more issues was scored 3,

The relationships among these variables, indicated by correlation coefficients,
is displayed in Table 2, It is apparent that involvement in flood management plan-

ning is correlated with interest in multiple options for flood management and with a

Table 2. Relationships Among Indicators of Comprehensive Planning

Involvement Scope of Interest in
in FMP Planning FMP Options
Scope of ~
Planning 11728
Interest in M *
FMP Options B35 12773
Awareness of % M
Problems 2081 1439 2683
%
h=T1 Level of significance ig less *han .05,

more comprehensive awareness of the problems and issues related to flond manapgement
planning, There is also a significant relationship between interest in multiple
options and comprehensiveness both of planning activities and of awarenecs cf
problems and issues,

The measure of comprehensiveness that was adopted was a summation of the actor's
scores on each of these four indicators. The distribution of scores for comprehen-
sive planning is shown in Figure h. The mean score is 5.479, with the distribution

skewed only slightly to the right.

14
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Figure 4. pistribution of Planning Actors' Scores on Comprehensive Planning,
Four County Area

Number of
Respcendents

15

2 2

1 1

0 2 3 4 5 6 7 8 9 10
Ecores on Comprehensive Planning
N=T1

Ideally, each planning actor should have achieved a score of 10 on this index
nf nomprehensiveness. It is apparent, as in the case of the area-wide dimencion,
that these counties have plenty of room for growth toward a planning/learning ideal,

Relationship Between Area-Wide and Comprehensive Dimensicns -

L |
v

It was assumed in the conceptualization of the problem which this study
addresced that "area-wide" and "comprehensive' were mutually supportive descriptors
of an emerging vplanning/learning ideal. That is, if planning actors were connected
to a well-developed communication network and therefore scored high on the area-wide

dAimension, the probability of their being comprehensive (i.e. perceiving planning as

a broad-scope arena) would be enhanced, Conversely, planning actors who perceived

their mission troadly, and therefore snored high on the comprehensive dimension,
wonld be more likely to establish numerous linkapes in order to carry out their

responsibilities.
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The coefficient of correlation between area-wide and comprehensive for all Tl
actors was ,h795, a strong but by no means perfectly consistent relationship. This
was a stronger relationship, however, than any between pairs of individual indicators
of comprehensive and area~wide planning (Table 3). It is apparent that vertical and
horizental linkages are related differently to comprehensiveness. In general, it

appears that the more areas of planuing an actor is involved in, the more vertical

Table 3. Relationrohips Between Indicators of Comprehensive and Area-wide Planning

Ccope of Interest in Awareness Involvement
Areawide Planning FMP Optiens of Problems in FMP

iumber of
Vertieal 20kl 2360 1726 2619
Linkages

Namber of
Horizontal 2936 . 3610 . 290k
linkages

N=T1

Linkares are present. This aspect of comprehensiveness in planning is not cignifi-
eantly related te the number of horizontal linkages. Horizontal linkages, however,
and not vertical linkages, are related to awareness of problems and issues. In
general, the more connections to agencies within the community (horizontal linkages),

the larger the actor's score on this aspect of comprehensiveness.

The Influence of Organizational Characteristics on Planning/Learning Dimensions

One possible influence on the relationship between these two attributes of a
planning ideal is the constraint on planning activities imposed by the nature and
mission of the organization., Each county's Department of Social Services, for
example, is required by state mandate to prepare a plan for handling emergencies or

disasters in the county. It could be anticipated that these planning actors would

16
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have interest in Option III (disaster preparedness and relief). They are also re-
quired tc cccrdinate disaster planning with thé Joeal office of civil defence,
These are just two constraints on a highly complex organizaticn, Every other organi-
zation can be expected to be subject to constraints, albeit different ones.

The 71 agencies included in tne study represented 16 categories of organizations,
from Departments of Social Services to Farmers Home Administration. Table k arrays
each category by its ranking on mean score for the two attributes of the planning/

learning ideal.

Table b, Ranking of Agencies on Attributes of Planning Ideal

Plaaning

Attributes DG3 CAP HSP CD UR/UDC C of C Cona, ADCS CF SC8 G,Pl, To,B8up. Co.Pl,Bd, goweD Ind, FiIA
Aren~wide 1 ] 11 1h
Ranking 9 3 10 12 5 1 1 15 6 2 ] 16 3

Comprehensive o . 15 4 13 5,5 11 3 8 1 15.5 4 5.5 1k 15,5
Rank{ng

Reccgnizing that the relationship between the two attributes of a planning ideal
is not perfectly consistent, a simple summation of the two indices does not seem
appropriate for describing the planning actors in the four counties. It was decided,
therefore, to consider "comprehensive" and "area-wide" as the two dimensions of a
four-cell matrix (Table 5) in which 'high' represents any score above the mean and
'low' any score below. The resulting typolegy permits identification of four types

of planning antors,

Table S, TyTology Based on Two-Dimensional Planning Ideal
Comprehensive
Low High
Type I . Type II :
Low Isolated, Isolated,
Limited interest Broad interest
Area-Wide
Type TTI Type 1V
High Interconnected, Interconnected,
Limited interest Rroad interest
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Type I interacts with relatively few other actors and has a very limited interest in
planninpg activities, Type II, while it has relatively few contacts with other actors,
has & broad interest in planning activities. The Type TII actor, while having many
contacts, has a limited focus., Type IV 18 characterized by giving its attention to

a wide span ~f concerus and by maintaining a broad communication network.

The argument has been made by some profescional planners that the probable costs
in turms of time spent on communication with local actors are greater than the posaible
bvenefits of better-informed local planners and decision-makers, especially when there
{5 resistance from loeals toward having their view of the world broadened. In terms
nf afficiency (benefit/cost ratio), according to thic view, educating loeal planning
actors ic a poor strategy. This asswumes, however, that the purpece of communication
iz tm share up the locals to accept the Judgment of expertc who are frequently located
a‘ ap-Aher level in +he vertical linkage pattern. Thic implies a top-ilown one-way
informatisn flow, with goodness and wisdom filtering downward from on high.

me arpment of tnic paper is rather Aifferent, It is acsumed that wicdom re-
Tatnd o what will tenefit the lucal community is most likely to be located at the
1508l level. Loeal planning aetors are precumed Lo te in touch with loeal centiment;
it ic nnt only their prerogative but also their responsibility to articulate the de~
mands nf their fellow community members. If there are few horizontal linkapes re-
rorted by loral planning actors that would seem +o indicate that little communication
nas developed within the community to clarify what is at stake and to identify who
benefits and who loses from alternative options. The relationship between awareness
of preblems and issues and of horizontal linkapes is supported by the data in this
atudy. TIgnoring a pctential planning or decision situation as long as possible with
the hopes of letting slpeping sentiments lie is not a strategy designed to serve the
best interests of local residents. On the contrary, it may invite disdain for local

ability from actors at higher levels of planning and decision-making. A low opinion
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Aruitoxt provided by Eic:

wf Dol oablilty may serve Yo Muctify the Imposition of decisiong from o hisher und
cavyoatedly move wxyert level,

Yeptieal linkases are by ne means nececsarily limited o channels for receiving
raies and regulations, On the ~entrary, they represent one of the more poverful
means by which the demands of the loecal community may be tranomitited to planners and
leeicion-makers at higher levels, The articulation of demand with no way to channel
it Looa level where it will influence other planning and decision-making isc like
Leing all dresced up with no place to go. The alternative means for influenecing the
wiy the game is played, e.p, voting in o referendum or election of reprecentatives,
or muving t6 4 different community, are sceldom ags .lirect and timely as lobbying or
negutiation,  The more comprehensive the scope of planning, the more vertical linkages
are involved. This relationship was demonstrated in the study.

Whether there ic 4 probability of diminiching returns for inerecacing indefinitely
the cecye of the loeal planning actors' communication network and awarcenecs of the
interreistedness of the multiple acpects of planning is an academin auestion,
“mphacic is placed here on the fact that good has not yet been arhinved Ly 1ll plan-
ninfF agents,

A summary »f the number of each planning type for each of the feur cromties and
the regirn as a whole appears in Figure §. It ic obvious that the distribution of
rlanning types is not the same in each eounty. Chemung County is hravily endowed
with Tyre IV artors, as is Cteuben County. Considering thui these are the two nore
uarban counties, it is not surprising, perhaps, to find more professional planning
wrtors there than in the two more rural counties. While Sehnyler and Tiopn both
have more Type I actors than any cther type, Schuyler is way below the overall
attern in Tyne IV agencies and hno more than its share of Tyre T arencies. themung
County is Just the oppocite, have relatively few Type 1 mnd a rood chure of Type IV

geencies,
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Figure 5. Profiles of Planning Typology in Four Counties,
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Chemung Schuyler Steuben Tioga Four-County Area

Descriptions of the four counties reveal that there are distinetive differences
among them. No universal patterns of relationships appear; in the two counties most
severely affected by Agnes (Steuben and Chemung), the salience of disaster was miti-
gated in sne by the limited area of the county that was worst hit. In the two countles
that experienzed lescc cevere damage, other experiences (e.g. the annual eccurrence of
the Grand Prix in Ochuyler county) influenced the awareness of planning actors.

Three counties employed professienal plannersy the }nfluence of thece actors could not
be Aiscerned as being similar across any or all of the three. The most urban county
(Chemung) evidenced the most consensus and cemprehensciveness in awareness related to
f1ood management rlanning. The relationship between urbanization and awareness is
not consistent as one looks at the vther three. The most urban county, it should be
noted, was also the hardest hit vietim of Agnes. Urbanization does seem to be re-
lated to the density of the communication network, with the more urban areas reporting
the most co-actors in planning activities.

The conceptualization of a planning/learning system developed for this explora-
tory study led to a typology of planning actors. The following discussion of the
four types focuses on characteristics of organizations as environments for planning/

learning.
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foorel below the mean on beth the cmrehensive and
arenen’ e Vrorain ST nlanni in thic o0wdy the apenaies £a70in. (v ture 1
soem ot L te reanizations with recponsitility for decicion~making v ycliny implementa-
tlen «ias tnecretlonlly inveolves an ability to anaiyze, interpret, and request plan-
nine sntivicies, 1f not o unlertake Planning directly. The individnals who make up
rininations, however, are not gelected on the basic of planning competency
matter expertice, but on popular appeal or longevity in the gyctem, It
“rrear that there isc a major diserepancy between expectations for ideal plan-
ming and ierision-making behavior and the expectations for Type I planning actors.
It ic n9t wrough to cay that the public needs to be educated to expect different
behavi~r, ani %o pay for it. leither ig it sufficient to say that Tyre I agencies
necd o te eiucated to aooume a different role and to lobby for its acceptance, If
the 1cral elected official is a frequently encountered example of the Type I actor
the introdustion of 2 demand for cophistication in planning behavior may be anti-
thetical *a the requirements for political survival. Instead of beins = rassive,
paso-shig=t i k~to-the~rlanninr-board observer of activities, the loenl 59ficial
waald te wlled on 4n assume o leadership role in planning-related avtivities,
initintine rreortunities for the surfacing of controvercy, making himself vulnerable
ty attack foem numerous interest groups. The remuneration that precently acecompanies
Ineal »~ffize io oeldom sufficient metivation for an individual's choosing to inv'te
more attacke ‘han necessary. Without a well-developed set of peer expectutions or
a lemard f2» yocountability from constituents, it seems unlikely that 2 241l for
prester plarnine efficacy will be heeded.
v oother Type I actors, however, the constraints appear to be not political but
bureausrati~,  The local offices of the Farmers Home Administration, for exnmple ,
sinece Loy leni mrney to vietims of flonds, might be expecterd to be uctive partici-

pnts In ficod runagement planning related to the prevention of flends, the decrease

21




-21~

of flood losses, and/or disaster preparcedness and relief. This did not happen in

the counties of this study, apparently because the role of the agency wal perceived
to be heavily proscribed and limited by the larger organization of which the local
office was a part. Here, indeed, vertical communication linkages did seem tc operate
as the channels through which directives flowed downward. Penalties for fallure to
:omply were, presumably, perceived to be not trivial, Ironieally, though, there
snemed to be no particular interest in becoming more involved either in pgeneral Tlan-
ning cr flood management planning. There wac very 1ittle awareness of the preblems
related +4 flood management planning, even though thece actors had direet and frequent
eontact with the vietimo of flooding.

In this cage, as with local elected officials, change can not be anti~
cipated on the basis of a unilateral shift in expectations. The administration
at the top level of the organization, the policy-makers at a number of levels,
the potential consumer population, and the 1mcal bureaucrat will all need to be
involvezd in the development of new expectations for local activity in planning.
This will mean a considerable educational effort at all levels., Education alone,
however, is not sufficient; change will require a concomitant shift in motivating
factors for all involved.

Type II: This organization scored below the mean on the area-wide dimen-
gion but above the mean on comprehensiveness. In this study the agencies in
Type II tend to be lay groups with planning responsibilities that are carried
out in large part by professional staff. That is not to say that the agency
ig not involved in planning; rather, much of its information-gathering work
is performed by professionally trained staff. The personnel of the Type II
agency appear to be selected for interest and experience in the particular
area in which planning is focused. Thus individual members of the Soil and
Water Conservation District Boards are selected because they know and care

about the natural resources of the area.
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Tyre 11 1.es not neenm to be problematio, in that its wnderstanding of what is

inveliveni in plonning 1o comprehensive even though It personally does not maintain a
wide Tinxuge system., As long a5 Lhere is an external profescional staflf resource
that perlorms the linking function, communicating information to and frew the Type
Il acltor, thic seems to be an efficient meanc of operating. That is, the actor
tends to be broadly aware of what is involved in planning but does not need to expend
1 larre amouni of energy in directly manning the communication lines. The question
may be acked, theqéfif thisc planning actor really exerts influence on cther levels
nf deeiclon-makers-~1if the demand that is articulated by the group actually finds
itg way to appropriate lecision-making lecations. It is poscible that the Type II
arenyy's Influence poes no further than the profecscional staff, where it may or may
nat be nLeeded, If this is the case, then efficiency is gained‘at the expense of
nffectiveness, an unsatisfactory tradeoff.

fine wonders why this model might not be an alternative to Type I, ecpecially

e Type I agencey seems to have profecsional resources potentially available

s 1%, I* has been surpgested that planning bodies may be viewed by leacal elected
afficiale as a diversion channel te which preblematic matters may be referred, thus
taking the heat off the Jdeecision-making body. That use of a planning acter is not
designed to increase communieation frem the planner to the decision-maker, Before
a4 Type T arency oould be convertel to o Type II agency, an interest in becoming
actively invelved in planning or planning-related activities would have to be fostered.

Tyre III: Thic organizatien scored below the mean on comprehensiveness, but
1bave the mean on the area-wide dimension. In this study a variety of agencies fell
into Type ILI. The only central tendency that characterized them is an apparently

"

rurpneaful 'imit the nospe of their rlanning activities, evidently in the
belief that 2 more comprehensive view would not be justified nor possible given their
limited rescurces. Tncluded in this notion of resources is their own interest, pre-

vieus experience, ind sense of agency purpose. Type III is particularly troublesome
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because it appears that the decision to limit comprehensiveness is made in the absence
nf knowledge as to what might be, rather than resulting from a calculated analysis of

all possible alternatives, Amcag the Type III human service planners, for instance,

there was a considerable naiveté and lack of conviction as to what their role was or

mipght become, These groups are relatively young, and may develop more comprehension
and comprehensivenecs as they gain experience., In other cases, however, there was a
kind of closed-mindedness that is disconcerting, to say the least. It does not appear
thal the contacts of the Type III agencies are limited to a narrow set of co-actors;
the fact that they maintain a greater than average number of linkages puts them easily
in truch with information sources both within and outside the county. The fact that
Tioga County has no Type III actors suggestc that thic planning type cerves no
escential function on the loecal ccene. It may be that the Type III apgency ic a
strategie target for intervention activities designed tc¢ upgrade the ctate of plan-
ninr/learning in a county or region. Because it is widely connected, it might very
well have a multiplier effect both through its communications and its effect as a
model,

Type IV: This crganization scored above the mean on both dimensions of the plan-
ning/learning ideal. 1In this study it tends to be characterized by professionally
trained staff and/or an active commitment to the efficacy of planning. It should be
roted that while a community's fiscal ability to support professional planners
appears to be an important factor associated with the number of Type IV apgencies in
a county, even a less wealthy county (such as Tioga) can apparently nurture a fair
proportion of actors in this category. Presumably it takes more than pood salaries;
some sense of community mission or common problem may be associated as a moral support
for planning activities.

While a third of the planning actors in the four-county area fell in the Type IV

category, this does not mean that they have achieved an optimal status in relation to
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the pusited planning/learning ideal. There is no reason not to believe that more
continnes %~ be better, both in the comprehensiveness with which planning actors
percelve “heir work and in the extent and articulation of their communication linkages,
The complexity of the natural and social environment in which we live and the ever-
changing nature of our relationship to that environment create a condition in which
planners, like Alice and the Red Queen, have to run to stand still,

This typology was not intended to applaud one group of agencles and cast asper-~
sions on another. Its merit, if any, lies in identifying characteristics of organi-~
zations agseiated with a relative position on each of two planning dimengions, If
these organizational characteristics arc basically incongruent or, worse, dysfunc-
tional in relation to movement toward a planning/learning ideal, then some redesign
nf organizations and inteir-organizational networks may be necessary. The conclusion
offered here is that both Type II and Type IV are viable models'for rlanning/learning
in an "active society". Neither Type III nor Type I is conducive to planning/learning
activities, although a shift for Type I organizations may be an extremely uncomfort-

able one.

Conclusions

This study set out to map the planning activities in four New York State counties
hit by Tropical Storm Agnes in June, 1972, specifically in relation to flood manage—
ment, The womplexity of flcoa risk management has been cited as a necessary and
sufficient condition justifying the need for systemic planning/learning.

The methodelogy developed for the study was based on the assumptions that plan-
ning and learning are symbiotic sctivities, and that area-wide and comprehensive
planning by definition and design deseribes a learning system. That is, comprehen-
sive planning was defined as planning in which learning has occurred. More than that,
however, comprehensive and area-wide planning is designed, by virtue of its communi-
cation channels providing access to information and of its ecological perspective,

to foster learning.
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Use of the study results to predict the capability of these four counties to
engage in flood management planning would 1ead one to conclude that there might not
ve startling results. As a ma*ter of fact 1little work has been done in any of the
counties to improve or update their plans for disaster preparedness oince the 1972
floods, with the exception of Schuyler County's preparation for the unnaturgl dis-
aster of Summer Jam in 1973. By the deadline (July 1, 1975) for federal fleod in=-
surance eligibility, not all townships and villages designated as flood prone areas
had tendered their letters of intent to comply, 1et alone developed comprehensive
plans of fleod risk management., It would appear that the mapping teechnique has come
predictive value.

More important to the change agent or community educator, however, is a tool
that wiil assist in the development of strategies for promoting planning/learning
activities, The marping survey designed for this study hag the following advantages
to ~ecommend it:

1) it is not limited to flood management planning, but may be adapted for

use with many other community concerns;

2) it can easily be usced by a percon who is not familiar with the community;

3) it provides an efficient learning experienze for the interviewer;

4) it clearly points out the strengths and weaknesses of the community's

understanding of the topic;

5) it helps to locate these strengths and weaknesses on & communication network,

thus identifying 'hot spots' where misinformation is likely to spread, or
'eold spots' where important understandings are likely to be locked up;

6) it sensitizes the respondents to the particular concern and creates recog-

nition for the interviewer at the same time information is being gathered,

7) it explores not only technical aspects of learning content bu’ also the

awareness of a community as to the differential social and economic impacts
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of problems and solution alternatives being considered;

8) it identifies planning actors whose communication linkages with other
organizations are relatively well-developed and may be used in an educational
efforv; and

9) it points out areas in which it may be highly advantageous to develop
communication linkages,

Other conclusions, in the nature of hypotheses or guides for further work, may

also be drawn from this exploratory study:

1) The presence of horizontal communication linkages increases the likelihood
of learning about the existence and interrelatedness of problems and preferences
within the local area.

2) The presence of vertical communication linkages increases the likelihood of
openness to a broader scope of learning and planning, and appreciation of relatedness
between one focus of planning/learning and another.

3) Each area develops a unique pattern of inter-organizational relationships,
reflecting its unique combination of historic, social, political, and economic
experience.

4) Comprehensiveness of planning/learning can be achieved by lay participants
without broad linkage to other actors if they are linked to one or more professional
planning/learning organizations.

5) Organizations with regional responsibilities for planning/learning are at
least as influential in fostering local area-wide comprehensive planning/learning
systems as are local professional planning organizations.

6) Bureaucratic and political barriers may prevent area-wide comprehensive

planning/learning in circumstances that would otherwise appear to promote such

activity.
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