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CENTRE OF PLANNING AND ECONOMIC RESEARCH 

The Centre of Planning and Economic Research (KEPE) was established as a 
research unit, under the title 'Centre of Economic Research', in 1959. Its primary 
aims were the scientific study of the problems of the Greek economy, encourage
ment of economic research and cooperation with other scientific institutions. 

In 1964, the Centre acquired its present name and organizational structure, 
with the following additional objectives: (a) the preparation of short, medium and 
long-term development plans, including plans for regional and territorial devel

opment and also public investment plans, in accordance with guidelines laid down 
by the Government; (b) the analysis of current developments in the Greek econo
my along with appropriate short-term and medium-term forecasts; also, the for
mulation of proposals for appropriate stabilization and development measures; 
(c) the further education of young economists, particularly in the fields of plan
ning and economic development. 

The Centre has been and is very active in all of the above fields, and carries out 
systematic basic research in the problems of the Greek economy, formulates draft 
development plans, analyses and forecasts short-term and medium-term develop
ments, grants scholarships for post-graduate studies in economics and planning 
and organises lectures and seminars. 

Within the framework of these activities, the Centre also publishes studies from 
research carried out at the Centre and lectures given by specially invited distin
guished scientists. 

The Centre is in continuous contact with similar scientific institutions abroad 
and exchanges publications, views and information on current economic topics 
and methods of economic research, thus further contributing to the advancement 
of the science of economics in the country. 
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PREFACE 

Although there is a comparatively long experience of comprehensive develop
ment planning in Greece, and since 1964 the Centre of Planning and Economic 
Research has been given responsibility for the technical formulation of these 
plans, there has been very little evaluation of the planning process. 

The present study gives a useful overview of the history of development plan
ning in Greece, and examines some of the problems associated with development 
planning techniques. The study takes a "unified' or "social" approach to plan
ning, which is defined as an integrated process directed towards the whole popula
tion, both as beneficiaries and agents of development, with the principal aim of 
the achievement of social justice. A basic principle of this approach, as it has been 
defined by the author, is that the population should participate in decision making 
at all levels of the planning process. 

An assessment is made of the 1968-72 Development Plan, firstly on the basis 
of its own expressed aims and then according to social planning criteria. An at
tempt is made to develop sets of social indicators to assess the achievements made 
over the plan period with regards to education, health, social welfare, housing and 
agriculture, and in the condition of two population groups, namely the aging and 
women. In this way, the theory of "unified" or "social" planning is applied to a 
particular country and set of data. 

A number of weaknesses in the planning process and in the statistical data 
and informational background on which this is based, are pointed out. Even the 
limited social indicators which the author was able to develop from the data avail
able point to considerable social inequities which will need attention in the future. 
This study is valuable, therefore, for planners and policy makers and all those 
interested in problems of social inequity. 

Professor LO UK A T. KATSELJ 
Centre of Planning Scientific Director 
and Economic Research 
March 1986 
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ABSTRACT 

The nature of development planning is examined, looking at the reasons 
for planning, the problems and the techniques. This review of planning ex
perience shows the complexity of the web of inter-relationships in the develop
ment process, and the need which has been recognised for a unified, social ap
proach to planning. 

The main characteristics of a "unified" or "social" approach to planning 
are defined as being that the integration of the "economic" and the "social" 
are taken explicitly into account; the planning process is directed at all people, 
both as beneficiaries and agents of development; and it aims at the achieve
ment of social justice. A basic principle of this approach is that the population 
should participate in decision making at all levels of the plannig process. 

Development planning in Greece is examined in this light, with particular 
reference to the 1968-72 Development Plan. Planning for education, health, 
social welfare, housing, industry and agriculture are examined from the point 
of view of international experience, and in a unified planning context. The pro
visions of the 1968-72 Development Plan for Greece are examined and the a-
chievements assessed, firstly on the basis of the Plan's own aims, and then accord
ing to social planning criteria, using a set of social indicators as a planning tool. 

In a similar manner, changes in the condition of specific population 
groups over the Plan period are examined, using a set of social indicators. As ex
amples of the use of social indicators in this manner, profiles of the condition of 
the aging women and territorial population groups are presented. 

In this way, the theory of unified or social planning is applied to a partic
ular country and set of data. The use of social indicators in a unified approach 
to planning, as a tool for evaluating the extent to which social planning a-
chieves its aims of social justice, is demonstrated. 
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PART A 

PLANNING FOR DEVELOPMENT 





INTRODUCTION 

AIM OF THE THESIS 

Planning, which is the formulation of a scheme of action for the 
achievement of certain goals, has been practised in human societies from time 
immemorial. In the first chapter of this thesis, we look briefly at the history 
of and the reasons for development planning. 

It will be seen that there has been increasing state intervention in 
development planning, the reasons for which may range from a desire to 
rationalise an existing system, to one for the achievement of a radically 
changed society. Development planning is clearly, therefore, a political 
process, carried out in a particular economic, social and ideological context. 

The process of decision making and some of the planning techniques used 
are also examined in this chapter. This overview does not attempt to analyse 
the problems presented in any great detail. The discussion of these planning 
problems is, however, an essential, minimum, informational background for 
understanding the way in which the need for a 'social' or 'unified' approach, 
which is discussed in Chapter II, has been recognised and developed at the 
international level. 

Since this thesis deals with development planning, it does so perforce, from 
a particular political or ideological position, which can be summarised as the 
desire to achieve the goal of a socially just, integrated and participatory 
society. As will be seen below, various approches to development planning, 
including those which emphasise economic growth or modernisation, have 
professed to be egalitarian in their aims, although this has not been justified 
by their results. 

In recent years, there has been a general concern, in countries with 
differing political backgrounds, with the question of who actually benefits 
from development.' In the context of this discussion, a unified or social 
approach to planning has been advocated at the international level by 
countries of various political hues and socio-economic structures, as perhaps 
offering more hope for the achievement of egalitarian, people-oriented 
objectives. 
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This change in the approach to development, and corresponding recogni
tion of the need to change the approach to development planning, is evident 
in the international literature. Numerous references to this literature are 
given in Chapters I and II. 

Resolution 1494 of the Economic and Social Council of the United 
Nations, which is quoted in Chapter II of this thesis, comes closest to 
offering a concise description of what has been called a unified, social 
approach to development planning and analysis. It is such an approach 
which we examine and adopt in a particular context. 

Unified, social planning must, therefore, first be defined. Briefly, a unified 
approach to planning as I interpret it from the relevant U.N. resolutions and 
international literature, has four main characteristics: 

Firstly, unified social planning is not restricted to the planning of the 
'social sectors', but is an approach to planning for development in which the 
integration of the 'economic' and the 'social' are taken explicitly into 
account. That is, in all sectors, the planning process should not attempt to 
make artificial divisions between the economic and the social, and the 
complexity of the web of inter-relationships in the development process 
should be recognised throughout the planning system. 

Secondly, at all levels and stages, planning should become an 'increasingly 
people-oriented process, that is, a process directed at all people, both as 
beneficiaries and agents of development'1 with no groups left out. This means 
that contrary to what has been almost an obsession with the increase of GNP 
as the main planning objective, social planning is based on a disaggregated 
set of goals focussing on people's needs. 

A people-oriented process could mean, however, that basic paramètres of 
society and social stratification remain unaltered. In a unified, social 
planning approach this is disputed, and it is argued that a basic goal of 
development should be social justice. Integration and equality as necessary 
goals are the third characteristic of this approach. It aims at a form of 
society in which social stratification, segmentation and isolation are kept to a 
minimum.2 This concept of social justice is close to that of Rawls,3 and 
embodies a commitment to liberty, to a maximum degree of equality 
compatible with not worsening the position of the least advantaged, and to 
equal opportunity and the ability to take advantage of such opportunity. 

People-oriented policies, which emphasise final states of well-being, do not 
suffice unless there is also an attempt to reshape social structures and 

1. Report of the ad hoc working group on the social aspects of the development activities of the Un
ited Nations, New York, U.N., 30.7.1980, p. 4. 
2. Integrated social policy - a review of the Austrian experience, Paris, OECD, 1981. 
3. Rawls, J., A theory of justice, Oxford University Press, 1971. 
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processes for the achievement of an integrated society. That is, the equality 
and social justice which is at the heart of a unified approach to planning, 
means that it is a tool for changing the status quo. This approach cannot 
guarantee equality. It does attempt to ensure, however, that changes aimed at 
through the planning process will be in the direction of social justice. 

Fourthly, although planning for social justice could conceivably be carried 
out without popular participation in decision-making, a basic principle of a 
unified, social approach is that the population should participate in 
decision-making1 at all levels of the planning process. 

The above means that a unified, social planning approach is not simply the 
coordination of a multiplicity of policy measures in different sectors or at 
different levels of authority. It is also the expression of goal-oriented action, 
aimed at an integrated society.2 

A unified social planning approach having been defined and advocated, 
the development of social indicators is examined in Chapter II. It is proposed 
that the systematic use of such indicators could be a basic, planning tool in 
the implementation of unified, social planning. 

It is in the light of the above that we then examine development planning 
in Greece. In Chapter III, a brief history of planning in Greece, and of social, 
economic and administrative conditions in the country are given as the 
necessary background information, and the main part of the thesis deals with 
the 1968-72 Development Plan. The aims expressed in that Plan, the 
measures proposed to achieve them, and the changes effected over the plan 
period are examined. 

The chapters of Part B, correspond roughly to the sectors covered by the 
various chapters of the 1968-72 Plan, although 'special groups' were not dealt 
with as such in that Plan. In Chapter IV, the overall objectives and targets of 
the plan are discussed. In the chapters which follow, education, health, 
welfare and housing are analysed, and the development of industry and 
agriculture is examined. 

In the chapters of part B, the following range of issues are examined. First, 
some of the main problems of sectoral planning techniques, and international 
experience in each field or sector are considered. Obviously, the intention is 
not to give an exhaustive analysis of sectoral planning. In the spirit of a 
unified approach to planning as we see it, international experience in each 
field is examined to show the range of possible approaches and techniques. 
Although a newly industrialised economy, Greece, together with other south 
European countries, still faces conditions different from those in the 

1. Doyal, Len, Gough, Ian, Ά theory of human needs', Critical Social Policy, No 10, 1984. 
2. Integrated social policy - a review of the Austrian experience, op. cit., p. 13. 
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industrialised countries of western Europe - a large difference in per capita 
income, major structural differences of production and in the services sector, 
relative labour abundance and capital scarcity, structural disequilibria in the 
balance of trade, and a continuing shift of population to urban areas. ' At this 
stage of development, therefore, Greece can learn from the experience of 
both developed and developing countries. Furthermore, new and interesting 
techniques of planning do not come exclusively from countries at a particular 
level of development, or with a particular political ideology. 

Second, the main issues in each field are examined from the perspective of 
a unified approach to planning. That is, a general review of the main issues is 
made, in order better to understand the complexity of the development 
process, and the multiple effects of planning decisions. This is done in some 
detail, since as was stated above in the definition of unified, social planning, 
the breaking down of the artificial boundaries to the planning of the various 
sectors is a basic characteristic of this approach as we understand it and 
propose it should be carried out. This is essential for the assesment of specific 
or sectoral objectives in relation to overall goals, and is the reason for the 
breadth of coverage of this study. 

Third, since one of the distinguishing characteristics of a unified approach 
to planning is the participation of the population in decision-making, the 
question of popular participation is dealt with separately in each chapter. 
This is considered necessary since it presents different problems in different 
sectors. 

A brief description of each of the sectors in Greece at the time of the Plan 
formulation is given. This information is considered necessary since the 
planning process takes place in a background of institutional conditions 
inherited from the past. 

The goals, objectives and targets in each sector are set out, and an 
assessment is made of how far the stated goals and objectives are supported 
by specific planning targets. 

An attempt is made firstly to determine to what extent the plan targets 
were achieved, judged on the basis of the plans own expressed aims. Then, 
taking a unified approach, a number of social indicators are set up and 
monitored, in an effort to assess some of the changes in the main aspects of 
well-being of the Greek people, before and after the implementation of the 
plan. Obviously, since so little is known of the complex cause and effect 
relationships of development, it cannot be assumed that the changes which 
took place during that period, were the direct or exclusive results of the plan. 
The social indicators can only describe changes observed during a period in 

1. Economic survey of Europe in 1982, U.N. Economic Commision for Europe, GE. 83-40386, 
pp. 182-184. 
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which a development plan was being implemented, or at the very least, was 
said to be being implemented. 

As will be seen below, there are many unsolved problems in the 
development of social indicators, and this attempt to apply the theory of a 
social or unified approach to planning in Greece is particularly difficult, since 
the inadequacy of statistical data for the development of the indicators, 
which presents a problem internationally, is particularly acute. Even this 
embryonic attempt to develop a system of indicators, however, demonstrates 
that the assessment of the development process from the point of view of a 
unified approach, can illuminate to a considerable extent, the real impact of 
development on the well-being of the population. 

Since the aim of a unified approach to planning is to ensure that no group 
of the population is left out of the development process, and social 
stratification and isolation are kept to a minimum, social indicators are used 
to create (i) regional profiles, in order to monitor changes in the condition of 
territorial groups, and (ii) profiles of the aging and of women, as examples of 
how such social indicators can be used to monitor the impact of development 
on other specific groups of the population. Such profiles can, and as will be 
seen below, do uncover accumulated disadvantages, which must be dealt with 
through combined action. 

In the conclusions to each chapter, a comparison is made between the 
assessment of development judged in terms of trie Plan's own aims and 
targets, and in terms of the aims of a unified approach to planning. The use 
of sets of social indicators uncovers inequalities in the impact of develop
ment, and indicates areas which need further investigation. The general 
conclusions draw out the differences in these two evaluations, and point to 
some indications for the future. That is, some indications are given as to 
areas which might need further research and investigation, if development 
planning in Greece is to be people-oriented, and to aim at greater social 
justice. 

Inevitably, the question will be raised, how a study dealing with social 
planning, which has as its ultimate concern the state of well-being and the 
active participation of the population, can deal mainly with a plan 
formulated and implemented during a military dictatorship, which effectively 
repressed the basic rights of human freedom. 

The fact that public participation in the planning process could have no 
real meaning due to the political situation, is fully acknowledged, as is the 
possibility, mentioned below with regard to all authoritarian governments, 
that the objectives stated in the plan did not express the real intentions of the 
policy-makers. There are, however, a number of points which should be 
borne in mind, and which lead us to examine this period in relation to ßocial 
planning, despite the obvious drawbacks. 
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Firstly, there is a purely practical reason for concentrating on the 1968-72 
Plan, and this is perhaps the most compelling. As will be seen below, the 
1968-72 Development Plan is the only comprehensive plan for Greece, which 
having been formulated, ran its period of implementation without inter
ruption. Furthermore, regardless of the motives for this, there was at least a 
semplance of seriousness with regards to some aspects of plan implementa
tion, in that throughout the plan period, the public services were required to 
submit draft laws to the planning authorities, to ensure that they were in line 
with the provisions of the plan. 

Secondly, despite the heritage of ancient Greece, democracy in modern 
times cannot really be said to have operated in Greece in the manner of 
developed west European countries, the role of the military and the 
bureaucracy in politics being much more active. ' During the past fifty years, 
there have been numerous military coups, and three open dictatorships in 
1927, 1936 and 1967. Since the civil war of the 1940s, there have been at 
various intervals, thousands of left-wing political prisoners in jail. The 
communist party has been outlawed at different times during this period, and 
as in so many developing countries, harsh police methods, and the 
compilation of records on those suspected of radical tendencies, have been 
part of the way of life. 

Politics have been affected more by personalities and personal loyalties 
rather than by political parties.2 That is, the level of political development in 
Greece was not conducive to effective popular participation, even before the 
period with which this study is mainly concerned. Obviously, however, the 
restriction of popular participation, and the repression of public opinion 
through censureship of the mass media, was much greater during the 
dictatorship, and within the last decade, conditions have been changing. 

Thirdly, given the very short time in which the military government 
demanded from the technocrats that the plan should be prepared and 
published, the 1968-72 Plan was based largely on work carried out in 
connection with the 1966-70 Plan, although there was some shift in emphasis, 
due to the absence of the politicians whose influence had guided the 
formulation of the previous plan. 

This reflects on aspects of development planning which are touched upon 
below. That is, unless there is a complete political upheaval, stemming from 
the people, the main direction of development planning does not change with 
a change of government. Projects already started may have progressed so far 
that they cannot be halted, rights and privileges may have been granted 

1. Legg, Keith R., Politics in modern Greece, California, Stanford University Press, 1969 

2. Legg, Keith, op. cit. 
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which it would be difficult to withdraw, and the possible changes which a 
new government can make, are frequently incremental.1 

The speed with which the military junta required that the plan be 
published, was an indication of their need, as that of most authoritarian 
governments, to try to put on a face of respectability and legality, using a 
development programme as their instrument. What is perhaps surprising, and 
constitutes a further reason for making the examination of the 1968-72 Plan 
worthwhile, is that there does not seem to have been undue professional 
restriction of the planning technocrats. An examination of the background 
work of the planning process, published throughout the seven years of the 
dictatorship, reveals a considerable amount of strong criticism of government 
policy, although this was a time of political harassment and persecution in 
the civil service. 

1. Heclo, Hugh, Wildavsky, Aaron, The private government of public money, London and Ba
singstoke, Macmillan Press, 1974. 
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CHAPTER I 

THE NATURE OF PLANNING 

1. A brief history of planning 

Planning, or the preparation of a scheme of action, is obviously not a new 
phenomenon. Even in primitive societies, plans must have been made for the 
procurement of food and shelter, and the ensurement of security from 
danger. The monuments of ancient civilisations are surely testaments to some 
form of planning on a wide scale. In more recent history, the levying of taxes 
to meet state expenses can be said to be part of a crude planning process, and 
annual state budgets, one-year plans of state activity. In many of the now 
'developed' countries, it was during the second half of the nineteenth century 
that the scope of state activity in socio-economic life began to broaden, and 
with it, the scope of government planning. In England, for example, in 1850 
there were 8 central government departments, of which four were concerned 
with external relations (Foreign Office, Colonial Office, Admiralty, War 
Office)1, by 1956 there were 23 Ministerial Departments of state. 

For the most part, however, even up to the beginning of the twentieth 
century, this crude form of planning was simply concerned with the day to 
day running of state services, and the arbitration of differences between 
various groups of the population. There was little attempt to guide the 
development of national economies, which it was considered would function 
to the best advantage of society, if they were not hampered by artificial 
interference. The market mechanism was considered to be the best regulator 
of the economy, and this laissez-faire policy was pursued, albeit rather 
inconsistently and with increasing state intervention, by most Western 
countries until well into the twentieth century. France, with her long 
tradition of étatism, was the exception to this rule. The French view, which 
was prevalent even before the 1789 revolution, was that effective control of 
the nation's economic life should be in the hands of a small group of 

1. Vickers, Sir Geoffrey, The art of judgement a study of policy making, London, Chapman 
and Hall, 1965, p. 130. 
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extremely able people, with greater foresight and wisdom than the average 
businessman.1 

The Great Depression of the 1930s followed by the needs of the war effort 
of the Second World War, shook the faith in the laissez-faire policy and 
indicated the need for greater state intervention both in economic policy and 
in the social aspects of life, particularly those concerning health and 
education. In England, for example, the foundations of the national health 
service and the 'welfare state', took shape immediately following the Second 
World War. France, however, followed closely by the Netherlands and 
Norway, was the first of the western countries to make a systematic attempt 
at national planning. According to Shonfield,2 the intellectual contribution of 
the French 'was that they did not rely exclusively on increasing the overall 
level of investment to achieve their ends, but developed a strategy on a 
national scale for deploying this investment at those points in the system 
where it produced an especially high return. Furthermore, they explicity 
regarded it as one of their tasks to ensure that the distribution of the 
anticipated increase in wealth would be biased towards the achievement of 
certain social objectives. 

The Soviet Union was, however, the.first country in the world with a 
'planned economy'. Following the 1917 Revolution when the state became 
the owner of the means of production, planning became the natural way to 
manage the economy, and their first five-year plan was implemented in 
1928-1932. By the mid-twentieth century, a number of east European 
countries had followed along the same ideological path, and had adopted a 
system of central planning for the achievement of political, social and 
economic objectives, to secure their ultimate goal of the achievement of a 
communist society. Mainland China and Cuba also followed up with their 
own interpretations of a centrally planned, socialist society. 

Planning has developed, therefore, very broadly along two lines: direct, 
comprehensive, central planning in socialist countries, and in non-socialist 
countries, direct planning for the public sector, and indicative planning for 
the private sector, with varying degrees of comprehensiveness. In capitalist 
countries, the scope of direct planning is limited by the size of the private 
sector, and indirect or indicative planning usually aims at providing a 
favourable environment for the private sector. In stating these basic 
differences in planning in socialist and non-socialist countries, however, care 
should be taken not to lose sight of the similarities. That is, the adoption of 
any plan for development, is itself a rejection of numerous other alternatives 

,. shonfield, Andrew, Modern Capitalism - the changing balance of public and private power, Ox

ford University Press, 1965, p. 71. 

2. Ibid., p. 225. 
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for development, and although there may be disagreement on many points of 
the plan, in broad lines, it must be acceptable to the majority of the 
population. Since we are concerned here with planning in a mixed economy, 
methods of planning in socialist countries are refered to only when they 
appear to be of particular interest, or offer a viable model for adoption in 
non-socialist countries.1 

Planning of both types blossomed during the 1960s, so that during the last 
twenty years or so, practically all the developing nations have jumped on to the 
planning band-waggon, preparing plans of varying duration and comprehen
siveness. Even some countries which do not publish a 'National Plan', such 
as Western Germany for example, do have planned economies, in the sense 
that decisions in the public sector, and cooperation between the private 
sector and the state, take place within a particular framework of policy 
objectives. 

2. Reasons for development planning 

Some of the reasons for planning have been touched on in the brief history 
of planning outlined above, further clarification is needed, however, to 
explain the momentum gathered by development planning throughout the 
world, particularly since the launching of the first Development Decade by 
the United Nations in 1960. Indeed, in view of the fact that economic growth 
in many countries lagged far behind the targets for the development decade, 
causing a considerable amount of disillusionment with economic planning, it 
might seem surprising that most countries of the world continue to practice 
planning in one form or another. 

Perhaps the first reason for the apparent acceptance of planning as a 
means of increasing well-being is 'not so much the evident successes of 
planning as... the evident shortcomings of so-called 'natural developments'.2 

Planning has been undertaken in both developed and developing countries to 
select the most efficient means of achieving particular objectives related to a 
future more desirable society, or as Waterston has put it, 'planning is in 
essence an organised, conscious and continual attempt to select the best 
available alternatives to achieve specific goals'.3 

1. At the time of writing, Greece has a socialist government. No widespread nationalisation is 
planned, however, and there is still a mixed economy. 

2. Klassen, Leo H., Integral planning: Some considerations, Rotterdam, Netherlands Economic 
Institute, 1974, p. 17. 

3· Waterston, Albert, Development Planning: Lessons of experience, Baltimore, John Hopkins 
Press (3rd printing), 1969, p. 26. 
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Even in those developed countries where there is strong belief in the working 
of a free market system, it has been accepted that the state must intervene to 
plan in certain areas of activity. The very scale of output of goods and services 
in developed countries demands organisation, and organisation requires plan
ning. There is simply more traffic to be directed, more goods and services to be 
channeled to where they are needed, more roads, schools, houses and shops to 
be situated in an optimum position in relation to the population, and to each 
other. Market criteria are no longer considered acceptable for the provision of 
social services or infrastructure, although such criteria may continue to opera
te alongside planned, basic systems. 

Many of the arguements put forward by developing countries in favour of 
planning are very similar to those motivating developed countries. In 
addition, since the market mechanism works very imperfectly in developing 
countries, reliance on the working of market conditions without the 
intervention of national planning would accentuate and aggravate the 
situation.1 Furthermore, the problems facing developing countries are 
frequently in a much more aggravated form, or on a more immense scale 
than in developed countries, and the resources available to alleviate them are 
usually much more scarce, the need for careful planning in developing 
countries to avoid wastage of resources, therefore, appears even more acute. 

The well-being which appears to be enjoyed by inhabitants of 'developed' 
countries has also been a strong incentive for planning in developing 
countries. Even in countries where, due to religious and cultural conditions a 
fatalistic attitude to material well-being has been prevalent, the example of 
more developed countries has made people increasingly aware that poverty 
and ill-health do not have to be the way of life, and they are demanding 
something better. They are demanding that the 'gap' between rich and poor 
countries should be narrowed, and they have looked to planning as one way 
of trying to narrow it. 

It has also been suggested2 that one of the main reasons for the adoption 
of development plans by developing countries, has been their relatively 
greater dependence on international trade for essential commodities, and 
consequently their greater need to successfully reallocate resources to avoid 
balance of payments difficulties, which restrict their acceleration of growth. 

This comparative impotence of many developing countries, (except for 
those exporting oil) and their vulnerability to decisions taken in other 
countries, which can have significant, though sometimes unintentional, 

1. Chenery, Hollis B. (ed.), Studies in development planning, Harvard University Press, 1971, 
p. 29. 

2. Chenery and Weisskopf in Chenery, op. cit., p. 89. 
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effects on their progress, has been emphasised, and given as a strong 
incentive for planning. 

Structural and institutional rigidities are frequently one of the main 
obstacles to growth in developing countries, and the need to overcome these 
obstacles has been a further motivation for planning, which is discussed 
below. Indeed, in some cases, this use of planning as a means of effecting 
change, at least theoretically, differentiates planning in some western 
countries, from planning in certain developing countries. As Myrdal1 has 
pointed out, the term 'democratic planning' is used by Westerners in the 
restricted sense that planning should emerge from a democratic political 
process, and should be implemented by a democratically elected government, 
whereas for Asia the term also frequently means planning for greater 
economic and social equality. It is also held to mean that the active 
participation of the masses in plan preparation and implementation should 
be enlisted. On the contrary, in Western Europe, although the planners 
themselves do not state this as a reason for planning, it has been suggested 
that during the past decade, planning has been 'an instrument of rationalisa
tion for the system rather than a process of socio-political change from 
within'.2 

In some cases, developing countries are practically pushed into planning by 
aid-giving countries, or international organisations, which frequently offer 
their assistance on the basis of their evaluation of the official plans for 
development. 

Finally, although this would hardly be admitted by the countries concern
ed, some national plans have been prepared mainly as a status symbol, 
rather than as a scheme of policy measures to be implemented. For example, 
newly independent countries may use a national plan to announce their 
complete break-away from old colonial policies; authoritarian governments 
may formulate a plan in an attempt to justify their position and tenure of 
office, or to guide their country towards their personal perception of utopia. 

3. Evaluating planning 

3.1. Circumstances under which planning can be said to fail 

As has been mentioned above, there has been much criticism of develop-

1. Myrdal, Gunnar, Asian Drama - an inquiry into the poverty of nations, London, Allen 
Penguin Press, 1968, p. 849. 

2. Hayward, Jack, Watson, Michael (eds.), Planning, politics and public policy. Cambridge, 
Cambridge University Press, 1975, p. 459. 
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ment planning. Whether a plan can be considered to have failed, will obviously 
dépend on the criteria for success. In socialist countries, for example, where as 
has been mentioned planning is direct, development plans are approved by the 
legislature or other authority and have the force of law, the plan targets being 
imperative. The success or failure of a plan would be measured, therefore, ac
cording to the extent to which the plan targets were achieved. 

If we accept for the present that a plan's success should be measured in 
terms of the achievement of its targets, the circumstances under which the 
targets can fail to be met must be examined. Some of these circumstances are 
obvious from the motives for planning oultined above: 

i. If the plan is formulated simply as a status symbol, or as window-dres
sing to camouflage the real aims of an authoritarian government, there 
will be little motivation for its implementation, and it will remain an 
academic exercise. 

ii. The intention to implement development policy along the general lines of 
the plan may be sincere, but the actual targets may knowingly have been 
set unrealistically high to create a climate of optimism, to spur the 
population on to greater efforts, or to favourably impress outsiders, 
particularly aid-givers. 

iii. Somewhat similar to the above, is the case where a plan is prepared 
under the pressure of aid-giving countries or international organisations, 
and the targets are set not so much with regard to overall priorities, but 
with the intention of meeting the requirements of the outside organisa
tions, and eliciting from them as much assistance as possible. 

iv. The information base for the plan may be inadequate. Even in more 
developed countries, data for planning is considered to be inadequate, 
and in .many developing countries even such basic data as those 
concerning the size and characteristics of trie population are frequently 
unreliable. 

v. The structural and institutional obstacles to plan implementation were 
mentioned above, and the failure to take them fully into account has 
been one of the main causes for the lack of success of economic planning 
in many cases. According to Waterston,1 the lack of administrative 
capacity for plan implementation has more frequently been the cause of 
failure than has lack of economic resources. 

vi. Plans for mixed economies have, on the whole, been prepared only at the 
aggregate level, without being translated into a series of coordinated 
regional plans. Particularly since in many cases there is no formal 
machinery at the regional level to ensure that development at that level is 

1. Waterston, op. cit., p. 249. 
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in accordance with the overall aims of the plan, the translation of plan 
aims and targets into concrete action has not always been successful, 

vii. Planning is frequently carried out from the top down, with very little or no 
input from the population at the preparation stage. Consequently, the 
cooperation from the population which is necessary for success is fre
quently lacking. Indeed, in some cases the population may express active 
opposition to such a plan and try to sabbotage its implementation, 

viii. Finally, totally external events can upset the implementation of a plan. 
This would include natural disasters, weather conditions, and the effects 
of decisions taken in other countries, including those having an impact 
on the level of defence expenditure. Indeed, one of the latest French 
plans,1 whilst setting a relatively high target for economic growth, 
stressed very emphatically the difficulty of setting feasible targets when 
conditions in the international market are so uncertain, and suggested 
that less attention should be given to the achievement of such targets, 
and more to whether progress is being made towards the general social 
objectives. 

From the above, it should be apparent that the success or failure of a plan 
cannot be judged solely on the degree of target attainment. As stated above, 
the targets set may, for any of a number of reasons, have been unrealistically 
high. On the other hand, they may have been set so low, that their achievement 
would simply mean that the plan had not taken into account the country's full 
potential for development. An indicative plan which made no provision for 
structural or institutional changes, might also be said to have achieved nothing 
which would not have occurred anyway without a plan. 

Furthermore, conditions could change during the period of implementation 
of a plan so as to make the achievement of certain of the plan's original targets 
undesirable. Finally, a plan's main targets could be met, but at a very high, un
foreseen social cost. 

3.2. Increased GNP as a planning objective 

Most of the criticism of de velopment planning has focused on the fact that it has 
until comparatively recently tended to be purely economic planning, the main 
aim of which has been to increase the gross national product* An increase in 

I. 7 e Plan de développement économique et social 1976-80, Paris, La Documentation Française 
1976. 
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the GNP appears to have been the main objective in many plans. As Mishan ' 
has put it, 'Among the faithful, and they are legion, any doubt that, say, a four 
percent growth rate, as revealed by the (economic) index, is better than a three 
percent growth rate is near heresy; it is tantamount to a doubt that four is grea
ter than three. Such a doubt is not much worse than the doubt that economic 
growth itself, like the growth of knowledge, is not 'on balance' a good thing'. 
This 'growth philosophy' is criticised for having pushed into the background 
the fact that economic growth, if it is pursued at all, is only a means to other 
ends. The dis-welfare which frequently accompanies economic growth has 
been underplayed or ignored. 

The following are some of the more important arguments put forward 
against the type of planning which has as its main aim, an increase in GNP: 

i. Firstly, the concept of GNP is considered by many not to be a good indi
cator even of economic development. The weaknesses of the system of na
tional accounting and the estimation of the GNP have been widely discus
sed, it suffices, therefore, to simply mention a few of the striking problems 
such as, the difficulty of estimating agricultural income, the exclusion of 
the work of housewives and of such activities as home-improvement when 
done on a self-help basis, from the national product.2 

ii. The extreme examples of some of the oil producing countries indicate 
clearly that a high rate of growth of GNP, or even per capita income, does 
not necessarily indicate a high level of development. 

iii. The level of GNP or per capita income says nothing about the distribution 
of income. A rise in GNP does not necessarily reduce poverty, unemploy
ment or inequality.3 

iv. What have been called the 'spillover' effects of economic growht,4 such as 
environmental pollution and the ill-effects of urbanisation, usually affect 
the lower income groups more than the richer groups. 

v. Increased consumption is not per se desirable - the market not only satis
fies needs, it also creates them. Too much choice can be confusing. Over 
emphasis on fashion changes and gadgetry production can simply indicate 
a waste of resources. (The latter would be particularly true if seen in con-

1. Mishan, E. J., Growth: the price we pay, London, Staples Press, 1969, p. xv. 
2. On the other hand, Wilfred Beckerman for example (W. Beckerman, Measures of leisure, 

equality and welfare, Paris, OECD, 1978) after examining the relative growth rates in a number of 
countries, and allowing for changes in leisure and income distribution, concludes that 'GNP con
tinues to be a reasonable measure of aggregate changes in economic welfare'. 

3. Dudley Seers in Baster, Nancy (ed.), Measuring Development, London, Frank Gas, 1972, p. 
21. 

4. Mishan, op. cit., p. 42. 
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junction with world-wide demand for the satisfaction of basic needs, 
though national development planning is rarely evaluated in such an al
truistic light). 

vi. Many important aspects of the quality of life, such as freedom from op
pression, the quality of personal and social relationships, fall outside the 
market concept, whereas expenditure to combat rising crime or pollution, 
for example, appear as part of the growth of GNP. 

vii. Rising income does not necessarily increase social contentment - history 
has shown that social crises and political upheavals frequently take place 
during periods of comparatively rapid economic growth, or among groups 
whose economic position is improving in relation to the rest of the popula
tion.1 

viii. The philosophy that a higher per capita income is to be prefered to a lower 
one, does not necessarily take into account social and cultural attitudes 
and beliefs. For example, the fact that the birth of a child represents a fall 
in per capita income, ignores the fact that the generation and possession of 
children yields obvious psychic income which people enjoy, and which 
may, in their opinion, exceed the cost reflected in the per capita income of 
the family.2 

ix. Finally, if cultural or religious attitudes must be radically changed to faci
litate economic growth, there may be some doubt as to the value of eco
nomic growth bought at the cost of the destruction of the social and cultu
ral fabric of a society. Emphasis on the rapid increase of GNP, particular
ly in developing countries, can entail the imposition of foreign beliefs and 
values. 

If criticism such as this has convinced many planners that increased GNP is 
not acceptable as the main goal of development planning, this is not to say, 
that it has been abandonned as one of the goals. Those who advocated zero 
growth in the early seventies, did so more from a belief in the need to conserve 
irreplaceable resources,^ than for the reasons given above. For the most part, it 
seems to be accepted that economic growth is essential for the financing of the 
social services for example, and to facilitate other improvements in the quality 
of life. 

Furthermore, although at certain stages of development, increased growth 
in some countries has been accompanied by greater inequalities in the distribu-

1. Runciman, W.C., Relative deprivation and social justice. Middlesex, England, Pelican, 1972, 
p. 24. 

2. Bauer, P.T., Dissent on development, London, Weidenefeld and Nicolson, 1971, p. 63. 
3. Boulding, Kenneth, 'The economics of the coming spaceship earth', Development Digest, vol. 

IX, no. I, January 1971. 
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tion of income,1 there is also some indication 'that objectives of growth and eq
uity may not be in conflict.2 

3.3. Modernization as a goal of planning 

According to Mydral,3 'the modernization ideals'... have become the 'offi
cial creed', almost a national religion, and are one of the powerful strands of 
the 'new Nationalism'. We need to clarify, however, what is meant by moder
nization. The dictionary defines modernization as making conform to present 
usage or style, making up-to-date. When used in the context of planning, mo
dernisation has been defined as the 'process of emulating the characteristics of 
another 'superior' culture.4 That is, at any time in history, an nation is 'moder
nizing' when it attempts to copy developments in what it considers to be a su
perior culture. There are then 'advanced' and 'follower' nations. By the same 
token, within a country modernization can be said to be taking place when fol
lower regions are trying to emulate a more advanced region. 

The present-day usage of the term 'modern' is said5 to encompass the whole 
era since the 18th century. This includes the economic transformation of En
gland, the independence movement in America, the creation of the nation-sta
te in France and the Russian revolution. The term 'modern', therefore, evokes 
associations with the destruction of inherited privileges in societies, and the 
declaration of equal rights of citizenship. 

In the study refered to above, Myrdal has enumerated the 'modernisation 
ideals' which recur frequently in the development plans of developing coun
tries as follow:6 

i. Rationality 
ii. Development and planning for development 

iii. Rise of productivity 
iv. Rise of levels of living 
v. Social and economic equalization 

vi. Improved institutions and attitudes 
vii. National consolidation 

viii. National independence 

1. Adelman, Irma, Taft Morris, Cynthia, 'An anatomy of income distribution patterns in deve
loping nations', Development Digest, vol. IX, No. 4, 1971. 

2. Chenery, Hollis, et al., Redistribution with growth, Oxford University Press, 1974, p. 17. 
3. Myrdal, Asian Drama, op. cit., p. 54. 
4. Riggs, F. W. et al. (eds.), Developing nations: Quest for a model, N.Y., Van Nostrand Rein-

hold, 1970, p. 60. 
5. Reihard, Bendix, ibid., p. 4. 
6. Asian Drama, pp. 54-68. 
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ix. Political democracy in a narrow sense 
x. Democracy at the grass roots 
In developing countries, these modernization ideals have been accepted 

mainly by the intellectual elite, who have intoduced them into development 
plans and have attempted to diffuse them to be adopted by the masses. Even 
the ideal of 'rationality' however, can come into conflict with say religious 
beliefs, and the attempt by the elite to transplant modernization ideals, which 
they have adopted as a result of their western education, is not always easy or 
desirable. 

The demand for health and welfare services, and for the organisation of 
trade unions for example, modelled on those in economically advanced 
countries, may be unrealistic in the context of many developing countries. As 
will be seen throughout this study, the provision of modern social services, 
and an attempt to adopt modern institutions, does not necessarily contribute 
to greater social justice. Indeed, such measures frequently strengthen vested 
interests and benefit privileged groups. Furthermore, 'even political instit
utions, such as parliamentary democracy, are not always adapted to the 
needs of developing countries and, under the guise of constitutional 
democracy, reinforce the reluctance to touch vested interests and to use 
compulsion for development'.1 Indeed, it is suggested that in some cases, the 
planning process is so ineffective in dealing with rigid political structures or 
strong pressure groups, that questions of social and economic equalization 
can only be solved by creating a completely new social order through 
revolution. 

The desire to raise productivity and improve standards of living has most 
usually been expressed through an attempt to industrialise. An eminent 
Hungarian economist has stated that 'The question whether industrialisation 
is necessary or not is no longer discussed. What is discussed is how to 
industrialise'.2 Indeed, work done by a number of economists including Bean, 
Clark and later, Kuznets who compared the development of some fifty 
countries, has shown that there has been a marked increase of manufacturing 
with rising per capita income. Chenery, however, while pointing out that 
modern growth theory contains arguments against continued specialisation in 
primary production, cautions that, 'The association between industrialisation 
and rising incomes tells us very little about the factors causing the rise in 
income itself. What the analysis does indicate is the pattern of resource 

1. Streeten, Paul, 'The frontiers of development studies: some issues of development policy', 
The Journal of Development Studies, vol. 4, October 1967, Number 1, pp. 4-7. 

2. Cukor, Gyorgy, Strategies for industrialisation in developing countries (English translation) 
London, C. Hurst and Co., 1974. p. 10. 
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allocation that normally accompanies a rise in income'.1 

Industrialisation does not usually simply mean a growth of the industrial 
sector, but also the use of modern methods of production. The modern 
scientific and technical knowledge which is available for developing countries 
to borrow, however, is not always adapted to conditions in countries where 
there is a gross under-utilisation of the labour force. 

Modernisation in developed countries has produced what has been called 
the 'throw-away' society. Goods produced have ever shortening life spans, 
with one new model following another in ever more rapid succession. The 
emphasis has been on what is new, not only in the field of manufactured 
products, but in educational programmes, life-styles, even religious follow-
ings. It has been suggested, however, that 'there comes a time when choice 
rather than freeing the individual, becomes so complex, difficult and costly, 
that it turns into opposition. There comes a time, in short, when choice turns, 
into overchoice and freedom into un-freedom'.2 

In developed countries, the effect of modernization on the environment 
appears to have been one of the main reasons for questioning 'modernization' 
as an inevitable objective of development planning. The rapid depletion of 
natural resources and the damage caused by pollution now seem to be high 
prices to pay for the production of goods which offer only very marginal 
benefits. The French planners had already recognised the need to take a 
stance against a 'civilisation of gadgets' by the early sixties.3 

4. The process of decision making 

4.1. Goals, objectives and targets 

We have used the terms goals, objectives and targets above, but before 
proceeding to a more detailed discussion of decision making, a clear 
definition is needed of these terms as they are used in the context of 
development planning. According to the definitions given by the United 
Nations' Social Development Division,4 the expression goal refers to the long 
range aims of society, and is usually expressed in rather vague and abstract 

1. Chenery, Hollis B., 'Patterns of industrial growth', American Economic Review, vol. L, 
September 1960, no. 4, p. 650. 

2. Toffler, Alvin, Future Shock, New York, Random House, 1970, p. 250. 
3. Shonfield, op. cit., p. 227. 
4. U.N. Correspondence Course in Social Planning, Lecture 3, New York, July 1972, pp. 

30-33. 
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terms. Examples are given from the USSR's Five Year Economic Plan for 
1971-1975, which cites 'advancing further along the way to communism' as 
one of its goals, and Libya's 1963-68 Plan, the goal of which was to 'realise 
for the people, abundance, prosperity and social equity'. The term 'goal' is 
frequently used interchangeably with the term 'objective', although according 
to the U.N. usage, an objective, whilst still being a fairly abstract concept, 
can be distinguished from a goal in that, theoretically, it is capable of being 
reached in some measure over the plan period. That is, an objective has a 
shorter time horizon than a goal. 

Development objectives may be economic, political or social,1 and 
frequently are a mixture of all three. Examples of objectives would be an 
improvement in the standard of living of the rural population, or an 
improvement in public health conditions for all the population. A distinction 
may be drawn between 'primary and 'secondary' objectives. A primary 
objective should relate directly to welfare, for example, a reduction in income 
disparities, or the achievement of full-employment. Secondary objectives 
should be more specific. They are usually sectoral and are basically a means 
to achieve primary objectives. That is, a secondary objective to achieve the 
primary objective of improved public health conditions, might be the 
provision of safe, running water, or an efficient sewage disposal system. 

'Targets' are defined as being quantified objectives with a time horizon. 
The plan objective of reducing unemployment, for example, is transformed 
into a target when it is stated that the level of unemployment will be reduced 
to say 5% by the end of the plan period. It should be noted that a plan target 
differs from a forecast in that a forecast is an estimation of what is expected 
to happen on the basis of existing trends and policies, or on the basis of 
policy changes which are expected to occur, whereas a target is that which it 
is intended actively to pursue. That is, targets should be accompanied by 
proposals for instruments of policy for their achievement, and the lack of 
such proposals would indicate a lack of serious intention to implement the 
plan. 

Targets may be expressed in terms of standards or norms, they should not, 
however, be confused with them. 'Minimum standards' in particular, are 
frequently compulsory, and may be associated with penalties, whilst targets 
are not associated with penalties.2 Certain standards are set 'scientifically' as 

1. Waterston, Albert, op. cit., p. 145. 

2. United Nations, Economic Commission for Europe, Approaches and methods used in 
long-term social planning and policy-making, New York, 1973, p. 23. 
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in the case of building standards concerned with weights and stresses, the 
nutritional intake necessary to keep the human body alive, or the level at 
which noise impairs hearing. Most standards are set partly in a scientific 
manner, but also bearing in mind the socially acceptable, and taking into 
account financial and other constraints. 

A plan target may or may not coincide with an accepted standard. For 
example, on the basis of morbiditv statistics, geographic and age-distribution 
of the population etc., a standard may be set for the desired number of 
hospital beds per 1,000 inhabitants, and if financial and other conditions 
allow, the plan target concerning the provision of hospital beds, may be the 
achievement of this standard during the plan period. On the other hand, 
although a particular standard may be recognised as the appropriate one in 
relation to demand, lack of financial resources or hospital personnel, may 
cause the plan target to differ from this standard. Alternatively, a plan target 
could entail the abandonment of a hitherto applied standard, in this example 
by providing say for a considerable increase in ambulatory and domicilary 
health services, and a corresponding decrease in the number of hospital beds 
in relation to the size of the population. 

Having tried to distinguish between goals, objectives and targets, sight 
should not be lost of the fact that although separate concepts, they are 
intimately interdependent, since they constitute facets of a continuous search 
process.1 That is, in practice, whilst secondary objectives and targets are set 
for the achievement of goals and primary objectives, the goals and primary 
objectives are frequently defined, bearing in mind the possible secondary 
objectives and targets for their achievement. 

4.2. Policy makers - planners - popular participation 

The participants in the planning process are the policy makers, the 
planners, and the people. All have an equally important part to play, though 
the role of each may appear more dominant at a particular point in the 
planning process. If planning is to be more than an academic exercise, 
cooperation must be secured between the policy makers and the people, 
policy makers and planners, and the planners and the population. It is the 
interaction of these participants, and their sometimes conflicting interests 
which are examined here. 

Development planning is a political process, and although this might 
appear to be self-evident, it is emphasised here since there is sometimes a 

I. Papandreou, Andreas, Johar, Uri, Project selection for national plans. Vol. / National 
planning and socioeconomic priorities, Toronto, Praeger Pub. York University, 1974, p. 10. 
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tendency among planners to assume that by dealing in statistics and 
mathematical equations, they are 'above' politics. Indeed, planning for 
development must be political, if by political we mean appertaining to the 
state, and by the state we mean the corporate representation of the whole 
body of the citizens. 

There is a practical reason also, why planning needs to be political, which 
is, that without a specific political framework, the planning possibilities 
would be too wide to handle technically. Lindblom has said that 'any loosely 
organised set of interlocking generalisations or principles about social 
organization -or, more specifically, about politico-economic organization- is 
of enormous help to policy analysis; and probably is indispensable'.1 

In the case of planning by a freely elected government, this essential 
political framework is supplied partly by the political platform on which the 
government has been elected. 

Theoretically at least, the people's goals and objectives are expressed 
through the policy-makers as their elected representatives. Since, however, 
the goals and objectives set in a development plan in effect outline the future 
image of a society, they should express its ultimate values, and many of them 
will obviously transcend party politics. The way in which the goals are to be 
achieved, rather than the goals themselves, are frequently the domain of 
party politics. The long-term character of development goals makes it 
essential that the population take part in the process of setting the goals 
which are to shape their future for many years. 

Before the plan goals and objectives can be defined and ranked, a 
diagnosis of the existing situation and problems must be carried out, and 
although the main responsibility for this diagnosis lies with the planner, the 
public should be included at this stage. The need for maximum participation 
of citizens in the initial stages of the planning process, rests not only upon the 
working out of democratic ideas, but relates to the identification of need, the 
exposure of defects, and the mobilisation of new resources.2 

A planner will be guided by his training in diagnosing a situation, but it is 
perhaps unrealistic to expect that he will not also be influenced by his own 
beliefs and political ideals.3 This is not to say that a planner will necessarily 
try to impose his own beliefs. The availability of data, or the selection of data 
to be presented can, however, change the appearance of a situation, and to 
some extent, if he works without the cooperation of the policy-makers and 

1. Lindblom, Charles E., The policy-making process, New Jersey, Prentice-Hall, 1968, p. 23. 
2. Report of the Committee on Local Authority and Allied Personal Social Services, Cmnd. 

3703, London, HMSO, 1968, p. 151. 
3. Parston, Gregory, Planners, politics and health services, London, Croom Helm, 1980. 
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public, the planner may only find what he is looking for. The activist planner 
may take sides, however, thus assuming the role of a politician.1 

In developing countries in particular, the ideals embodied in planning 
objectives, as mentioned above, are sometimes those held by an intellectual 
elite, and may appear foreign to the ideals and beliefs held by the mass of the 
population. If these objectives are not understood and accepted by the mass 
of the people, difficulties can be expected when they are translated into policy 
measures to be implemented at the grass roots level. In recognition of this, a 
tremendous effort has been made in India, for example, to involve the 
population in the planning process, and to achieve the necessary chain of 
communication between policy-makers, planners and the public. The ideal 
has always been that the plan should come from the people and express their 
wishes and needs, and words to this effect are always included in the 
introduction to Indian development plans. Preliminary debates are held in 
states, districts, villages and even individual family enterprises. Press and 
radio campaigns are carried out to explain the plans, which are published 
and widely distributed in simple-language versions. An attempt is made to 
involve local authorities, and specialised officials are trained to explain the 
plan at the grass roots level, and to train potential local leaders. The success 
of this huge effort is still considered doubtful, however, mainly due to the 
general low level of education of the population. 

When government money has been spent employing hundreds of people 
and thousands of man-hours on plan preparation, there is little chance that 
public opinion will be able to affect basic objectives or policies appearing in 
the published text of a draft plan, since this would probably necessitate a 
complete re-run of the exercise. Only if they take part in the formulation of 
the plan from its initial stages, can the public hope to influence its direction. 
Partly in recognition of this, in France for example, the Commissariat 
General du Plan has a relatively small professional staff, so that people from 
all walks of life are brought into the committees which are set up for plan 
formulation. 

In socialist countries, there are formal, two-way channels of communica
tion. For example, in Poland, during the first stages of plan preparation, that 
of preliminary analysis, the suggestions made in local plans are examined. 
When the methodological foundation for the plan has been laid - criteria 
concerning optimisation of social and economic policies, protection of the 
environment, techno-economic indices, standards of satisfaction of the 
population etc. - the plan is modified in the light of the sectoral and 
ministerial plans. The modified plan is then presented to the Polish People's 

I. Parston, Gregory, op. cit., p. 64. 
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Councils, and suggestions made at this level are passed up to the central 
planning body. Further adjustments are made before the plan is presented to 
the council of ministers. Despite this elaborate, formal system of two-way 
communication, however, events in Poland have indicated recently that the 
will of the population is not always expressed through state policies. 

There is sometimes a tendency, however, for policy-makers and planners to 
assume that they know what is best for the population. Indeed, it is not so 
long ago that even enlightened reformers considered it unnecessary to try to 
determine the desires of the people. ' Even problems which seem quite clear to 
the policy-makers and planners, and whose solution appears to them to be 
straightforward, may be seen quite differently by those concerned. In 
Sunderland, for example, in some of the 1965-70 slum-clearance areas, as 
many as six out of every ten people said that they were very satisfied with 
their present living conditions.2 It is perhaps to be expected that central 
planners in particular, may be out of touch with the needs and problems of 
slum dwellers, or those living in rural areas, and they sometimes do not 
recognise the signs of discontent. In a further study concerned with the slum 
clearance project refered to above, it was stated that the main problem of the 
citizens involved, 'both in participation and in the ordinary processes of 
planning was their inability to get messages through to the institutions which 
were influencing their lives.3 

It should also be noted, however, that even when formal channels exist, 
together with a sincere desire on the part of the policy-makers and planners 
to elicit popular participation, there frequently appears to be a lack of 
interest in policy-making. Even in countries with a relatively highly educated 
population, a significant proportion of the population do not even vote,4 and 
only a small proportion do party work, attend political meetings, join 
interest-groups or communicate with their representatives. In the United 
Kingdom, for example, it has been suggested that in order to involve more of 
the population than the active minority, it would be necessary to appoint a 
'community development officer' whose full-time job would be to contact the 
non-organised population, 'to give information, to receive and transmit 
reactions, and to be a link with existing groups or to promote new local ones 

1. Eversley, David, The planner in society-changing role of a profession, London, Faber and 
Faber, 1973, p. 62. 

2. Dennis, Norman, People and planning - the sociology of housing in Sunderland, London, 
Faber and Faber, 1970, p. 333. 

3. Dennis, Norman, Public participation and planners blight, London, Faber and Faber, 1972, 
p. 237. 

4. Taylor, C. L., Hudson, M. C , World handbook of political and social indicators, Yale 
University Press, 1972. 
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which would eventually stand on their feet as independent bodies for 
participation'.1 

Even groups which are numerically important, such as old-age pensioners 
or housewives, have difficulty in making their voice heard since they are 
rarely organised. On the other hand, strong, well-organised pressure groups 
can exert more influence over policy-makers and planners than their 
numerical strength might warrant. 

Attempts to involve the public in the initial stages of planning, similar to 
the community development officer mentioned above, have not been without 
difficulties. In some cases, 'instigateurs socials' working at the grass roots 
level, have been 'too' successful in defining needs and assisting the 
population to be more articulate in expressing their demands. In Turkey, for 
example, towards the end of the 1940s, a programme was set up by which 
young people were taken from rural areas, educated and trained to be sent 
back to their home areas to assist in bringing the rural population into the 
development process. In this way, however, aspirations were raised higher 
than the government had intended, and the demands for reform coming from 
the population in those areas, were more radical than the policy-makers were 
willing to accept, with the result that the programme was halted, and the 
specially trained officials were withdrawn. 

The relationship between policy-makers and planners appears to be equally 
fraught with problems. 'In an idealised situation there is a clear set of 
policy-makers who take the ultimate decisions based on the evaluations done 
by project formulators and evaluators. These policy-makers comprise the 
government. In reality, it is difficult to say who makes the policies. The 
ministers may take the final decision but they are influenced by interest 
groups and lobbies'.2 Even when there is no change in government, shifts in 
the balance of power within a government, may alter the government's 
motivations. There is, therefore, sometimes considerable doubt as to the 
validity of assuming that a government is an 'agent'. The planner needs to be 
constantly aware that a government has a multiplicity of aims, and that his 
point of contact, frequently one minister, is a member of a group, within 
which there may be shifting movement of power and conflicting aims. 

It is essential that the policy-makers give clear directives concerning the 
planning objectives, and if they fail to do so, the planner may need to take 
the initiative in requesting them. The lack of a clear definition of plan 
objectives from the policy-makers, has been one of the weaknesses of 

1. Skeffington Committee Report, People and planning. London, HMSO, 1969, p. 16. 
2. Basu, Kaushik, Revealed preference of government, Cambridge, Cambridge University Press, 
1980, p. 57. 
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planning as it has so far been carried out.1 In some cases there has been an 
incongruous mixing of primary and secondary, long-term and short-term, 
qualitative and quantitative objectives with aims which are not really 
objectives, but rather means for achieving objectives, indicating that policy
makers and planners were not certain about what they expected from their 
plans.2 Indeed, the qualities which make a successful politician may not be at 
all helpful, or may even be a hindrance, to the systematic decision-making 
necessary for the role of policy-maker. Geoffrey Vickers has indicated how 
complex the relationship between policy-makers and planners has become, 
and how the demarcation of their roles has become blurred. He quotes the 
Buchanan Committee which was set up in Britain in 1963 'to study the 
long-term development of roads and traffic in urban areas and their influence 
on the urban environment', and whose first response was to restructure the 
problem put to them by the policy-makers. This committee emphasised that 
decisions concerning the resources to be made available and the priority to be 
given to conflicting demands must be made by the policy-maker, but in the 
committee's opinion, the policy-makers would be unable to make such 
decisions and instruct his planners until he had restructured his problem.3 

Even when the goals and objectives have been outlined by the policy-mak
ers, their role and that of the planners does not appear to be clear cut. That 
is to say, it can be argued that since the policy-maker is frequently not a 
specialist in the subject in which he is dealing, the planners should do a great 
deal of sifting of data and information, presenting this preparatory work in 
such a way as to gently point the policy-maker in the direction in which the 
planners with their superior specialised knowledge think he should take. Such 
a narrowing down of the field prior to its presentation to the policy-maker, 
frequently means that the technocrats are in fact taking political decisions 
which should be the responsibility of the elected representatives of the 
people. 

Even when the planners offer the policy-maker a set of alternatives to 
choose from, he cannot make a responsible decision if he is not made fully 
aware of the likely consequences of the various alternatives. Partly in 
recognition of the need to give the policy-maker a more meaningful 
information base on which to make his decisions, for the fifth French Plan 
for example, the planners made an interesting innovation. Instead of offering 
the government a choice of a number of growth rates, the planners selected 

1. Waterston, Albert, op. cit., p. 146. 
2. Seers, Dudley, in The crisis in planning: Vol. 1 The issues, London, Chatto and Windus Ltd., 

1972, p. 22. 
3. Vickers, Geoffrey, Value systems and social process. Pelican, 1970, pp. 110-111. 
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one growth rate on the basis of trends in previous years. They then tried to 
show the possible effects on that growth rate, of varying government policies 
on a series of questions which were currently under consideration, such as, 
changes in working hours; differing patterns of growth of social security 
benefits, and different levels of government revenue and expenditure. 

As the planning process reaches a more analytical stage and specific policy 
measures are proposed for the solution of problems, the planner becomes 
increasingly concerned with decisions which involve value-judgements, and 
the danger of his usurping the role of the policy-maker increases. For 
example, the goal may be to ensure the highest possible level of health for the 
population, and the corresponding objective, an improvement in the health 
services available to all groups of the population. Usually, the policy-maker 
is presented with a package of possible targets and policy measures for the 
achievement of the objective, such as a certain increase in the number of 
hospital beds, medical and nursing personnel etc. The policy-maker may 
accept or reject this package or ask for modifications. He is not usually, 
however, presented with alternative packages to choose from, that is, in most 
cases, he does not seem to be offered a choice between say, heavy investment 
of resources in the hospital services on the one hand, and emphasis on 
external medical care with correspondingly less emphasis on hospital care on 
the other, and he is even less likely to be offered packages showing the 
possible effects on health, of developments in other fields such as housing, 
industry and the production process. This failure to fully inform the 
policy-makers as to the various combinations of policy measures which he 
could adopt, is partly a consequence of the lack of time, data, and/or 
personnel to carry out the necessary technical studies, and partly due to the 
tendency of some planners to assume that such choices fall within their own 
field of action. 

If the policy-maker is not presented with alternative targets which offer 
real choices, there is a greater danger that the plan may simply become an 
academic exercise. Even when the policy-maker has defined his goals and 
objectives, he may not always be clear about what he is willing to pay in 
order to achieve them. Only when the planner has presented him with real 
alternatives and has advised him on the possible impact of each, can the 
policy-maker really decide how far he can go to achieve his stated objectives. 
Furthermore, once he has been faced with such choices, the policy-maker 
may revise his objectives since 'new objectives are 'discovered' or 'revealed' in 
the process of exploring the consequences of alternatives'.1 

With regards to the weighing of alternatives, and bearing in mind the 

I. Multi-level planning and decision-making. New York, U.N., 1970, p. 25. 
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group character of government refered to above, a word of caution has been 
given concerning the decisions which are sometimes reached, since these may 
be 'the outcome of a political compromise among policy-makers, none of 
whom had in mind quite the problem to which the agreed policy is the 
solution'.1 

Finally, there is also the possibility that the planners will simply give the 
policy-maker what they think he wants. For example, when the 1971 
population census in Greece showed that the population had not in fact 
increased as much as had been estimated, the government set up a committee 
to make proposals concerning a possible demographic policy. It was 
indicated that they had in mind a system of family allowances for this 
purpose. On the basis, therefore, of the amount which it was considered that 
the government might be expected to allocate for a population policy, the 
planners presented three alternative systems of family allowances, and also 
suggested certain measures concerning housing policy, the health services and 
other social services. The lack of emphasis given to the latter proposals is 
indicated by the fact that no attempt was made to estimate their possible 
cost, whereas the expected costs of the three alternative family-allowance 
systems were presented in some detail. On the basis of the committee's 
report, one of the family-allowance systems was adopted. It is possible, 
however, that the resources allocated to this purpose might have been more 
effective if they had been used in an attempt to reduce the infant death rate, 
or the death rate due to accidents, both of which were comparatively high; or 
for the improvement of housing or education services for example, the 
quality of which can have an effect on family size. The policy-makers 
themselves, may very well have considered a family-allowance programme to 
be a popular political measure. As a means of increasing the size of the 
population, however, it could have been questioned by the planners, as 
indeed could the premise that there really was a need to encourage faster 
population growth. This questioning of the problem was in effect the first 
reaction of the Buchanan committee refered to above. The policy-maker may 
agree to restructure the problem or not, as he thinks fit, but this does not 
lessen the responsibility of the planner to point out the possible need to 
question the problem. 

To summarise this section, therefore, it must be recognised that the roles of 
the policy-makers and planners are frequently confused, and that there is a 
constant danger of the planners usurping the role of the policy-makers. To 
avoid this danger as far as possible, the planners themselves must be fully 
aware of this possibility, in order that they may carry out a strict 

I. Lindblom, Charles E., The policy-making process, Prentice-Hall, 1968, p. 4. 
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self-examination, and seek constantly for implicit political decisions or 
value-judgements behind what may appear superficially to be 'scientific' 
techniques. The policy-makers must be given the opportunity to choose 
between real alternatives through-out the planning process, and to facilitate 
this, there must be constant two-way communication between policy-makers 
and planners. Although the policy-makers in a freely elected government 
represent the people, to ensure popular participation in the planning process, 
formal channels of communication are necessary between the policy-makers, 
planners and people, and the cooperation of the population must be actively 
sought. 'The technocrats must come to terms with the fact that people do 
'have whims, ideas, loves, hates, emotions', and rather than regarding them 
as an obstacle to the smooth running of the planning process, or at the least 
as a necessary evil, they must start planning with rather than for the people'.1 

5. Planning techniques 

There has undeniably been a considerable attempt to improve the 
statistical and analytical methods which are the tools of development 
planners. In some cases, however, it is the very sophistication of the tools 
which is their weakness. 

Econometric models have been and still are quite widely used for 
development planning. In developing countries, there is frequently insufficient 
data for sophisticated model building, but even in countries which are 
considered to have a reasonable data base, a large part of that which affects 
and is affected by development planning, is in fact left out of the process, 
since it cannot be quantified and fitted into a model. Assumptions may be 
made in connection with these models which bear little relationship to reality, 
and estimations of doubtful value may be made to fill the gaps in the 
available data. Myrdal has put the problem this way: 

'The habit of working with irrationally simplified economic 'models' has 
facilitated the evasion of responsibility. The models are constructed on 
the pattern of the 'ideal plan' and suffer from the false separation of ends 
from means, of 'economic' from 'non-economic' factors and of 'objec
tive' from 'political' decisions. As a result of these misleading divisions, a 
spurious simplicity is given to the plan, which is presented as the solu
tion to a technical problem. Attention is diverted from the lack of ade
quate knowledge, from the absence of specified and relevant valuations, 
and from the power realities and the moral, psychological and political 

1. Robert Thoebald in Ewald, William (ed.), Environment and change - the next fifty years, 
Indiana University Press, 1968, p. 185. 
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stresses and strains, while the soothing and elegant relationships be
tween a few 'economic' variables set the mind and the will at rest'.1 

It is contended that there is sometimes an emphasis on mathematical 
methods of planning as an end rather than a means, and part of the blame 
for this is laid with the universities, which have given planners a taste for 
intellectually satisfying or 'elegant' models. 'It would be difficult not to 
acquire this taste when studying at any leading graduate school, where much 
heavier emphasis will be put on elegance than on relevance'.2 

Furthermore, it is frequently assumed that by the use of models and 
mathematical techniques, planning is rendered 'scientific' or 'objective', and 
that planning decisions taken on the basis of such methods can be shown 
mathematically, to be correct. Implicit value judgements are in fact being 
made throughout the planning process at all levels. Methods of weighting, or 
the size of the capital/output ratio for example, which are food for continual 
discussion and disagreement among economists, are loaded with implicit 
value judgements. Market prices, which in capitalist countries are the very 
backbone of economic planning, contain in themselves a value judgement, 
and their use in planning tends to entrench the structure of the status quo. 
'Economics is involved... with value judgements... market prices reflect 
existing economic power, and are only right if that is right'.3 

Three similar techniques, cost-benefit and cost-effectiveness analysis and 
PPBS (Planning-Programming-Budgeting) looked at one time as though they 
might have revolutionised the planning process, but then did not seem to live 
up to expectations. Cost-benefit analysis can be used for decision making at 
the micro-level, as a way of choosing between specific projects within an 
already decided framework. The projects to be compared may be in one or in 
different sectors. Using this technique, an attempt is made to assess both the 
direct and indirect benefits and costs of a project. That is, in addition to the 
project's impact with regard to its primary objective, an attempt is made to 
assess its effect on other objectives. When the impact of the project on 
various objectives has been weighed, the aggregate benefit is given in value 
terms. 

It will be obvious that to carry out cost-benefit analysis requires a 
considerable amount of data, not to mention time and money, all of which 
are frequently in short supply. Consequently, this type of analysis is not in 
fact carried out prior to most policy-decisions, particularly for »small projects, 
where the cost of the analysis might be a considerable proportion of the total 

1. Myrdal, Gunnar, Asian Drama, vol. Ill, p. 1, 891. 
2. Dudley Seers in Faber, Mike and Seers, Dudley (eds.), The crisis in planning: Vol. I The 
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cost of the project. Furthermore, a particular project could have a possible 
impact on so many objectives that it would be infeasible to analyse them all. 
It is also extremely doubtful whether data would be available for such an 
analysis. By carrying out limited analysis for the fields in which data are 
available, an erroneous impression could be created of 'scientific' conclusions 
having been reached, when some of the most important aspects of the 
question could nave been excluded from the exercise due to lack of data or 
the intangibility of some of its aspects. For example, the effects of a project 
on asthetic values or human dignity would be difficult to measure. 

Cost-effectiveness is a technique for choosing between projects in the same 
sector. It is a particular case of cost-benefit analysis, whereby alternative 
ways of achieving the primary objective or output are considered, in order to 
minimise the costs. 

The planning-programming-budgeting system works on a more macro 
level than the above two techniques, being aimed at whole programmes, not 
individual projects, in an attempt to rationalise the decision making process. 
Through PPBS, information concerning existing programmes related to a 
broad objective, is given in a systematic way, in order to show the resources 
being used, and the cost-effectiveness of those programmes. Alternative 
methods of achieving objectives are analysed, but PPBS goes further than 
this and evaluates the benefits of achieving the given objectives. An attempt 
is made for this evaluation to be as quantitative as possible, in order to 
facilitate the setting of priorities among objectives. This analysis is tied to the 
budget, and an attempt is made to take into account the extent to which 
present decisions limit future choices. 

This technique, which originated with a group of analysts in the RAND 
Corporation, was first implemented by McNamara in the U.S. Defense 
Department. It appears, however, that the Defense Department was not such 
a good model for imitation.1 Firstly, taking into account the billions of 
dollars spent on defense, the spending of millions on such analysis could be 
easily justified. Secondly, in examining the problem of defence, extreme cases 
of the worst that could happen are considered, and there is a willingness to 
pay the cost of preparing for the worst. This allows a considerable margin of 
error in dealing with choices between weapons systems, and even rather fuzzy 
goals, such as 'assuring sufficient destructive power such that no enemy strike 
could cause devastation of the country', are considered usable. That is, when 
PPBS was introduced to the Defence Department, the conditions which 
facilitate policy analysis were met - easily specified goals, a large margin of 

1. Wildavsky, Aaron, 'Rescuing policy analysis from PPBS', Public Administration Review, vol. 
XXIX, March/April 1969, no. 2. 
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error being permissible, and the cost of the proposed policy making large 
expenditure on analysis worthwhile. Furthermore, there was a group of 
experts ready to carry out the analysis, and a policy-maker who was ready to 
use it. Since the analysis considered trade offs between different types of 
weapons and different services, within the defence budget, rather than 
attacking the size of the total defence budget, this made it easier for the 
military to accept and play the game. 

According to the article refered to above, 'no one knows how to do 
program budgeting... many know what program budgeting should be like in 
general, but no-one knows what it should be in a particular case'.1 In many 
fields it is difficult to sufficiently clarify goals and define objectives, and even 
when there is a body of data available, there is rarely any causal analysis to 
show the impact of one programme on another. The limited impact of PPBS 
so far, has also been attributed to its lack of attention to political bargaining, 
which is a major feature of traditional planning and budgeting.2 

No amount of analysis is going to indicate how much should be devoted to 
health, welfare or education, or which groups of the population should 
benefit. These most important decisions remain questions of value-judge
ments and politics. The problem finally boils down to whether another patient 
should be kept alive for a few more years on an artificial kidney machine, an 
unemployed adolescent be put through a training course, or an old person be 
cared for in sheltered housing for example. Such value-judgements cannot be 
'proved' correct or incorrect, 'they can only be approved as right or 
condemned as wrong by the exercise of another value-judgement'.3 

Systems analysis, as it developed during the 1950s and 1960s, mainly from 
the above mentioned work of the Rand corporation and that of Bell labs, 
made no serious attempt to introduce values and the politics of the situation, 
or the bias of the policy maker. The decision maker could simply introduce 
his own value-judgements in making his actual choice.4 

As it has developed during the 1970s and 1980s, however, the new systems 
analysis, or 'soft systems methodology'5 shows some hopeful signs of a 
methodology to bring value-judgements explicitly into the planning process. 
This method starts from a 'problem situation', not from a taken-as-given 
problem. The situation can then be seen from the point of view of the various 

1. Ibid., p. 193. 
2. Harper, E. L. et al., 'Implementation and use of PPBS in sixteen federal agencies', Public 
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actors in the situation, for example, the planners of a service, the profession
als who will operate it, society which will pay for it, and recipients of the 
service. The models which are set up of the relevant human activity systems 
can then be used to structure discussion about the changes conceivable in the 
situation under study. 

So far, this type of systemic analysis has been applied to problem 
situations on the micro level. The philosophy behind it, and the continuous 
learning process embedded in it, however, could perhaps prove useful for 
planning at a more macro level. 

Input-output analysis is a technique frequently used for setting sectoral 
production targets. In socialist countries, this technique is applied even to the 
social services. The sectoral targets, however, are derived from given targets 
for final demand, which are not based on the analysis, but must be decided 
by the policy-maker. This technique requires a considerable amount of data 
which are not always available in developing countries, and obviously, its 
value will depend largely on the quality of the statistics that go into it. This 
again, cannot be considered a foolproof technique for planning even when 
the data base is reasonably adequate, if it is judged from the experience of a 
country like the USSR, for example, where the education services, planned 
on this basis, produced an over-supply of university graduates. 

In an attempt to achieve greater flexibility, and to deal with unforeseen 
events, a cyclical process of planning can be used, revisions being carried out 
before the end of the plan period. The use of a 'rolling plan', whereby the 
base year is advanced and an additional year is added to the end of the 
planning period, allows for more flexibility and continuity in planning. As 
another way of dealing more effectively with uncertainty, it has also been 
suggested that planning could be more efficient if carried out on a conditional 
basis.1 That is, plans should contain explicit future decisions which are held 
open until more accurate predictions can be made. Conditional planning has 
been used to some extent in Sweden. 

UNRISD has developed a technique to be used in planning, which 
attempts to bring together the social and economic aspects of development. 
From a group of 42 economic and social indicators, which had a higher than 
average correlation with each other and which covered a wide range of 
components of development, a highly intercorrelated core of 18 indicators 
which tend to change together with development, were chosen. From these 
indicators, a chart of correspondence points is produced, which gives a 
socio-economic 'profile' of the country. Correspondence analysis was carried 

I. Strangert, Per, 'Adaptive planning and uncertainty revolution', Futures, vol. 9, no. 1, Feb. 
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out by UNRISD for 115 countries.1 The profiles produced, have shown that 
between developed countries, the social and structural variables do not differ 
greatly, whilst there is greater variation between economic indicators, 
whereas for most developing countries the opposite is true. These profiles do 
not determine the level of one component of development which ought to go 
with another, neither do they say anything about the level of a particular 
component, say education, which is necessary for a particular level of 
development. The correspondence analysis says nothing more than what has 
in fact been observed in the level of different components, for various 
countries, at different levels of development. 'In other words, correspondence 
analysis provides backround facts that may be usefully considered in 
planning and projections, along with other facts about current needs, stresses 
and strains, bottlenecks etc.' The authors of this study consider that 'it is 
better to have the experience of other countries presented in this way than to 
have the same basic data converted into mathematical functions or laws that 
appear to express universal objective truths about causal influences between 
social and economic factors of development.2 

The use of social indicators for planning purposes is discussed in more 
detail below. At this point, it should be mentioned, however, that particular
ly, in the OECD countries, a considerable effort has been made to develop 
social indicators. Japan, for example, has introduced a complex system of 
social indicators into its planning process.3 Localised social indicators have 
been used in Britain to determine the needs element in the Rate Support 
Grant, and in some areas, an attempt has been made to use subjective social 
indicators for local planning purposes.4 

In discussing the techniques of planning, it should not be assumed that these 
techniques are simply mathematical or statistical methodologies, or the appli
cation of certain formula. The oldest technique of planning, and that which 
still appears to be most prevalent, is that of discussion. 'Discussion permits a 
rapid display of alternative proposals, in the course of which the responses of 
different people are usually exhibited and examined. This examination helps 
one clarify his own preferences, both because the experience of others... may 
be a relevant pretesting for oneself and because one cannot always know what 
his preferences are until he can forecast the responses of others. Discussion 
also makes possible a quick exchange of factual information and examination 

1. McGranahan, D. V., et al., Contents and measurement of socio-economic development, 
Geneva, UNRISD, 1970. 
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3. Towards an integrated social policy in Japan, Paris, OECD, 1977. 
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and verification of means-ends relations'.1 Obviously as with other techni
ques, discussion will be of little value for rational planning, if those taking part 
do not have adequate background knowledge. 

Discussion between a few with specialised knowledge can be an extremely 
constructive method of policy-making. This type of discussion has been 
formalised in what has been called the Delphi technique, which has been 
described as a controlled opinion feedback, in which a panel of experts 
exchange reasoned opinions, anonymously and through an intermediary.2 

Discussion between a large number of people can be time consuming, 
particularly if those taking part are not well-informed. However, when such 
prolonged discussion takes place at the grass roots, although it may not be an 
efficient means of decision-taking, the process may still be of value as a 
means of ensuring some measure of popular participation. 

Ill-informed committee members can also produce costly and unproductive 
discussion. Indeed, discussion in committees and administrative boards 
frequently appears to be irrational. For example, the planning or administra
tive committee of an organisation may be found to pass quickly over 
decisions concerning investment in expensive equipment, relying on the 
opinion of those requesting the equipment, whilst hours may be spent 
discussing the merits of ordering inexpensive or trivial items about which 
anyone may have an opinion. 

The need for an adequate base of 'hard' data for the implementation of 
any of the planning techniques reviewed above, has been stressed throughout. 
The use of discussion as a technique for decision-making at all levels of the 
planning process enables 'soft' data to be brought in also, such as 
information on the way people feel, or the effects of planning proposals on 
the beauty of the surroundings etc. 

It is important that in the midst of the sophisticated techniques for 
planning which are available, it should not be forgotten, that in fact, 
multitudes of decisions are being taken at all levels of the planning process 
on the basis of what people 'feel' to be right, as a result of their discussion of 
the problem.3 Furthermore, decision-making on such a basis is not necessari
ly poor or irrational. 'The fact is, the successful policy maker operates with 
good theory that is inexplicit, inarticulate, and mostly unconscious; he draws 

1. Dahl, Robert Α., Lindblom, Charles E., Politics, economies and welfare, New York, Harper 
and Row, 1953, p. 65. 

2. Enzer, Selwyn, Brigard, Raul de, Issues and opportunities in the state of Connecticut: 
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heavily on intuition or on experience stored away in memory, fragmentary, 
disorderly'.1 

Moreover, a large part of the decisions taken are, more often than not, 
incremental in nature. Democracies change their policies almost entirely 
through incremental adjustments, rather than in leaps and bounds. Planning 
through incremental changes will not usually secure the rapid achievement of 
objectives. It is, however, easier to predict the effect of a change which is not 
very remote from existing conditions; preferences can be constantly tested 
through the process of incrementalism; compromise between differing goals 
can be more easily achieved; evaluation of policy implementation is 
facilitated since there is a clearer idea of what was intended, and mistakes 
that are made can be more easily rectified. The use of an incremental process 
does not necessarily mean that change must always be gradual. The clearer 
people are about their preferences, and the greater the amount of scientific 
knowledge available concerning the means of achieving the objectives, the 
larger can be the incremental steps. 

This discussion is by no means exhaustive, it does, however, give a clear 
indication of the main trends in the field. Hudson2 has singled out what he 
considers to be the five main planning approaches since 1960, and which he 
calls, synoptic, incremental, transactive, advocacy and radical planning. 
Refering to these approaches under the acronym SITAR, he suggests that the 
parallel application of such a 'package' of planning theories is usually neces
sary for arriving at valid perspectives on social issues, and appropriate action 
implications. The 'mixed-scanning' approach suggested by Etzioni3 was a sim
ilar proposal for a combination of rational, comprehensive planning for 'fun
damental' decisions, and the incrementalist approach for 'bit' decisions. In 
reality, various mixed 'packages' of approaches seem to be implemented in 
many countries. 

What does seem to be very clear is that improved techniques are necessary, 
as are more reliable and meaningful data bases for planning. This does not 
mean that there should be emphasis only on what can be measured. Planning 
can be carried out in a climate that is cost-benefit atuned, without 
cost-benefit analysis actually being carried out for all planning decisions. In 
the search for improved analytical, mathematical and statistical aids to 
decision making, there needs to be greater awareness that in fact, most 

1. Dahl, and Lindblom, op. cit., pp. 75-76. 
2. Hudson, Barclay M, Comparison of current planning theories: counterparts and contradic
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planning decisions are made without such aids. The responsibility for the 
value-judgements made throughout the planning process cannot be by-passed 
by the use of such aids, but must rest squarely on the shoulders of the policy 
makers, with as far as possible, the active involvement of the population. 
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CHAPTER II 

UNIFIED PLANNING AND THE DEVELOPMENT 
OF SOCIAL INDICATORS 

1. Development of a unified approach to planning 

The disillusionment with the results of economic planning refered to 
above, coupled with the emergence of severe environmental problems and the 
fear of dwindling natural resources, led some to go as far as questioning the 
desirability of any future economic growth. The major issue of the late 1960s 
and the 1970s, however, appears to have been whether the benefits from 
economic growth were reaching all segments of the population. 

In an attempt to explain why the processes of economic growth and 
societal change had had such ambiguous consequences for human well-being, 
and why the disciplines of development analysis and planning had demon
strated so limited a capacity to explain or direct the process of growth and 
change, a new look was taken at the planning process. 

Led mainly by work carried out in the framework of the ILO,1 a 
'basic-needs' approach was developed. In describing this approach, Lisk2 first 
distinguishes what he considers to be the three conventional approaches to 
development planning -growth-oriented, employment-oriented and poverty-
oriented- all of which recognise the need for economic growth, but give 
different weight to the different objectives. The basic-needs approach is 
described as being in a way 'a synthesis of the growth, employment and 
poverty eradication goals'. However, whereas conventional anti-poverty 
programmes are directed at target poverty groups within an economy, the 
basic needs approach is founded on the premise that in most developing 
countries, poverty is so widespread that action should be directed at the 

1. a. Employment, growth, and basic needs: a one-world problem. Report of Director-General, 
Geneva, ILO, 1976. 
b. Meeting basic needs: strategies for eradicationg mass poverty and ur\employment, Geneva, 
ILO, 1977. 
c. Ghai, D. P. et al., The basic needs approach to development: some issues regarding 
concepts and methodology, Geneva, ILO, 1977. 
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whole population, and this approach also emphasises the need for mass 
participation in the formulation and implementation of policy measures. 

'The main objective of the basic-needs approach is to satisfy the essen
tial requirements of each country' s population within the time horizon of 
one generation, or by the year 2000. For this purpose two separate but 
complementary sets of targets are laid down. The first set mainly concerns 
personal consumption needs such as food, shelter and clothing, while the 
second relates to basic public services such as health, sanitation, the provi
sion of safe drinking-water, education, transport and cultural facilities'.1 

Attempts have been made to describe the performance of different 
countries in meeting basic needs, in terms of indicators for certain key basic 
needs such as food consumption, access to safe water, health, housing, 
education and participation.2 This approach has primarily focused, however, 
on policies in developing countries. 

The re-examination of the planning process was certainly not restricted to 
the developing countries, and considerable interest was being generated at the 
same time, and with slightly different emphasis, in national and international 
organisations. 

Greater concern for 'social well-being' and the 'quality of life' was 
expressed through the notion that economic growth is simply a means to 
other ends. In 1970, for example, a ministerial decision of OECD countries, 
declared that 'growth is not an end in itself, but rather an instrument for 
creating better conditions of life', and that '... increased attention must be 
given to the qualitative aspects of growth, and to the formulation of policies 
with respect to the broad economic and social choices involved in the 
allocation of growing resources'.3 Similar work was also being carried out in 
the United Nations.4 

The research being carried out by national and international agencies, 
together with the impact of "the energy crisis of the 1970s and the ensuing 
decline in economic growth, and increasing unemployment in many developed 
countries, indicated that the problem was not simply that of a balance between 
the 'social' and the 'economic'. It was increasingly recognised that the quality 

1. Lisk, op. cit., p. 185. 

2. Sheehan, Glen, Hopkins, Mike, 'Meeting basic needs: an examination of the world situation 
in 1970', International Labour Review, vol. 117, no. 5, Sept.-Oct. 1978. 

3. Measuring social well-being, Paris, OECD, 1976, p. 7. 
4. a. Preliminary report of a unified approach to development and planning, UNRISD, 72/C 

66, Oct. 1972. 
b. Research notes. UNRISD, No. 4, Geneva, June, 1974. 
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of life is determined by inextricably linked economic and social factors. The 
provision of meaningful employment, for example, was increasingly seen not 
only as a means of securing income, but also of satisfying other human needs 
such as those for social interaction. 

A resolution of the Economic and Social Council of the United Nations, for 
example, refered to the need 'for a unified approach to development analysis 
and planning which would fully integrate the economic approach with the 
social approach in the formation of policies at the national and international 
levels'.1 Such an approach was to include efforts: 

'a. To leave no sector of the population outside the scope of change and 
development; 

b. To effect structural change which favours national development, and to 
activate all sectors of the population to participate in the development 
process; 

c. To aim at social equity, including the achievement of an equitable 
distribution of income and wealth in the nation; 

d. To give high priority to the development of human potentials'. 

The 'International Development Strategy' which was proclaimed by the 
United Nations' General Assembly on October 24th. 1974, expresses the 
essence of a unified approach to development planning: 

'The ultimate objective of development must be to bring about sustained 
improvement in the well-being of the individual and bestow benefits on 
all. If undue privileges, extremes of wealth and social injustice persist, 
then development fails in its essential purpose. This calls for a global 
development strategy based on joint and concentrated action by 
developing and developed countries in all spheres of economic and 
social life: in industry and agriculture, in trade and finance, in 
employment and education, in health and housing, in science and 
technology'. 

A unified approach to development analysis and planning, as expressed in 
the relevant U.N. documents, entails an effort to identify and understand the 
interrelationships of all the significant components of development, in order 
td define strategies, instruments and means of action through which there can 
be more effective intervention to bring development into harmony with 
internationally accepted values. Such an approach does not simply mean the 
balancing of allocations between sectors of public action which have 
conventionally been named 'social' and 'economic'. It means also that 

1. Resolution 1494 (XLVIII) of the Economic and Social Council of the U.N. and Resolution 
2681 (XXV) of the General Assembly. 
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'economic' policies should serve 'social' ends as well as economic aims, and 
that 'social' policies should also be instrumental in achieving economic aims. 
The artificiality of trying to separate the economic from the social is 
explicitly recognised. On this point, some economists would themselves agree 
that economics is in fact a 'social' science.1 

Many writers have tried to show that any policy for development may have 
numerous effects on society, apart from that for which it was designed, and 
that in its turn, it may also be affected by factors and policies other than 
those with which it was directly related.2 Myrdal has talked about the 
'backwash' and the 'direct' effects of development policies, and has indicated 
that the former can be very much more far-reaching than the direct effects. 

As a relatively simple example of what this means, we may look at 
industrialisation, which as mentioned above, has been considered by many as 
being an essential step towards development. Industrialisation may be seen as 
a means of increasing the level of employment. In the achievement of this 
aim, however, the gap between the level of living of those in rural areas and 
those employed in the newly created industrial jobs may be widened. The 
improved income of those employed in industry may facilitate their access to 
health and educational services, better food and the goods of a modern 
society. On the other hand, however, their health may be impaired, physically 
or mentally, by conditions of factory work, and the industry itself may be 
polluting the surrounding environment. Family life may be affected as more 
women are drawn into the industrial work force, or as young people leave 
aging parents behind in rural areas, whilst they migrate in search of industrial 
employment. The increased employment of women outside the agricultural 
sector, and the regional movement of the work force could also affect the 
birth rate. The concentration of workers in a particular area of industrialisa
tion means that in many cases, industrialisation is practically synonymous 
with urbanisation,· and the changes in housing and life-styles that this brings. 
This illustrative list of the possible effects of trying to increase employment 
through industrialisation, could logically be extended into such fields as 
changes in the power structure through the growth of industrial trade unions, 
the need for increased agricultural productivity to feed non-agricultural 
workers, changes in job-satisfaction, effects on leisure time and leisure time 
occupations, and the list would still be nowhere near exhaustive. 

1. Johnson, H. G., 'The economic approach to social questions', Economica, vol. XXXV, no. 
137, Feb. 1968. 

2. See for example, a) Kaim-Caudle, Comparative social policy and social security - a ten country 
study. London, 1973; b) Boulding Kenneth, 'The boundaries of social policy', Social Work, vol. 
12, no. 1, Jan. 1967. 
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The indivisibility of the economic and the social, and the sheer complexity 
of the development process should be obvious from this simple example. The 
vast quantities of data and computer capacity which would be needed to 
encompass all the possible interrelationships in a realistic 'model' of 
development, appear to be almost beyond the comprehension of the human 
mind. Furthermore, many important relationships cannot be 'quantified'. A 
unified approach to planning does not, therefore, seek to set up a 'model' of 
development, which could only hope to mirror a minor part of reality. 

This does not mean, on the other hand, that the need to quantify where 
possible, and to seek for more refined mathematical planning techniques is 
decried. On the contrary, the techniques used by economists, econometri-
cians, sociologists, anthropologists, and the specialised planners dealing with 
health, education, manpower etc., need to be constantly refined, and in many 
cases,increased efforts need to be made towards quantifying problems. A 
unified approach, recognises, however, that there is little purpose in refining 
empty or misleading techniques, and that sophisticated techniques cannot be 
used as a means of disguising or avoiding explicit value-judgements, or of 
shirking the heavy ethical responsibility of decision-making, and the ac
companying possibility of making mistakes. 

The error having been made in the past of equating economic growth with 
development, a unified approach to planning should not now dismiss 
economic growth as inconsequential, or even undesirable. Certain types of 
economic growth may be found to be undesirable, growth per se, however, 
may be seen to be essential.1 What are abandonned, are the old objectives of 
economic growth as an end in itself. Whatever techniques of overall or 
sectoral planning are used, in a unified or social approach to planning, these 
must be related to the effects of the ensuing development policies on final 
states of well-being of the population, with particular emphasis on social 
justice. 

As we see and present it here, therefore, unified planning does not offer a 
new, sophisticated 'formula' for planning. On the contrary, it proposes the 
use and improvement of existing multi-disciplinarian techniques of planning, 
in what we might call a 'social planning frame of mind'. That is, such 
techniques should be evaluated and modified on the basis of the above 
criteria of individual well-being and social justice. This entails recognising 
and taking responsibility for political decisions and value judgements 
throughout the planning process. Such value judgements are to be made as 
explicit as possible, in the light of as broad an information base as possible, 

I. 7c Plan de développement économique et social 1976-80, Paris, La Documentation Française, 
1976. p. 7. 
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both with regards to the problems to be tackled, and the possible impact of 
policy measures to be taken. The development of social indicators, which is 
discussed below, is considered to be a basic tool for the creation of such an 
information base. 

The manifestation of value-judgements and the definition of social justice 
implies broad, democratic participation. This is a basic principle of social 
planning. Decisions affecting tomorrow's people, will unavoidably be based 
on today's values, and must at least be made explicitly, and only after a 
two-way flow of information and opinions between policy-makers, planners 
and the people. 

2. Social reporting and social indicators 

2.1. Social reports 

Although the validity of unified or integrated approaches to development 
planning has been increasingly recognised, both at the international and the 
national level, in practice, the implementation of such an approach has been 
hampered by a lack of the necessary planning tools. 'One of the main reasons 
for this is the prevailing scarcity of precise and reliable data on èxisiting 
social conditions and problems, and of instruments to measure the real 
impact of social policies and programmes'.1 Whereas regular analysis and 
monitoring of the economic scene has long since been regarded as essential 
for planning purposes, social reporting is a more recent phenomenon. 

Perhaps the first social report was that produced in 1933 by President 
Hoover's Committee on Social Trends, which tried to 'Interrelate the 
disjointed factors and elements in the social life of America, in the attempt to 
view the situation as a whole rather than a cluster of parts'.2 This was 
followed by the reports of President Eisenhower's Commission on National 
Goals in 1960. 

In other countries, interest in social reports seems to have swelled during 
the late 1960s and during the 1970s. At a seminar organised under the 
European Social Development Programme, the United Nations Secretariat 
reviewed social reports from twelve countries, in which, the following 
eighteen areas were more or less fully covered: 1) income, consumption and 
wealth, 2) population, 3) socio-economic structure, 4) regional problems, 5) 

1. Social reports: their contribution to integrated development planning, vol. 1, Report of 
seminar, Saint-Pierre, Italy April, 1976, New York United Nations, 1976. 

2. Horn R. V., 'Social indicators: meaning, methods, applications', monograph, International 
Journal of Social Economics, vol 7, no. 8, 1980. 
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employment and unemployment, 6) industrial relations and labour conflicts, 
7) working conditions, 8) social security, 9) social mobility, 10) migration, 11) 
leisure, 12) education, 13) family, 14) health, 15) housing, 16) public safety 
and crime, 17) environmental problems, 18) others (residual items covered 
only in one or two reports).1 

Reports covering the broadest range of areas included Canada's 'Perspec
tive Canada', the Netherland's 'Social and Cultural Report', the U K.'s 
'Social Trends', the French 'Données Sociales', and the Fed. Rep. of 
Germany's 'Gesellschaftliche Daten'. Some of these reports simply present 
the data, whilst others such as the french report attempt to identify 
interrelations between, and changes in different social sectors. 

The USA in 'Social Indicators 1973', seems to have rejected a qualitative 
approach as a consequence of a deliberate attitude, whereas the Italian and 
Japanese reports have an overall qualitative orientation, and others such as 
the U.K.'s 'Social Trends', make a qualitative assessment of certain aspects. 
Fears might be broached that qualitative assessment of the social situation in 
an official report might become propagandistic, showing an establishment 
perspective, and crucial questions such as economic and power structures and 
social conflicts in general, do not in fact seem to be prevalent in most reports. 
In the UN document refered to above, however, it was considered that 
although mere qualitative assessment could not be sufficient for producing 
social reports, it should be considered a necessary element of social reporting 
proper and that even in the worst possible cases, the existence of a strictly 
official social assessment will be more informative in its various, including 
ideological, aspects than the case where such an asessment is completely 
lacking.2 

2.2. Defining social indicators 

In the context of the production of social reports, together with the 
recognition given to the need for integrated planning, the need for the 
development of social indicators has been emphasised. There appears, 
however, to be no single, accepted definition of a 'social indicator'. The term 
is given slightly different meanings depending on the user, and although it 
has come into general use comparatively recently, the indicators themselves 
are in many cases not so much new indicators, as a new presentation of data 
which has been collected for many years, or old indicators used for new 
purposes. 

1. National social reports: contents, methods and aims, New York, United Nations, vol 11, 1,976. 
2. Ibid., pp., 43-44. 
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In a 1969 report of the US Department of Health, Education and Welfare, the-
following definition is given: 

Ά social indicator as the term is used here, may be defined to be a statistic of 
direct normative interest which facilitates concise, comprehensive and ba
lanced judgements about the condition of major aspects of society. It is in 
all cases a direct measure of welfare and is subject to the interprétât ion that, 
if it changes in the 'right' direction, while other things remain equal, things 
have gotten better, or people are 'better' off '. ' 

A United Nations communication states that 'While there is no consensus 
concerning a definition of social indicators, they are frequently assumed to be 
sophisticated or summary measurements of social phenomena, including 
welfare, levels of living or well-being'.2 

For the purpose of the OECD social indicator programme, which is 
refered to in more detail below, a social indicator is defined as 'a statistical 
measure which monitors levels and changes over time in a fundamental social 
concern. Furthermore, a social indicator should be a direct and valid 
measure'.3 

It is perhaps also wortwhile examining a further outline of the character
istics of an 'ideal' social indicator: 

'Ideally an indicator would show, in timely fashion, the status of the 
population in relation to a particular concern. It could be disaggregat
ed to show which groups of the population were affected, and could be 
linked statistically with other indicators to relate change in one condi
tion to. change in another. Thus, an indicator would reveal not only the 
status of the population in relation to a perceived social objective, but 
it would also furnish some idea of what forces were influencing that 
status. At the present time, not enough is known about the cause and 
effect of social conditions to develop such ideal indicators'.4 

Until such ideal indicators can be developed, it is stated that to qualify for 
inclusion in the federal publication quoted, social indicators must measure 
individual and family, rather than institutional or government well-being, 
and they must measure the end products of, rather than inputs to, social sys
tems. 

So far, however, few of the publications concerning social indicators have 

1. Towards a social report' Washington, H.E.W., 1969, p. 97. 
2. Social indicators, Report of Secretary General, United Nations, 1975, p. 4. 
3. Social indicators. Secretarial report on Phase II. OECD (working paper), Paris, 1975, p. 9. 
4. Social indicators 1973, Washington, Office of Management and Budget, US Govt. Printing 

Office, 1973. 
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produced indicators with the above characteristics. Russett's World Hand
book of Political and Social Indicators, which was published in 19641 and 
updated in 1972,2 included demographic data such as birth, death and 
marriage rates, and a wide variety of input indicators such as the number of 
physicians in relation to the population, and the amount spent on education. 
Indeed, in a french study 'Les indicateurs sociaux' the author not only gives 
mainly input indicators, but he includes in his list and tables of 'social 
indicators', absolute numbers such as the number of abortions performed, 
and the cost of the health services, that is, they are in fact simply a collection 
of social statistics.3 

Horn has tried to classify the seemingly different definitions of social 
indicators in the literature, under the headings 'social reporting' and 'social 
change'. What he finds to be the common feature of the various definitions is 
'their reference to functions rather than the nature of social indicators'.4 Many 
of the definitions refer to them a statistics, or use related terms such as 
statistical series or quantitative variables, distinguishing them from other 
types of statistics only in terms of function. Finally, his own definition is as 
follows: 

'Social indicators can be described as statistics that reflect the human 
condition and help us to understand it and to plan for social change. In 
terms of functions they serve in the social domain as keys to concepts, 
media of reporting, signposts of change, codes to systems and quide-
lines to policy. They are oriented towards needs and goals within the full 
range of human societal activities and aspirations with reference to 
some or all social concerns and their interaction. They are based on ob
jective criteria and on subjective perceptions of adequacy and quality 
of life. Their formulation and application make use of standard statistic
al methods of data collection, presentation and analysis, including 
techniques such as ordinal measurements, attitude surveys, taxonomy 
and multivariate analysis, and they remain subject to the limitations of 
statistical practices, in particular with respect to aggregation and the 
explication of non-linear change'.5 

1. Russett, Bruce, M. et al., World handbook of political and social indicators, Yale University 
Press, 1964. 

2. Taylor, Charles Lewis, Hudson, M. C , World handbook of social indicators. London, Yale 
University Press (2nd edit.), 1972. 

3. Delors, Jacques, Les indicateurs sociaux, Paris, Futuribles, SEDEIS, 1971. 

4. Horn, R. V., op. cit., p. 429. 
5. Ibid., pp. 456-457. 
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2.3 The development of social indicators 

As noted above, the emphasis given to the development of social indicators 
grew from the recognition that per capita GNP is an unsatisfactory indicator 
of development, and the weaknesses of development plans which were 
centered round the achievement of a specific rate of growth of GNP, have 
been outlined'above. At least one economist1 has defined development as the 
creation of conditions for the realization of human personality, and has 
suggested that the evaluation of development must take into account three 
linked criteria - reduction in poverty, unemployment and inequality - which 
must be measured directly through a number of indicators. 

Drewnowski has also stressed the impossibility of measuring social 
conditions as one overall aggregate. He defines three distinct 'aspects' of 
social conditions which can be considered conceptually measurable -
demography, social relations and welfare, each of which must be measured in 
its own way.2 Elsewhere,3 the same author has stated that 'National product 
per head or its rate of growth should no longer serve as final aims for develop
ment. That place should be taken by a set of social aims which appropriately 
weighted would constitute a criterion for the allocation of resources'. Such a 
set of social aims obviously calls for a set of social indicators. 

The attempt to develop social indicators stretches much further back than 
might be expected from the comparative novelty which appears to surround 
them at the present time. The work done on social reporting during the 
1930s, which was mentioned above, led gradually to an increasing interest in 
research on the development of social indicators. Internationally, the 'social 
indicator movement' spread through programmes initiated by the UN 
Statistical Commission, UNESCO, WHO, FAO, UNRISD, ILO and OECD. 

In 1954, the UN Committee of Experts on the International Definition and 
Measurement of Standards and Levels of Living, stressed the need for the 
development of such indicators, and an inter-agency working party was set 
up to continue the work of this committee. UNRISD quickly moved into the 
field, doing a considerable amount of work, both in the use of sets of social 
indicators to produce the patterns or 'profiles' of development which we 
mentioned in Chapter I, and to construct and assess the value of a general 
synthetic index.4 Following the decision of OECD ministers mentioned 

1. Seers, Dudley in Basier, Nancy ( ed.), op. cit., p. 21. 
2. Drewnowski, Jan, in Baster Nancy (ed.), op. cit., p.77. 
3. Drewnowski, Jan, Studies in the measurement of levels of living and welfare, Geneva, 

UNRISD, Report no. 70. 3, 1970, p. 31. 
4. Contents and measurement of socio-economic development, UNRISD, Report no. 70.10, 

Geneva, 1970. 
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above, which stressed that 'increased attention must be given to the 
qualitative aspects of growth, and to the formulation of policies with respect 
to the social choices involved in the allocation of growing resources',1 the 
OECD initiated a programme for the development of social indicators, and 
has recently produced a list of indicators which have been adopted by the 
OECD member countries.2 

Two main, and opposite trends in tackling the development of social 
indicators have been discerned. These have been called the 'descriptive-empi
rical approach' and the 'normative-deductive approach'. The former 'seems 
to have been followed by United Nations work on social indicators, which 
has largely emerged as an end product of the System of Social and 
Demographic Statistics'., and also seems to dominate British and French 
attitudes on the problem. 'The normative-deductive approach, which has 
been made more explicit by OECD's work on social indicators, as well as 
official American attitudes, is directed towards constructing a set of welfare 
indicators by first defining a list of social concerns, then delineating the social 
indicators of 'results' with the purpose of reflecting positive or negative 
changes related to those concerns, and finally, searching statistical data for 
the actual construction of the indicators'.3 

The work carried out on the System of Social and Demographic Statistics 
originally started with the aim of setting up a totally integrated set of 
matrices, concerned basically with the flow of population into, through and 
out of education and employment. As the work progressed, however, its 
scope expanded to include many other areas not originally covered, and 
interest shifted from trying to produce matrices and accounts, towards the 
potentiality for coherent organisation of data.4 

In the first phase of the OECD programme for the development of social 
indicators, a list of social concerns common to most OECD countries was 
draw up.5 These social concerns, as they have been modified during the 
course of the programme, come under the following goal areas: 

- Health, including health care 
- Education and learning 
- Employment and Quality of working life 
- Time and leisure, including free time use 

1. Christian, David E., Social indicators - the OECD experience. Paris, OECD, 1974. 
2. The OECD list of social indicators. Paris, OECD, 1982. 
3. United Nations (1976), op. cit., p. 7. 
4. Strategy for further work on a System of Social and Demographic Statistics, Conference of 

European Statisticians, U.N., 1976. 
5. List of social concerns common to most OECD countries, vol. 1., Paris, OECD, 1973. 
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- Income, Wealth and Command over goods and services 
- Man-made and natural environment, including housing and pollution 
- Social attachments, including family situation 
- Personal safety and Administration of justice 
- Social opportunity and participation, including socioeconomic mobility. 
The central objective of phase II of the OECD programme was 'To 

develop and seek agreement on the specifications for a set of social indicators 
designed explicitly to reveal, with validity, the level of well-being for each 
social concern in the list common to most member countries and to monitor 
changes in those levels over time'.1 30 social concerns and sub-concerns were 
agreed upon under the 9 goal areas listed above. These social concerns were 
not selected on the basis of particular theories, but were selected on political 
criteria 'by the judgements of government officers'.2 The set of social 
concerns were to be of direct and fundamental importance to human 
well-being, with reference to individuals and the differences between them, 
rather than to 'societal' well-being. Furthermore, well-being is considered to 
indicate an 'aspiration rather than a distinct condidion'.3 

The member countries carried out a considerable amount of work under 
this programme, with different countries undertaking the leading role in the 
development of various indicators, their work being discussed in a series of 
reports and conferences. The 33 indicators included in the 1982 list, relate to 
a large majority of the social concerns which were identified in the early 
stages of the developmental programme. However, it 'has been concluded 
that the conceptual attractiveness of the deductive approach to developing 
indicators free of resource and time pressures needs to be constrained by 
present realities. This is not to say that an inductive approach, often adopted 
when indicators have to be produced quickly, is being offered as a 
substitute'.4 The report suggests that the programme should adopt a middle 
ground and use 'a careful selection of existing 'social statistics' as a pragmatic 
vehicle (which will evolve with experience) to illustrate the social concerns'.5 

The next phase is to compile national data for the indicators on the list. 
Replying to an OECD questionnaire sent in March 1982, 4 countries said 

they had permanent agencies to develop social indicators, 4 that ad hoc 
agencies had undertaken the responsibility, and 7 that general purpose 
agencies, such as planning offices and social research institutes, carried out 
this job. 18 countries replied that they produced social reports. However, 

1. Social indicators - secretariat report on phase II, op. cit., p.l . 
2. Horn, op. cit., p. 448. 
3. Measuring social well-being, Paris, OECD, 1976, p. 12. 
4. OECD (1982), op. cit., p. 16. 
5. Ibid. 
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even though individual well-being is perceived as a multidimensional 
variable, the components of which should ideally be captured simultaneously, 
in practice, in 1981 none of the OECD countries was able to supply data for 
all the indicators on the list.1 

The development of social indicators contains two related but distinct 
activities, that of conceptual development, and that of data development. It 
appears that in some countries, conceptual development has moved faster 
than data development. This is explained in part by the fact that data 
development can be an expensive process, whereas conceptual development 
can be carried out by an individual specialist, and also by the fact that the 
data producing machinery sometimes seems to have an inherent inertia.2 

One of the main conclusions to be drawn from the OECD programme 
seems to be that the existence and quality of data available for the various 
components of well-being, are extremely variable, and the 'full development 
of social indicators in the near future cannot therefore be anticipated without 
prior development of the statistical systems of Member countries, orienting 
them toward specific indicator needs'.3 

A number of countries have, however, already been attempting to 
introduce social indicators into their planning systems. In Japan, for 
example, where such work has been underway since the late sixties, in 
addition to an attempt to develop a concept of Net National Welfare as being 
more meaningful than NDP, a system of social indicators is being developed, 
which is largely coordinated with the OECD effort. 'This system of social 
indicators consists of a logical pyramidisation of the basic elements of which 
it is composed: 10 social goals including such items as health, education and 
leisure; 27 fundamental social concerns; 77sub-concerns; 188 sub-subcon-
cerns; and 368 indicators'.4 

The Japanese effort is not restricted, however, to the development of 
indicators related to changes in the level of well-being, of final state, or 
output indicators as they have been called, which is the aim of the OECD 
programme. For planning purposes, the Japanese consider that Output 
indicators alone cannot provide a measure of the degree of effort being made 
by the authorities and others to raise the level of welfare'.5 They also take into 
consideration the concern of researchers to formulate more concrete input 
indices, and consider that if a system of social indicators is to be of use in 

1. Note by OECD Secretariat, 12th Oct. 1982. 
2. Verwayen, Harry, 'Social indicators: Actual and potential uses', paper presented at OECD 

Expert Group meeting, Paris, Oct. 1982. 
3. Note by OECD Secretariat, Paris, 31st Jan. 1979. 
4. Towards an integrated social policy in Japan, Paris, OECD, 1977, p. 38. 
5. Towards ah integrated social policy in Japan, op. cit., p. 39. 
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future development plans, both input and output indices need to be 
systematically arranged. 

As mentioned above, from the OECD experience, it appears that much of 
the data necessary for the construction of output indicators is not available. 
A further difficulty appears to be that the type of data necessary can 
frequently only be collected through special surveys. In Sweden, for example, 
this was quickly recognised, since it was thought that 'a prerequisite for the 
accurate measurement of social conditions was the collection of new types of 
data, and that only interviews at the individual or household level would 
provide the information needed about all the central concerns of social and 
economic policy'. This 'would show how various problems are related and 
how they tend to be concentrated among certain population groups'.1 For 
this purpose, a 'level of living' survey was carried out in 1968 and repeated in 
1974. Attention was focussed on aspects of the level of living which were 
directly amenable to political influence, and for practical reasons, the aspects 
studied corresponded to existing political and administrative divisions. A 
problem approach was adopted for the selection of indicators for each 
component. That is, the survey tried to measure the extent to which the 
individual faced 'bad conditions', which 'proved fruitful in the development 
of interview questions, but... sometimes raised problems of interpretation at a 
later stage'.2 For the future, therefore, it was thought more appropriate to 
formulate the objectives of social policy directly rather than to identify 
problem areas as in the 1968 and 1974 surveys. 

In centrally planned economies, the elaboration of social indicators is 
understood mainly as the quantification of objectives to be incorporated in 
the plans and as a means of appraising results of policies.3 In the Soviet 
Union, for example, an elaborate system of standard of living indicators has 
been used for many years in State development plans, which includes 
'indicators of the consumption of individual goods and services, income of 
the population, the availability of housing, public utilities and transport 
services, the promotion of education, health, cultural amenities, social 
insurance and social security, working hours, leisure, etc'.4 

As mentioned above, UNRISD constructed a general index of socio-econo
mic development, which appeared to make more sense in the ranking of 

1. Alfthan, Torkel, 'Level of living surveys in Sweden: some issues and findings', International 
Labour Review, vol. 117, no. 5, Sept.-Oct. 1978, p. 598. 

2. Ibid., p.600. 
3. 'Eastern Europe and the USSR' in 1974 Report on the World Social Situation, New 

York, U.N., 1975, p. 131. 
4. Approaches and methods used in long-term social planning and policy making. New York, 

U.N., 1973, p. 121. 
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countries according to their level of development than does per capita 
income, but which was considered, as any synthetic index, to obscure more 
than it reveals.1 The OECD programme also rejected the idea of an overall 
index of well-being, though in order to achieve an overall perspective, it was 
considered that ideally there should be one indicator for each social concern, 
although component and distributional data should remain available for 
analytical use.2 

The need for disaggregation of social indicators seems to have been quite 
generally recognised. The most frequently used disaggregations refer to the 
ascribed characteristics of the individual, such as age, sex, race, and ethnic 
group; other widely used disaggregations are those refering to education, 
employment status, income level and family status. In the UK, for example, a 
promising breakdown advocated3 in recent years is that by type of residential 
neighbourhood (owner-occupied housing, council tenant, multi-occupation 
etc.), prompted mainly by the work which was carried out in the Liverpool 
Social Malaise Study of the 1960s.4 Such a breakdown of social indicators at 
a very low level in the UK, has been encouraged by the availability of census 
Small Area Statistics (SAS). The 1971 SAS provided detailed statistics on the 
demographic, housing, employment and social characteristics of small areas 
across the country, and these are considered to have 'become the most 
important source of social and community indicators for policy and planning 
at the local level'.5 

It has been stressed that social indicators which may appear 'useful' at a 
particular time and place, may lose their usefulness as values or socio-econo
mic conditions change. There appears to be some consensus of opinion, in 
both marxian and non-marxian analysis, that apart from certain basic needs, 
need arises from a certain social, economic and cultural situation,6 and that 
'higher' needs emerge successively as 'lower' ones are satisfied. Maslow has 
suggested the following classification, or order of priority of needs: survival, 
security, belongingness and love, esteem (prestige and status), and finally, 

1. McGranahan et al., op. cit., p. 20. 
2. Christian, David E., op. cit., p. 22. 
3. Webber, R. J., 'The contribution of a national classification of residential neighbourhoods 

to regional analysis', Paper presented at Conf. on Social Indicators in Planning and Policy, 
Regional Studies Assoc. L.S.E., London, 1978. 

4. Flynn, F., 'Using social area analysis to inform the corporate responsibilities of an urban 
authority: the Liverpool experience', Reg. Studies Assoc. Conf. (1978), op. cit. 

5. Hakim, C , 'Census-derived social indicators in planning and policy : a review of recent 
experience', Reg. Studies Assoc. Conf. (1978), op. cit. 

6. Smith, D., Human geography: a welfare approach, London, Edward Arnold, 1977, p. 29. 
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self-actualization or living up to one's potential.1 This shift in values and 
consequent need to reflect the change in values in the social indicators used, 
has been expressed in the framework of social planning in Japan, where it is 
stated that people 'will seek fulfilment in life not through such values as 
'comfort' and 'convenience' but through 'stability', 'self-fulfilment' and the 
like'.2 

At different stages of development, certain social indicators may be more 
or less relevant. Working in an advisory capacity in the Malasian effort to 
identify and construct social indicators, Dudley Seers has suggested, for 
example, that in developing countries, child weight might be used as a major 
indicator of development. In developed countries, such an indicator would 
probably not be relevant as a major indicator. 

Even in different regions of the same country, an indicator may be 
reflecting different conditions. For example, the proportion of the population 
living in multi-occupied housing in one region may reflect a high proportion 
of low-income groups living in unsatisfactory housing conditions, whilst in 
another region it may simply indicate a high proportion of mobile, single 
people, in high quality housing suited to their special needs.3 

Since many of the so-called objective indicators used in the 1970s were in 
fact unreliable as a measure of the quality of life, and there was increasing 
criticism of 'input' indicators, there was a move towards the development of 
'subjective indicators'. In the context of the OECD social indicator program
me it was stated that 'The perceptions which individuals and groups have of 
fundamental aspects of their well-being are a necessary and important 
component of the social indicator programme. This type of information 
reveals another dimension of reality and may also show up objective factors 
which have not previously been recognised as significant'.4 

Research into the subjective elements of well-being is being carried out in a 
number of institutions, such as those connected to the universities of 
Michigan and Chigago, and the Centre de Récherche sur le Bien-Être in 
Paris. The high cost of carrying out research in this field, together with 
perhaps a lack of confidence in non-objective indicators, has led to a rather 
slow development of subjective indicators. Cross-checks and repeat surveys 
have indicated, however, that subjective indicators are perhaps no less 
reliable in their validity and consistency than are many other conventional 
statistics. 

Subjective indicators can help to uncover possible divergencies between the 

1. Maslow (1954) refered to in D. Smith, op. cit. 
2. Towards an integrated social policy in Japan, op. cit., p. 31. 
3. Webber, op. cit. 
4. OECD (1976), op. cit., p. 20. 
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values of planners and those for whom they are planning. In a pilot study 
carried out in the U.K. for example, respondents were asked what 'quality of 
life' meant to them.1 The largest single category of reference was to family, 
home-life, marriage etc. Although for almost as many the quality of life was 
measured in terms of incomes, standards of living and the possession of 
consumer goods, the 'humanistic' meanings outnumbered the materialistic 
definitions, suggesting that for many people the phrase 'quality of life' has a 
meaning almost unrelated to that usually intended by planners, administra
tors and politicians. 

Although for the population as a whole, in a number of countries the level 
of personal income still appears to be a major factor in determining the level 
of well-being,2 in American studies, Campbell et al., have shown that two 
categories, the unemployed and the separated or divorced, report much lower 
levels of well-being than even the poorest income groups, and that for those 
with higher education, their level of income is less important than the type of 
work they are doing.3 

Mark Abrams has pointed out that an individual's level of satisfaction 
with what he has 'will be determined accordingly and immediately by the 
interplay of his perceptions of what he has and of his expectations and 
aspirations'.4 He also cautions, however, that 'expectations' often have very 
little resemblance to 'aspirations'. 'For example, many black adolescents 
expect to be unemployed on leaving school: when their expectations are 
fulfilled they are far from being satisfied. But they may aspire to be doctors 
or engineers and when these aspirations are not fulfilled they are not 
necessarily dissatisfied nor do they necessarily lower their evaluations of the 
quality of their lives'.5 As a follow-up of the first two pilot studies on 
subjective social indicators mentioned above, more attention was paid to 
measuring respondents 'sense of allienation (powerlessness), social-equity 
relative deprivation, frustration in his life so far, and his expectations for the 
future'.6 

Although, therefore, there are still considerable difficulties to be overcome 

1. Hall, John, 'Subjective measures of quality of life in Britain: 1971 to 1975, some 
developments and trends', Social Trends, no. 7, London, HMSO, 1976. 

2. Hall, Ian, 'On measuring or not measuring local welfare', Reg. Stud. Assoc. Conf. (1978), 
op. cit. 

3. Campbell, Α., Converse, P. E., The human meaning of social change, New York, Rüssel Sage 
Foundation, 1972. 

4. Abrams, Mark, 'Social indicators and quality of life studies', Reg. Stud. Assoc. Conf., 
(1978), op. cit., 

5. Ibid. 
6. Abrams, Mark, 'Subjective social indicators', Social Trends, no. 4, 1973, London, HMSO. 

87 



devising methods of measuring satisfaction, particularly if results are to be 
compared cross temporally and internationally, attemps are being made to 
measure the public's satisfaction concerning housing, health, jobs, financial 
situation, education, friendships, family life, welfare services etc., since those 
who constitute the community and are the final consumers of society's 
output of 'goods' and 'bads', are perhaps the best judge of society's 
performance. ' 

To summarise, the most generally accepted main characteristics of social 
indicators seem to be that they should be an aggregate measure of some 
major aspect of social conditions, be available as a time series, be easily 
disaggregated, particularly by geographic area, refer to outputs where 
possible, and relate to public policy goals.2 We would add, that if they are to 
fulfill the function of better focussing and enlightening public discussion and 
decision-making, they need to be easily comprehensible. 

2.4. Social indicators in the context of this study 

Until very recently in Greece, there has been no interest in the social 
indicator movement from official circles, and Greece did not take an active 
part in the OECD programme for the development of social indicators. As 
will be seen below, probably the first attempt to use a set of indicators for 
assessing the level of regional development was in connection with the 
preparation of the Regional Plan 1981-85, which was submitted to the EEC. 

In the framework of the formulation of the present (1983-1987) Plan, this 
work was taken further, and a total of 18 indicators were used to rank the 
counties in the country according to their 'level of living, degree of economic 
development, demographic vitality, infrastructure and other characteristics'.3 

The list of indicators used is given in the appendix to this chapter. No 
mention is made as to how these indicators were chosen. It is stated in the 
relevant working paper that no attempt is made to weight the various 
indicators, but that a county which ranks poorly on most of the indicators, 
and has received a low proportion of investment resources in the past, should 
be favoured in the allocation of resources in the new Plan. Disadvantaged 
areas are not, however, automatically to be favoured, or vice versa, and it is 

1. Ibid. 
2. Knox, Paul L., Social well-being: a spatial perspective, Theory and Practice in Geography, 

Oxford Univ. Press., 1975. 
3- 'Comparative data and project proposals by county', Athens, KEPE, Feb. 1983 (unpublish

ed working paper) in greek. 
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stressed that in the final analysis, the allocation of resources is a political 
decision, as is the decision concerning the type of investment, i.e. social 
services or a production unit, within an area. 

At the present time, a study which has been financed by the Common 
Market, is also being carried out in the Centre of Planning and Economic 
Research, to set up a method of regional planning, which also uses social 
indicators to assess the level of infrastucture development. The indicators 
used are input indicators, and have been selected on the basis of factor 
analysis. At the time of writing, this study was still at a preliminary stage. 

Bearing in mind the work which has been carried out in the development 
of social indicators, no attempt is made in this study to produce an overall 
index of development for Greece. Instead, the pattern of development is 
examined using as wide a range of social indicators as available data will 
allow. 

The need to use more 'output' oriented indicators has been emphasised 
above. In contrast to the other attempts being made in Greece at the present 
time, we have tried to distinguish between the various types of indicators. 
Whilst recognising the superiority of output indicators, on the. one hand, in 
many cases, the lack of data for the construction of output indicators 
necessitates the use of 'second best' input indicators, and on the other hand, 
in some cases, input indicators are used by choice, as a measure of capacity 
or potential for development. 

The danger of painting an unreal or distorted picture of conditions, by 
using indicators mainly on the basis of the availability of data, must also be 
acknowledged. Since, however, as is the case in many less developed 
countries with poor information bases, the time and resources available 
dictate a certain amount of 'making do'. To counter balance the possibility of 
distortion, an attempt is made to point out the weaknesses of some of the 
indicators used, and to suggest other desirable indicators, which should be 
used when the necessary data are available. Furthermore, the use of sets, 
rather than one or two indicators for each sector of interest, should also be 
an insurance against distortion. 

Many of the indicators used, appear sporadically in research carried out in 
Greece into various aspects of the economy, and in connection with the 
planning process. 

In this study, the social indicators used are divided into four types: 
A. Informative indicators (demographic etc.) 
B. Input indicators (resources-physical, human, financial). 
C. Output indicators (production, utilization, performance). 
D. Final states (state of well-being) 
These categories are not mutually exclusive. A certain type of indicator in 
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one sector or area of concern may appear as another type in a different area 
of concern. That is, an output indicator used in connection with one sector, 
may be an input indicator for another sector etc. 

These indicators are used (i) in their aggregate form for the country as a 
whole, (ii) are analysed according to their spatial distribution, by administra
tive region, or by urban/rural distribution when this distinction is considered 
to be important, and, (iii) by their distribution among population groups 
such as males/females and age-groups. The final state indicators relate as far 
as possible to individual well-being. 

In an attempt to evaluate the conditions described by these indicators, 
comparison is made between the regional indicators and (i) the national 
average for the indicator, (ii) the regional 'best' for that indicator, (iii) expert 
opinion concerning the 'ideal' level for the indicator, and (iv) political 
standards for the indicator. Expert opinion may include 'scientific standards' 
where available, and/or international standards. Political standards may be 
plan targets, or working targets used as a rule of thumb by the executive 
branch, or included in administrative laws or regulations. Where the data 
allows, the movement of the indicators is monitored over the Plan period. 

Involvement in the planning process in Greece for a number of years, and 
contact with a considerable number of social planners throughout the world, 
inclines us to agree, that despite the use of more sophisticated techniques, 
and greatly improved statistics, value judgements are being made at all levels 
of the planning process, although they may sometimes be concealed in the 
seemingly hard data used. The fact that planning for development, from its 
initiation, through its implementation and evaluation, is a political process, 
may be considered 'unscientific', it is, however, essential. The systematic use 
of social indicators or any other improvements in the techniques of planning 
in no way relieve the policy makers of their responsibility. They simply help 
to ensure that decisions are taken in the light of as full information as 
possible, and that the meaning and impact of planning policies are made as 
explicit as possible. 

Finally, it should not be considered that a particular set of indicators is to 
be produced ad infinitum. On a long term basis, the sets of indicators 
monitored must be continuously adjusted, to allow for the rejection of 
indicators which lose their significance as the development process progres
ses, the introduction of indicators relating to new phenomena, the replace
ment of input indicators with output indicators where feasible, and the 
development of better indicators of final states of individual well-being, 
including subjective indicators. 
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CHAPTER HI 

THE GREEK CONTEXT 

1. Outline of administrative and socio-economic conditions 

1.1. Physical and population characteristics 

Greece is a country of about 132 thousand square kilometres, with a 
relatively small population. At the time of the formulation of the 1968-72 
Plan, the total population was just over eight and a half million. ' Population 
density was only about 65 inhabitants per square kilometre, in comparison 
with densities of well over 100 in many other European countries. 17% of the 
population were living on the 169 inhabited islands, and although more than 
half the total population were living in towns situated in the plains, of the 
rural population, only 1 in 10 were living at altitudes of lower than 700 
metres. The three cities of Athens, Salonika and Patras accounted for more 
than 30% of the population, whilst about 20% of the inhabitants were 
scattered in settlements with less than 500 persons each. 

Whilst the birth rate was not particularly high (18.2 births/1,000 
population in 1968), the crude death rate (8.3 deaths/1,000 population in 
1968) was one of the lowest in the world. The proportion of children in the 
population was declining, whilst that of the aging was increasing, although 
compared to more economically developed countries, the proportion of the 
population 65 years of age and over was still relatively low (9%). Due to the 
migration of people of working age from the provinces, both to other 
countries and to the large urban areas, the proportion of the aging in the 
population was larger in rural than in urban areas. 

1.2. Administrative aspects 

Prior to the formulation of the 1968-72 Plan, Greece was a monarchical, 

1. According to the 1981 census, at the present time there are 9,707,000 inhabitants, about 
40% of whom are concentrated in Athens and Salonika. Furthermore, there has been a much 
more rapid aging of the population than in most other European countries. 
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parliamentary democracy. In 1967, however, the government was overthrown 
by a military junta, which retained power until 1974. The monarchy was 
abolished by public referendum during the dictatorship, which was later 
re-affirmed, and the country is presently governed by presidential democracy. 
During the formulation of the plan, and for the whole of the period to which 
it refered, the instruments of democracy were suspended. 

The system of administration of government services was extremely 
centralised, the bulk of the decision making taking place at the central level, 
or through central government representatives at the local level. The country 
was divided into 51 'nomoi' or counties, each of which was headed by a 
'nomarchis', a civil servant appointed by presidential decree. Although 
theoretically not a party political position, in practice, the nomarchis usually 
changes with a change of government. 

In some respects, this system is similar to the old préfet system in France, 
the nomarchis being the direct representative of the central government, at 
the local level. The nomarchis is head of a service composed of representa
tives of the various ministries, that is, he is head of a miniature replica of the 
central government. 

Practically all public services (i.e. health and education) were administered 
centrally. The government was represented for example, on the administra
tive boards of the state hospitals, and its representative had the power of 
veto. Appointments and transfers of teaching personnel in the state education 
system were, and still are at the time of writing, made through the central 
office of the Ministry of Education. Policy decisions were made at the central 
level, and there was also strict financial control from the centre. 

The constitution provided that local affairs should be administered by the 
local authorities, that is, by the 264 municipalities and the 5,758 communi
ties. These authorities are administered by municipal and community 
councils, to which the members are elected by popular vote. (This system was 
also suspended during the period of the dictatorship). These authorities were 
administratively independent, and the state was expected to finance them and 
exercise supervision without hindering their freedom of action. 

The local authorities have responsibility for the construction and operation 
of the water supply, sewage disposal and irrigation works; the construction 
and upkeep of local roads, squares, bridges, and market places; the 
construction, upkeep and operation of public baths and toilets, beach 
facilities, parks and children's playgrounds. They are also responsible for 
street cleaning and rubbish collection; for the securement and improvement 
of grazing land, and for the provision and upkeep of cemeteries. They may 
also operate institutions such as children's and old people's homes, hospitals, 
theatres and libraries. 
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In practice, the local authorities were characterised on the whole, by a 
singular lack of activity. Their weakness was attributed partly to their small 
size. Municipalities are characterised as the capital towns of counties, towns 
with over 10,000 inhabitants, or with special historical interest. Over 3,000 of 
the communities, that is 54% of the local authorities at that time, had less 
than 500 inhabitants, and almost 80% of the total local authorities had less 
than 1,000 inhabitants. Furthermore, there were no second-level local 
authorities, all municipalities and communities constituting the first level. 
Since, as mentioned above, the county authorities were simply administrative 
divisions of the central government. 

The educational level of the majority of the employees of the local 
authorities was low, the local authorities in almost half the counties of the 
country having no employees with higher education. The educational level of 
most of the elected representatives of the local authorities was also low, and 
this has been attributed to the fact that their position was largely ornamental, 
given that decisions were made at the central level.1 

Finally, but perhaps most importantly, the inactivity of the local authori
ties was due to their lack of financial resources. These financial restrictions 
not only prevented the local authorities from providing optional services, but 
frequently made it difficult for them to fulfil their responsibilities with 
regards to compulsory services such as road maintenance and sanitation, and 
certainly ensured their complete dependence on the central government.2 

1.3. Economic development 

In the fifteen year period prior to the formulation of the 1968-72 Plan, per 
capita income had been increasing at over 5% per year, and GDP had been 
growing at about 6%, which was higher than in most western countries. Per 
capita GNP was still however, very much below that in developed countries, 
in the base year of the Plan (860 $ US), as can be seen from Table III. 1. 

The share of agriculture in GDP had dropped over the fifteen year period 
prior to the Plan, from over 30% to just over 20%, and that of manufacturing 
had risen. The sectors which were mainly responsible for the high rates of 
growth, however, were housing construction, transport and communications. 
Unemployment was still relatively high, consequently, large numbers of work-

1. Mixalakakou, Georgia, Problems of local government in Greece, Athens, Centre of Planning 
and Economic Research, 1970. 

2. At the time of writing, preparations are being made for the establishment of second and 
third level local authorities, and for a radical shift of responsibility and financial resources from 
the central government to the local authorities. 

93 



ers were emigrating each year to seek employment, mainly in Western Ger
many. 

TABLE III. I 

Per capita GNP in OECD countries, 1968 
(current prices, US $) 

I. United States 
2. Sweden 
3. Canada 
4. Switzerland 
5. Denmark 
6. France 
7. Norway 
8. Germany 
9. Belgium 

10. Netherlands 
11. United Kingdom 
12. Finland 
13. Austria 
14. Japan 
15. Italy 
16. GREECE 
17. Spain 
18. Yugoslavia 
19. Turkey 

4,660 
3,230 
3,000 
2,790 
2,540 
2,540 
2,360 
2,240 
2,160 
1,990 
1,860 
1,730 
1,580 
1,410 
1,400 

860 
780 
510 
340 

Source: OECD, National Accounts. 

1.4. Other aspects of development 

Although by the mid-sixties, the education services were provided by the 
state free of charge, right through university level, the education system was 
still badly in need of expansion and reform, both to meet the rapidly 
increasing social demand for education, and to train the manpower needed 
for development. 

The quality of the health and welfare services left very much to be desired. 
Their distribution throughout the country was extremely uneven, most 
services being situated in the Athens and Salonika areas, and the rural 
population in particular, being very poorly served. 
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The distribution of income was also very unequal. Since the income of the 
agricultural population was growing at a slower rate than non-agricultural 
incomes, and a disproportionate share of developmental activity was 
concentrated in the area around Athens, and to some extent Salonika, 
disparities in the level of living in different parts of the country were 
increasing. 

2. History of planning experience in Greece 

2.1. The post-war period 

Development planning in Greece was initiated in an attempt to deal with 
the destruction caused by the second world war and the civil war which 
followed it. A Programme of Reconstruction was published in 1947 by the 
Board of Reconstruction, which was to cover a period of about 20 years. In 
the framework of this programme and in conjuction with the European 
Recovery Programme, under the auspices of the Organisation for European 
Cooperation, annual plans were prepared. 

Again under external influences, this time from the United States in 
connection with the assistance awarded Greece under the Marshall Plan, a 
Four Year Programme for Economic Rehabilitation was prepared for the 
period 1948-1952, by the Diomedes Commission, or the 'Marshall Plan 
Commitee'. The objectives of this first medium-term plan were: 

i. Rehabilitation of the country's financial, monetary and credit system, 
ii. Full development of her natural resources. 
iii Attainment of the highest possible employment rate for the country's pop

ulation, 
iv. Maintenance, and if possible, increase to tolerable levels, of the people's 

standard of living, and 
v. Achievement of balance of payments equilibrium. 

2.2. Medium-term comprehensive planning 

These attempts, however, were little more than catalogues of proposed 
public works, and the first systematic attempt at more comprehensive 
planning was made in 1957, when a 'Committee for Research and Organisa
tion of Economic Planning' was set up in the Ministry of Coordination. A 
sub-committee on thè 'Methodology of Planning' was formed to study 
planning methods being used in other countries. Vertical and horizontal 
planning committees were set up, modelled on the french system. A team of 
Italian planning experts was also brought in to assist, since it was thought 
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that the problems being faced in Greece, were in many ways similar to those 
in Italy. 

After three years of research and sectoral studies, and following a 
preliminary programme for the period 1959-1963, a four year plan for 
economic development, covering the period 1960-64, was published, with the 
following main targets and objectives: 

i. the achievement of an average annual rate of growth of GDP of 6%, 
ii. the creation of 330,000 new job-opportunities, 

iii. an 11.3% annual increase in fixed capital investment, 
iv. an 8% annual increase in exports, 
v. significant structural changes in production and investment mainly in fa

vour of agriculture, as well as restructuring of agricultural production, 
vi. a reduction of regional differences of economic development. 

It is interesting to note that in connection with this plan, quite detailed 
studies and proposals were made for the development of some of the poorest 
regions. To improve the level of living in such areas through better education 
and health services, improved housing conditions and expanded facilities for 
tourism, plans were made for seven 'model' mountain areas, which if 
successfully implemented, were to have been extended to other areas. 

In the mid-sixties, it was decided to invest responsibility for development 
planning in a semi-autonomous organisation, under the supervision of the 
Ministry of Coordination. For this purpose, the Centre of Economic 
Research which had recently been set up, was renamed Centre of Planning 
and Economic Research, and was given responsibility for the formulation of 
a five-year plan for the period 1966-70. In cooperation with the various 
Ministries and other public services, committees were set up to prepare the 
plan, and a central evaluation committee of well-known economists and 
other specialists, was established to report on the plan's feasibility.1 The 
objectives expressed in the 1966-70 Plan were: 

i. to raise the level of living of the population, 
ii. to achieve significant income redistribution, 

iii. to modernise the economy, and increase its competitiveness in preparation 
for Greece's entry into the Common Market, 

iv. to achieve full employment and restrict emigration, and 
v. to improve housing facilities and the supply of social services for health 

protection. 

A comparatively high annual rate of growth of between 7% and 8% was 

I. General views concerning the targets and policy measures of the Draft Development 
Programme for Greece, 1966-70, Report of the Examining Committee for the Draft Five-Year 
Development Programme for Greece, Ministry of Coordination, Athens, 1966. 
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envisaged, but the emphasis was not only on economic development. 
Considerable attention was given to the social aspects of development, and 
particularly to the problem of income distribution. In this connection, it was 
proposed to set up an Incomes Policy Council, on which were to be 
represented the state, trade unions, employer's unions and agricultural 
cooperatives. It was also stated that due to the significance of the health, 
welfare and educational services for the economic, social and cultural 
development of the country, their provision should gradually become the 
exclusive responsibility of the state. The problem of the environment was also 
touched upon for the first time. 

Before this plan could be passed for implementation, however, the 
government was overthrown by a military coup. Partly to enhance the image 
they desired to project as 'Saviours of the nation and builders of a new 
Greece', the junta asked for the preparation of a new plan to cover the period 
1968-72. The use of planning by authoritarian governments as a means of 
justifying their existence, was noted above. Running true to the form of other 
right-wing military governments,1 the dictators came to power professing to 
have saved the country from communism, and proclaiming that there would 
be a speedy return to democracy. Having established themselves in power, 
however, their professed objective was then to complete the task which they 
had undertaken, and the implementation of the 1968-72 Development Plan 
was to be the first phase of this undertaking. 

Although responsibility was returned formally to the Ministry of Coordi
nation, the Centre of Planning and Economic Research still acted as the main 
agency for the formulation of the plan, which was to be prepared in six 
months. As mentioned above, with some shift in emphasis, this plan was 
based mainly on the work carried out for the 1966-70 Plan, the change in 
emphasis being mainly in favour of the economic rather than the social goals. 

Towards the end of the plan period, a new plan was prepared for the 
period 1973-77, which took into account progress made towards the goals of 
the previous plan, and the needs for further efforts. Due to increasingly open 
resistance to the junta, which culminated in a vast protest led by the student 
population, and to the Turkish invasion of Cyprus, the dictators were forced 
to step down in 1974, and this plan remained in draft form. 

With the return to democracy, a new plan was ordered for the period 
1976-80, and for the first time it was to be submitted to parliament for 
approval. Some changes were made in the way in which the plan formulation 
was carried out. More than fifty working groups were set up to examine and 
make proposals for the various sectors, and their findings and proposals were 

1. Finer, S. E., The man on horseback, London, Pall Mall. 
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published in special reports. It was originally intended to set up ten 
committees, the members of which were to be drawn from all walks of public 
life, and whose task of outlining the broad directions of development policy 
was to have preceeded that of the working groups. Finally, however, only 
four of these committees were set up, and since they were not given clear 
terms of reference, there was some confusion as to their role, particularly in 
relation to the corresponding working groups. 

The working groups in their turn, were not, therefore, given broad policy 
directions before commencing their task. Indeed, the planning process 
appears to have been characterised by a lack of coordination. There was no 
coordinating committee to harmonise the activities of the working groups, 
and the special working group set up to prepare the preliminary draft of the 
plan objectives, which might have performed this function, was set up only 
after the majority of the working groups had completed their reports, on the 
basis of which, the corresponding chapters for the plan had been prepared. 
Furthermore, the process of formulation was so delayed that the preliminary 
summary was not published until June 1977, one and a half years into the 
planning period. Although the analytical chapters for the plan had also .been 
prepared by that time, they remained in draft form, and the final plan was 
never submitted. Whether this delay was due to a lack of government interest 
in the plan, or to other reasons, remains unclear. In the meantime, however, 
general elections were held, the previous planning process was suspended, 
and the new government called for a new plan. 

There was no change in the ruling party after these elections, and the plan 
for the period 1978-82, was basically a revision of the previous one. Working 
groups were not set up in this case. The planners in the Centre of Planning 
and Economic Research, in cooperation with the various ministries and other 
organisations, simply revised their previous work, and on the basis of this, 
prepared a preliminary draft of the basic principles, which was discussed with 
the government, and presented to parliament before its 1978 summer recess. 
Concurrently, the analytical chapters of the plan were prepared and 
examined to ensure their harmonisation, by a central planning commitee, 
composed of the section heads of the Centre of Planning. 

At the time of writing, there has been a change of government, and the 
new socialist government is in the final stages of formulating a plan for the 
period 1983-87, the basic aims of which were presented to parliament before 
the summer recess of 1983 and are to be discussed in the next session. The 
type of planning being carried out has been called 'democratic' and 'active'1 

and its purpose is to 'socialise' both the public and the private sectors. That 

1. Katseli, Louka T., 'Building a process of democratic planning', paper presented at AUagi 
in Greece: a Conference on the Policy of Radical Change, London, March, 1983. 
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is, planning policies are to benefit the whole community, rather than 
particular interests. With regards to the private sector, the Prime Minister has 
likened this to the french type of indicative planning.1 

In its pre-election campaign, the socialist party outlined a new system of 
'democratic' planning2 according to which there was to be set up a 
Government Planning Council, a technocratic planning hierarchy and a 
'popular planning base'. The members of the Government Planning Council 
were to be the ministers responsible for economic and productive sector 
ministries, with the prime minister as president. The pinnacle of the 
technocratic planning hierarchy was to be a Central Planning Office, which 
was to coordinate the work of Sectoral Regional and County Planning 
Offices. The main innovation of this system, however, were to be the Base 
Development Committees. 

According to the pre-election publication refered to above, the Base 
Development Committees were to be formed of members elected. by 
communities and municipalities, at the same time as the local authority 
elections, and of elected representatives of trade unions and professional 
organisations.3 Their purpose is to 'create conditions which will facilitate the 
expression of public opinion concerning the general choices and aims of the 
development programme'. Although it was stated that these committees 
would be made up of non-specialised persons-, a rather ambitious list of their 
expected responsibilities was drawn up, which included the setting of 
priorities for development, costing of projects (in cooperation with specialis
ed personnel), the monitoring of projects, and evaluation of on-going plans. 
In fact, there was insufficient time to set up this system during the October 
1982 local authority elections, and popular participation in the formulation 
of the 1983-87 Plan was secured in some measure by the setting up of ad hoc 
county committees4. 

The Centre of Planning and Economic Research was again responsible for 
the scientific formulation of the plan. The relationship of the Centre to other 
planning groups within the various Ministries was not entirely clear, 
however, and there appeared to be some disagreement as to where the 
ultimate responsibility for this stage of the planning process lay. This resulted 
in working groups being set up within the Centre to examine sectors for 

1. Speech to parliamentary party group, reported in daily newspaper, KATHIMERIN1 9.7.83. 
2. Broad outline of the government policy of the Panhellenic Socialist Movement PASOK, 

Athens, Nov. 1977, p. 35. 
3. Ibid., pp. 36-38. 

4. By the beginning of 1983, although the nomarchis (head of the county) was still appointed 
by the government on a party political basis, the County Committees had been formalised, and 
were indirectly elected by the local mayors and presidents of.community councils. 
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which there was harmonious cooperation with the relevant ministries, and 
not for the sectors or fields where other planning groups claimed responsibili
ty. 

Political input came at the second stage of the process, from the political 
representatives in the various ministries, and from an informal advisory 
group in the Ministry of the National Economy (formerly the Ministry of 
Coordination). At the same time, inputs, to the process were requested from 
the county committees. 

No formal central or coordinating committee was set up within the central 
planning agency. At the time of writing, it is not entirely clear how the 
various inputs to the planning process are to be meshed together, and 
particularly on what criteria demands from the county level are to be 
reconciled with available resources. 

An experimental project has been set up for the development of 'integrated 
activity complexes',1 based on work carried out in Mexico, which explicitly 
acknowledges the input of the sphere of production in planning. The aim of 
the project is to develop a strategy for industrial development. This technique 
is based on prefeasibility studies of projects at the county level. The project 
proposals are depicted by means of coloured markers on a 'planning board', 
showing their geographical distribution and expected time of execution, and 
are ranked according to their priority. The proposed projects can then be 
moved about in terms of time and space on the planning board, and this is 
used as a visual and easily understood planning tool in discussions between 
policy-makers, planners and project managers. At the time of writing, the 
project is still at an initial stage, and one of the problems it is facing seems to 
be that of getting proposals from the private sector. 

Finally, it should be mentioned that henceforth, medium term planning is 
to be carried out on the basis of a rolling plan, but the formal machinery for 
this has not yet been set up. 

2.3. Short-term planning 

Formal annual plans are not made for the economy as a whole. In the 
public sector, the annual budget takes the place of an annual plan, and 
during periods when medium term plans were being implemented, attempts 
have been made to harmonise the annual budgets with the provisions of the 
five year plans. 

1. Lissak, R., Development of integrated activity complexes. Centre of Planning and Economic 
Research, 1982, (circular for in-service use). 
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Attempts at seriously coordinating annual budgets with the five year plans, 
however, seem to have been sporadic. In some instances, the central planning 
agency was requested to assess government action in the previous year, and 
how far it had contributed to the achievement of plan objectives, but such 
evaluation was not carried out continuously and on a systematic basis. 
Neither on the whole, has there been provision for the systematic evaluation 
of the annual policy proposals of the ministries and public services, to assess 
their relevance to the objectives and priorities of the medium term plans, 
control being mainly in terms of budget cutting on the basis of how far a 
project has progressed. 

The National Bank of Greece and the Centre of Planning and Economic 
Research do produce short-term forecasts of the economy on a three-month 
or six-month basis. These are obviously not plans, and are usually for limited 
circulation, intended as an informational input, to assist the government in 
formulating short-term economic policy. 

2.4. Long-term planning 

Mention has been made of the post-war reconstruction programme which 
was to have covered a period of 20 years. In 1971, during the military 
dictatorship, a more systematic attempt was made at long-term planning, 
which has remained under rather a shadow, due to the fears it aroused of the 
long-term aims of the military junta. The Perspective Plan which was 
formulated at that time, was to cover the period up to 1985, with a wider 
time horizon to the year 2000. 

The year 1985 was chosen since it was the date originally set for Greece to 
become a full member of the Common Market. It was considered that the 
country would by that time have passed from the stage of under-develop-
ment, to that of an industrialised economy, and that difficult choices would 
have to be made if the country was to retain its national identity in the 
international field, and avoid the mistakes of more developed countries.1 

Due to the rapid economic and social changes which were expected, it was 
considered essential that a perspective plan be formulated for that period. 
The purpose of the exercise was to examine different 'models of development' 
or 'scenarios' and the main questions on which a position was to be taken, 
were the following: 

i. Developments in the way of life the Greek people, in conjunction with 

I. Perspective Development Plan for Greece, vol. Α., Athens, Centre of Planning and 
Economic Research, August., 1972. 
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the environmental balance and the preservation of the nation's moral 
and cultural values, 

ii. The role of the public sector in national life, and the desirable degree of 
centralisation and decentralisation of state activity, 

iii. The reform of the entire education system to ensure the economic, social, 
cultural and technical education of the whole population, and to meet 
the needs of a developed, industrial society, 

iv. The desirable rate of technological development in conjunction with the 
best use of productive capacity, taking into account, on the one hand the 
general modernisation necessary for improved productivity and competi
tiveness, and on the other, the need to ensure excellent conditions of 
living, 

v. The future dwelling structure of the country, for the implementation of a 
socially desirable scheme of urban and rural settlements, in conjunction 
with the best system of communications, 

vi. Organisation of the information system to ensure equal chances for the 
whole population for economic, social and cultural development, 

vii. The role of foreign capital in the country's development, 
viii. The outline of the country's future role in the framework of international 

cooperation and development. 
Responsibility for the scientific formulation of this plan was given to the 

Centre of Planning and Economic Research. Thirty committees and twenty-
three working groups were set up, composed of civil servants and private 
persons with relevant specialised knowledge. This was the first time that such 
a wide variety of people had been included in the formulation of a 
development plan. In addition to the usual economists, statisticians, demo
graphers and physical planners, a number of agricultural experts, engineers, 
manufacturers and other entrepreneurs, doctors, psychologists, sociologists 
and representatives of the fields of art and music took part. No special 
provision was made for popular participation in this process, although such 
provision would simply have been a façade given the prevailing political 
situation. The young, on whom the plan would have had the greatest impact 
were also noticeably absent. Furthermore, the sociologists etc. were only used 
in the traditional 'social sector' committees, and the 'ways of life' committee, 
which concentrated mainly on the role of the family and changing values. 

The horizontal coordination of the plan consisted mainly of quantitative 
checks of the consistency between sectoral proposals for training and 
manpower needs. There was no really integrated approach to development. 

Even in the framework of this long term plan, emphasis was again given to 
the economic side of development. In an in-service working paper concerning 
the hypothèse for the elaboration of the perspective plan, it was stated that, 
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'after 1985, the welfare of the population will depend less on the increase in 
the per capita income, and more on the expansion of the social services 
(education, health services, welfare, social security etc) and on the protection 
of the environment and ways of living'. That is, until 1985, priority was to be 
given to increasing per capita income, after which attention could be turned 
to 'social' development. 

The three 'models' of future development which the committees were asked 
to outline, were the 'ideal', the 'possible', and the 'probable if trends 
continue unchanged'. These can hardly be called planning alternatives. The 
'ideal' may be translated as 'unattainable or infeasible' and the third model in 
fact assumes no planning, but simply a continuation of existing policies. The 
only real 'alternative' which is presented to the policy makers in the place of 
no planning, therefore, is that which has been named the 'possible', i.e., that 
which in the opinion of the planners is feasible. The policy makers must 
either take it or leave it, they are given no meaningful choice. 

The experience of the health committee for the Perspective Plan can be 
given as an example of the atmosphere in which the plan was formulated. 
The Health Committee was informed that the 'ideal' model for the health 
sector was to be prepared bearing in mind that the improvement of the health 
services was not to become an obstacle to rapid economic growth. Only after 
further discussions with the rapporteurs of the committee, was this restriction 
slackened, not to a completely implausable and indeed undesirable extent 
whereby unlimited financial and manpower resources would be poured into 
the health sector to the detriment of other sectors, but to allow the 'ideal' 
model to be based on a considerable shift of resources to that sector. 

2.5. Regional planning 

In view of Greece's entrance to the Common Market as a full member on 
January 1st, 1981, a Regional Plan for Greece was prepared for the period 
1981-85, to be submitted to the EEC, in compliance with a Community 
Recommendation of 1979. The scientific formulation of the plan was 
undertaken by the Centre of Planning and Economic Research in coopera
tion with the regional development services of the Ministry of Coordination. 

There were two main inputs to the plan formulation. On the one hand, 
working groups were set up in the Centre, for all the sectors of the economy, 
with instructions to examine each sector from the point of view of its regional 
development. On the other hand, planners from the Centre were sent to the 
various regions of the country to cooperate with the local authorities and the 
regional services of the Ministry of Coordination in the field, in an attempt to 
estimate local needs. 
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The regions used for this programme were the 9 development regions 
defined by the Ministry of Coordination on the basis of economic and 
production criteria. As noted above, the Ministry of Coordination has 
services in each of these regions. It should be mentioned, however, that these 
are only administrative regions and there are no regional authorities. 
Furthermore, other ministries have defined different areas for their own 
purposes, the corresponding regional services of which are located in 
different towns. Consequently, there are at least 210 different spatial regions 
of the various ministries, with regional headquarters in 35 of the 51 capital 
towns of the counties. ' In the case of the welfare services for example, the 
Ministry of Social Services recognised only two areas, Northern Greece and 
the rest of the country. Consequently, there is still considerable disagreement 
as to the suitability of the 9 development regions, particularly since within 
some of those regions, communication between certain parts of the region 
and the 'capital' town is not possible directly. 

The Regional Plan was divided into two parts, the first part covering the 
whole country, and the second presenting a plan of development for each of 
the nine regions separately. The main aims of the plan were: 

- to encourage the development of activities with a comparative advantage 
and potential for rapid improvement, apart from the problematic regions 
where this is not always possible. 

- to give particular emphasis and encouragement to activities initiated 
within the region, without obstructing activities initiated by decision centres 
outside the region. 

- to take particular care that large units take measures to ensure that they 
do not pollute the environment. Small and medium size industrial units 
which create less pollution are to be prefered in some urban centres. 

- to improve infrastructure where this is necessary for the establishment of 
new activities. 

- to base regional development on increasingly decentralised public 
services, and on close cooperation with the agents of production in each 
region. 

- to avoid measures and decisions, which although in the short term may 
appear to have impressive results, will clearly create long term problems. 

- to distribute activities for regional development, in time, space and 
economic sector, in such a way as to speed up their effectiveness. 

Indicators of the 'level of development of the regions were calculated on 
the basis of the per capita income and other information. On the other hand, 

]. Regional development plan-Report of working group on social welfare, Athens, KEPE, April 

1980, p. 25. 
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the needs and potentialities of each region., were used as a basis for a further 
qualitative indicator. Recent trends in public investment in each region were 
then modified on the basis of these indicators. ' The greatest increase in the 
share of total public investment was to be given to regions with a low level of 
development, a high potential and a high level of needs. 

Finally, the 1983-87 Development Plan which is presently being formulat
ed, is also regionalised, and plans for both the regional and the county level 
are being prepared, with the cooperation of the County Committees and 
local authorities. 

2.6. Some conclusions 

Although there is a history of over twenty years of planning in Greece, 
only the plan with which we are mainly concerned in this study, actually ran 
its course, and seems to have been implemented in some measure. Since so 
many of the plans formulated and published hardly got off the ground, it is 
difficult to ascertain how far in fact they were meant to be implemented, and 
how far they were simply a political gesture, or as in the case of the Regional 
Plan, they were mainly for foreign consumption. 

It could be said, therefore, that their preparation represented a consider
able amount of wasted effort, or was simply an academic exercise. This would 
only be a part of the picture, however, to which there are other beneficial 
sides. 

In the framework of plan formulation, considerable information was 
gathered and analysed, much of which was published in the form of reports 
of working groups. Many of these planning reports still form the basic 
information background, and in some cases, the only readily available 
information, on many sectors of the economy. 

The planning process itself tends to be a valuable educational process. By 
the use of planning committees, both civil servants and private persons in 
influential positions in private enterprise or the social services, have been 
given some idea of the interaction of the various sectors in the development 
process, and have been brought into contact with new ideas concerning their 
field of occupation. This can be particularly important in a country such as 
Greece, where the number of civil servants with a sufficient knowledge of a 
foreign language to follow international developments in their field is very 

I. Regional Development Plan 1981-1985, Athens, Ministry of Coordination and KEPE, 1980, 
p. 59. 
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small, and when in the social sectors in particular, very little research has 
been carried out within the country. The contact of civil servants taking part 
in planning committees with planners, who are for the most part trained 
abroad, can on the one hand infuse new ideas into the civil service, and on 
the other, bring the planners out of their ivory towers and face to face with 
the difficult task of plan implementation and day to day administration. 
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PART Β 

THE PATTERN OF DEVELOPMENT IN GREECE 
AND THE 1968-72 DEVELOPMENT PLAN 





CHAPTER IV 

THE 1968-72 DEVELOPMENT PLAN FOR 
GREECE - OVERALL PROVISIONS 

1. Planning organisation and provision for popular participation 

As was mentioned in the previous chapter, at the time of the preparation 
of the 1968-72 Development Plan, the Ministry of Coordination was 
responsible for development policy and the main agency for the scientific 
formulation of the Plan was the Centre of Planning and Economic Research, 
a semi-autonomous organisation under the supervision of that Ministry. 

The military junta gave a time period of only six months for the 
preparation of the five-year plan, their haste being partly explained by their 
need to try to legitimise their seizure of power. A central planning committee 
and a number of working groups were set up, but due to the short time-limit 
allowed, new research could not be carried out. Using the basic groundwork 
which had been carried out for the 1966-70 plan, therefore, a new plan was 
formulated within the time limit set. 

In the prologue to the Plan, the following was stated: 

'We believe that the drawing up of economic plans is justified only if 
their implementation can be guaranteed. Otherwise, the result is merely 
a purposeless waste of valuable human resources, which could have been 
utilised to better advantage in other Government Activities. 
To facilitate the procedure of approving and implementing the Plan, the 
policy measures and institutional reforms put forward are summarised 
in the attached Appendix. After approval by the National Economic 
Policy Council, these measures and reforms will be the 'charter' of econ
omic policy during the next five years. The procedure of implementa
tion is further greatly facilitated by the layout of the contents of the 
Plan, which has been made to correspond to the existing structure of the 
bodies responsible for economic and social policy'.1 

It is obvious, however, that the writing and the layout of a plan cannot 
ensure that it will be implemented, although the clarification of objectives, 
and the delineation of responsibility between ministries are prerequisites for 
implementation. 

One of the main weaknesses of the planning organisation, and one which 

1. Economic Development Plan for Greece 1968-72, Athens, Ministry of Coord.. Central 
Committee for the Elaboration of the Economic Development Plan, Feb. 1968, p, 9 (hereafter 
refered to simply as 'Plan'). 
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has been observed in many developing countries in particular,1 was the lack 
of adequate provision for plan implementation. In a report prepared in 
connection with the 1966-70 Plan, Wilfred Beckerman, who at that time was 
working as an OECD consultant to the Greek government for plan 
formulation, stated that 'the question of the machinery for implementing the 
plan is the most important one to be faced'.2 He had suggested at that time 
that committees should be set up at various levels 'ranging from those 
concerned with the detailed practical implementation of measures designed to 
further the objectives of the Plan, to the top level Ministerial Committee 
whose function is to take key policy decisions from time to time', and that 
the staff of the Centre of Planning and Economic Research and of the 
National Statistical Service should take part in those committees, which 
would be made up mainly of officials from the various ministries. In this 
way, the necessary communication would have been set up between those 
responsible for the macro aspects of planning and those responsible for 
day-to-day implementation. 

In the case of the 1968-72 Plan, a Central Committee was set up, which 
was charged with the coordination of all action required to put into effect the 
proposals contained in the plan. The members of this committee, however, 
were drawn from the Ministry of Coordination, the Bank of Greece, the 
Hellenic Industrial Development Bank, the Agricultural Bank, the Ministry 
to the Prime Minister's Office, and the Federation of Greek Industrialists. No 
other ministries were represented, the 'social sector' ministries being notably 
absent, and there were no other special committees set up for purposes of 
implementation. 

In later plans when, as mentioned above, planning committees and 
working groups were set up, the General Directors and other officials from 
the various ministries and organisations took part in those committees, and 
their participation in the plan formulation ensured, that at least to some 
extent, the provisions of the plan were conveyed to the executive branch, and 
decisions coming within the range of authority of those officials could be 
harmonised at least with the spirit if not the letter of the development plans. 
This was not, however, the case for the 1968-72 Plan. The public services 
continued to work according to their own annual plans for the various 
sectors, which in some cases, particularly in the early years of the plan 
period, before the work for the formulation of the Perspective Plan got 

1. Waterston, Albert, 'What do we know about planning?', International Development Review, 
vol. VII, no. 4, December 1965. 

2. Beckerman, Wilfred, Report on the follow-up of Greek Plan for economic Development, 9th. 
April, 1966 (unpublished, for in-service use). 
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underway, seemed to bear little relation to the provisions of the 1968-72 Plan. 
This obviously reflects on the junta's intention, or lack of intention, to 

actually implement the proposals contained in the published document of the 
plan, and on its possible value to them as window-dressing. The mention in 
this document of the 'need to maintain and protect the country's free 
institutions and the liberty of the individual'1 when martial law was in force, 
also raises serious doubts as to the sincerity of the process. 

What did happen was that annual checks were made ex post facto. That is, 
at the end of each year, brief papers were prepared by the staff of the Centre 
of Planning, to assess whether the programmes carried out by the various 
ministries, had in fact followed the lines of the Plan proposals. As mentioned 
above, however, in the last two years of the plan period, the directors of the 
various public services were already working with the central planning 
authority on the formulation of the Perspective Plan, so contact was 
established between central and sectoral planners. Also at that time, that is, 
three years after the military had secured themselves in power, there was also 
an attempt at involving the regional public services in the planning process. 

There were no formal means for securing popular participation in the 
planning process. Given the conditions of a military dictatorship, this would 
not have been meaningful anyway, since the mass media were strictly 
censored, and popular discussion of the plan's proposals was not possible. 

This was in contrast to the process used later when the junta felt more 
secure, and set up planning committees, bringing into the planning process a 
wide variety of people from the business and academic fields, and even 
holding a number of public meetings in connection with the Perspective Plan, 
to give a semblance of démocratisation. In his study of the role of the 
military in politics, Finer2 has pointed out that such behaviour is typical of 
many military dictatorships. "Indeed, it is worth noting that by the time the 
junta prepared its second medium term plan for 1973-77, chapters were 
included on internal security and justice, subjects which were taboo at the 
time of the formulation of the 1968-72 Plan. 

2. Overall goals, objectives and targets 
of the 1968-72 Plan 

Politically, the dictators seemed to stand somewhat right of the centre. 
They made no attempt to nationalise production and on the contrary were 

1. Plan, p. 18. 
2. Finer, S,, op. cit. 
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oriented towards creating conditions for the development of private enterprise. 
Agriculture and practically all of the manufacturing sector were in private 
hands, as were the majority of the health services, and a sizeable proportion of 
the educational services in urban areas. The Plan was direct for the public sec
tor, but could only be indicative for the private sector. Despite the size of the 
private sector, however, and the policy towards its development, there was no 
special machinery to encourage its cooperation in the implementation of the 
plan. 

2.1. Goals and objectives 

The terms used in the 1968-72 Plan, do not correspond entirely to the 
definitions for goals, objectives and targets given in Chapter I. The terms 
'goals' and Objectives' are used interchangeably, and no distinction is made 
between primary and secondary objectives. 

The opening statement of the plan declares that, 'the ultimate purpose of 
development policy is to secure, as rapidly as possible, a higher standard of 
living for the whole population, and favourable conditions for sustained 
cultural and social progress'. This appears to fit the definition of a goal as we 
have given it above. To achieve this ultimate purpose, however, it is stated 
that seven main 'goals' must be achieved: '(i) a level of per capita income 
approaching that of the advanced economies; (ii) improved income distri
bution among the different income groups and regions of the country; (iii) 
full employment and equal opportunities for economic advancement for the 
entire population; (iv) greater competitiveness of the economy, with full 
adaptation to economic conditions in the member countries of the European 
Economic Community; (v) structural improvement of the balance of 
payments, so as to reduce the country's dependence on foreign resources for 
financing its economic development; (vi) higher standards of social services 
(e.g. education, health, welfare, social security), and, (vii) proper regional 
distribution of productive activities and population'.1 

As can be seen, these seven 'goals' do not all fit the textbook description of 
a goal. For example, goal (ii) could be said to be a primary objective and 
goal (iii) a secondary objective relating to it, although the latter is not 
sectoral, as is frequently the case with a secondary objective. In itself, the fine 
line drawn between goals and objectives, does not perhaps appear to be of 
very great significance. Furthermore, there is some difficulty in the exact 
translation of these terms in the Greek language. Indeed, even at the time of 

1. Plan, p. 17. 
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writing there still appears to be some confusion as to the exact meaning to be 
attributed to the equivalent Greek terms used, a weakness which was pointed 
out during the formulation of the 1983-87 plan. 

This is not simply a question of semantics. If a plan is to be coherent, there 
should be a clarification of its primary aims and the secondary aims which will 
be instrumental in their achievement. Goals and objectives should not, the
refore, be thrown together as though they were to be achieved simultaneously. 
The objectives must be set clearly in relation to the achievement of certain 
goals, so that the 'means and ends' relationships in the plan caribe understood, 
and meaningful priorities set. 

Since objectives are usually couched in rather vague terms, a claim to their 
achievement is difficult to prove or disprove. For example, the first objective 
stated in the Plan, that of achieving a level of per capita income 'approaching 
that of the advanced economies', could hardly fail to be achieved in some 
measure. At the time when the Plan was being formulated, per capita income 
in Greece was at a level of about $ 850. The expression 'advanced economies' 
could include a large group of countries whose per capita G.N.P. at that time 
ranged from over $ 4,000 in the U.S.A. to $ 1,550 in Austria for example.1 

Even assuming, therefore, that per capita income in those countries was to 
have remained static for the period of the Plan, depending on which of the 
'advanced economies' it was intended to 'approach' and how closely, this 
could have necessitated anything from a doubling to a quadrupling of per 
capita income in Greece. Any positive change in per capita income relative to 
the advanced economies, could be considered as 'approaching' those 
economies. 

In effect, a target was set for the increase in per capita income, although it 
is not specifically mentioned, through the setting of a target for the annual 
average rate of growth. By trying out various rates of growth on a model of 
the economy, the planners found that a growth rate of lower than 6% per 
year could probably be achieved without great difficulty, but that at rates 
over 8% per annum, factors such as the balance of payments became severe 
restraints to growth. 

Three possible rates of growth, therefore, of 6%, 7% and 8% were put 
before the policy-makers for their consideration, for each of which rates, 
three alternative structures of production had been worked out. The 
policy-makers asked for as rapid as possible a rate of growth, so a target of 
7.5%-8.5% per year was set, which would have produced a per capita income 
of about $ 1,000 by 1972. 

I. Refer to Table III. 1 for the per capita income in OECD countries in 1968. 
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As noted above, the second and third aims appear to be primary and 
secondary objectives. The aim of 'equal opportunities for economic advance
ment' is an example of an objective, which although superficially straight 
forward, is in fact difficult to plan for, since such opportunities are affected 
not only by a whole range of economic conditions and social services, but by 
power structures and such factors as family background. The complexity of 
this aim indicates the necessity of relating it to specific targets for it to be 
more comprehensible, and of taking a unified approach in defining policy 
measures for its achievement. It is interesting to note that the emphasis is on 
'economic advancement' rather than something broader, although perhaps 
even more difficult to grasp, such as 'equal opportunity for self-fulfilment', 
or the 'maximum development of individual potentialities'. 

'Greater competitiveness of the economy, with full adaptation to economic 
conditions in the member countries of the European Economic Community', 
is the fourth overall objective of the Plan. An open economy such as 
Greece's, with its heavy dependence on foreign trade and its comparative 
lack of experience in many areas of the international market, cannot afford 
to ignore the question of competitiveness, but the second part of the objective 
again raises many questions. If it is to be taken literally, the pursuance of 
'full adaptation' might entail far reaching changes not necessarily desired by 
the Greek people. Although such changes are not imposed by the terms of 
the agreement, planners might be led to propose changes in hours or modes 
of work, or in social insurance provisions etc., which might not be in line 
with the demands and expectations of the Greek worker, or compatible with 
the Greek character and way of life. There could well be an argument for 
retaining a definable Greek character in the country's economic activity, even 
at the expense of full adaptation to economic conditions in the Common 
Market. 

The fifth objective of 'structural improvement of the balance of payments, 
so as to reduce the country's dependence on foreign resources for financing 
its economic development', could be separated into a primary and secondary 
objective, in that one is a means of achieving the other. Neither the fourth 
objective listed above, nor the reduction of the country's dependence on 
foreign resources, qualify as primary objectives from Waterston's point of 
view, since they do not relate directly to welfare. If reduced dependence on 
foreign resources were perhaps equated with reduced external influence, or 
put another way, with increased national independence and selfdetermina-
tion, it might fit the direct welfare condition and qualify as a primary 
objective. 

The achievement of a higher standard of social services is relatively straight 
forward, but would have had more meaning if it had been expressed in terms 
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of output rather than input. Improved health or educational services may not 
necessarily benefit the majority of the population, or more significantly, they 
may not benefit underprivileged groups. This objective could, therefore, have 
been couched in terms of improving the accessibility to all groups of the 
population, of a high standard of health and education. This should not be 
dismissed as simply quibbling with words, since the way in which an 
objective is expressed can influence the type of policy measures which may be 
considered for the achievement of those objectives. 

The final goal 'the proper regional distribution of production activities and 
population', is so indefinite as to make it difficult to imagine how it can be 
translated into policy measures. Without relation to a particular concept of 
'proper', the objective has little meaning.1 For example, on the basis of 
economic criteria, the 'proper' distribution might be an extreme concentra
tion of production activities in the two largest centres, Athens and Salonika, 
which have well-developed infrastructure and a skilled population. On the 
other hand, criteria which included for example, prefered types of housing, 
recreational facilities, access to the countryside etc., would undoubtedly 
entail a quite different 'proper' regional distribution of population and 
economic activity. Furthermore, as it stands, a change in the distribution of 
the population does not necessarily relate directly to welfare, and in a more 
precise definition of objectives might constitute a secondary objective. 

2.2. Targets 

The term 'target' has been used in the Plan to describe quantified 
objectives but it has also been used for certain non-quantified objectives. 

The following distinction has been made between what have been called 
'final' and 'intermediate' targets: 'the specific final targets... express the 
extent to which it will be sought during the period covered by the Plan, to 
realise the ultimate aims of economic development policy'... 'the intermediate 
targets... concern the necessary conditions for rapid attainment of the 
long-term objectives (institutional reforms, improvement of public adminis
tration, changes in the pattern of production, investment etc.)'. 2 

That is, in some cases, the 'intermediate targets' of the Plan, correspond to 
secondary objectives as they are defined in Chapter I. 

The quantifying and giving of a time dimension to an objective, brings it 
into the realm where policy measures can be proposed and implemented, and 

1. The word used in the Greek language can be translated 'proper, fit or suitable'. 
2. Plan, p. 17. 
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the necessary resources allocated for its achievement. To some extent, 
therefore, it can be said that the setting of targets corresponding to the 
objectives defined, indicates the importance attached to those objectives. This 
does not always hold, however, since in some oases targets may be set mainly 
because the necessary data are available, and the methodology for target 
setting in a particular field is sufficiently developed, whereas conversely, it 
might be technically difficult to set targets for certain high-priority objectives. 

One might also argue that an attempt will be made to collect data and 
develop planning techniques more rapidly in areas to which the highest 
priority is given, or has been given in the past. Again, however, this is not 
entirely valid, since certain objectives, by their nature are extremely difficult 
to quantify. Finally, as those working in the planning field would probably 
testify, the type of data collected, and the development of planning 
techniques is also very much affected by the personal interests, capabilities 
and influence of the planners engaged in different fields, and is not 
determined only by national priorities. 

Taking into account these limitations, however, it remains that the setting 
of targets, proposal of policy measures and allocation of financial and 
manpower resources to a particular objective, does indicate to some extent 
the weight given to that objective, and certainly indicates its chance of being 
partly or wholly achieved. 

It has been mentioned in the introduction, that the achievement of a plan's 
objectives and targets is not necessarily an indication of its success in 
contributing to satisfactory development. However, we examine the provision 
of the Plan for the achievement of its expressed objectives, as indicated by the 
relevant targets, financial and manpower allocations, in order to assess to 
some extent, the seriousness of the planning process, and the chance the 
objectives had of being fulfilled. The course of development, and its effects 
on the lives of the Greek people is examined by monitoring the movement of 
the social indicators during the plan period. 

3. Achievement of overall targets 

As measured by the increase in GNP, the 1968-72 Plan might be said to 
have been successful. An average annual rate of growth of 8.2% was achieved 
during the plan period, which brought per capita income to over $ 1,000 in 
1973 ($ 1,050 in 1967 prices, $ 1,220 in 1972 prices). 

As can be seen from Table IV. 1, however, in some cases there was 
considerable discrepancy between the Plan targets and the actual rates of 
growth achieved in certain sectors. Whereas mining and quarrying increased 
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faster than had been planned for example, the development of the agri
cultural sector fell far below the planned 5.2% annual rate of increase. 

TABLE IV. 1 

Actual and planned structure of GNP 1968-72 

Sector of activity % structure in 1972 Average annual rate of 
increase (%) 1968-72 

1. Agriculture, animal husbandry, 
forestry, fisching 

2. Mining, quarrying 
3. Manufacturing of which: 

Food, drinks, tobacco 
Other 

4. Public service industries 
5. Construction 
6. Transport, communications 
7. Commerce, credit, insurance 
8. Housing 
9. Other services 

Total 

Actual 

17.1 

1.5 
21.1 
(3.5) 

(17.6) 
2.2 
8.7 
8.2 

13.6 
8.4 

19.2 

100.0 

Planned 

21.0 

1.3 
19.0 
(3.8) 

(15.2) 
2.8 
7.8 
7.6 

14.1 
8.1 

18.3 

100.0 

Actual 

1.8 

.14.2 
13.0 
(7.1) 

(14.5) 
12.8 
14.4 
11.0 
9.1 
7.0 
6.1 

8.2 

Planned 

5.2 

10.9 
11.4 
(9.0) 

(12.0) 
16.1 
10.0 
9.1 
8.4 
5.5 
6.8 

8.0 

Source: Ministry of Coordination. 

From Table IV. 2, it can be seen that there were considerable discrepancies 
in planned and actual fixed capital investment during the plan period. The 
average annual increase in public investment for the plan period was 14.4% 
as against a planned 13.1%, but it was the private sector which really 
deviated from the plan's forecasts, with fixed capital investment increasing at 
an average annual rate of 14.4% instead of a planned 8.5%)· 

Such deviation raises the question posed in the introduction, that is, whether 
a plan can be termed successful when its targets are met or over-reached, if the
re are indications that the targets set might have been too low, or perhaps 
might have been reached, with or without the plan. 

The much lower than planned increase in public investment in health, wel
fare, education and welfare housing can be largely explained by the low capicity 
of those sectors to absorb investment, due to the underdeveloped and poorly 
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staffed technical services in the public sector. This was not a new phenomenon, 
however, and data for planned and actual public investment in those sectors, 
show a similar picture for a number of years previous to the Plan formulation. 
More attention could have been given to this problem, therefore, in setting the 
investment targets. 

With regards to the balance of payments, exports increased more rapidly 
than had been expected (12.5% per year as opposed to a planned 10.8%), but 
so did imports (10.7% p.a. as opposed to 9.7%), partly due to the poor perfor
mance of agriculture which led to increased imports of agricultural products. 
Although earnings from tourism did not increase as rapidly as had been plan
ned, which can be accounted for by a drop in the arrival of foreign tourists im
mediately following the military coup in 1967 and 1968, with the large outflow 
of migrant workers, emigrant's remittances increased by 16.0% per year, 
far over-reaching the planned target of 6.9%. 

Whilst improving the balance of payments, however, the continued 
emigration of young people, mainly to Western Germany, had what were 
considered to be detrimental effects on the increase in the size of the 
population and the labour force. The unexpectedly low increase in the 
population, shown by the 1971 population census, led the government to take 
measures aimed at encouraging population increase, measures which had not 
been provided for in the Plan. 

The relatively rapid growth of the economy during the plan period was not 
accompanied, however, by improved distribution throughout the country. 
The more dynamic regions improved their position, but the less developed 
regions did not make much headway, so that regional disparities increased. 
Of the six planned industrial zones, only those in Salohica and Volos 
developed. The low level of public investment in the social services meant 
that social infrastructure in. the less developed regions did not develop 
sufficiently. Tourism, which was one of the dynamic sectors, was concentrat
ed in very limited areas in Athens, Rhodes and Corfu. This was perhaps to 
have been expected, however, since as mentioned above, no attempt had been 
made to formulate a regional programme. The Plan simply included general 
guidelines for regional development. 

The above gives some idea of the difficulty of comprehensive planning in a 
mixed economy, and of accounting for 'outside' influences such as the 
demand of other countries for foreign labour, or fashions in international 
tourism. The various sectors of the economy are examined in the following 
chapters. The movement in the overall targets of the Plan shown above, does, 
however, give a general picture of quite a buoyant economy. This relative 
prosperity, however unbalanced, was considered to be one of the reasons why 
mass opposition to the dictatorship was not openly expressed in the first few 
years of the junta's rule. 
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CHAPTER V 

EDUCATION 

In the first section of this chapter, by means of a brief, historical review 
of developments in the concept of education, we examine the way in which 
this relates to a unified approach to planning. Some approaches used in 
educational planning are then reviewed, as is the role of popular participa
tion. 

The educational system and method of planning in Greece are then 
examined, and the provisions for education of the 1968-72 Development Plan 
are analysed. Developments in the educational sector over the Plan period 
are then assessed, firstly on the basis of the Plan's own stated aims, and 
secondly by means of a set of social indicators. Using these social indicators, 
regional profiles of education are then set up. 

1. Development of the concept of education 
and its relevance for unified planning 

In many societies, the education of those outside the wealthy elite was, 
in its early stages, undertaken mainly by religious organisations and 
philanthropists, the purpose being mainly to facilitate the religious in
struction of the masses, or to offer vocational training. With economic 
development and the increased need for a wide variety of skilled workers, 
came recognition of the need for at least a minimum of training for the 
majority of the population, and eventually the 'right' to education was also 
conceded. 

In considering the relationship of education to society, five different goal 
areas can be defined, which have seemed politically important at one time or 
another.1 These should not be considered as consecutive aims of educational 
policy, since they have been and continue to some extent to be pursued 
simultaneously. They are arranged here, however, in the order in which 
historically they have been given more attention: (i) At first, the emphasis of 
mass education was on the transmission of knowledge and skills considered 
to be the prerequisites of functioning in a complex social system, (ii) with the 
growth of industrialisation and the emphasis which was placed on economic 
development, more importance was given to the role of the education system 
in contributing to the growth process and to the efficient allocation of 

1. Indicators of performance of educational systems, Paris, OECD, 1973, p. 21. 
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labour, (iii) along with the doubts as to the effectiveness of economic growth 
as a means of achieving a more equitable society, came the hope that 
education could become the great equaliser, and emphasis turned to 'equality 
of opportunity', which it was at first thought could be achieved through a 
massive expansion of educational facilities, (iv) as will be seen below, 
increased inputs to the educational system proved to be insufficient for its 
démocratisation, and it was realised that more attention would have to be 
given to the individualisation of educational requirements, and (v) in the 
move towards planning for development in a more unified and comprehen
sive way, in recent years, education has come to be seen much more from the 
point of view of its effect on the quality of life. Coombs1 has called the 
educational stages through which industrial nations have passed: (i) the 
Reconstruction phase; (ii) the Manpower Shortage stage; (iii) the Rampant 
Expansion stage; and (iv) the Innovation phase. 

To examine these developments in rather more detail, immediately after 
the Second World War, the emphasis was still on the transmission of skills 
and knowledge, and an attempt was made to get the education system, which 
had been disrupted during the war, functioning again for this purpose. Crash 
programmes of school construction, teacher recruitment and emergency 
training, were launched, in an attempt to reconstruct the education system. 
This reconstruction effort required more complex programming and a closer 
checking of economic feasibility than had been usual prewar, but by intensive 
efforts, educational systems were soon restored to their prewar strength. 

By the early 1950's the expanding post-war economies were facing 
manpower restraints to growth, western economists became more manpower 
minded, and as a result afforded education a higher status than previously, 
seeing it as an 'investment' in manpower. Bearing its new label as a 
'productive' investment sector, education was ensured a greater share of the 
economist's pie. 

Seen as one of the main keys to economic well-being, and of course, still 
valued as a consumption good in its own right, education was the target of 
rapidly increasing social demand from the mid-fifties onward. Educators and 
politicians also tallying education with earning power, saw it as a means of 
ironing out wide social inequalities. The emphasis was on expansion of the 
existing systems to accommodate a larger number and proportion of the 
school-age population, democratising education, and offering equality of 
educational opportunity. 

The provision of free education on a wide scale did not, however, have 
the equalising effect that was expected. Even in countries such as Sweden, 

I. Coombs, Philip H., What is educational planning?, UNESCO, 1970. 
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where welfare policy was designed specifically for this purpose, the differ
ences between educational participation rates for working class and middle-
upper-class children were by no means levelled out.1 Indeed, the educational 
system seemed to be strengthening the existing social structure. Not only did 
children from more wealthy families have a higher enrollment rate in 
secondary and university education, but they also had a lower wastage rate, 
that is, a higher chance of success.2 In the mid-sixties, the Coleman report, 
which covered 4,000 schools, and for which 570,000 pupils and 60,000 
teachers were tested in the United States, found that the inputs of physical 
conditions and teachers' characteristics had little effect on pupils' performance 
on standardised tests, but that family background was consistently shown to 
have a significant effect. 

Slowly, the idea of 'equality of educational opportunity' changed its 
meaning from that of offering an equal chance to enter the educational 
system, to that of an educational system which would help to bring about a 
more equal opportunity for individuals to level out inequalities· in social 
and/or economic status. Given the relevance of out-of-school factors in 
influencing educational performance, therefore, as Torsten has put it, 
equality of opportunity has come to mean that 'every child should have equal 
opportunity to be treated unequally'.3 

In this way, the question, of 'compensatory' education, particularly in 
pre-school years, come to the fore, as exemplified in the American Head Start 
programme, which was designed to stimulate and strengthen the vocabulary 
of young children from underprivileged homes. Attempts have been made in 
some countries, at all levels of education, to make the educational system less 
rigid and to adapt it to individual needs, including those of the physically or 
mentally handicapped. 

More recently, however, education seems to have been restored where it 
belongs, firmly and inextricably in society. There has been growing recogni
tion that education can nolonger be viewed as a time-bound, place-bound 
process, but that it must be seen as a lifelong process in a learning society. 
The International Commission on the Development of Education has 
recommended 'lifelong education as the master concept for educational 
policies in the years to come for both developed and developing countries'.4 

The Commission suggests that the function of education systems should be: 

1. Torsten, Husen, Social background and educational career, Paris, CERI, OECD, 1972, p. 
15. 

2. Development of secondary education: trends and implications, Paris, OECD, 1969, p. 78. 
3. Torsten, op. cit., p. 24. 

4. Learning to be-the world of education today and tomorrow, UNESCO, Harrap, 1972, p. 
182. 
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'Learning to live, learning to learn, so as to be able to absorb new 
knowledge all through life; learning to think freely and critically; learning to 
love the world and make it more human; learning to develop in and through 
creative work'.1 

Such a concept of education equates it broadly with learning, regardless 
of where, when or how learning occurs, and whatever the method and source 
of learning. Although there is a high degree of overlap and interaction 
between them, the methods of learning can be grouped into three categories: 
(a) informal learning, (b) formal education and (c) nonformal education.2 

a. Informal education - is a truly lifelong process whereby every individu
al acquires attitudes, values, skills and knowledge from daily experience and 
the educative influences and resources in his or her environment; that is, from 
family and neighbours, work and play, the library, mass media etc. Through 
informal education for example, children acquire a substantial vocabulary at 
home before going to school, they learn something of child care, cooking and 
hygiene from helping in the house, or occupational skills from observing their 
parents at work. A considerable amount of knowledge is also transmitted 
through peer groups. Although this process is relatively unorganised and un
systematic, it accounts for a very high proportion of the learning anyone ac
quires in a lifetime. 

b. Formal education - refers to the hierarchically structured, 'education 
system' running from primary school through the university. It also includes 
a variety of specialised programmes and institutions for full-time technical 
and professional training. 

c. Non-formal education - is defined as any organised educational activ
ity outside the established formal system, that is intended to serve an 
indentifiable learning clientele and learning objectives. Examples of such 
activities would be pre-school nurseries; school equivalency programmes 
providing second chances for drop-outs; adolescent and adult literacy classes; 
boy and girl scouts; sports and recreational groups. Many of the programmes 
defined as non-formal education may not originally have been conceived of as 
'educational' but came under social and health services, community develop
ment etc. 

The nature of much informal education precludes planning in the sense 
of programmes, and those areas which do lend themselves to planning, such 
as the provision of lending libraries; the introduction of educational material 

1. UNESCO, op. cit., p. 69. 
2. Nonformal education for rural developement - strengthening learning opportunities for children 

and youth. An interim report on a research study for UNICEF, International Council for 
Educational Development, January 1973, pp. 10-15. 
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through the mass media; the publication of inexpensive books, etc. tend to 
become indistinct from 'non-formal' education when directed at a particular 
population group. As yet no country seems to have formulated a comprehen
sive plan for education, covering all. three methods of learning. 

As mentioned above, the present 'innovation phase' of education as 
Coombs has called it, seems to encompass two main fields of interest, that of 
providing educational services to suit individual needs, and that of fitting the 
educational system squarely in society and seeing its relationship to the 
quality of life. If these new ideas permeate the educational system, then the 
distinctions drawn between different methods of learning will become even 
more blurred. 'Recurrent education'1 as the strategy for lifelong learning has 
been called, aims to break the traditional divisions of the lifecycle between 
schooling and work. As its name suggests, it aims to distribute education 
over the life-span of an individual in a recurring way, so that education 
alternates with other activities, the principal of which would be work,2 but 
which might also include leisure and retirement. This would entail not only 
fundamental changes in what is now called the formal education system, but 
also major changes in socio-political and economic institutions, to facilitate 
the release of workers to return to education, and to deal with the financing 
of their studies at a time when they probably have family responsibilities for 
example. Greater use of 'informal' or 'non-formal' means of education could 
be used to achieve the objectives of the 'formal' education system, as for 
example in the U.K.'s non-formal Open University, where television pro
grammes and correspondence courses among other methods, are used for 
the attainment of a university degree. 

The following reasons have been given for the introduction of a system 
of recurrent education:3 

- malaise in secondary education. 
- the inadvisability of youth living in a protected environment for too 

long. 
- an emerging imbalance of supply and demand for highly qualified 

manpower. 
- the rapid growth of the adult education sector in developed countries (as 

it has been provided so far, adult education has not really given a 
'second chance'). 

- the expansion of knowledge at an accelerated rate (this would be 
conducive to a lengthening of the present system of formal education at 
both ends). 

1. Recurrent education: a strategy for lifelong learning, Paris, OECD, 1973. 
2. See for example, five alternative models for recurrent education being considered in 

Sweden, refered to by Mark Blaug in Education and the employment problem in developing 
countries, Geneva, ILO, 1974, p. 73. 

3. OECD, op.cit., p.p. 8-10. 
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- the resources presently available for education are very much greater 
than those which were enjoyed by older persons which is one of the 
factors increasing the 'generation gap'. 

From the above, it can be seen that the concept of lifelong education is 
very much in keeping with that of a unified approach to develoment, since it 
allows much more account to be taken of the interrelationship between 
education and society as a whole. In the case of Greece in particular, the idea 
of lifelong education is not foreign. In ancient Athens, 'education was not a 
segregated activity, conducted for certain hours, in certain places, at a certain 
time of life. It was the aim of society. The city educated the man'.1 

2. Approaches to educational planning 

In the previous section, the terms 'social demand' and 'manpower' were 
used, and it would be useful at this point to clarify these two approaches to 
educational planning, plus a third, the 'rate-of-return' approach. These three 
approaches were advocated during the 1960's, but are still used now in varying 
mixes. 

2.1 Social demand approach 

This term is usually used to mean the aggregate 'popular' demand for 
education, that is, the sum total of individual demands for education at a 
given place and time, under prevailing cultural, political and economic 
circumstances. 

When school attendance is compulsory, demand is determined Basically 
by demography and can no longer be considered private, voluntary demand, 
even though a large proportion of children might still attend school even if it 
were not compulsory. The size of voluntary demand is considerably 
influenced by the cost of education to students and their parents, both any 
direct costs for schooling, and the opportunity costs of attending school 
rather than working. Public authorities can, therefore, influence voluntary 
demand by making education free of charge, offering grants and scholarships 
etc. 

An example of a social demand approach to higher education would be 
a university system such as in France, where anyone successfully completing 
secondary school education can automatically enter the university. It should 

1. Hutchins, Robert M., The Learning Society, London, Pall Mall, 1968, p. 134. 

125 



be noted, however, that even in this case, 'pure' social demand is modified by 
educational performance at the secondary school level. Indeed, it is difficult 
to imagine how the modification of social demand by educational perform
ance can be avoided at higher levels of education. 

The main criticisms of the social demand approach, particularly from 
economists, are (i) it ignores the problem of resource allocation and the fact 
that commitment of resources to education represents a loss of potential 
resources to some other activity, implicitly assuming that no matter how 
much is allocated to education, it is money well spent, (ii) it ignores the 
pattern and character of manpower needed by the economy and can readily 
result in the production of too many of some types and not enough of others, 
and (iii) it tends to over-stimulate popular demand and underestimate costs, 
leading to a spreading thin of resources over too many students, and a 
consequent decrease in the quality of educational services. Social planners 
would add, that by ignoring the factors influencing demand, such as family 
background etc., 'pure planning for social demand is a perfect means of 
conserving the inequalities and imperfections of today'.1 

2.2 Manpower approach 

The main arguement behind this approach is that economic growth is 
the mainspring of a nation's overall development, and that the development 
of human resources through the educational system is an important 
prerequisite for economic growth and a good investment of scarce resources, 
provided that educational output is geared to the economy's manpower 
needs. The experience of countries such as India, where the number of 
unemployed educated persons in 1975-76 was estimated to be about equal to 
the total stock of educated persons in 1960-61,2 has added weight to the call 
for a closer link between educational planning and manpower requirements, 
or at least to the 'absorbtive capacity' of the economy. 

In their pursuit of economic development, and given the low level of 
development of their educational systems, some developing countries have 
based educational planning squarely on a manpower approach. A prime 
example of this, at the time of the greek plan which we are examining, is the 
1969-74 Development Plan for Tanzania which states: 'It is (and has been 
since 1963) the policy of the Government of the United Republic of 
Tanzania: 

1. Carlsson, Ingvar (Minister of Education for Sweden) in Education policies for the 197ffs. 
Paris, OECD, 1971, p. 71. 

2. Manpower aspects of educational planning, UNESCO, 1978 p. 61. 
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a. To achieve essentially full self-sufficiency at all skill levels in the 
economy by 1980. 

b. To give every Tanzanian child a basic (primary) education as soon as 
the financial resources of the Government permit, which is presently planned 
to be achieved by 1989. 

c. To provide additional or further education (Secondary, Technical, 
University), only to the extent justified by the manpower requirements of the 
economy for development, further, to support students by bursaries only in 
post-secondary courses which will produce the specific skills needed for 
development (almost all post-Primary students are financed by Government 
bursaries). This policy implies no disapproval of post-primary education as a 
consumer good. It is simply based on a lack of resources and the existence of 
a large number of essential, urgent and competing demands for the very 
limited funds which are available'.1 

This example demonstrates the political decision involved, which in this 
case was stated explicitly, to sacrifice certain groups of the population, by 
allocating scarce resources to the further education of a privileged few. 

This approach does not, however, offer guidelines to developing 
countries with regards to the extent to which primary education is to be 
provided for the semi-skilled and unskilled urban and agricultural workers, 
who form the vast majority of their future labour force. This is not so 
relevant to countries such as Greece, where 100 percent enrollment in 
primary education has already been achieved, although they may still be 
faced with problems concerning the content of primary education. 

The indices used in this approach concerning the desirable ratios 
between different categories (i.e. nurses to doctors), are frequently borrowed 
from other countries, and do not necessarily suit another country's situation. 
Particularly in the case of developing and in-between countries which have a 
much higher proportion of unemployed of underemployed manpower than 
the industrialised countries had at a similar level of development, there may 
be little reason to follow the path of manpower development, which was 
followed by developed countries. 

Even in developed countries, the experience of other nations can exert a 
strong influence. In the United Kingdom, for example, the establishment of 
the Colleges of Advanced Technology were not related to any great pressure 
of demand -there were 'vacant' places both in the universities and technical 
colleges at that time (1950's). It was thought, however, that there 'ought' to 
be a greater demand for technologists from industry, since the U.K*. was 

1. Tanzania Second Five-Year Plan for Economic and Social Development, 1st July 1969-30th 
June 1974, vol. IV, Survey of the High and Middle Level Manpower Requirements and Resources. 
Dar Es Salaam, 1969, p.l. 
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producing few technologists compared to certain other countries, particularly 
Russia. ' 

A third objection to this approach is the difficulty in making reliable 
forecasts of manpower requirements far enough ahead to be of real value for 
educational planning. Most countries have reasonably reliable data on the 
existing supply of manpower from their population census, but few have 
carried out surveys through which private enterprise and the public services 
are asked to estimate their needs for middle and high level personnel. Even 
when such detailed information is available, future estimates are based on 
present day experience of the relationships between manpower and capital, 
and skilled to unskilled labour etc. Innumerable economic, social, and 
particularly technological changes could alter considerably the pattern of 
manpower requirements, and as mentioned above, this is one of the main 
arguements put forward by the proponents of a system of 'recurrent 
education'. 

It could also be added here, that even in a situation where detailed 
statistics and information made possible a more precise estimation of 
manpower requirements, and the corresponding requirements for educational 
services to train such manpower, there would still remain the problem of 
persuading the prospective 'clients' of the educational services, to act in the 
way that the planners would wish them to do. 

'The Swedish authorities have deliberately adopted a policy of stimula
ting enrolments in the technical and commercial streams of the gymnasium, 
but over the past few years their efforts have proved difficult. Therefore, 
what the pupils want and what the labour market demands, or educational 
resources provide, may not coincide'. This indicates the 'possibility of 
conflict between social demand and the economy's needs, and that as an 
economy develops and the population becomes more affluent, social demand 
may become the main determinant of secondary school policy'.2 

Finally, the question can be asked, whether education should be 
passively meeting manpower requirements as they develop, or whether, 
particulary in countries with high unemployment, it could be actively 
assisting in the creation of employment. In this respect, it might also be 
borne in mind, that the educational sector itself accounts for a considerable 
proportion of employment in the services, and that educational planning 
policies can have a significant effect on the job-opportunities in the sector 
itself. 

1. Technical Education in the United Kingdom, Paris, OECD, 1971, p. 57. 
2. Development of secondary education: trends and implications, Paris, OECD, 1969. 
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2.3 Rate-of-return approach 

As seen by Coombs, refered to above, economists who disagreed with 
both the social demand and the manpower approach, advocated that as in 
any economic planning, educational planning should be seen in terms of 
costs and benefits, and their efforts to implement this idea became known as 
the 'rate-of-return' approach. 

Amongst the difficulties to be faced in using this approach are the 
frequent lack of adequate, basic cost data, and the question of whether of not 
'income foregone' should be included in the cost of education. With regards 
to the latter, in countries such as England where education is free, and for 
many years grants and scholarships have been provided, 'income foregone' 
represents 100 percent of the private costs to students. In some developing 
countries where even children of primary school age might otherwise be 
employed in agriculture or cottage industries, income foregone would also be 
a cost of education, though this could hardly be said of countries where there 
is endemic unemployment. 

The main criticisms to this approach, however, have been in relation to 
the estimation of future benefits from education, rather than in relation to 
the calculation of costs. The usual method used in this approach has been to 
calculate the differential in a person's lifetime earnings, that would result 
from an added increment of education. The non-educational causes of this 
extra income, such as superior intelligence, motivation, family background 
and connections, were accounted for by discounting an arbitrary percentage. 
Since these early attempts, according to Blaug,1 'we have been furnished with 
an exhaustive analysis of a national probability sample of heads of American 
households, isolating the pure effect of education on earnings with the aid of 
multivariate analysis that allows separately for all the various factors that 
influence the level of personal income: age, formal education, on-the-job 
training, sex, race, native intelligence, need-achievement drive, parents' 
education, family size, father's occupation, religion, geographic region, city 
size, occupational choice, occupational mobility, mortality, unemployment 
and hours of work'. According to this study, even though the effect of the 
non-educational variables is probably overestimated by the multivariable 
analysis, education still emerges as the most powerful determinant of family 
income. 

Equating the returns of education to income ignores, however, the 
consumption aspect of education. The highly educated are not always the 

I. Blaug, M., 'The rate of return on investment in education' in Blaug, M. (ed.), Economics 
of Education 1, Penguin, 1968, p. 223. 
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highest paid. Indeed, the highly educated tend to attach a higher than 
average value to the non-pecuniary aspects of work. If the psychic returns of 
education to the individual were all positive, as many of them are, such as 
social prestige, increased cultural interest etc., this would mean that the 
return to education was being underestimated by assessing it in relation to its 
effect on income. It is by no means sure, however, that the psychic returns to 
education are all positive, as the number of educational drop-outs due to lack 
of academic interest would probably testify. Particularly if the aspirations 
created by education cannot be fulfilled, then its psychic returns must surely 
be negative, as in the case of countries where there are large numbers of 
educated unemployed. 

Education affects practically all aspects of life. It is these 'overspill' 
effects of education which, although possibly more significant to society, if 
not to the individual, than the direct pecuniary and non-pecuniary returns to 
education, are not accounted for by the rate-of-returns approach. 

For example, education can improve the level of health through the 
teaching of principles of hygiene. At the same time, however, as will be seen 
in the following chapter, it also tends to increase the demand for total health 
services, and for health services of a more advanced and frequently more 
expensive type. 

A further example of the mixed blessings of education which is difficult 
to assess, is the effect of education on popular participation in decision 
making and the political process. Such participation is facilitated when the 
population is more educated, and although popular participation is usually 
considered to be a desirable aim of development, it can also raise problems. 
'Such involvement can also be difficult, as shown by the United Kingdom 
experience where educational planning research has raised sharp political 
interest since it has been related to sweeping reforms, such as the develop
ment of the comprehensive secondary shcools. Ministry officials found that 
what they regarded as proposals for mere 'technical' scientific inquiry 
aroused sufficient political discussion to make the field difficult for research
ers1'. It could be said that such an example simply indicates the need for even 
more education, to ensure that there is a fuller understanding of what the 
public authorities are trying to do. What should be clear, however, is that 
since the effects of education permeate practically every aspect of our life, we 
cannot be sure that the rate-of-returns approach is in fact dealing with more 
than a very small part of those effects. 

Perhaps one of the main criticisms which economists themselves would • 
make of the rate-of-returns approach is, that the wage structure of the labour 

1. Long-range planning in education, Paris, OECD, 1973, p. 15. 
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force does not necessarily reflect its productivity. Indeed, it is admitted that 
the wage structure of the labour force is 'often determined from the 
standpoint of the interests of small and particular groups, rather than the 
interests of the country as a whole1'. Even assuming that wages did reflect 
productivity, this would still hardly be a sufficient criterion for determining 
the amount of resources to go into education. 

Apart from its failure to reflect productivity as economists use the term 
in relation to GNP, the wage structure does not necessarily reflect the 'value' 
of different members of the labour force, particularly in urban societies. 
Strikes by refuse collectors, transport, or electricity workers, for example, 
have amply shown how an urban society can be ground to a halt by a lack of 
certain groups of less educated^ workers, whereas at least in the short run, a 
strike by university professors would hardly be noticed outside the university 
campus. 

Indeed, owing to the difficulties in attracting people to do certain kinds 
of jobs, we may have to come to terms with a quite different structure of 
wages in relation to education. An example which has significance for many 
countries which are experiencing a shortage of nursing personnel, is that we 
may find ourselves having to pay nurses more than doctors, or at least 
closing the gap in the salary differentials very considerably. 

Furthermore, since the rate-of-returns approach links expenditure on 
education to expected earnings, it cannot tell us very much about the 
necessary level of education for house-wives, for example, who form a 
considerable proportion of the population, and as mothers, are among the 
principal transmitters of culture; or concerning the amount that should be 
spent on special education for the handicapped; or on courses in pure arts or 
handicrafts not related to earning power. 

Finally, the rate-of-returns approach tells us little about the quality of 
education, nor can it tell us for example, what resources should go into 
education, as compared to health, welfare or recreation. 

In practice, the policy-makers still have to do a considerable amount of 
'playing it by ear'. If they are to pursue a unified approach to development, 
they can probably best be assisted in their decision making, by the 
marshalling of all three approaches to educational planning, plus research 
into the quality of education, the possibilities for change in the 'system' as 
well as the 'scale' of education, and into the economic and social changes 
which might have to be effected in order that the greatest advantage can be 
taken of educational opportunities. As has been said elsewhere in relation to 

1. Manpower aspects of educational planning, UNESCO, 1968, comment by Jolly, Richard, 
p. 249. 
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what sometimes appear to be conflicting approaches to educational planning-
The need for a synthesis of these three methods, which in appearance at 
least, are scarcely easy to reconcile, has been increasingly felt both in the 
academic world and in more empirical terms, by those responsible for 
educational policy/planning in the Member countries, who recognize the 
tenuous links between any one of these methods and actual decision-making 
in education'.1 

3. Popular participation 
in educational planning 

Particularly in the case of educational planning, objective setting should 
not be divorced from popular participation. 'Education, by its very nature 
cannot be imposed; educational planning, a part of education, participates in 
the nature of education; it cannot be enforced only by law, it must be 
understood and accepted'.2 

As mentioned at the beginning of this chapter, the educational system has 
long been a means of passing on the cultural heritage and existing systems of 
values, and of maintaining the structures of a given society. Increasingly, 
however, it has been looked upon as a means of changing, reforming or even 
challenging established values, or as it has been expressed elsewhere, 'instead 
of designing education for the future, we may well begin now to design the 
future through education'.3 It is even more vital, therefore, that ways be 
found for the will of the people concerning the planning of education, to be 
expressed. 

The aims of different groups may differ and conflict. The differing 
opinions of planners and the public in the case of the British experience in 
the planning of comprehensive secondary schools has been mentioned. There 
may also be a conflict of objectives between groups with responsibility for 
planning, for example, the central concern of government planners may be 
that a university produce, at the lowest possible cost, the manpower needed 
for development, consistent with generally accepted standards of quality, 
whereas the university authorities, whilst aware of their training responsibili
ty, may be primarily concerned with promoting the university's academic 

1. Education policies for the I970's, Paris, OECD, 1971, p. 107. 
2. Educational planning - a world survey of problems and prospects, Paris, UNESCO, 1970, p. 22. 
3. Morphet, E. L. , Jesser, D. L. Designing education for the future No. 7 - Preparing educators to 

meet emerging needs, N.Y., Citation Press, 1969, p. ix. 
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excellence and its status in the academic world.1 Possible conflicts between 
planners and the public were mentioned in the discussion of the approaches 
to educational planning. 

There are many ways in which attempts at participation can be made:-in-
formation seminars for national and provincial administrative staff; liaison 
committees between the Ministry of Education, other ministries involved, 
universities and organisations such as private schools, trade unions and 
industrialists, parents' associations etc.; meetings of specialists (educators, 
economists, sociologists, technicians etc.); provincial and local committees 
bringing together teachers, administrators, parents, students and representa
tives of the different economic and cultural sectors; surveys amongst the 
teaching profession, organisation of information meetings and debates; 
information campaigns through the press, radio and television, both to draw 
the public's attention to educational problems and to disclose their reactions 
and opinions concerning these problems. In reply to a questionnaire for the 
International Conference on Educational Planning in 1968, 47 countries said 
that the teaching profession is consulted before the preparation of the plan, 
and in 30 countries after the first draft has been drawn up. In only 10 of the 
78 countries replying was the teaching profession not consulted at any stage. 
In 24 countries, consultation also extended to parents' associations, and in 33 
cases to student bodies. 

In Japan, for example, there has been an intensive effort to involve the 
public and organised, interest groups in the planning of 'an educational 
system suited for contemporary society', in addition to which there is an 
unusual system of 'education monitors'. The approximately 600 'monitors' 
submit written reports to the Ministry of Education describing their opinion 
on educational policy, and also make oral reports at monitors' meetings held 
throughout the country. These monitors include professional, technological 
and administrative personnel, those engaged in agriculture, fishing, manual 
work, sales and services, the press, teaching personnel, students and 
housewives.2 

In France, for example, a particular effort has been made to involve 
industry in the planning of technical education, including determination of 
the contents of courses and the conditions in which they should be taught. 

With regards to the participation of the receivers of educational services, 

1. See for example, case-study of planning for Makerere University College (Uganda) in Educa
tional cost analysis in action case studies for planners-Ill, UNESCO: International Inst, for Educ. 
Planning, Paris, 1972. 

2. Participatory planning in education, Paris, OECD, 1974. 
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Professor von Moltke1 has reported 'that typically students in their mid-teens 
are shown to be ten to fifteen years ahead of their time in their intuitive 
recognition of new values. Thus -aside from its efficacy as a pedagogic 
technique- allowing students real scope to explore value alternatives could be 
expected to make a valuable contribution to the total planning function in 
education'. On the other hand, in Yugoslavia where for many years, 
educational institutions have been managed by their employees, students, 
representatives of the society, business firms, parents and citizens, and where 
one third of the members of schools' managing boards are students, it is 
believed that there is still a long way to go. With regard to the official 
participation of students on school boards it is said that this 'did not always 
mean their actual participation in planning and decision-making; lack of 
knowledge, teacher-students relations based on certification and education, 
traditional family education of the students, etc. often made them only 
passive witnesses of educational planning and decision-making in schools. In 
many instances when they intervened it was not on strategic questions but 
rather to solve individual cases and minor interests. No case was recorded 
whatsoever where participation of students damaged the atmosphere in the 
school or elicited unwanted problems'.2 

Since one of the main aims of attempts to achieve popular participation in 
educational planning, is to ensure that education is more closely related to 
the community, in recent years there have been attempts to make the school, 
less of an institution where people of a certain age-group are segregated for a 
certain period from the community, and more of a cultural centre for the 
whole community. In this way, all members of the community are encourag
ed to take part in the life of the school, in the most practical way by using 
the school facilities. Such participation may have unexpected effects, as for 
example in a comprehensive school in Bristol, where when the school library 
was opened to the public and an Activities Organiser appointed, the number 
of children staying on at school after 15, increased by 75%3. 

Public discussion of the aims of education is in itself an educational 
process, which draws attention to economic, social, cultural and human 
problems involved in general development. Unless the aims of the educatio
nal system coincide with those of society, it is difficult to combat the 
disinterest of many students as expressed in high drop-out rates, or to avoid 
situations such as that which caused four American high-school drop-outs 

1. Ibid., p. 46. 
2. OECD, Paris (1974), op. cit., pp. 128-129. 
3. School and Community, Paris, OECD, 1975, p. 30. 
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convicted of a series of thefts, to choose without hesitation, the chain gang 
rather than returning to school.1 

The aim in educational planning should be 
'to ensure coherent national educational policy while, at the same time 
maintaining a diversification of means used to arrive at desired objec
tives. In such context, it would be possible in each country, by means of a 
wide public debate, for global options for the long-term development of 
the education system to be defined and for a consensus of desired objec
tives to be reached. Such global options for the long-term development 
of the education system and its place in the kind of society which each 
country wished to evolve could also provide the framework within which 
appropriate research, development and experimentation in education 
could be undertaken'.2 

The difficulties in achieving such consensus are obvious from the conflicts of 
interest mentioned above, the alternative to such an attempt, however, would 
he authoritarian planning. 

4. The education system and approach 
to educational planning in Greece 

During the Turkish occupation, local communities in Greece, in many 
cases with the leadership of the church, were responsible for their own 
schools. Wealthy individuals gave money for the hiring of teachers and to 
buy books, and the local community took a close interest in the life and 
programmes of the schools,3 the main purpose of which was to preserve the 
Greek language and culture. 

After the war of independence, the first Constitution (1823) formally 
recognised education as being of public concern, and placed it under the 
protection of parliament. The 1832 Constitution recognised education as a 
'right' of the people, but it was not until the 1911 Constitution, when primary 
education was made free and compulsory, that this right could be at least 
partially claimed.4 

Together with the responsibility for the provision of education at all levels, 
the state naturally took responsibility for the planning of those services, and 

1. Hutchins, op. cit., p. 20. 
2. Educational Policies and Trends, Expert Group Report, Paris, OECD, 1977, p. 44. 

3. Yerou, F., The educational problem, Athens, Kedros, 1975 (in greek). 
4. Zanimi, Α., 'Education and the Greek Constitutions', The Greek Review of Social Research, 

No 28, third quarter, 1976, p. 359. 
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as had taken place in more developed countries at an earlier date, the 
'approach' to education was influenced by changing economic activity. In the 
last twenty years of the 19th century changes in production had already made 
the need for trained workers felt, and the first article of the 1899 draft law 
concerning primary education stated that apart from the teaching of the 
Greek language, the purpose of the school should be to produce 'useful 
citizens and those skilled in practical life'. By 1913 the first technical, or 
Urban Schools as they were called, had been set up, which were to lead to 
employment in 'trade and the crafts'. The particular conditions in Greece 
especially as a result of the civil war, then seemed to lead to two conflicting 
schools of thought. On the one hand, a group of educators tried to push 
reforms which would have brought the education system more in line with 
the needs of a modernising economy, and on the other, there was the fear 
that an emphasis on practical education might endanger the ideal of 
producing through the educational system the traditional 'Greek-christian' 
citizen,1 which led others to give more emphasis to classical education. 

It is rather difficult to state with assurance what has been the approach to 
planning for education in Greece in more recent years, but with the 
formulation of economic plans, since the late 1950s, there does seem to have 
been a tenuous connection between educational and manpower planning. 

The shortage of high-level personnel to staff services responsible for 
development plans and economic policy, and to carry out technical surveys 
and the implementation of development projects, was evident in Greece 
during the post-war development effort. Not only was there a lack of people 
with technical training, but the emphasis on 'classical education' in primary 
and secondary schools tended to produce high-school graduates without 
professional qualifications who, disdaining farm work, sought desk jobs in 
the city.2 The orientation of university level education has also been criticised 
as simply producing 'degree-holders' without 'education', and as not having 
been related to social goals.3 

Immediately prior to the 1968-72 plan, Greece took part in the Mediterra
nean Regional Project, which was an attempt by the six OECD Mediterranean 
countries 'to relate education to economic growth and social advancement'.4 It 
was stated that human resources were 'the key to economic growth in Gree-

1. Fragoudaki, Α., 'Technical education and its mythology', Sinxrona Themata, Period B., 
Year 1, vol 4, Spring 1979 (in greek). 

2. Zolotas, X., Economic Development and Technical Education, Athens, Bank of Greece, 1960. 
3. Yerali, Maria et al., 'The university, the left, today', Ο Politis, Dec. 1980. 
4. The Mediterranean Project: An experiment in planning by six Countries, Paris, OECD, 1965. 
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ce'.1 Estimations were made in this study of the number of graduates from dif
ferent schools in the university, and from the middle level technical and voca
tional schools between 1962 and 1979, assuming that 1961/62 enrollments we
re maintained; the manpower requirements for that period, and the deficits of 
needs over graduates, if the trends prevailing at that time continued. The em
phasis was on needs for scientific and technical personnel, and plans, including 
financial estimates, were formulated for meeting those needs. 

Although the Mediterranean Regional Project was to take into account the 
social and cultural, objectives of education, it was stated that 'no specific 
methodology has been evolved for assessing such needs. They have been taken 
into account by the constant checking of the educational targets against those 
envisaged by the educational community and by comparison with other 
countries'.2 According to an evaluation made by Hollister, the aim of the 
MRP was 'precisely to determine whether, from a purely economic point of 
view, a given expenditure on education was the right one, and to ascertain 
what educational expenditure would be required for a given rate of growth or 
level of output'.3 

At the time when the 1968-72 Development Plan, with which we are 
mainly concerned, was prepared, there were 9 Ministries, plus universities 
and other institutions of higher education, all engaged in the administration 
and supervision of education, more or less independently. It is difficult to 
discover the approach to educational planning used by these agencies, since 
their plans are usually produced without revealing the process by which they 
were formulated. 

It appears that a mixed manpower and social demand approach is taken, 
with until very recently, considerable emphasis on the former. At the 
kindergarten level, internationally held views on the value of pre-school 
education are taken into account, and there is also what might be called an 
'indirect' manpower approach, in that the provision of kindergarten educa
tion is seen as a means of increasing the participation of women in the labour 
force. Given the limited number of hours during which infants are occupied 
in kindergartens, however, and the length of school holidays, the latter would 
appear to be rather a vain hope. The number of private kindergartens in 
operation indicates a social demand for such services, but limited resources 
have not yet permitted such an approach to be taken to the planning of 
kindergartens. 

1. GREECE-Education for economic and social development, Paris, MRP, OECD. 
2. An experiment in planning by six countries, op. cit., p. 14. 

3. Hollister, Robinson, A Technical Evaluation of the First Stage of the Mediterranean Regional 
Project, Paris, OECD, 1967, p. 24. 
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Primary school education is compulsory, and is therefore, planned on the 
basis of the number of primary school age children in the population. As 
mentioned at the beginning of this chapter, therefore, it could be said that 
primary education is planned on the basis of social demand, with the 
qualification that this is not voluntary social demand. Given the value of 
education in public opinion in Greece, the majority of parents would still 
desire primary education for their children even if it were voluntary, although 
school attendance rates during the 1968-72 plan period indicate that at that 
time in some rural areas, the desire for education in some cases conflicted 
with the need for extra labour during peak seasons for certain crops. 

The first three years of secondary education are also compulsory, and 
planned on the same basis. Furthermore, the force of social demand, and the 
need to assist children from lower income groups, is recognised in the 
distribution of free school books. Working papers which were produced in 
connection with the multi-disciplinary, sub-professional training institutes 
(KATEE), which were planned at the time of the 1968-72 Plan, under the 
International Bank of Reconstruction and Development first education 
project for Greece, to produce trained technicians in engineering, agriculture, 
food processing, business administration and health, indicate that these 
schools were planned purely on the basis of the estimated need for such 
personnel. Need was based mainly on international comparisons and was not 
related to existing or planned job opportunities, with the result that large 
numbers of the graduates from these schools found themselves unemployed. 
There does not seem to be any indication that the crude manpower method 
of planning for technical education has changed. 

Admission to the university is on the basis of merit, as evaluated by the 
process of written examinations, and is not on a social demand basis as for 
example in colleges in the United States. Pressure from social demand, 
however, has succeeded in raising the limit to the numbers admitted to higher 
education, though as will be shown in the following section, this has 
sometimes been achieved only at the expense of the quality of the services 
provided. The number to be admitted is decided each year, and this decision 
seems to be based simply on a small proportional increase, rather than being 
tied to manpower needs. 

5. Provisions for education in the 1968-72 Development Plan 

The chapter on education in the 1968-72 Development Plan opens with the 
statement that, 'Education is important for the cultural, social, and economic 
development of the country. In particular, to raise the level of education and 
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technical skill in the labour force is an essential condition for attaining the 
planned high rate of increase in productivity and is the base on which 
long-term development of the economy will rest'. (Plan, p. 77). Furthermore, 
the main long-term aims of the Plan's educational policy are defined as being 
the improvement of the quality of educational services so that graduates 
acquire qualifications appropriate to the requirements of modern technolo
gy and the changing economic, social and cultural conditions in the country; 
to meet the needs of the economy for scientific and technical personnel as 
well as the social demand for education; to reduce the cost of educational 
services; and, to deal systematically with the institutional and organisational 
problems in the field of education. 

Apart from these aims for the formal education system, it is also stated 
that the 'Plan aims to create possibilities for education outside the limits of 
the educational system, in order to develop the intellectual life of the country 
as a whole and, more particularly, in the provinces'. 

As they appear in the text of the Plan, these aims are in fact partially 
mixed with the means to achieve them. The policy measures proposed are 
presented by level of education, and are not directly related to the aims given 
above. An attempt has been made in Table V. 1 to relate the policy proposals 
to these aims, although this was not always clear from the text. As a result of 
this reshuffling of the policy measures, the levels of investment do not 
correspond completely to the measures opposite to them in the table. 

The complete list of policy measures and institutional reforms for 
education, proposed in the Plan, are given in the appendix to this chapter. 
Twenty-three such proposals are listed, many of which are quite broad in 
scope. 

Only 2 targets have been set, however, (apart from those concerning the 
amount to be spent on education), and both these relate to the same aim, 
that of increasing the number of classrooms. Naturally, certain of the 
proposals, such as the institutional or organisational reforms do not lend 
themselves easily to target setting, although others such as an 'increase in the 
number of teachers for all levels of education', should not have caused great 
technical difficulties. It could be argued that in the allocation of both 
investment and current resources to the education sector, such targets must 
have been taken into consideration, and that they simply do not appear in 
the published version of the Plan. Alternatively, one could argue that detailed 
target setting is the sphere of the Ministry of Education, and that only broad 
guidelines should be outlined by the development plan. However,' the 
presentation of basic targets corresponding to the main objectives would be 
conducive to the use of a comprehensive social planning approach in a 
medium term plan of this nature. That is, the target setting implicit in 
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decisions concerning investment allocations and the level of current expend
iture, should be presented explicitly in the Plan, at least for the main targets. 

When the sectoral targets are made explicit in the Plan, there is a greater 
probability of possible inconsistencies being discovered, and of distinguishing 
the possible effects of policies in one sector on other sectors or aspects of life, 
which is the basis of a unified approach to planning. For example, one of the 
plan objectives for education is an improvement in its quality, and one of the 
proposals made is a reduction in the pupil or student/staff ratio. This could 
be achieved, however, by training a given number of qualified teachers, 
increasing the use of laboratory and teaching assistants, splitting school 
attendance hours so that the same number of teachers teach more students in 
total whilst reducing the student/staff ratio in a class at any one time, or even 
by reducing the student intake. The social and economic impact of such 
targets would differ considerably from one to another, and the expression of 
these targets in the plan would greatly facilitate the assessment of their 
impact by other sectoral planners. 

It might be argued that the inclusion of specific targets in the published 
version of a comprehensive development plan, would make it too cumber
some to handle, particularly if it is to be directed to a wide audience, and that 
such targets could be given in separate volumes relating to individual sectors. 
Such a system of supporting 'reports' to accompany the overall plan is used 
in the French system of planning for example, and was used to a limited 
extent for the 1966-70 plan for Greece, and more widely in the presentation 
of the Perspective Plan1 and the following five-year plans. Such reports, 
which are frequently in the form of sectoral plans can amount to a 
considerable weight of paper, and it may be difficult to obtain an overall 
picture from them, and for planners to digest them. Particularly in a country 
like Greece, where the information base is poor and coordination of activities 
between sectors is acknowledged to be extremely weak, the specification of 
targets for the main objectives, within the overall plan, would be beneficial. 

Most of the proposals, as they appear in Table V.l are quite straight 
forward. It is worth commenting, however, on two aspects of the Plan's 
provisions in order to relate these to what we have said about unified 
planning. 

Firstly, with regards, to the proposal to consolidate small schools into 
larger units with a full complement of classes, it is worth noting that in some 
highly industrialised countries, experiments have been made in recent years in 

I. Incongruously, an attempt was made in many cases, to set more targets in the Perspective 
Plan than in the 5-year Plan, though one would hardly expect target setting over a 15 year period 
to be very accurate. 
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reintroducing systems whereby children of different ages are taught in one 
classroom with one class-teacher, such as the 'family-group' or 'vertical 
group' introduced in some schools in England. This is perhaps again an 
indication of the inadvisability of developing countries following blindly in 
the footsteps of more developed countries, since by the time they can catch 
up with a particular pattern of development, it is sometimes in the process of 
being discarded by the more advanced countries. 

Providing that the numbers of pupils in one or two-teacher schools are not 
too large, it does not appear to have been proven that children will be taught 
better when divided into classes according to age-groups. Furthermore, 
looking at this from the point of view of a unified approach to planning, the 
removal of the school from a small village can have a decidedly negative 
impact. The school is frequently the centre of many social and cultural 
gatherings, and the teacher can be used, as he often is, for the dissemination 
of information to the adult population as well as their children. Refering to 
this question in Sweden for example, it has been said that, 'small schools 
offering middle-department courses (i.e. grades 4-6) do not perform worse 
than the large schools, indicating that the pure educational advantages of 
doing away with all the many small rural schools at the lower and middle 
levels have been of dubious value. On top of that, the social and economic 
impact on sparsely populated areas has been highly negative'.1 

One of the main purposes of education is fitting people for future life, and 
for most people, this means earning a living in one way or another. Studies 
have shown however, that 'education is more often than not an important 
factor accounting for dissatisfaction among workers in many occupational 
categories and is related to dissatisfaction in a considerable variety of work 
experiences and employer policies... managers who raise educational require
ments are likely to purchase for themselves some, if not all, of the very 
dissatisfactions that their expensive personnel practices are calculated to 
reduce'.2 The same author cites studies which have shown productivity to be 
inversely related to years of education, both in industrial enterprises and in 
some banking and clerical jobs. That is, education can have a negative 
influence when occupational aspirations, either with regards to obtaining a 
particular job, or the contents of the job, are not fulfilled. The 1968-72 Plan 
does propose that students who choose certain fields of specialisation, 
presumably those where there is a shortage of trained manpower, be given 
increased financial assistance. No mention is made, however, of career 
guidance programmes to avoid ill-advised educational choices by students 

1. Alternative educational futures in the United States and Europe, Paris, OECD, 1972, p. 41. 
2. Berg, Ivar, Education and jobs. New York, Praeger, 1970, pp. 17-18. 
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and their parents, based on obsolete assumptions about the labour market. 

6. Achievement of the stated objectives and targets for education 

On the whole, the performance of the educational sector in relation to the 
Plan provisions was extremely disappointing. Of a planned investment in 
education of 7,896 million drs. over the plan period, only 72.4% was actually 
absorbed. The Organisation for School Buildings (primary and secondary 
education) was comparatively more efficient in absorbing its assigned 
investment and in the last year of the plan achieved 100% absorbtion, in 
higher education, however, only 48,2% of designated investment was 
absorbed. The low level of the technical services in many ministries has been 
mentioned as an obstacle to the absorbtion of investment funds. 

Consequently, of the 8,550 new classrooms which had been planned, only 
5,500 were built. Improvements in the facilities in technical education were 
also much below those planned. 

In absolute terms, current expenditure on education increased from 4,675 
million drs. in 1968, to 6,955 million in 1972. Education continued to account 
for only a small proportion of total public expenditure, representing an 
average of about 10-11% throughout the five-year period. The increase was 
insufficient to raise the level of remuneration of teaching personnel in order 
to attract sufficient numbers to that sector. Therefore, although the total 
number of teaching personnel increased from 46,900 in 1967 to 53,040 in 
1972, the corresponding increase in the number of students was such as to 
allow for only a slight improvement in the student/teacher ratio. 

Practically no progress was made with regards to the implementation of 
planned administrative and institutional reforms, which reflects on the 
political will of the government to carry out the plan. Within the Ministry of 
Education, four planning units, one for each level of education, continued to 
operate at the end of the Plan period, each independently of the other. 
Neither was the planning and administration of technical and vocational 
education unified, but continued to be carried out by eight different agencies, 
without coordination of their activities. Ä 

The grouping together of primary schools, particularly one-teacher schools 
where all grades work together in one classroom, in sparsely populated rural 
areas was not carried out to the extent which had been planned. By the end 
of the Plan period, only 15.8% of total primary schools were in units with a 
full complement of separate classes and teaching personnel. With regards to 
this measure, there was considerable resistance from the inhabitants of 
villages where it was proposed to close down schools, which reflects on the 
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social importance of village schools mentioned above. 
Although 5 intermediate schools for technical training (KATEE) were set 

up during the plan period, as was an institute for the training of personnel 
for technical education (SELETE), there was no significant shift towards 
practical education. Technical education continued to be considered a second 
choice for students who were unsuccessful in gaining entrance to higher 
education. Neither was the planned shift in higher education achieved, away 
from the humanities towards the sciences. There was also a failure to improve 
the content of educational programmes. It should be mentioned here, that 
with the very centralised system in Greece, the Ministry of Education takes 
all decisions concerning the establishment of schools, appointment, promo
tion and transfer of teachers, the schools' programme and the publication of 
school books. The teaching programme and the books to be used are 
compulsory for schools throughout the country, including private schools. 
Given the lack of school libraries, and public libraries in general, and of 
additional reading material, this means that the contents of education are 
very narrowly confined. A study in 1978, of the contents of the reading books 
for primary education in Greece indicated that they still projected outdated 
stereotypes, particularly with regards to the family, the role of women, and 
professional aspirations. ' 

The response to the system of student loans which was introduced was 
poor. On the other hand, the amount spent on scholarships for students in 
higher education, was more than doubled over the five-year period (54 
million drs. in 1967, 119 million in 1972), a measure calculated to secure 
popular support. As an indication of the importance of a unified approach to 
planning, it is worth pointing out an unexpected consequence of this policy. 
The greatly increased provision of scholarships was said to have been partly 
responsible for the decrease in the number of candidates to schools for nurses 
during this period, since until that time, nursing schools had a comparative 
advantage in attracting students, in that they offered free board and lodging. 

Finally, post-graduate schools were not set up as had been planned in 
institutions of higher education. 

7. Monitoring the changes 

In assessing changes in conditions between the start and the end of the 
plan period, a general description of the type carried out above, is an 

I. Fragoudaki, Anna, The reading books of the primary school, ideological compulsion and 
educational violence, Athens, Themelio, 1978 (in greek). 
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essential tool as a starting point. In this study, however, we are mainly 
interested in monitoring change through the use of social indicators. Some of 
the difficulties in selecting indicators for this purpose have been mentioned in 
the general section on indicators, but we must now turn to the particular 
problems of indicators in the educational sector. 

The basic question which needs to be asked is why we want to monitor 
changes at all. In the context of social planning, the reply will be that the use 
of indicators is simply a tool for the better understanding of change in 
relation to the achievement of social goals. 

For this purpose, in some of the more systematic discussions of social 
indicators in the field of education, an attempt is made first to define the 
possible goal areas of an educational system. A 1973 OECD study for 
example,1 reflecting the approaches to educational planning which were 
outlined in the first part of this chapter, examined the relationship of the 
educational system to the following five goal-areas, arranged in the order in 
which they were historically important, and suggested indicators which might 
be developed: i) transmission of knowledge and skills, ii) education and the 
economy, iii) equality of educational opportunity, iv) provision of education
al services for individual requirements, and v) education and the quality of 
life. 

This study takes quite a broad view of the transmission of knowledge and 
skills 'to enable people to function more or less autonomously', and suggests 
that indicators be developed in relation to functional literacy, political 
participation, real and apparent control exercised by pupils, consumer 
efficiency, social relationships including sexual equality and the generation 
gap, preparation of tomorrow's citizens with regard to such things as 
sex-education, understanding of the ecology of human society. 

With regards to education and the economy, indicators are suggested to 
measure the productive potential of the labour force, which include the 
average level of education in standard school years, the relation of education 
to earnings, and the difference between the educational level of new 
graduates entering the labour force and the average level of education of the 
employed population. 

Equal opportunity refers to the availability of places for students, the 
social institutional support for attendance, and the economic ability of 
individuals to pursue their education. This also refers to special provisions 
for those groups which are recognised as disadvantaged in society. Formal 
equality is measured by enrollment at all levels and types of institution by 
sex, race, I.Q., age and class of origin. Since there is insufficient knowledge 

I. Indicators of performance of educational systems Paris, OECD, 1973. 
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concerning the relative importance of the various inputs to education, the 
study suggests that pupil and teacher time, materials and buildings, quality of 
teaching, and peer-group influence should for the time being, be considered 
equally important, and indicators such as monetary resource input per child, 
educational level of teachers etc. are proposed. 

It is also suggested that achievement scores should be monitored, as should 
provision for children with special gifts in say music or dance, and the 
number of hours available for special counselling. Important, but much more 
difficult areas for which it is suggested indicators should be developed are the 
extent to which education contributes to the realisation of individual 
development with regard to variety, creativity, fate control and disposition to 
education. 

In the framework of the OECD programme for the development of social 
indicators, the first relevant social concern was defined as 'the attainment, 
maintenance and development by individuals of basic and further knowledge, 
skills and values necessary for their individual development and their 
successful functioning as citizens in their society'. Consensus was not reached 
on suitable, corresponding indicators, although it was thought that they 
should be related to functional literacy, and as a first stage should be related 
to the areas of health and employment.1 In this context, a number of 
countries including the UK and the USA are working on assessment of 
performance or attainment tests. For some countries, including Greece, Italy 
and Spain, literacy in the strict sense is still a necessary indicator. Whilst in 
Denmark for example, a special survey of the adult population tried to assess 
the competency of the population, including such questions as whether they 
were able to write a letter to a public authority. 

The second social concern with regards to education was 'the organised 
opportunities available to individuals to acquire, maintain and develop the 
knowledge and skills necessary for their individual development and success
ful functioning as citizens in their society, and the propensity of individuals 
to use these organised opportunities'. For practical reasons, the OECD 
project narrowed 'organised opportunities' to mean 'educational courses' and 
excluded such things as watching television every evening. Furthermore, a 
distinction was made between 'regular' education which is taken to refer to 
the uninterrupted attendance from childhood through adolescence, and 
'adult education' which takes place after regular education has been 
interrupted by participation in the labour market or some other non-educa
tional activity. For participation in regular education 'the average years of 
regular education experience of the population' has been accepted as an 

1. Inventory of data sources for social indicators, OECD, op. cit. 
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indicator.1 In the preparatory work, apart from the usual disaggregations 
(sex, age, nationality, socio-economic category), it was suggested that the 
results should also be broken down by the following types of education: 
pre-primary, primary, general secondary, technical secondary, secondary 
education which is preparatory for entry into higher education, terminal 
secondary education, non-university higher education, university type educa
tion, teacher education, special education for physically or mentally handi
capped pupils. A distinction was made between compulsory and non-com
pulsory education, and between publically financed and fee-paying institu
tions. In the final list of indicators, the disaggregation has been simplified. 
Much of the necessary data can usually be obtained from population censuses, 
and from surveys, such as the General Household Survey in Great Britain. 

With regards to adult education, the percentage of the total population 
that has participated in organised non-regular learning opportunities during 
the past year, has been suggested as a suitable indicator. The disaggregations 
in this case include age, sex, educational level, occupational status, area of 
residence, and type of education or activity. Given the definition of adult 
education, the total population in this case is that part of the population 
beyond the age of compulsory education, whose regular education has been 
interrupted, by some non-educational activity. Apparently, however, in most 
countries, data for this indicator is not readily available, apart from that 
concerning vocational training. 

Obviously, attempts such as the two outlined above, to first define goal 
areas of education and then relate indicators to them, clarifies the field of 
interest and is conducive to a more systematic approach to choosing 
appropriate indicators. Only the second approach, however, seems to attempt 
to place the selection and rejection of indicators on a theoretical base. In 
practice, however, in both cases much of the data necessary for the 
construction of the indicators is simply not available. 

This brings us back, therefore, to the mundane necessity of 'making do' in 
the mean time. This entails fully utilizing available data, whilst recognising 
the dangers of such an approach, which have been pointed out above, 
relating these to planning goals, and simultaneously trying to set the cogs in 
motion for the production of the data necessary for improved indicators. 

In reviewing the indicators which are frequently used in the educational 
literature, to assess their possible usefulness in monitoring changes, the 
following must be kept in mind: i) are they relevant? In some countries, the 
literacy rate of the total population no longer gives meaningful information, 

I. The OECD lisi of social indicators, Paris, OECD, 1982, p. 26 
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though it may be useful with regards to certain minority groups within the 
population, ii) what is the indicator actually measuring? Here it is particular
ly important to distinguish between input and output indicators, iii) are all 
groups of the population covered? This refers to the disaggregations of the 
indicator as shown in the two approaches described above, iv) what 
additional indicators might give a more all-round view? This would include 
indicators related to informal education, that is, to libraries, TV program
mes, newspaper circulation etc. Indeed, it has been suggested1 that the usual 
concept of education is too narrow, and that a broader concept which has 
been labelled 'the knowledge industry' might be more useful for planners, 
which in addition to the usual educational field would include such things as 
publishing and printing, information machines (typewriters, copying systems, 
computers etc.), professional services (accounting, legal information for 
business etc.). 

Some comments are, therefore, in order with regards to frequently used 
indicators. Enrollment ratios for example, whilst helping to clarify who is 
utilizing available services, give no indication of the quality of services 
provided. Some of the main indicators which in the past have been used to 
evaluate the quality of the services are pupil/teacher ratios for the various 
levels of education; pupils/classroom; students/laboratory; lab. staff/pupils; 
the ratio of secondary to primary education; proportion of the public budget 
devoted to education; percentage of GNP accounted for by educational 
services; per capita costs of education etc. 

Some experts, however, would not accept the pupil/teacher ratio as a good 
index of quality and have provided convincing evidence to this effect.2 Within 
a particular setting, agreement could probably be reached, however, with 
regards to certain extremes. That is, it can probably be accepted that a class 
of say 50 pupils is preferable to one of 100 pupils, or that a class of 2 or 3 
children will be able to receive individual tuition, though they might loose 
out on experience in group interaction. We cannot be so confident, however, 
that a class of 35 children will necessarily receive better education than one of 
40 children, and although the difference between 35 and 40 may seem small, 
it can make a big difference when multiplied on a national scale. As far as we 
are aware, no attempt has been made to assess what the desirable level of this 
ratio would be for Greece. 

Although the above indicators measure to some extent the quality of the 
services provided, they are 'inputs' to the educational system and do not 

1. Gross, Bertam M. (ed.), Social intelligence for America's future, Boston, Allyn and Bacon 

1969, p. 234. 
2. Hollister, Robinson, op. cit., p. 42. 
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measure its effectiveness. Indicators which give some measure of the internal 
efficiency of the educational system are the drop-out, or repetition and 
retardation rates of students. In some developing countries, these rates 
combined, have been found to be over 50% for primary schools in some 
cases, and even as high as 80%.' A study carried out some time ago in 
American high schools, showed that 35% of the pupils abandon their studies 
before graduation,2 and even in England, which at the time when the study 
was carried out, still selected pupils for the grammar school on the basis of 
the 11-plus examination, a Royal Commission in 1954 found that more than 
one third of the students who had been admitted after this 'careful scrutiny' 
either did not obtain a final certificate, or failed to get enough passes.3 

Obviously if pupils take nine years to complete a six year course, the cost of 
their education is 50% higher than needs be - this is partly why Sheehan4 

suggests that cost/completed graduate would be a more valuable indicator 
when comparing the cost of different levels of education, rather than the 
average annual unit cost. 

Cohort studies through the educational system, comparing the number of 
certificated leavers with that of corresponding entrants would give a better 
idea of the internal efficiency of the educational system, and the importance 
for the different kinds of wastage. Since such data is not usually available, 
'the total effects of the various 'wastage' factors can be measured by 
comparing the number of certificated leavers with that of the first entrants 'x' 
years before, (i.e. number of years formally required to complete the course).5 

Wastage is considered to be higher if drop-out occurs in the final year rather 
than the first year, but one could hardly say that drop-outs have not received 
any benefit from their education even if they do not obtain a certificate. 

The qualification of teachers is obviously of vital importance to the quality 
of education. Even a good teacher will be handicapped, however, if the 
material he is asked to teach is not appropriate. Insufficient attention is 
frequently given both to the quality of teaching material and teaching 
methods. An example of the impact of teaching methods and equipment is 
that in many countries, pupils can study a modern language for six years in 
secondary schools and yet still be unable, after 500-700 class-hours, to speak 
or understand that language fluently, whereas a hundred hours in a language 

1. The problem of educational wastage, Bulletin of the UNESCO Regional Office for Educ. In 
Asia (Bankok), Vol. I, No. 2 March, 1967. 

2. Hutchins, Robert M., The learning society, London, Pall Mall, 1968, p. 19. 
3. Husen, Torsten, Social background and educational career, Paris, OECD, 1972, p. 125. 
4. Sheehan, John, The economics of education, Studies in Economics No. 9, London, George 

Allen and Unwin, 1973, p. 17. 
5. Development of secondary education: trends and implications, Paris, OECD. 1969, p. 55. 
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laboratory with a tape recorder, gives much better results. Lewis has said1 for 
example, that since the average child now leaves school reading 100 words a 
minute, whereas with a reading machine he could be taught to read 300 
words a minute, the quality of educational services will be raised not 'by 
paying the teachers more or hiring more teachers, but by putting reading 
machines into the schools'. Personal computers and word processors also 
promise vast changes. Indicators to monitor these kinds of changes do not, 
however, seem to have been developed. 

Finally, although in the 1968-72 Plan education for the handicapped has 
been touched upon only in the social welfare section, if a serious attempt is to 
be made to include the handicapped in the development process, as is the 
professed aim of the unified approach, then the participation of the 
handicapped in educational programmes, particularly within the general educ
ational services, will also have to be monitored. 

Using the data which is available from the national statistical service in 
Greece, a number of indicators have been estimated for education, and these, 
plus others which it would have been advisable to calculate if the necessary 
data were available, are given in Table V.2. 

It should be borne in mind that, as already stated, these categories of 
indicators are not mutually exclusive, and the same indicator in a different 
context, could conceivably appear in another group. 

7.1. Demographic, informative indicators 

The increasing proportion of children in private education at all levels, 
indicates that the public education system was not meeting social demand 
during the Plan period (see appendix Table V.A.I). This was particularly 
noticeable in the Greater Athens area, where by 1972/74, 74% of pre-school 
children were in private kindergartens, and over 20% of pupils at the primary 
and secondary level were in private schools (see appendix V.A.2). This is 
particularly interesting in view of popular opinion that services in the capital 
are superior to those in the provinces. The very high proportion of children 
in private primary schools (almost 40% in 1972/73) in Thrace, calls for 
investigation as to whether this is simply a matter of freedom of choice, or 
whether it reflects an unsatisfactory level of public educational services. 

I. In C. E. Beeby (ed.), Qualitative aspects of educational planning, Paris, UNESCO, 1969, p. 
106. 
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TABLE V.2 

Social indicators for education 

Available indicators Other desirable indicators 

A. Demographic, informative 
Proportion in private education 
Proportion in night schools 
University students by parents' profession, 
level of education, residence 

B. Input indicators 
Student/staff ratios, by level of educ. & 
geographic region 
Facilities '& equipment by level of education 
Public expenditure on education 
Services for handicapped 

C. Output indicators 
Enrollment ratios, by level of educ, sex, 
geographic region 
Wastage 
Repetition, by sex, geographic region 
Examination success by sex, geographic region 
Newspapers bought Books bought and borrowed 

D. Final states 
Educational level of population: Years of formal education 
% illiterate, % university graduates Educ. level of new entrants to labour force 

Compared to certain other countries of the OECD, the proportion in 
private education in Greece was still low at the end of the plan period.1 In 
Italy, Germany and Japan for example, over 75% of kindergarten children 
were in private schools as compared to 17% in Greece as a whole, where the 
proportion of total infants attending kindergarten was also low. 14% of 
primary school children in France, compared to 8% in Greece, were in 
private schools. 

In Greece, the number of pupils attending night school, which means that 
they were working whilst attending a regular educational Course, was still 
important at the time of the 1968-72 plan. Although as can be seen from the 
following table, the proportion of night-school pupils at the primary and 

1. The education situation in OECD countries. Paris, OECD, 1974, p. 18. 

% of primary and sec. level 
pupils living away from home 
% of primary & sec. level students attending 
split hours 

Educ. level of teaching staff 
Teaching programme changes 
Revision of school books 
No. daily newspapers 
Books & periodical published 
Public libraries/ population 
Hours of educ. programmes on T.V. & radio 

Enrouement of handicapped 
Enrollment in adult educ. 
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secondary general level fell during the plan period, it was still high in 
secondary, technical and vocational education. 

TABLE V.3 

Percentage of pupils attending night school 
by level of education, 1967/68, 1972/73 

Level of education 1967/68 1972/73 

Primary 1.0 0.5 
Secondary (general) 5.7 4.1 
Secondary (tech. and voc.) 41.3 

Source: National Statistical Service, 
Educational Statistics. 

The particular demographic conditions in Greece, scattered population in 
small rural settlements and overcrowding in the Greater Athens area, suggest 
that a further two indicators which would not be relevant in most other 
countries, would be pertinent in the Greek case. These would be the 
proportion of primary and secondary level pupils who are obliged to live 
away from home in order to attend school, and the proportion of primary 
and secondary level students who attend schools on a split programme 
system - morning or afternoon attendance on alternate days. The latter is 
particularly difficult for the children of working mothers. We do not, 
however, have the necessary data for such indicators. 

Finally, the origin and family background of university students is 
examined. The number of university students/1,000 population shows very 
great discrepancies between geographic regions, being four times greater in 
the area of the capital than in Thrace for example in 1967/68.' Although the 
position of all regions relative to Greater Athens improved over the plan 
period, considerable variations remained, indicating a lack of equal oppor
tunities for young people in different parts of the country. 

Appendix V.A.4 gives the percentage distribution of university students 
according to their father's profession. Although this might be useful for a 
particular point in time, it is not in fact valid for comparisons over time since 
the structure of the labour force over time also changes. A more suitable 
indicator was estimated by Kelperis and Dimaki, using unpublished data for 

I. Appendix V.A.3 
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the year 1963/641. Based on a model developed by Bourdieu, they estimated 
the likelihood of children born in 1944 attending university, according to 
their social background. 

In the absence of such data, it was considered relevant to relate university 
attendance to the educational level of students' parents. The necessary data 
were not available for the beginning of the plan period. The advantage of 
young people whose father has also completed higher education, is clearly 
indicated, however, by Table V.4, which refers to the academic year 1972/73. 

TABLE V.4 

University students by level of education of their parents 1972/73 

Students by father's 
educ. level/1,000 

of same level 

76.0 
63.0 
27.8 
13.0 
5.3 

30.7 

males 
Student.· 

educ. 
i by mother's 

level/1,000 females 
of same level 

49.9 
65.3 
35.6 
11.5 
7.3 

27.5 

Parent's level of 
education 

Higher 
Secondary 
Primary 
Not completed primary 
Illiterate1 

Not declared 

1. 'Illiterate' in 1971 population census are also included partly in the number of those who have 
not finished primary school, and partly in category 'not declared' (Indicator represents the 
number of university students with father (or mother) of certain educational level, per 1,000 males 
(or females) over the age of 25 of that level in the population). 

7.2. Input indicators 

As was mentioned above, education accounted for an average of 10-11% of 
public expenditure throughout the planning period. Its share in GDP also 
remained practically stable at 2.7%-2.8%. There was, therefore, no great 
change in the economic input to education. 

Bearing in mind the reservations which were expressed above regarding 
pupil/staff ratios, when used together with other indicators, and particularly 
for making regional comparisons, this remains a useful indicator of the level 

1. Lambiri-Dimaki, J., Sex and class differentials in educational opportunity and in choice of 
faculty in Greece (mimeograph). 
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of services being provided. On the whole, only slight improvements were 
achieved in pupil/staff ratios at the pre-school, primary and secondary, 
general levels (Appendix V.A.5). At the secondary, general level, which as 
will be seen below, experienced a considerable increase in enrollment levels 
during the plan period, there was a deterioration in this indicator in a 
number of regions, including Greater Athens. 

As indicated in Table V.2 information on the educational level of teaching 
staff would also have been valuable, but this was not available to us. One 
indicator which can be calculated from existing data and which is valuable in 
assessing the quality of services, is pupil/staff ratios by specialisation of 
teachers. Appendix V.A.7 gives these ratios for public secondary schools. 

From this table it can be seen, that although one of the stated aims of the 
plan was the education of the necessary scientific and technical personnel for 
the development of the economy, there are only slight improvements in the 
provision of teachers of mathematics, physics and chemistry. It should also 
be pointed out that these indicators probably give a more favourable picture 
than was possibly the case throughout the school year, since the data used 
refers to June 1st, that is, the end of the school year. One of the problems in 
the education system in Greece has been that vacant positions are not always 
filled until well into the academic year. 

In a country whose language is not in common use throughout the world, 
the importance of the teaching of a foreign language in schools is 
self-evident. Table V.A.8, of the appendix, however, indicates just how 
unequal were the opportunities to learn a foreign language, for children in 
different regions of the country. The very great regional differences in the 
supply of 'other' teachers also gives some indication of the lack of 
opportunity for many children to benefit from specialised music or art 
teachers for example. 

When the table refered to above is seen in conjunction with the following 
two tables in the appendix (V.A.7, V.A.8) which indicate level of facilities 
and equipment in public primary and secondary schools, the picture becomes 
even bleaker. From these tables it can be seen that in at least half the public 
schools in 1972/73, the scientific subjects to which emphasis was supposed to 
have been given, were simply being taught from the book, without the benefit 
of seeing and doing. 

The exceedingly low supply of sports fields and gymnastics equipment 
indicate how far modern Greeks had strayed from the educational aims of 
their ancestors. This should also be seen in conjunction with problems in the 
health field, since by the mid-1970s obesity was already considered to be a 
problem amongst school children. 

The fact that half the public secondary schools did not have a school 
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library with at least 101 books needs to be seen in conjuction with the general 
lack of public libraries. The fact that few children had books available to 
them in their own homes makes the lack of school libraries even more 
important. 

Obviously, these indicators relating to school equipment would have been 
more meaningful if they had refered to the number of pupils rather than 
schools, but such information was not available to us. 

Information on the revision of school books and programmes would also 
have given a better picture of the input to the educational services, though 
the lack of modernisation in teaching methods is partly reflected in the 
indicators concerning equipment. The number of books, daily newspapers 
and periodicals published would also have given a useful insight into 
educational materials available, as would information on the hours and 
content of educational programmes on television and radio. 

Finally, there were less than 100 teachers in the whole country in schools 
for both the physically and mentally handicapped. 

7.3. Output indicators (utilization, performance) 

As can be seen from Figure V. 1 there was an almost general improvement 
in enrollment ratios between 1967/68 and 1972/73, particularly at the 
pre-school and secondary general levels. Furthermore, the relative position of 
girls in the education system also improved, so that by 1972/73 the 
enrollment ratios for boys and girls in secondary, general education, which is 
the level leading to university education, were 58.9% and 58.3% respectively. 
(Appendix V. A.9). Although the participation of women in higher education 
was still less than half that of their counterparts in other European countries 
at that time, it improved from 9.6% in 1967/68 to 12.5% in 1972/73. 

As was mentioned above, although output indicators are more meaningful 
than input indicators, there is frequently a lack of data for their development. 
Although we have data for the number of places in schools for the 
handicapped, there are no reliable estimates of the number of handicapped in 
the population to estimate the extent to which their needs were being met. 
Neither was it possible to estimate the level of adult education for this period. 

Table V. 5 shows the simple means of calculating total wastage, which was 
described above, for primary schools during the plan period.' 15% wastage at 
the primary level may seem rather high. Doubtless this is in part due to poor 
teaching methods. It should also be borne in mind, however, that educational 
services for mentally handicapped or maladjusted children are non-existent in 
some areas of the country, which means that very probably children with 
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FIGURE V.l 

Enrollment by level of education, 1967/68, 1972/73 
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TABLE V.5 

Wastage in primary schools (all schools) 1967/68 - 1972/73 

Pupils Number of students enrolled 

Class 1 (1967/68) Class 6 (1972/73) 

% wastage 

Total 
Boys 
Girls 

167,930 
87.755 
80,175 

142,070 
74,257 
67,813 

15.4 
15.4 
15.4 

Source: National Statistical Service of Greece, Educational Statistics 1972/73, Athens, 1976. 
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mental or emotional handicaps, who in other countries would be receiving 
special attention, are being served within the general education system, 
without any of the necessary supporting services. We were unable to calculate 
this indicator on a regional basis. 

We are unable to calculate the total amount of repetition throughout the 
education system. Data is available, however, concerning the number of 
pupils and students registered for two or more years in the same class at any 
one time, and the relevant indicators are presented in Tables V. A. 10, A. 11 
and A. 12 of the appendix, for primary, secondary and university level 
education respectively. These indicators show that at the primary level there 
was a slight improvement in all regions of the country, whereas at the 
secondary level the contrary was true. This might be partially explained by 
the increased enrollment which took place at the secondary level, without the 
corresponding measures being taken to meet the needs of these pupils,but 
obviously this can be no more than conjecture. 

It is interesting to note that repetition among university students fell from 
23% to 13% over the plan period. This can hardly be attributed to the small 
increase in scholarships which was achieved over the period, particularly 
since the proportion of students who were working to educate themselves, 
rose slightly from 22% to 24% during that time. Furthermore, it should be 
noted that in the teaching academies, that is, schools directly related to a 
profession, repetition was negligible. 

There is some doubt as to whether examination results are in fact a valid 
indicator of the output of the education system. Their use can perhaps be 
justified, however, in investigating for possible regional or sex differences, 
and this information is, therefore, presented in Tables V.A.I3 and A. 14 of 
the appendix. From this, it can be seen that regional differences were 
negligible. 

The question of equality for the sexes is dealt with more fully later in the 
paper. At this point, however, it should be noted that although girls are 
under-represented judging by enrollment ratios, when they do get into the 
system, they show a lower proportion of repetition and greater success in 
examination than their male counterparts. 

Although the reading material published or available through libraries has 
been considered an input, the number of newspapers, periodicals and books 
actually bought seems more properly to be an indicator of the output, and 
might even have come in the last category. That is the 'consumption' of read
ing material is seen as an indicator of the extent to which the population seeks 
to satisfy a need for knowledge. 

From Table V.6, it can be seen that the number of newspapers and 
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periodicals bought, per 10.000 population, increased over the Plan period, 
the largest increases being in the sale of periodicals and sports newspapers. 

TABLE V.6 

Newspapers and periodicals bought, per 10,000 inhabitants, 
1967, 1968, 1972, 1973 

Type of publication 

Political daily newspapers1 

Sports papers 
Periodicals2 

1967 

2,495 
211 
534 

Number bought/10. 

1968 

2,487 
256 
626 

,000 inhabitants 

1972 1973 

2,468 2,669 
467 491 
851 863 

Source: Prime Minister's Office, General Press and Information Division. 
1. Published in Athens and Salonika. 
2. Published in Athens. 

It should be noted, that with regards to the political, daily newspapers, for 
this particular period, they would be more a reflection of the political 
situation rather than of a change in the educational status of the population. 
A number of newspapers were banned from circulation, and for most of the 
plan period the press was under very strict censureship. The effect on the 
circulation of daily newspapers can be clearly seen from the quarterly data 
for the year 1974, which shows that the number of daily newspapers bought 
leapt from 19 million for the second quarter to 73 million for the 
three-month period following the turkish invasion of Cyprus and the fall of 
the dictatorship. For a more 'normal' period, newspaper circulation, and the 
number of books sold, for which we do not have data available, would 
constitute useful indicators. 

7.4. Final state indicators 

Although this is in fact the most important category, it is also the category 
for which the least data are available. 

We have no data available concerning functional literacy, although the 
private offices which spring up close to public services and for a small fee will 
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fill out application forms etc., indicate that there is a problem. This must 
have been greater at the time of the 1968-72 plan when ' katharevousa', 
which is a formalistic Greek which was taught at the secondary level, was still 
the official language of the public services and legal documents.1 

As was mentioned above, however, illiteracy in the limited sense is still 
prevalent in the Greek population and the relevant indicators are presented 
in Table V.A. 15 of the appendix. These indicators refer to the population 
census of 1971. The proportion of illiterate women, over 30% of females over 
the age of 10 in some areas, is taken up again in Chapter XI, which deals 
with special groups of the population. 

On the right-hand side of Table V.2, we have suggested that if the data 
were available, other useful indicators would be the average years of formal 
education of the population (by age, sex and geographic region), and the 
educational level of new entrants to the labour force, as compared to those 
already in the labour force, in order to relate educational planning to 
manpower planning. 

7.5. Regional differences 

As has been stated in the first part of this paper, no attempt is made to 
produce composite indicators, since these involve increasing use of value 
judgements for weighting purposes, and as has been found by others who 
have attempted this, they tend to hide more than they reveal. On the other 
hand, although each of the indicators monitored above can be useful on its 
own, particularly for the planner who is interested in certain aspects of the 
education sector, it is difficult to get an overall picture of what happened 
over the plan period. For this reason, in this section, we bring some of these 
indicators together into comparative regional profiles. 

The comparative profiles, and the list of indicators which are included in 
the profiles, are given in the appendix. Obviously, the indicators included in 
the regional profiles are not the most desirable, since they are perforce, 
simply a selection of the indicators which we have used, for which data was 
available on a regional basis. For example, since we do not have the 
necessary breakdown of the age-structure of the population by geographic 
region for this period, it was not possible to include enrollment ratios in the 
profiles. 

1. The previous government established 'demotiki' or the spoken language, as the official 
language of the state and the present government has simplified this version even further. 
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Bearing this in mind, the profiles are given as an indication of how 
complex the situation can be, and therefore, how essential it is to build up a 
system of social indicators on a regional basis. 

Such profiles can also be a valuable tool in exploring different ways of 
dealing with planning problems through a unified rather than a narrowly 
sectoral approach. For example, Epirus and Thrace are usually considered to 
be two of the least developed regions of the country, and on the basis of our 
output and final state indicators, both appear in the position of 'least 
favourable region'. On the other hand, with regards to the input indicators, 
both regions appear a number of times in the 'most favourable position'. 
Greater Athens on the other hand, which is the most developed region, 
appears 9 out of the 25 times in the position of worst region. 

It should be stressed that at all times, the profiles need to be used in 
conjunction with the actual values for the indicators. 

8. Conclusions 

As was seen in section 5 of this chapter, the objectives for education were 
expressed mainly in terms of creating a labour force with the necessary skills 
to meet the needs of changing technology, and to increase productivity for 
long-term economic development, although some mention was also made of 
meeting social demand and the need for non-formal and informal education. 

8.1. Evaluation of the Plan in its own terms 

The disappointing performance of the education sector when measured in 
the Plan's own terms, seems to have been mainly due to a failure to achieve 
organisational and institutional changes, as reflected in the continued 
dispersion of responsibility for educational planning and the failure to absorb 
the designated investment. Consequently, the desired shift towards the 
sciences and technical education was not achieved. The shortage of certain 
skilled personnel was becoming an obstacle to the growth of both the 
productive sectors and certain services, and the output of the educational 
system was not matched by job-opportunities. The rather tenuous manpower 
approach to educational planning which seems to have been employed, does 
not, therefore appear to have been effective. These failures must be attributed 
not only to the methods of plan formulation, but also to the lack of effective 
machinery for plan implementation, and particularly with regards to the 
institutional changes, to a lack of political will to carry them out. 
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8.2. Evaluation according to social planning criteria 

When assessed according to the criteria of unified social planning, although 
again partly negative, a rather different picture is formed, even though the 
data available for this are very inadequate. 

The interrelationships of the economic and the social were simply touched 
upon, from the point of view of the link between the educational system and 
job-opportunities, and the possible effects of the provision of pre-school 
education on the employment of women. In both cases, however, as was seen 
above, even this was mainly a case of wishful thinking. The many other 
aspects to which we have refered were ignored, even though such links as 
education and health, and the school as a dynamic centre for social and 
cultural development, particularly in small villages, could have had a strong 
impact if they had been considered. 

The criterion as to whether or not the provisions were people-oriented also 
appears in rather a negative light. The objectives were set more in terms of 
meeting the needs of the economy for skilled labour, than in terms of the 
demands of the people as consumers of education, although social demand 
was mentioned. Even this so-called manpower approach could have been 
people-oriented if it had really been geared to match the graduates of the 
educational system to job-opportunites, instead of the unrealistic production 
of graduates from some of the new technical schools for non-existent 
positions. Furthermore, from the point of view of the providers of education, 
the resources allocated to the sector failed to improve their level of living. 

With regards to participation, apart from the obvious emptiness of this 
concept under a military dictatorship, there was also a failure even to 
transmit information concerning education and career prospects. The paraly-
sation of union activities also precluded the possibility of participation in 
decision making by the providers of formal and non-formal education. 

As concerns the achievement of an integrated society and equality of 
opportunity, however, as can be seen from the social indicators monitored, 
the changes were not all negative. For example, although considerable 
discrepancies remained with regards to the opportunities available to young 
people in different parts of the country to attend higher level education, there 
was some reduction of these inequalities, and the comparative position of 
females in the formal education system continued to improve. Although the 
children of educated parents were at an advantage with regards to admission 
to higher education, the proportion of students whose parents were peasant 
farmers or labourers indicates that perhaps class barriers to higher education 
in Greece are not such an obstacle to equality of opportunity as in some 
other more developed countries. On the other hand, little attention was paid 
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to the integration of a high proportion of the older population, particularly 
aging women, who must have experienced a certain degree of isolation, due 
to illiteracy. 

8.3. Implications for the future 

The attempt to develop social indicators in the framework of a unified 
approach to planning has given, therefore, a deeper understanding of some of 
the changes which took place over the plan period. The development of such 
indicators during the planning process would, therefore, give a more reliable 
informational background for the planning of greater social justice. This 
attempt also uncovers the need for further information, and the development 
of indicators for a wide number of aspects of education. 

As was mentioned in reference to the OECD work on this subject, such 
indicators need to be developed with regards to the transmission of 
knowledge and skills, education and the economy, equality of educational 
opportunity, provision of educational services for individual requirements, 
and education and the quality of life. Apart from some of the input 
indicators, which we have used in our profiles for education, almost none of 
the indicators listed above in respect to these areas of interest, are presently 
available in Greece. 

We have also mentioned (Table V.2), that the particular conditions in 
Greece call for the monitoring of the proportion of primary and secondary 
level pupils living away from home, and attending split hours. Adaptation of 
the content of educational programmes and teaching methods are areas of 
particular concern to Greece, as are the integration of the handicapped and 
provisions for persons with special gifts, both of which are practically 
non-existent at the present time. 

The areas of non-formal, adult and informal education also need to be 
given considerable attention if educational planning is to be carried out in the 
context of unified social planning as we have outlined it. Apart from the 
indicators which have been discussed above in this area, with respect to 
Greece, attention might also be given to the transmission of a rich heritage of 
traditional skills and handicrafts. The use of libraries and availability of 
non-school books is also at such an extremely low level in Greece as to merit 
particular attention. 

Finally, the development of social indicators, utilizing readily available 
data, has shown that such indicators can play an uncovering role in the 
determination of possible points of interest for further research. One such 
possible point would be the causes of the reduction in repetition rates 
observed in higher education. 
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CHAPTER VI 

HEALTH 

In this chapter, the concept of health is first discussed. Health planning is 
then examined within a unified approach to planning, that is, we examine the 
interdependence of health planning, and planning for other sectors. Follow
ing this, we examine the approach taken to health planning in a number of 
countries, both developed and developing, firstly because Greece is at an 
in-between stage of development, and secondly, because the techniques of 
planning are not always directly related to the level of development. For 
example, the PAHO-Cendes method described here, is a sophisticated 
attempt at health planning, being carried out in an area of developing 
countries. 

Conditions in Greece at the time of the 1968-72 Plan are examined, and 
brief reference is made to recent developments. The provisions of that plan 
are analysed, and achievements are assessed on the basis of the Plan's aims. 
Finally, changes in the health sector are assessed using a set of social 
indicators, and regional profiles for health are set up. 

1. Health and society 

The World Health Organisation defines health as 'a state of complete 
physical, mental and social well-being and not merely the absence of disease 
or infirmity',1 and the stated objective ofthat Organisation is 'the attainment 
by all peoples of the highest possible state of health'. Although laudable in 
intent, this definition of health is so broad as to be difficult for the planner to 
grasp and utilise. Mental and social well-being in particular, are subjective 
concepts, and even in the case of physical well-being, a person may have a 
feeling of physical well-being when he is actually suffering from a disease of 
which he is unaware. Indeed, in connection with this definition, Henry Miller 
has commented, Ί will not labour my own conviction that the normal state 
of most people is to feel faintly tired, harassed and under the weather, and 
that my clinical observations lead me to believe that an abounding sensation 
of positive health usually presage either a cardiac infraction or incipient 

hypomania'.2 

1. Basic Documents, W.H.O., twenty-sixth edition, 1976, p. I. 

2. Quoted in Challenges for change, McLachlan Gordon (ed.), London, Oxford University 
Press for Nuffield Provincial Hospitals Trust, 1971, p. 110. 
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The 'health for all' slogan of Alma-Ata has not clarified the problem, 
although in this case priorities were defined for the means of striving towards 
this elusive goal.1 The Thirtieth World Health Assembly in 1977, however, 
did bring the health goal more into the reach of the planner by stating that 
an attempt should be made for the attainment by all citizens of a level of 
health 'that will permit them to lead a socially and economically productive 
life'.2 

Regardless of the difficulty in defining it, health is an extremely emotive 
subject, and it has been accepted by most governments of the world that 
health and well-being are inalienable rights, and that everyone is entitled to 
enjoy 'the highest possible state of health'. This right has been written into 
the constitution of many countries, and the state has accepted responsibility 
for upholding it. 

The health services differ from most other services in that many people 
believe that they should be distributed according to need, rather than 
demand backed by willingness and ability to pay. As countries develop, 
'rising expectations and improved education have made the population at 
large less willing to tolerate inferior standards and more reluctant to accept 
that particular sections of the community should be excluded from access to 
the medical care system'.3 The spiralling costs of health care, and the 
economic crisis of recent years, however, have caused the public as 
tax-payers4 to consider whether restrictions should be drawn somewhere. 

The attitude of the medical and nursing personnel, who in entering their 
professions are sworn to do their utmost in protecting and sustaining life, 
also sets the health services apart from other services. Fuchs has put this 
problem graphically-'medical tradition emphasizes giving the best care that is 
technically possible; the only legitimate and explicitly recognised constraint is 
the state of the art... All this sets medical care distinctly apart from most 
goods and services. Automobile makers do not, and are not expected to, 
produce the best car that engineering skills permit. They are expected to 
weigh potential improvement against potential cost. If they do not, they will 
soon be out of business'.5 

1. Alma-Ata 1978. Primary Health Care, W.H.O. (Health for all series no. 1) 1978. 
2. Managerial process for national health development, Geneva, W.H.O., 1981, p. 9. 
3. Ashford, J. R., in Challenges for change, op. cit., p. 132. 
4. Zöllner, Herbert F. K., 'European health strategies in the absence of economic growth' in 

National Health Care Systems in Non-Growth Economies, Report of Conference, April, 1981, 
Sweden, Scandinavian Journal of Social Medicine, Supplement 28. Linköping, 1981, p. 75. 

5. Fuchs, Victor (ed.), Essays in the economics of health and meda u. care. New York, National 
Bureau of Economic Research, 1972. p. 66. 
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Indeed, in recent years there has also been discussion as to whether the use 
of medical technology to prolong life has in some cases deprived people of 
the right to die with a certain amount of dignity. Particularly in the case of 
some types of cancer, it has been said that the effects of treatment are often 
far worse than the symptoms of the disease itself.1 

Furthermore, although health is such an emotive subject, and in times of 
health crisis in particular, it would seem to be given top priority by most 
people, good health is not the over-riding objective people have. Indeed, 
smoking, driving and eating habits in developed countries, even when the 
population is exposed to health education campaigns dealing with the 
dangers of such habits, indicate that good health is not always the primary 
objective uppermost in everyone's mind. 

Recent advances in medical science have made the provision of up-to-date 
medical care increasingly complex, and in many cases, increasingly expensive. 
This, together with the rising expectations of the population has led many 
governments to undertake more responsibility for the supply of medical 
services either through direct provision, or indirectly through state supervised 
insurance schemes. The planning of the health services, to one extent or 
another, has also become part of the responsibility of the state, as has the 
decision to allocate public funds to the health sector. In recent years, with 
low rates of economic growth in many developed countries, and increasing 
costs in the health sector, there seems to have been an almost overwhelming 
interest in reducing the resources used for health.2 

Various methods of allocating a country's resources to the health sector 
are used, ranging from the personal opinion of the policy maker to highly 
sophisticated econometric models. As we have discussed in the introduction 
to this paper, however, even the highly developed and sophisticated statistical 
methods sometimes used, are fraught with implicit value-judgements. There 
is as yet no 'scientific' or 'objective' way of deciding whether the community 
will benefit more from the building of one more school or one more hospital; 
or what the decision should be when the choice is between saving the life of a 
child, or easing the pain of a person who is chronically sick. This is what 
allocation of resources in the health sector means in the final analysis, and 
even though it may not be expressed so simplistically, planners must be 
constantly aware that this is in fact what they are doing. An attempt to find a 

1. Health care in a changing setting: the UK experience, CIBA Foundation Symposium 43 (new 
series), Amsterdam, Oxford, New York, Elsevier/Excerpta Medica / North Holland, 1976, p. 
146. 

2. Abel-Smith, Brian, Maynard, Alan, 77^ organization, financing and cost of health care in the 
European Community. Social Policy Series, Commission of the European Communities, Brussels, 
1979. 
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mathematical 'formula', to solve such problems is not only like searching for 
the apothecker's gold, but is an attempt to avoid the heavy, moral 
responsibility of decision-making. 

Although this may appear to be a repetition of one of the arguments 
brought out in the introduction, this theme is reiterated here since it is of 
particular relevance to the field of health services where planning decisions 
affect questions of immediate life or death, or conditions of acute human 
misery. As mentioned above, the rapidly increasing costs of health care, 
together with demands from other sectors and the economic problems 
brought about by the energy crisis, have caused most countries to look again 
at their health services, and even in countries committed to national health 
services, to consider the possibilities for more private payment for health.1 

Difficult political decisions are being explicitly taken, as for example in 
England, where certain expensive medical techniques are not being provided 
for people over a certain age. 

2. Health in a unified approach to planning 

Given the political appeal of the health services, the fact that the health 
sector is quite large in a number of countries, that in many it accounts for a 
high proportion of government employment and expenditure, and that 
particularly for developing countries, the sheer magnitude of the health 
problems demand that scarce resources be used as efficiently as possible, the 
necessity for health planning is self-evident. 

It is not always the countries with the greatest need for health services, 
however, that allocate the highest priority to them.2 'The level of health 
spending seems to be determined more by the history of each country than by 
more rational criteria. Thus, for example, even such factors as the proportion 
of physicians among ministers or in the legislature might have a significant 
influence on the level of health spending. In low income countries, the 
decision on the amount to be spent on health services is, perhaps inevitably, a 
political one and in that (albeit limited) sense can be said to represent the felt 
needs of the country'.3 In fact, as we have stressed throughout this study, 
decisions on the level of spending are political whatever the level of 

1. a. 'Your money or your life', The Economist, November 22nd, 1980. 
b. Wintour, P., Wheen, Francis, 'The knives are out', New Statesman, 15th Oct. 1982 

2. Abel-Smith, Brian, An international study of health expenditure and its relevance for health 
planning, W.H.O., Pub. Health Papers no. 32, Geneva, 1967. 

3. National health planning in developing countries. Report of a WHO Expert Committee, 
WHO Technical Report Series No. 350, Geneva, 1967, p. 23. 
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development. If there is a difference between high and low income countries, 
on the basis of Wildavsky's work, it has been suggested1 that high income 
countries make such decisions incrementally, by identifying new needs and 
ways to meet them, whereas poorer countries frequently start with estima
tions of expected funds as a ceiling, and go from there. 

Although it might be difficult to prove the influence of physicians in the 
legislature suggested above, practical experience in planning gives ample 
empirical evidence of the influence on important policy decisions, of certain 
personalities in key positions. 

It has also been suggested that the strong interest of the public in matters 
concerning health, can lead to the deliberate use of the development of the 
health services as a political weapon. 'Accordingly the health planner is likely 
to receive more encouragement from political leaders than from his 
colleagues in charge of planning economic development'.2 Such encourage
ment, however, is frequently stronger for 'visible' and 'prestige' health 
services such as clinics or university hospitals for example, rather than for 
preventive or other health programmes, the benefits of which may not be 
immediately recognisable to the general public. Particularly in developing 
countries, political pressure may be similarly exherted for allocation of 
resources for roads and schools,, or any other facilities which have an 
immediate and obvious impact on a local community. 

Some countries do formulate health plans independently of plans for 
development, and although this is a step forward from no health planning at 
all, it does not put the health services in their proper perspective as an 
integral part of the social planning process. Malnutrition, for example, is one 
of the prevalent problems in developing countries, but although it is a health 
problem in that the lack of nourishing food seriously affects physical health, 
and in the case of young children can do permanent damage to their mental 
development, it is not a problem which can be tackled solely through the 
health services, or even through the production of more food. 

In some cases, the main reason for malnutrition may not necessarily be 
that insufficient food is produced, or even that the most nourishing food is 
out of the reach of low income groups. Economic development itself may be 
having a detrimental effect on the level of nutrition. Rural families could be 
producing sufficient food to maintain a more than adequate level of 
nutrition, but their desire to purchase more manufactured goods may induce 

1. Boot, Jan Maarten, Schrivers, Guus in report of conference on National Health Care Systems 
in Non-Growth economies, op. cit., p. 162. 

2. Hilleboe, M. E. et al., Approaches to national health planning, WHO Public Health Papers 
No. 46. 
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them to sell such a high proportion of their products that their own 
nutritional level is reduced. Alternatively, plans to provide additional 
employment for women in rural areas could also result in their spending less 
time on the vegetable gardens for which they are usually responsible, and 
which contribute to their family's diet. Even cultural beliefs may be part of 
the problem as was found in Eastern Uganda, for example, where the Adhola 
forbad certain beneficial foods to pregnant women, since they were thought 
to affect their unborn children adversely.1 

Neither should it be assumed that this example refers only to developing 
rural areas. Even rising incomes in urban areas can contribute to a 
nutritional problem as certain cheap foods with a high nutritional value are 
avoided, due to their association with low social status by families emerging 
from the lowest income levels. Changing life-styles, with people eating 
outside the home and relying on hasty 'snacks', and with the greater absence 
of mothers from the home, have contributed to what has been called the 
'malnutrition of affluence'. In some developed countries, high incomes, poor 
eating habits and a sedentary way of life, are causing problems of obesity.2 

This rather detailed example indicates clearly that the health planner 
cannot work in a vacuum. He must coordinate his programmes with those of 
a wide variety of planners such as in this case, agricultural, educational, 
welfare and manpower planners. The solution to what may seem to be a 
health problem may fall outside the health sector, as in one country where 
the problem of dealing with large numbers of scalds on children was met not 
with special health units or health education, but by the redesigning of a popu
lar coffee-filter.3 

The health services are labour intensive, and plans for the training of 
health personnel cannot be made in isolation from general education and 
manpower plans, nor can those for hospitals be divorced from the general 
need for bricks and mortar and technical equipment. 

The possible impact on the level of health of industrial development and of 
conditions in housing, are considered in the corresponding sections of this 
study. With regard to the latter, it should be mentioned at this point that, it 
is not only that infectious and contagious diseases are more difficult to 
contain in overcrowded housing conditions, or in housing without adequate 
water supplies and sanitary facilities, but since home nursing is more difficult 

1. Sharmen, Ann, 'Nutrition and social planning', Journal of Development Studies, vol. 6, No. 
4, July, 1970. 

2. Smith, George, Smyth, John C. (eds.). The biology of affluence, Edinburgh, Oliver and 
Boyd, 1972. 

3. Measurement of levels of health, Copenhagen, WHO Regional Publications, 1979. 
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in poor housing, this can also have very significant repercussions on the 
demand for hospital beds. If domicilary care could replace, or reduce the 
length of hospitalisation in some cases, the need for hospital beds might be 
significantly reduced. It has been estimated for example, that if the average 
length of stay were reduced by only one day in hospitals in the USSR, 4 
million additional patients per year could be treated by the same number of 
beds. ' Research in Britain indicates the possibility that 'coronary care units 
do not make a noticeable difference from care in the home for ischaemic 
heart disease2', but such domicilary care could hardly be given in poor 
housing conditions. 

The expenditure of resources on the provision of casualty and emergency 
services meets only half the problem if corresponding measures are not taken 
in the industrial and communications sectors for example, to reduce the 
number of industrial and road accidents. The situation has not, in fact, 
changed so drastically from that of the nineteenth century when the now 
developed countries found that the biggest impact on their population's 
health was made by clean water supplies and efficient sewage systems, rather 
than by an input of medical personnel. It is simply the problems which have 
changed. 

The problems of the twentieth century developed countries are not those of 
the water supply and cholera, but of the effects of smoking, more cars on the 
road, chemical wastes introduced into the environment, artificial preserva
tives in food, noise, and even some kinds of recreation for example. The 
responsibility of the individual for his personal health has been given much 
more attention within the last few years.3 

Furthermore, in the recent years of economic crisis, attention has been 
turned to the effects of unemployment on health. In Sweden and Norway, for 
example, studies have shown a high correlation between unemployment and 
high blood pressure, and the Swedish plans for health propose to take 
specifically into account the effect of unemployment on the demands for 
health services.4 

The above clearly indicate the interdependence of health planning and 
socio-economic planning as a whole. 

1. Popov, G. Α., Principles of health planning in the USSR, WHO Public Health Papers No 43, 
Geneva, 1971, p. 86. 

2. Cochrane, A. L., Effectiveness and efficiency, Nuffield Provincial Hospital Trust, 1972, pp. 
52-53. 

3. Somers, Anne R., Somers, Herman Μ., Ά new framework for health and health care 
policies' in Conditions for change in the health care system, Washington, U.S. Dept. of H.E.W., 
1977. 

4. The Swedish Health Services in the 1990's, Stockholm, The Swedish Ministry of Health and 
Social Affairs, 1982. 
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3. Approaches to health planning and 
some of the techniques used 

It has been suggested1, that particularly in the case of health planning, 
which is a relatively new field, the first stage should be that of planning the 
planning process, and training the health planners at all levels. Having got 
past this first hurdle, whatever the approach to be taken, and whether or not 
the health plan is to be formulated on an independent sectoral basis or as 
part of a general development planning process, one of the first steps to be 
taken is that of diagnosing the existing situation. 

3.1. Diagnosing the existing situation 

It is here that the health planners run into one of their major problems, 
that of measuring the level of health of the population. 

3.1.1. The level of health 

Since, as mentioned in the introduction to this chapter, the concept of 
health does not lend itself easily to measurement, and is in part subjective, 
health is usually measured indirectly, through measurements of the lack of 
health. Thus, 'measurements of levels of health will indicate the occurrence of 
specific diseases, syndromes, and conditions - levels of function of indivi
duals and population groups - and individual and collective behaviour and 
attitudes toward health-related matters'.2 

Data on morbidity are, therefore, of fundamental importance in health 
planning.3 One way of trying to assess total morbidity is on the basis of the 
number of first consultations between patients and physicians. Such data can 
be collected for disease as a whole and for specific diseases. The reliability of 
the use of physicians' services as a measure of morbidity, however, is 
doubtful. Utilization of medical services is affected by numerous social and 
economic factors in addition to actual health conditions. The accessibility 
and availability of medical services are obviously prime factors determining 
their utilization. So that apart from accounting for other factors such as 
education and income which also affect utilization, physicians' services would 

1. Carl Taylor in Health planning - qualitative aspects and quantitative techniques, Reinke, 
William A. (ed.), Baltimore, John Hopkins University, 1972, p. 20. 

2. Ipsen, J. in Measurement of levels of health. WHO, op. cit., p. 13. 
3. Popov, op. cit., p. 27. 
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have to be readily available to all who seek them, if their utilization is to be 
considered a reasonable measure of morbidity. 

Data on hospital admittance also give some measure of morbidity, and can 
give a fair picture of the incidence of some diseases and the population 
groups affected, when they are collected in conjunction with data concerning 
the occupation, marital status, place of residence etc., of the patients. They 
are subject, however, to weaknesses similar to those of consultations with 
physicians, as was shown for example, by the change in the rate of hospital 
admission of the elderly in America, after the introduction of Medicare.1 

Even when the above data are considered to be reasonably reliable, 
therefore, and if those turned away due to long waiting-lists can be accounted 
for, there still remains the problem of accounting for those who do not seek 
medical care for various cultural, sociological or economic reasons, or who 
are unaware that they need medical assistance. In developing countries in 
particular, there is often a lack of awareness of the need for medical care, 
indeed, as Bryant has pointed out, some diseases are so constantly present as 
to be accepted as part of every passing day.2 Even in the most developed 
countries where health care is readily available to everyone, not all those in 
need actually seek care. In Sweden, for example, 'various studies have shown 
that only half of those deemed to be in need of medical care according to 
medical practice actually receive care'.3 

The environment in which people live also affects their demand for health 
services and, therefore, the level of morbidity which may be recorded. A 
person whose work requires that he reads small print, for example, will seek 
medical assistance for an eye problem, sooner than someone who works on 
the land. Or as it has been stated elsewhere, 'The health status of an 
individual becomes meaningful only in terms of his human environment, i.e. 
his social and cultural milieu'.4 

Health planners must distinguish, therefore, between the following; 
'perceived illness', which is the individual's subjective assessment of his 
health status, 'perceived need for care', which is when the individual 
translates his perception of this health status into a demand for medical care, 
'professionally specified need', which is the physician's assessment, and 

1. Davis, Karen, Schoen, Cathy, Health and the war on poverty, Washington, Brookings 
Institution, 1978, p. 103. 

2. Bryant, John, Health and the developing world, Cornell University Press, 1969, p. 39. 

3. The Swedish Ministry of Health and Social Affairs, op. cit., 1982. 
4.'WHO, Promoting health in the human environment, Geneva, 1975, p. 7. 
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'comparative need', which is the morbidity of a group which has not come to 
the attention of the medical services, but which is imputed by comparing the 
group to another whose medical needs are known.1 

Additional data can be collected on morbidity, and also some idea gained 
of the loss to the economy through sickness, by an estimation of the number 
of working days lost through sickness, or the number of days of sick or 
convalescence benefit paid by insurance organisations. Absence from work, 
however, which is recorded as being due to sickness, is in fact affected by 
many factors other than ill-health, not least of them being the extent and 
level of insurance benefits. 

In many countries, legislative measures have been taken in an attempt to 
ensure that acute communicable diseases are officially notified, but even in 
developed countries such notification is not considered to be adequate.2 

Although, therefore, such indirect measures as the utilization of health 
services are widely used to assess the level of morbidity, as are regularly 
collected data such as those concerning infectious diseases, attempts are also 
made to estimate morbidity more directly through sample surveys, and these 
are considered by some as being the only reliable way of really measuring 
morbidity. They can, however, be costly and time consuming for research 
workers. 

Data on mortality are considered to be much more reliable than those on 
morbidity, since they relate to a precisely defined, once and for all 
phenomenon. Furthermore, laws governing the registration of vital statistics, 
ensure in most countries that the coverage of mortality data is more 
complete. 

Although it should not be assumed that any single indicator can be used to 
estimate the level of health, the infant death rate (deaths of infants under one 
year per 1,000 live births) is considered to be one of the most reliable 
indicators of health available at the present time, subject of course to a 
reliable recording of the phenomenon. Since the infant mortality rate is 
affected by a multitude of social factors such as housing conditions, 
environmental sanitation, the level of education etc., it is also thought to be a 
useful crude indication of social conditions in general. 

Apart from the infant mortality rate, analysis of mortality rates for all age 
groups can give useful information of the health status of the population. 

1- a. Measurement of levels of health, op. cit., p. 25. 
b. Falk, Nicholas, Lee, James, Planning the social services, Westmead, Farnborough, Saxon 

House, 1978. 
2. Trends in the study of morbidity and mortality, W.H.O. Public Health Paper no. 27, Geneva, 

1965, p. 135. 
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It has been suggested1 that it is advisable to analyse deaths in broad groups 
rather than simply to look at a single mortality rate, and certain diseases 
have been indicated as deserving attention. This would appear to be 
particularly useful in placing health planning in a unified planning context. 
For example, it is suggested that peptic ulcers may be partly an indication of 
mental stress and over-intense living; that diabetes affects 'chiefly those 
people who are financially able and inclined to indulge in over-eating and 
under-exercising, and is therefore a disease, the mortality of which may be 
correlated with the level of living'. Deaths and injury from accidents could be 
said to be a penalty paid for a certain mode of living, and maternal deaths 
are suggested for special investigation, since pregnancy is not an illness and 
birth should not be associated with death. 

Such an analysis of deaths by causes of death, apart from its value in 
indicating some of the interrelations of health with other social factors, as 
mentioned above, and consequently possible preventive health measures, is 
obviously also of direct importance in estimating the need for health services. 
The pattern of mortality differs considerably between developing countries 
where the proportion of deaths from infectious diseases is high, and 
developed countries where the main causes of death are heart diseases, cancer. 
and accidental injury. The trends seem to show that with economic 
development, the pattern of mortality in developing countries approaches 
that of industrialised countries. 

The use of a Standardised Mortality Ratio (SMR), compares the mortality 
in a specified group, to the mortality in a standard population. Such ratios 
estimated for occupational groups in England, showed high SMR' s for the 
armed forces, miners and labourers for example, whilst for high-level civil 
servants, bank managers, costing and accounting clerks, they were low. For 
many of the low mortality occupational groups, the SMR was low for their 
wives also, indicating that it was not so much the occupation which was 
healthy, but the standard of living associated with it. In some cases, the same 
could be said at the other end of the scale, with the wives of furnacemen, 
kilnmen in chemical trades, and of labourers, showing high SMR' s. There 
was, whoever, much greater excess mortality in husbands than in wives in 
some instances, for example:2 

1. Benjamin, B., Health and Vital Statistics, London, George Allen and Unwin, 1968, p. 88. 
2. Benjamin, op. cit., p. 127. 
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Husband's occupation Husband's SMR Wive's S MR 

Sandbasters 
Glass blowers 
Machine minders 
Publicans etc. 

173 
189 
160 
150 

96 
133 
123 
116 

Such contrasts indicate the extreme difficulty in sorting out causes and 
effects, and the need to investigate more thoroughly the causes of ill-health 
and to uncover possible ways of tackling them, other than directly through 
the health services. 

It is also important in this respect, to analyse morbidity and mortality data 
by geographic region, or for specific ethnic, racial or religious groups. 

Although measurements of morbidity and mortality as a means of 
measuring the level of health of a population, are an improvement On 
indicators such as health services utilization data, as mentioned previously, 
they in fact measure lack of health. As a more positive measure, life-expecta
tion is used, and again, if analysed by socio-economic groups, can show 
considerable variations. In Finland, for example, it has been estimated that 
the highest socio-economic group has a life expectation 7 years greater than 
the lowest group.1 

Attempts are also being made to develop new positive indicators, such as 
height and weight of children - the Department of Health and Social Security 
in the UK for example, has established a system of growth surveillance of 
primary schoolchildren for this purpose2 - or the number of years during 
which a person can expect to be in a state of health which will enable him to 
lead a 'normal', active life. These attempts, however, are still in their infancy. 

3.1.2. The supply of health services 

The main indicators used to measure the supply of health services are the 
number of doctors (total physicians and by speciality), nurses, and hospital 
beds, in relation to the size of the population. The relationships between 
medical and nursing personnel, and between hospital personnel and beds are 

1. Trixopoulos, Dimitris, Epidemiology - principles, methods, implementation. Athens, Gr. 
Parisianos, 1982, p. 376 (in greek). 

2. See example 28 in Measurements of levels of health, op. cit., pp. 397-403. 
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also measured, and in recent years, more emphasis has been given to the 
'mix' of these inputs to the health services.1 

The level of these indicators varies considerably between countries, and 
there is a danger of less-developed countries trying to emulate those which 
are considered to have highly developed health services. The need for 
different types and mixes of health services varies depending of the system of 
health care delivery, geographic conditions, the distribution of the popula
tion, the prevalence of different types of diseases, and cultural and social 
conditions. 

In Finland, for example, the supply of physicians in relation to the 
population is rather low compared to many other European countries, on the 
other hand, there is a greater supply of nurses. The Netherlands may appear 
to be poorly supplied with maternity beds, but traditionally the Dutch 
women have prefered to have their children at home, and there is a very 
highly developed domiciliary service for confinements. Some developing 
countries have managed to raise the level of health by introducing health 
workers of the 'bare foot doctor' type,2 who have as little as three 
months' training, and who do not exist at all in developed countries. 

Even within countries, there is disagreement as to the level which should be 
aimed at for these indications. Roemer was apparently3 the first to suggest 
that the greater the supply of hospital beds, the greater will be the demand 
for them. This proposition was also upheld by Forsyth and Logan,4 and by a 
later study of 177 large acute hospitals in the UK,5 where it was found that 
both admissions and length of stay increased with bed availability. 

Obviously, indicators concerning the supply of health services are of scant 
value if they are not accompanied by additional information such as the 
length of stay in hospitals and patient turnover, or the number of hours 
during which physicians are available for consultation. 

A more meaningful examination of the supply of hospital services, rather 
than analysing the number and specialty of beds, might be to examine the 
functions of hospitals, categorised in groups such as, services for investiga
tion, repair, rescue, health maintenance, rehabilitation, terminal care and 

I. The European Collaborative Hospital Study Group, Hospital cost containment, what value 
for money. 

2. Newell, Kenneth W., Health by the people, Geneva, WHO, 1975. 
3. Klarman, Herbert E., The economics of health, New York, Columbia University Press, 1965, 

p. 140. 
4. Forsyth, Gordon, Logan, Robert F. L., The demand for medical care, London, Nuffield 

Provincial Hospitals Trust, 1960. 
5. Owen, David, In sickness and in health, London, Quartet Books, 1976, p. 80. 
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childbirth, for example.1 A hospital bed is not simply a piece of furniture, 
what is important is not the mattress and four legs, but the level of 
complexity of the function it performs. 

There seems, therefore, to be a need for countries to estimate their own 
most suitable ratios, rather than relying on comparison with international 
indicators as a means of health planning. Given the vast differences in needs 
and available resources, countries with health care systems which are not so 
highly developed as to resist significant change, might do well to look for 
new types of health care delivery systems. Indeed, it is not only the countries 
with less developed systems which need to beware of a follow-my-leader 
approach. It is suggested,2 for example, that the UK did well to resist a trend 
in many other developed countries to spend large amounts of public money 
on screening its middle-aged population since a controlled trial study 
covering a 10 year period seems to indicate 'that such screening is not a 
necessary, or even a useful public service'. 

3.Lì.Regional distribution and utilization of health services 

The above indicators are of little value in the aggregate, and need to be 
calculated at least for the regional level. In many of the developing countries, 
one of the main problems cited is the uneven geographic distribution of 
services, with a large proportion of the health services being concentrated 
usually round the capital area, whilst other regions are very poorly supplied. 
For example, in Liberia's Health Plan for 1967-1976, it was stated that whilst 
there were 3.9 hospital beds per 1,000 inhabitants in the area of the capital, 
Montserrado County, there are only 0.17 per 1,000 inhabitants in Grand 
Gadeh County, which had the lowest ratio in the country.3 

A study4 of the distribution of general medical practitioners in England, 
shows that there are considerable inequalities there also, although in contrast 
to developing countries where it is the rural areas which are usually poorly 
supplied, in England it is some of the large urban areas which have a poor 
supply of physicians, whereas certain rural areas which are considered 
desirable residential regions, are well supplied. 

1. Professor Robert Logan in a seminar which he conducted in the Ministry of Social Services 
in Athens, October, 1980. 

2. Cited in Measurement of levels of health, op. cit., p. 233. 
3. Ten Year National Health Plan, 1967-1976, Republic of Liberia, National Public Health 

Service, 1967, p. 42. 

4. Butler, John R., Family doctors and public policy, London, Routledge and Kegan Paul, 

1973. 
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The maldistribution of personnel is one of the main problems faced by 
many countries in planning their health services, and it is one which in the 
absence of compulsory measures is difficult to solve. According to the study 
mentioned above, 'the broad patterns of staffing needs have not changed 
dramatically over the last twenty to thirty years.... this conclusion suggests 
that there is unlikely to be any easy or quick solution to the problem of the 
unequal distribution of general practitioners'.1 The way in which this 
situation has been improved in the UK has been by banning the settlement of 
new doctors in areas which were designated as being overdoctored and 
providing incentives for settlement in designated underdoctored areas. In 
Turkey and in Greece, for example, graduates from medical schools have for 
a number of years, been required to spend a period of compulsory service in 
rural areas on graduation. 

As mentioned above, the supply of the different components of the health 
services must be seen in relation to each other, since physical facilities are of 
little value if not properly staffed, and the efficiency of trained personnel will 
be reduced if they are not given adequate equipment and conditions of work, 
including support from auxiliary personnel, and all these need to be 
examined on a regional basis. Indicators of the supply of services, however, 
measure the inputs to the system rather than the benefits from it. In an 
attempt to come closer to measuring the benefits, therefore, utilization rates 
need to be calculated to relate the number of consultations with physicians, 
laboratory tests etc., to the population. 

The location of the health services can have significant effects on their 
utilization, which is why it is important that utilization rates are calculated 
for different population groups and different areas of the country. Some 
years ago in Uganda for example, Maurice King showed that the average 
number of outpatient attendances per person, halves for every two miles that 
people live from a hospital, every one and a half miles from a dispensary, and 
every mile from an aide post.2 

• Even more significant than the simple location of health facilities, is the 
location of facilities in which the population have confidence. Examination 
of occupancy rates of hospitals in different areas for example, can show that 
even in areas with a low supply of services, occupancy and utilization rates 
are low, indicating a lack of public confidence in those facilities. This 

1. Butler, op. cit., p. 42. 

2. King, Maurice, Medical care in developing countries, Nairobi, Oxford University Press, 
1966, p. 27. 
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problem is clearly expressed in the 1972-76 development plan for Ceylon, (Sri 
Lanka). 'Over-crowding of large hospitals and under-utilization of smaller 
medical institutions have become a characteristic feature of the curative 
services in Ceylon. Though the country is studied with a network of medical 
institutions, the smaller units are neglected in favour of the larger institutions'.1 

The proximity and quality of the services is, however, only one of the 
factors affecting their utilization. The level of health insurance coverage, and 
of education and income, also affect utilization, and an analysis of utilization 
by different groups can show that it is not always those who are in the 
greatest need, who benefit most from the health services. 

With regard to the effects of insurance coverage on utilization of health 
services, in the USA, for example, it has been stated that, 'According to the 
latest report, government employees and dependents covered by Blue Shield 
have four times as many tonsillectomies as those covered in group health 
plans. They have twice as many appendectomies, and twice as much female 
surgery, such as mastectomy and hysterectomy. It is possible, of course to 
interpret the data as saying that those enrolled in group practice plans are 
being denied needed surgery, but in either case such disparities deserve more 
careful attention from the medical profession than they have thus far 
received'.2 

Those paying privately for health care, seem to consult physicians and 
dentists less frequently than those covered by insurance, and their stay in 
medical institutions is usually shorter. Even when health services are 
provided free of charge to the patient at point of contact, the lower income 
groups may not be using them due to ignorance, mistrust, the cost of losing a 
day's wages, or of travelling to where the services are situated. 

The Opportunity cost' of receiving health care is not always considered by 
health planners, although in some cases it can have a significant effect on the 
use of services. For retired people, for example, this cost is probably 
comparatively low, whereas for the self-employed, or for housewives with 
heavy family responsibilities, it could be quite high, and instrumental in their 
avoiding or delaying to seek medical assistance. The Division of Indian 

1. The Five-Year Plan, 1972-76, Ceylon, Ministry of Planning and Employment, 1971, pp. 
113-114. 

2. Fuchs, Victor, op. cit., p. 53. 
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Health has developed a 'Health Problem Index'1 that includes lost time for 
in-patients and out-patients, in addition to productivity losses due to 
premature deaths. 

It is interesting to note that with regard to the British National Health 
Service, which was designed to do away with such inequalities, this does not 
seem to have been achieved,2 and the better off appear to receive more health 
care under the NHS relative to need than the less well off. 

Many highly specialised services are of necessity concentrated in areas of 
comparatively dense population, since they need a relatively large population 
in order to be both economically and technically efficient, and they serve a 
wider catchment area than the immediate area in which they are situated. A 
very specialised surgeon, for example, may need not a nationwide catchment 
area, but an intercountry area, so that the population he serves produces a 
sufficient number of the rare cases he deals with, for him to gain in 
experience. 

Furthermore, the concentration of services which are administrative or 
educational centres in a particular area does not necessarily mean that the 
population in that area are better provided for, since many physicians may be 
engaged in administrative or teaching duties rather than clinical practice. The 
local population may in fact be making less use of some of the specialised 
services than patients who have been refered there from other areas. For 
non-emergency services, more important than their location is their accessibi
lity, which means that the means and cost of transportation to such facilities 
must be considered, and also the channel of referai to those services. 

3.1.4. Evaluating quality and efficiency 

Measurement of performance and efficiency in the health sector is difficult, 
though a number of approaches can be used.3 

Certain aspects of the health services are subject to quality control similar 
to that used in industrial production. The quality of pharmaceutical products 
can be checked by sampling techniques, and the efficiency of radiology 

1. Reinke, William A. (ed.), Health planning - qualitative aspects and quantitative techniques, 
Baltimore, John Hopkins University, 1972, p. 55. 

2. a. Report of working group on inequalities in health. Chairman Sir Douglas Black, 1980. 
b. Collins and Klein (1980) refered to in LeGrand, Julian, The strategy of equality, London, 

George Allen and Unwin, 1982, p. 29. 
3. WHO, Statistics of health services and their activities. Technical Report Series, WHO, no. 

429, Geneva, 1-969, pp. 29-32. 
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departments by the percentage of X-ray films that have to be rejected. 
Ambulance services may be partly judged by the time they take to answer a 
call, and the amount of cross infection, or secondary infection following 
surgical operations give some indications of the quality of hospital care. 
Tissues committees can check on whether or not surgical operations are 
being carried out unnecessarily. The proportion of deaths which are recorded 
as being unknown or ill-defined causes, is also used as a rough indicator of 
the quality of the health services. 

The question of the 'productivity' of physicians and other health service 
personnel is so fraught with subjective judgements as to be extremely 
difficult. The problem of trying to attribute changes in morbidity or 
mortality statistics to changes in the efficiency of the health services, when so 
many other factors unrelated to the health services also affect the indices of 
morbidity and mortality, has already been mentioned. 

The problems are not only methodological. Ethical and moral questions 
also are raised. The cost of keeping certain patients with chronic diseases 
alive may be very considerable, and it becomes a matter of judgement 
whether such resources could be better spent in other ways. The saving of life 
when this will result in lifelong handicap raises similar questions, which were 
explicitly stated in the context of the recent effort in France to reduce the 
perinatal mortality rate. ' That is, preventive health services of undoubted 
social advantage, may be effective in the short run, though costly in the long 
run, they may 'change the nature of health care costs, they do not necessarily 
save them2'. 

In the study refered to above, concerning the value of screening, the 
method of a randomised controlled trial (RCT) was used, but when the 
question is one of imminent life or death, health or disability, there can 
hardly be experimentation in the giving or with-holding of treatment, for the 
purposes of cost-benefit analysis. This is one of the restrictions to the wider 
use of this method, although when it is conducted 'double blind', so that 
neither the patient nor the doctor assessing progress know which treatment is 
being given, it seems to be an effective way of cutting out most of the bias in 
evaluating treatment. 

1. Chapalain, Marie-Thérèse, 'EDP and information needs for perinatality and supervision of 
young children', Paper delivered at OECD ad hoc meeting on Computer Utilization in Public 
Admin. Patras, 19-21/11/1980. 

2. Abel-Smith and Maynard, op. cit., 1979, p. 157. 
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3.2. Some approaches and techniques used in health planning 

3.2.1. The pragmatic approach 

This is probably the approach most commonly used, particularly in 
developing countries, or in countries which do not have a highly developed 
public sector. On the basis of experience and intuitive skill, rather than 
clearly defined methodological concepts or techniques of analysis, the 
'pragmatic' planner usually aims at step-by-step modifications of the health 
system. 

This type of planning is frequently criticised by those who wish to make 
the process more systematic-'Muddling through is all very well in a situation 
where it is easy to adapt as you go along, but does not help where the 
resources - people, buildings and capital equipment - take many years to 
develop, and are comparatively inflexible'.1 The pragmatic planners would 
probably reply, however, that it is often exactly this inflexible legacy with 
which they may be faced, which causes them to try to muddle through on an 
incremental basis. Indeed, even some of the health economists who have been 
trying, particularly within the last ten years, to improve the tools for health 
planning, admit that 'the plain fact is that there is at present no satisfactory 
method in practice of arriving at scientific assessments of priorities and 
rational evaluations of trade-offs between different resources used, whether at 
the macro-economic level or within the more restricted area of the medical 
care system itself.2 That is, whilst insisting that health economists have a 
vital role to play in the decision making process with regards to health care 
systems, they admit that many decisions will finally be made on an intuitive 
rather than a scientific basis. 

The pragmatic planner who does not, however, try to make use of 
statistical methods of analysis, at least as far as he can within his own 
particular situation, is particularly vulnerable to political pressures, since he 
has little 'hard evidence' to back up his own experience, when trying to resist 
such pressures. In the absence of sufficient data and scientific analysis to 
clarify priorities, there is also the danger that priority will be given to 
on-going projects into which considerable resources have already been 
poured, regardless of whether they are indeed of prime importance. 

i. Falk, Nicholas. Lee, James, Planning the social services, Farn borough, Saxon House, 1978 
p. 3. 

2. Hauser, M. M. (ed.), The economics of medical care. London, George Allen and Unwin, 
1972, pp. 314-315. 
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In fact, pragmatic decision making appears at most levels of health 
planning, and in most approaches to it. Etzioni1 has refered to such a mixture 
of rational decision making and 'muddling through' as a separate approach 
in itself, and has called it 'mixed scanning'. 

3.2.2. The PAHO-Cendes approach2 

The Pan American Health Organisation in cooperation with the Center for 
Development Studies (CENDES) of the Central University of Venezuela, 
have developed an approach to health planning known as the Latin 
American, PAHO-Cendes or Santiago methodology. The techniques used in 
the method do not require special education in mathematics, economics, or 
allied disciplines, although the analytical tools are drawn largerly from the 
field of economics. The criterion of efficiency used is that Ά resource is 
efficiently used if the benefit obtained from its use is greater than that which 
would have been obtained if the same resource has been used for something 
else'. 

The approach envisages three levels of criteria for the distribution of health 
resources, (i) the meeting of direct demands for curative services, (ii) the 
maintenance of existing levels of coverage for preventive services, maternity 
care etc., and (iii) the distribution of whatever additional resources can be 
mobilized, in accordance with the relative magnitude of the different threats 
to health (assessed through comparison of death rates for each threat), their 
importance to family and community, and their vulnerability to measures 
that can be included in the health programmes.3 

Resources are divided into 'instruments', 'tasks' and 'techniques'. An 
instrument, e.g. a hospital bed, is measured in units of time such as hospital 
bed days. The 'task' of this particular instrument is to get people to recover 
sufficiently to be discharged, and is measured in terms of the number of 
discharges per year. 'Techniques' are combinations of 'tasks' performed to 

1. Etzioni, Amitai, 'Mixed-scanning. A third approach to decision making', Public Administra
tion Review, 1967, refered to in Planning for social welfare, Cilbert N., Specht H., (eds.), New 
Jersey, Prentice-Hall, 1977, p. 87. 

2. Health planning - problems of concept and method. CENDES, in cooperation with Pan 
American Sanitary Bureau, Scientific Publication N. I l l , Washington, 1965. 

3. Social change and social development policy in Latin America. New York, United Nations, 
1970, pp. 260-261. 
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combat a disease. The costs of the instruments and tasks are worked out for 
each disease, though problems are encountered when a resource is used to 
combat more than one disease, or facilities are used for other purposes 
besides health. 

Operational standards have been developed to assess whether the composi
tion of instruments and techniques, the concentration of tasks, the coverage 
of the population and the utilization of facilities are appropriate. An 
assessment of the allocation of resources is made, low apportionment of 
funds to causes of death that can be prevented at low cost indicating poor 
distribution of resources, and vice versa. 

On the important question of whether services should be planned 
according to the resources that are available, or whether the health planners 
should first set targets and then calculate necessary resources, the designers 
of the method believe that 'in practice... successive approximations are 
almost inevitable'. 

The main weaknesses of the method are that is has a clear concept of death 
but not of cure, and that with death as the primary target, there is a relative 
neglect of the reduction of morbidity and alleviation of disability. Further
more, death must be attributed to a particular disease or hazard, whereas it is 
frequently due to a number of causes. Similarly, in the case of a measure 
which may prevent or cure a number of diseases, such as general sanitation, 
there is no simple way to divide the costs. Neither does the method offer a 
means of analysing the political and social factors which can be critical to the 
success of health planning. It is, however, considered to be one of the most 
thorough attempts at applying systems analysis to health planning. 

3.2.3. Health planning in centrally planned economies 

As for all sectors of the economy, plans for the health sector in the USSR, 
for example, are determined by the national plan, and are reflected in its 
subdivisions. For example, the production indices for the medical industry, 
and the manpower and wages plan reflects staff requirements of public health 
establishments and the resources needed to pay them. 

The theoretical and methodological basis for the planning of the health 
services are the same as those used in the formulation of the national plan as a 
whole. Whereas for the national plan the allocation of resources is carried 
out by the designation of the 'key sector', in the allocation of resources in the 
public health system, priority is given to the solution of the 'key problem'. 

Indices have been established for acceptable environmental conditions, 
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medical care required, utilization of the health services and availability of 
facilities. The use of standard ratios of medical facilities to population size 
has been of particular importance in planning for the development of the 
health services in the USSR,1 though a number of other methods including 
expert evaluation, the balancing of resources, the correlation of different 
types of services, and experimental methods are also used. Additional data is, 
needed to allow for differentiation of ratios and standards according to 
differing regional needs. 

In theory the approach is comprehensive, and since there is no private 
sector, there should be no loose ends to spoil its tidiness. As in most 
countries, however, there appears to be another side to the coin, which in this 
case, is the tendency of a 'wide variety of employing agencies (to) make 
available from their own resources the funds needed to construct polyclinics, 
hospitals and other units which cater solely or primarily for their workforce'. 
In this way, a number of units have sprung up which are considered too 
small to be efficient, and which were criticised by Petrovski2 as giving rise to 
'squandering of resources, irrational deployment of medical cadres, equipment 
and apparatus and, in the final analysis to a sharp decrease in the quality of 
medical care for the workers'. 

In Poland, where health care is defined as dealing with environmental 
conditions including those of work and recreation, production and distri
bution of food, health service, social welfare and education, in so far as it 
relates to the general level of education and to health education, it is stated 
that 'All sectors of the economy and authorities at all levels in Poland have 
to take into consideration the requirements of health care. In this field, the 
whole society cooperates with them by means of political organizations, trade 
unions, social and other organizations'.... 'health care tasks are an integral 
part of the national socioeconomic plans of the country development'.3 A 
plan for the development of health and welfare to the year 1990 was ratified 
in 1973, and a National Health Care Fund was set up as a channel for 
voluntary contributions and special taxes to supplement state funding. 

1.Popov, G. Α., Principles of health planning in the USSR. WHO, Public Health Papers 43, 
Geneva, 1971. 

2. Quoted in Ryan, Michael, The organization of Soviet medical care, Oxford, Basil Blackwell, 
London, Martin Robertson, 1978, p. 16. 

3. Health care in the Polish People's Republic. Dept. of Legislature and Coordination, Ministry 
of Health and Social Welfare, Warsaw, 1978, pp. 8-9. 
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In practice, however, as in many countries, this comprehensive and 
integrated approach tends to come unstuck at the implementation stage when 
pressures from other sectors come into play, with the result that in recent 
years there has been a serious nonfulfillment of plans, which caused the 
Government Presidium to declare in 1977 that 'such a situation can no longer 
be tolerated'.' In the attempt to spread scarce resources thinly alround, it 
appears that investment plans for health have been unrealistic, and weak 
Ministries such as the Ministry of Health lack sanction to exert pressure on 
the Ministry of Construction, for example, for plan fulfilment in their 
spheres. 

3.2.4. Planning for health in England 

With the first of the two recent reorganizations of the National Health 
Service in England, the Department of Health and Social Security has been 
operating, since 1974, a planning system covering health and personal social 
services, and for this purpose a substantial planning division has been 
developed within the Department.2 

Since the 1982 restructuring of the NHS, each District Health Authority 
which should have a population of about 150,000-500,000, is responsible for 
the planning, development and management of health services in its district, 
within national and regional strategic guidelines.3 To this end, the DHSS has 
produced a Planning System Manual (the 'Blue Book') and circulates planning 
notes and guidelines. 

The technique used for relating policies and priorities to resources is the 
Programme Budget, which is a crude method of costing policies, based on 
past expenditure. 'The programme budget is neither a forecast nor a plan: it 
is a way of exploring possible future strategies for development',4 and is 
intended as a framework for determining what can be afforded. 'The 
programme budget also attempts to group expenditure into programmes 
which are more meaningful in considering options and priorities tnan the 
public expenditure survey breakdown or the traditional estimates and 
accounts'. That is, programmes are grouped around important categories of 

1. Millerd, L. Frances, 'Health care in Poland: from crisis to crisis', International Journal of 
Health Services, vol. 12, no. 3, 1982, p. 507. 

2. DHSS, The way forward, London, HMSO, 1977. 
3. DHSS, Health service development, structure and management, London, HMSO, HC (80), 

July 1980. 
4. DHSS, Priorities for Health and Personal Social Services in England. London, HMSO, 1976, 

Annex 2, p. 78. 
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users, to allow for the fact that certain services cut across administrative 
boundaries, and provide complementary and alternative forms of care for 
these 'client groups' such as the elderly, physically and mentally handicap
ped, the mentally ill and children. The need for joint planning of health and 
personal social services has been clearly stressed.1 

On the basis of past trends and expected future demands, estimations are 
made of the costs of developing the various services. These costs are then 
compared with the overall constraints on public expenditure on health and 
personal services. The Consultative Document refered to above, 'Priorities 
for health and Personal Social Services in England', was the first attempt at 
establishing in this way, rational and systematic priorities throughout the 
health and personal social services. 

To establish a 'fair' means of geographical resource distribution, the 
RAWP formula has been developed. This is based on an estimation of need 
which takes into account population structure, SMRs, teaching needs, 
cross-boundary flows, and gives special weight for inner cities and any special 
expenditures where known. The 'fairness' of this system has been questioned 
in regions such as Oxford, which considers itself to have 'suffered the severest 
and uniquely unfair effects of the RAWP method of allocation, which has 
resulted in Oxford being the only above-target region to have been brought 
below target2'. 

One of the problems noted by the DHSS is that of trying to integrate the two 
systems of the Programme Budget and RAWP, the first of which includes 
Family Practitioner Services, Personal Social Services and centrally financed 
services, whereas RAWP refers only to the NHS. 

Other new features of the present approach to planning the health services 
in England are the District Management Teams and the Community Health 
Councils. The DMTs bring practising professionals into the planning process 
at the local level, supported by the health care planning team and full-time 
administrator. Although the health care professionals bring with them a 
sense of practical realities, they are faced with the problem of having no 
formal training or understanding of planning systems, and of having a 

1. DHSS Planning qui de l ine s for 1980/81, Health Circular (80), 9. July, 1980. 

2. Implications for the Oxford region of current goverment policy, a paper for consultation, 
Oxford Regional Health Authority, September, 1982, p. 2. 
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full-time job to do as well as planning.1 The Community Health Councils are 
a significant attempt at organising 'a strong consumer voice to both criticise 
and champion the NHS',2 though they too need to be informed to be 
effective, and since they are nominated rather than elected3 and are part of 
the system, there is some suspicion as to whether they represent the interests 
of the consumer or the establishment. 

At the local level 'district profiles'4 are prepared to show the main 
demographic, social and epidemiological characteristics and trends. 'Service 
profiles' indicate the demand for the main types of services, the extent to 
which this is being met, and 'pressures' on the system, such as particularly 
long waiting lists or delays in receiving appointments. Local conditions and 
standards can be compared to the national priorities, guidelines and 
standards refered to above. On the basis of this information, the planners at 
the local level estimate which gaps between demand and supply of services 
are the most serious. Since financial resources can be reallocated within the 
total district budget, by savings or improvements in one service, the local 
planners can spend more on other services, thus giving them an additional 
amount of freedom. 

Indeed, it appears that one of the basic aims of this approach is to preserve 
the maximum amount of freedom to vary and to allow for local needs and 
preferences, within a nationally stated set of priorities and a restricted 
budget. 

3.2.5. Other interesting techniques 

Constant attempts are being made to develop new techniques of health 
planning which will ensure that the necessary amounts and types of health 
services are provided where and when they are needed. Sweden is among the 
main innovators in this field, and some of the techniques developed there are 
worthy of mention, since they deal with problems we have touched upon. 

In recognition, for example, of the fact that different age groups of the 
population make different demands on the health services, the concept of a 

1. Falk and Lee, op. cit., p. 6. 
2. a. Owen, David, op. cit., p. 18. 

b. General Note on Nat. Health Service in England, NHS Note 1, DHSS, 1976. 
3. Barnard, Keith, 'The health service system of the UK', paper delivered at NATO 

conference on Health Services Systems, The Hague, Aug.29-Sept.3 , 1982. 
4. WHO (1979), op. cit., p. 48. 
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'consumption unit' has been developed, which relates the use of services by a 
particular age-group, to the average use of services by all age-groups. ' With 
regard to the location of services, the Swedes have also developed the use of 
'isochrone' and 'isodapan' maps. Isochrones are lines joining points situated 
at the same travelling time from a given centre, and on the basis of isochrone 
maps built up from these lines, the planner can select regional centres for 
health services which would minimise travelling times of patients and their 
visitors. Similarly, to arrive at travel costs for alternative centre location, 
'isodapan' lines can be drawn to points situated at the same travel cost from 
a given centre, and by superimposing such isodapan maps on population 
density maps, aggregate travel costs can be calculated. 

Finland has also been experimenting with different techniques, one of 
which is a method of estimating medically defined need for health services 
-as distinct from perceived need- and another of which is a way of setting up 
a 'mental planning' model. In the first method,2 data were obtained from a 
national interview survey carried out prior to the establishment of health 
insurance. The data on the nature of the diseases and disorders found, were 
coded in 97 categories of disease. A panel of doctors were then asked to 
estimate the average Finnish adult's need for hospitalization, physicians' 
care, X-ray and laboratory examinations, drugs and other treatment in each 
of the 97 categories of disease. The estimates were not made on the basis of 
the patient's usual behaviour in seeking care, but on the need for medically 
motivated and recommendable care in each disease category. The scores of 
the need for medical care in these disease categories, for different population 
groups, have been used as an aid in allocating new resources for the 
development of health services aimed at population groups with the greatest 
need. 

The Finnish 'mental model' was used in connection with oral health3 and is 
a way of initiating a dialogue between the users and producers of 
information, to avoid the production of useless statistics and ensure that 
'data' become meaningful 'information'. For this technique, a group of 
experts were invited to a general discussion of the subject, oral health. Each 
time an item of information was mentioned for the first time, it was written 
on a card. At the end of the discussion, these cards were 'shuffled' into a 

1. Tottie, Malcom, Tanzon, Bengt (eds.), Regional hospital planning, Stockholm, Nat. Board of 
Health, 1967, p. 16. 

2. a. Kalimo E., Sievers, K., 'The need for medical care: estimation on the basis of interview 
data', Medical Care, Jan-Feb. 1968, vol. VI, no.l. 
b. Kalimo in 'Measurement of levels of Health, WHO, 1979. 

3. WHO, 1979, op. cit., p. 29. 
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'system', which was then examined and modified by statisticians in coopera
tion with the experts. 

Finally, in a recent conference on health services systems, the possibility of 
using the new systems analysis, or 'soft systems methodology'1 was discussed. 
This methodology does not deal with 'taken-as-given' problems, but takes a 
systemic approach to problem situations, comparing conceptual models with 
reality in order to gain insights, as part of a cyclical learning process. It seems 
to show promise for a new look at old questions, which is very much in line 
with a unified approach to planning. 

These examples are given to indicate the scope for innovation. Imaginative 
techniques can improve the planning process, whatever the approach taken 
to health planning, and as can be seen, social indicators are widely used in 
these various approaches and techniques. 

4. Popular participation in health planning 

As we have stressed throughout this study, participation is an intrinsic part 
of a unified approach to planning. It has been said with regard to health 
planning, that 'The probability of acceptance of plan proposals increases 
proportionately with the extent to which health personnel, political leaders, 
and the consumer public participate in the planning process'.2 The achieve
ment of popular participation in health planning is, however, more easily said 
than achieved. 

Firstly, although health is such a sensitive subject which can arouse 
emotional reactions, it is sometimes difficult to pin down a single 'public'. In 
contrast to an environmental problem, for example, where all the inhabitants 
of a particular area will feel themselves more or less concerned, with regards 
to health/sickness, 'there are a number of sub-populations, whose members 

1. a. Checkland, Peter, " Ά systems approach' and 'Health services systems' time to re

think?" paper presented at conference on Health Services Systems, NATO, the Hague, Aug. 

29-Sept. 3, 1982. 
b. Checkland, P. B., Systems thinking, systems practice, John Wiley, 1981. 

2. Reinke, W. A. (ed.), op. cit. (1972), p. 27. 
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share some common experience by virtue of suffering the same complaint, 
and which therefore may shift with time'.1 

The interests of these various 'publics' may be conflicting, though they 
may not all be competing for the same types of benefits.2 Furthermore, as 
mentioned above, the interests of the medical and nursing professions in 
providing the 'best' care, may conflict with those of the tax-payer, or, when 
acting as a professional group protecting their working conditions, may come 
into conflict with the interests of the patient. In recent years, some feminist 
groups have questioned the 'inevitable superiority' of the physician's clinical 
knowledge, over their own subjective knowledge of their health problems.3 

Some would argue, however, that significant social changes can only be 
brought about through the emergence of conflicts, and around them, through 
the exercise of political power.4 Having pin-pointed the public, it is also 
difficult to obtain their unbiased, or informed opinion. On the one hand, 
when people are ill, they are usually reluctant to criticise the very people and 
services on which they are dependent during a particularly difficult period in 
their lives, as patient satisfaction surveys showing 90 per cent plus satisfac
tion, frequently indicate. On the other hand, being such an emotive subject, 
the health services make good political material, and party-political discussion 
on the subject may be more voter-conscious than objectively evaluative. Fur
thermore, since medical care is such a highly technical and complex system, 
doubts are expressed as to whether the public are in fact competent to make 
intelligent judgements about the choices open.5 

We have mentioned above, that in many cases, one of the biggest impacts on 
the level of .health can be made through preventive health measures, and many 
of these measures are almost entirely dependent on the active participation of 
the public. Such participation may not only be on an individual basis, such as 
in the case of wearing seat belts, or stopping smoking, but in developing coun
tries in particular may also require community effort for the digging of wells, 
or to kill the vectors of disease and destroy their breeding grounds, as was do
ne on a large scale in China. 

1. Jacques, Elliott, Health services - their nature and organization, and the role of patients, 
doctors, nurses, and the complementary professions, London, Heinemann, p. 271. 

2. Parston, Gregory, Planners, politics and health services, London, Croom Helm, 1980, p. 57. 

3. Doyal, Lesley, 'Women, health and the sexual division of labour: a case study of the 
women's health movement in Britain', Critical Social Policy, issue 7, Summer 1983, London, p. 
22. 

4. Parston, Gregory, op. cit., p. 17. 
5. Hauser, M.M., op. cit. (1972), p. 309. 
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It is not sufficient for the public to be made aware of a health problem to 
ensure their participation in its solution, they must also have confidence in 
the planning authorities. The importance of this has been clearly expressed 
with respect to changes in Cuba after the revolution-'Nowadays, when the 
public health staff carry out field surveys from house to house they explain 
the reasons for their visit in simple terms and are well received. Resistance or 
refusal, is infrequent, even in surveys on fertility, when questions are asked 
on intimate problems of sexual life. Older doctors who remember the past are 
astonished at what can be accomplished when people believe in their 
Government and are willing to participate in profound transformations'.1 

The health planning team needs not only technical expertise, but also good 
public relations. 'To prepare a plan is to promote a cause. This is never a 
purely technical task; nor is it ever done simply in the privacy of a planning 
office. It is a social process and necessarily entails social relations'.2 Many 
countries recognise this and attempt to bring the health care professions and 
the public into the planning process, by publishing discussion papers on 
proposed plans. Over 200 comments were received, for example, in England 
on the consultative document 'Priorities for health and personal social 
services in England'.3 

At the national level, and on broad policy lines, associations and 
organizations may express their opinion, as in the above case. Political 
parties also play their role at this level, by expressing what people are broadly 
agreed on.4 

At the local level, however, the opinion of the 'client' may be more difficult 
to obtain -unless there is a question of closing a local hospital, which usually 
seems to bring forth vociferous protest. Falk and Lee have said that in En
gland, for example, a survey of Local Authority ten year planning efforts 
showed 'that the client or potential user played little part in deciding what so
cial services should be provided. Little or no use was made of market research, 
and what consultation there was with special interest groups, for example, Age 
Concern, tended to be after the event. Instead reliance was placed on the views 
of those running particular services'.5 

1. Newell, Kenneth, Health by the people Geneva, WHO, 1975, p. 21. 
2. Bolan, Richard in Planning for social welfare, Gilbert, Neil, Specht Harry (eds.), New 

Jersey, Prentice Hall, 1977, p. 178. 
3. The Way Forward, Dept. of Health and Social Security, London, HMSO, 1977, Appendix I. 
4. Wootton, Barbara in Gilbert and Specht, op. cit., p. 55. 
5. Falk and Lee, op. cit., p. 105. 
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If popular participation in planning at the local level is secured through ad 
hoc organizations or pressure groups, there is a danger that only those with 
the loudest voices will be heard. On the other hand, a formal channel of 
communication with the consumer may be considered part of the establish
ment. The case of the community health councils recently set up in England 
was mentioned above. Of them a former Minister has stated, 'My own view is 
that the decision to establish community health councils will probably be 
looked back on by social historians as the most significant aspect of the whole 
of the National Health Service Reorganization Act of 1973V In contrast, it 
has also been stated that 'it is striking that already CHCs have on occasion 
been regarded with suspicion by pressure groups, or even by-passed by them 
altogether in the latters' dealings with the AHA, because, of the feeling that 
'the CHC is really too much part of the NHS'.2 

5. The health sector in Greece at the time of the formulation 
of the 1968-72 Plan, and the approach to health planning 

5.1. The delivery of health services in Greece 

The following describes the system at the time of the 1968-72 Plan and up 
to 1982. The present, socialist government intends to set up a national health 
system based on regionalised state hospital services and a network of health 
centres and family doctors for the delivery or primary care, to be staffed by 
full-time, salaried doctors, for whom private practice will be prohibited. At 
the time of writing, details of how these broad proposals are to be 
implemented are not available. 

Almost the entire population in Greece (98%), is covered by some form of 
health insurance. The extent of coverage and the quality of services enjoyed 
by different population groups, however, vary considerably, according to 
their occupation and place of residence. 

The Rural Insurance Organization (OGA) covers the largest population 
group (45% of those insured for health care), for both primary and hospital 
care, and for limited pharmaceutical care. Primary care for the rural 
population is provided in rural clinics and health centres, staffed by salaried 
physicians, nurses and midwives. These clinics are, however, neither adequa
tely staffed nor equipped. In an attempt to meet the need for health 

1. Owen, David, op. cit., p. 18. 
2. Jacques, Elliott, op. cit., p. 277 
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personnel in rural areas, by a law passed during the dictatorship, graduates 
of the medical and nursing schools were, and still are, required to serve a 
compulsory term in rural clinics or provincial hospitals, with the attendant 
consequences of rapid staff-turnover, and a high proportion of inexperienced 
personnel in rural areas. 

At the time of the formulation of the 1968-72 Plan, the rural population 
were entitled to hospital care free of charge, in the third class wards of their 
local, state general hospital, or the nearest state hospital with the facilities for 
their treatment. They were not at that time insured for care in private clinics. 
Specialist services and laboratory tests are also available to the rural 
population in the outpatient departments of the state hospitals. 

Due to the lack of confidence in many of the provincial hospitals, a larger 
number of patients than is necessary, are treated in Athens and Salonika. 
Using two different statistical methods, and data for 1972-1974, it has been 
shown that 70% of the 53 counties in the country were covering only 60% of 
their demand for hospital care, 30% being met by hospitals in Athens and 
Salonika.1 On the basis of hospitalization data, the country is de facto 
divided into two health regions centred round Athens and Salonika. 

The second largest group of those insured are the urban workers (over 30%), 
who are covered by the state insurance organization, IKA, which provides the 
most comprehensive system of health care. First line care is provided mainly in 
polyclinics, by salaried general practitioners and specialists. The latter perform 
in Greece, a considerable amount of work undertaken by family doctors in 
other countries, and patients consult them largely on the basis of self-diagnosis 
of their need for such treatment. A number of those insured under this organi
zation receive first-line care from so-called family-doctors, though these physi
cians do not treat children or maternity cases. 

Urban workers and their dependents have the right to free hospital care in 
third class wards in state hospitals, contracted private clinics, and a small 
number of hospitals owned and staffed by their insurance organization itself. 
Patients participate in the cost of pharmaceutical care, apart from certain 
special groups such as maternity cases. 

The self-employed constitute 8% of those insured for health care. Their 
insurance organization (TEBE) provides first-line care through contracted 
physicians, remunerated on the basis of the number of patients registered 
with them. The scope of the specialist services offered under this system is 
limited. The organization does, however, cover the cost of hospital care. 

1. Regionalization of the health services, Report of Working Group for Health, Regional 
Development Plan, Athens, Centre of Planning and Economic Research, Dec. 1979, pp. 18-33 
(in greek). 
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Civil servants, who constitute the next largest group (7%), have greater 
freedom of choice of physician, since the majority of doctors have contracted 
with the state to accept civil servants on a fee/visit basis. They are entitled to 
hospital care in state hospitals and private clinics, the class of bed depending 
on their professional grade. Comprehensive pharmaceutical care is also 
provided. Medical and pharmaceutical care is free of charge for those directly 
insured, with participation in the payment of care for dependents, and is 
financed by the state, without contributions from those insured. 

More than 25 other insurance organizations also offer health care 
coverage, whether for hospital care alone, or for various levels of medical 
and pharmaceutical care. The employees of different banks, the electricity 
company and the post-office, for example, all have their own separate 
organizations, which in their case, offer an above average level of coverage. 

The delivery of health services is almost evenly divided between the public 
and private sectors. More than half the hospital beds are in private clinics 
and private non-profit hospitals. Although many of the private clinics are 
small, badly staffed and ill-equipped, the private sector treats about 60% of 
those who receive hospital care each year. In recent years, the number of 
beds in private clinics has increased faster than that of beds in state hospitals, 
and in the case of confinements in particular, the public has shown a distinct 
preference for private maternity clinics, even when the cost of such care is not 
covered by their insurance organization. In view of the present government's 
plan to set up a national health system and its refusal to give licences for the 
opening of any new private clinics, within the last twelve months a number of 
private clinics have offered to sell their facilities to the state. 

Most of the doctors in state hospitals, or employed by insurance 
organizations also have a private practice, the maintenance of which is to be 
prohibited under the new health system. There is, however, no estimation 
available of the extent of this multi-position holding. 

The total supply of physicians in relation to the size of the population, is 
one of the highest in the world, but they are concentrated mainly in the 
Athens and Salonika areas. 60% of total doctors are 'specialists', mainly due 
to the lack of provision for training in general medicine and the more 
favourable financial prospects for specialists. As mentioned above, patients 
consult specialists on their own initiative, and frequently visit one or more 
doctors on a private basis for the same complaint, in addition to consulting 
their insurance organisation's physician. 

The main weaknesses of the health care system in Greece up to 1982 were, 
therefore, the lack of coordination of the many organisations involved in the 
provision of health care; the inequality in services enjoyed by different 
population groups, and the particularly disadvantaged position of the 
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inhabitants of rural areas; and the problems faced by health planners in 
trying to deal with so large a private sector with strong vested interests. One 
of the most pressing problems at the time of the Plan's formulation was the 
extreme shortage of trained nursing personnel, and the inadequate staffing of 
the provincial health services. 

5.2. The approach to health planning in Greece 

At the time of the Plan formulation, the main responsibility for health 
planning in Greece lay with the General Directorate of Health in the 
Ministry of Social Services. This general directorate was composed of the 
following departments: Public Health, Social Health, Maternity and Child 
Care, Medical and Pharmaceutical Professions, Drugs and Pharmacies. Each 
of these departments made its own programmes annually, to be put before 
the Central Administrative Board of Medical Services, composed of the 
Secretary General of the Ministry of Social Services (a political position), the 
General Directors of the Ministry, and representatives of organisations such 
as those for the health insurance of urban and rural workers. There were no 
trained health planners in the Ministry.1 

The total amount of financial resources requested by the Ministry of Social 
Services was submitted for approval to the Ministry of Coordination and the 
Council of Ministers, and it was here that the personality and strength of the 
relevant Minister was important, in support of his Ministry's requests. Since 
the demands on the annual budget are frequently greater than can be 
accommodated, the Minister is usually asked to trim his requests. 

In this case, decisions must be made as to which projects should be cut 
down or postponed. There appears to have been no formal methodology for 
the setting of priorities between programmes, either at the stage when they 
were first proposed, or when there was need for re-examination of the 
proposals. Priority seems to have been given to projects on the basis of how 
far they had already progressed, or in the case of new projects, whether there 
was political interest in them. When new physical facilities were involved, 
priority was frequently given to those for which the state owned what was 
thought to be a suitable building plot. As has been discussed elsewhere,2 

1. For the three years prior to 1982, there was a small 'Health Planning Unit' attached to the 
Minister's office, composed of young health economists, but this was not organically part of the 
Ministry and was dismantled with the change of government. 

2. Wildavsky, Aaron, The politics of the budgetary process. Little, Brown and Company, 1964. 
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departments seemed to request resources mainly on the basis of the level of 
the previous year's programme plus an increase, and frequently a rather 
swollen request was made, in the knowledge that it would be trimmed. 

The costing of programmes is usually quite crude, sometimes on the basis 
of what 'feels' right in the light of previous experience. Lest this be 
considered a peculiarily Greek method, it is worth refering to Wildavsky 
again, who quotes an american planner on the question of requesting 
appropriations from congress: 

Ί wonder how we did decide. I would say as a generalisation that it was some 
kind of mechanical factor like 'let's hold it to last year's budget' or 'last year's 
budget plus 10% of new grants... or just 10% increase over last year'. 
Interviewer: How did you arrive at this figure? 
Respondent: We do it on an ad hoc basis. 10% sounds right...'1 

Without a serious attempt at costing, there is a greater danger that projects 
may be started which will later prove to be more expensive than originally 
intended, or the running costs of which may demand a greater proportion 
than had been expected, of the annual funds allocated to the health sector. 
Conversely, resources may be requested and granted, and therefore not 
allocated elsewhere, which cannot be absorbed. As can be seen from Table 
VI. 1, actual investment expenditure in health and welfare from 1965 to 1970 
varied from between 49% and 83% of the level of investment authorised. 

TABLE VI. ι 

Actual investment expenditure for health and welfare 
as a proportion of the investment expenditure 

authorised for that purpose, 1965-1970 

Year % of authorised invest, absorbed 

1965 54 

1966 69 

1967 83 

1968 49 

1969 74 

1970 59 

Source: Statement of Public Investment, 1965-1970. 

1. Ibid. 
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As mentioned in the previous chapter, the relatively low absorption rates are 
due not only to poor costing, but also to the lack of technical personnel in the 
Ministry, and other administrative obstacles to programme implementation. 

In the preparation of the five-year development plans, proposals were made 
for policy measures to be taken in the health sector. There was no formal sys
tem of ensuring that the annual plans and the day-to-day decisions taken in the 
Ministry of Social Services would be in accordance with the policy measures 
proposed in the development plans, although at one period, policy measures 
proposed by the Ministry were routinely sent to the planning centre to be 
checked for consistency with the aims of the development plans. Since it was 
usual, however, for the General Director for health to serve on the working 
group reporting on the health sector for the purposes of the five-year plan, har
monization of the sectoral programmes and the development plan could be 
achieved to some extent through his influence.1 

Apart from the Ministry of Social Services, ten other Ministries and a 
number of public organisations also had responsibility for health program
mes. The Ministry of Justice, for example, was responsible for health 
conditions in prisons, the Ministry of Education for school health, university 
hospitals and medical schools, and the Ministry of Home Affairs for the 
health inspection of food retailing establishments etc. There appeared, 
however, to be no formal channels for the coordination of the various 
programmes. 

Partly to remedy the need for coordination, and to put health planning on 
a more rational basis, in the draft law which was submitted to parliament in 
1980, provision was made for the setting up of a National Health Council, 
composed of representatives of the medical and nursing professions, the trade 
unions and local authorities, the General Director for Health from the 
Ministry of Social Services, the administrative heads of the insurance 
organisations for the urban workers and the rural population, and a number 
of university professors. According to the draft law, the Council was to be 
supported by a Coordinating Committee of experienced planners, and a 
Secretariat made up of personnel from the Ministry of Social Services. The 
responsibilities of the two latter organs were not outlined in any detail by the 
draft law. The responsibilities of the proposed Council were to be: to propose 
measures for the promotion of health and the improvement of the preventive, 
hospital and non-hospital care of the population, to express opinions on the 
development of health programmes, to coordinate regional programmes, and 

I. The position of General Director has been abolished throughout the civil services by the 
present government, and no formal working party for health was set up in the framework of the 
technical formulation of the 1983-X7 Plan. 
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to advise on any matters refered to it by the Minister of Social Services. 
This draft law ran into such strong opposition both from professional 

organisations and the opposition parties that it was withdrawn from 
parliament before reaching the stage of discussion. It should be added that 
since the draft law was submitted in a pre-election year, it probably also 
came in for some party political fire. One of the main bones of contention 
was that it left so many of its proposals in such a general form as to be 
almost incomprehensible, secondly, the document was submitted to the 
medical and nursing professions for their comments only after having been 
sent to parliament, at which stage in the planning process, the various 
interest groups considered their opinion to be of token value only. 

This throws some light on the practice of policy making in Greece, which 
has unfortunately not altered even under the present socialist government 
which was commited to a dialogue with the people. Rather than first 
presenting a policy paper for broad discussion, one which would outline and 
explain the reasoning behind proposed changes, proposals are presented for 
discussion in the form of a draft law, sometimes accompanied by an 
explanatory report. In this legalistic form it is not always easy to understand 
the meaning and the real impact of proposed changes, and the policy makers 
have already moved so far along the road to final decisions, that little room 
is left for anything but periferal changes as a result of suggestions from the 
public. 

The present government set up a National Health Council in August 1982, 
composed of 23 members, 7 of whom are by law from the medical profession 
(in its present composition 10 are physicians). Apart from two employees of 
the Ministry of Health and Welfare, the administrative directors of the 
insurance organisations for urban and rural workers and the central 
pharmaceutical council, and three members appointed by the minister who 
have shown 'particular scientific and social activity in the field of health care 
delivery', the members are all representatives of professional and worker's 
unions.1 The Council is not, therefore, of the multi-sectoral nature that has 
been recommended by the WHO.2 

This Council is responsible for the 'Design, planning, and definition of 
general aims and directions, and the general formulation of the national 
strategy in the health sector and the sumbission of relevant proposals to the 
Minister of Health and Welfare'.1 It is to advise on matters of current health 

1. Law No. 1278, 31 August, 1982 (Government Paper No. 105, Vol. A). 
2. Broad Programmini; as pari of the managerial process for national health development. 

Guiding principles WHO, MPNHD /81.3, Dec. 1981. p. 17. 
3. Law No. 1278, op. cit. 
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policy, supervise the planning process and monitor the efficiency of plan 
implementation at the central, and regional level. It is also to coordinate and 
supervise the Regional Health Councils when these are set up, and advise on 
the distribution of financial resources between regions. It is to be assisted by 
a secretariat, though this has not yet been set up. 

The sweeping changes which are presently being planned are apparently 
formulated by members of this council, aided by an informal party-political 
group which is heavily dominated by physicians. It remains to be seen how 
possible conflicts of interest between the strong medical pressure groups, and 
other groups including the consumers, will be dealt with in this framework. 

6. Provisions of the 1968-72 Plan 
for the Health Sector 

In a vein similar to that of the general tone of the Plan, in the chapter on 
health, the reasoning behind the need for improved health services is an 
economic one. 'The effort and additional expenditure needed for the 
improvement of the population's health, are of prime importance as an 
investment in increased efficiency of labour and a higher standard of 
productivity'. (Plan, p. 129). 

No objectives as such are defined for the health sector, although it is 
infered by the sentence refered to abov.e, that the 'improvement of the 
population's health is indeed a secondary objective, as we have defined it. 
After a brief statement of the main problems of the sector, a list of measures 
by which they might be tackled is given. From this list, an attempt has been 
made to pick out what appear to be the main infered objectives of the Plan, 
and to distinguish between them and the policy measures proposed for their 
achievement. These are shown in Table VI. 2. 

As can be seen from the table, these objectives relate mainly to the 
provision of services, rather than to the state of health of the population. The 
only 'health' problems to which reference is made are those of mental health 
and infant mortality, ana although it is proposed that problems of mental 
health should be prevented, no suggestions are made as to how this is to be 
carried out. 

The main proposals for the health sector are the creation of 10,000 new 
hospital beds, the improvement of regional health services by the establish
ment of 7,000 of these new beds in provincial areas, the geographical 
redistribution of medical and nursing personnel, and the training of 5,000 
new nurses during the Plan period, to staff the new beds. 

The health sector is dealt with in a compartmentalised manner. Apart from 
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certain anti-pollution measures, improvements in the health field are seen to 
be achieved solely through inputs to the health services - upgrading and 
redistribution of health personnel, more hospital beds. There are no other 
provisions in the health chapter, or any other part of the Plan, for the use of 
means other than direct health services, for tackling problems in the health 
field. 

The increase in the size of the population and the change in its 
age-structure, plus the expected rapid increase in national income, are noted 
as factors which will increase the demand for health services. No other 
possible causes of change in the size or type of demand are mentioned. 

In contrast to the narrow approach which was taken in this Plan, a number 
of problems may be cited which were relevant at the time of the Plan 
formulation, (and still are), but which, as we have indicated in the 
introduction and in section 2 of this chapter is frequently the case, were 
related to other sectors. Firstly, one might refer to the injuries caused by 
accidents. Accidents constitute the fourth largest single cause of hospitalisa
tion in Greece, (approximately 10% of patients discharged annually from 
hospitals, are treated for injuries caused by accidents). No provision is made, 
however, either in the transportation or in the industrial section of the Plan, 
for the prevention of road and industrial accidents. 

The effects that the condition of housing can have on the level of health 
and the demand for health services have also been mentioned. Although, as 
will be seen later, housing conditions in Greece, during the period we are 
examining, were not satisfactory with regard to factors which can have an 
effect on the level of health, and particularly on the level of infant mortality, 
the chapter on housing in the Plan, is not related to the level of health of the 
population. 

Finally, one of the consequences of the increased flow of foreign tourists 
into Greece might also be mentioned. The number of patients treated in Greek 
Hospitals, who were permanent residents of other countries,1 doubled between 
1965 and 1975, from just under 2,000 per year in 1965 to almost 4,000 by the 
end of that period. No account appears to have been taken of the possible ef
fect of foreign tourism, or of the considerable population shift caused by do
mestic tourism during the very hot summer months, on the demand for health 
services. 

Obviously, time does not allow a thorough examination of what might 
have been included if a social planning approach had been taken, since this 

I. In recent years, the number of foreign patients has been increasing also due to an influx of 
patients, mainly from arab countries, seeking medical care in private clinics in Athens, but 
during the period we are examining, the foreign patients were considered to be maini} tourists. 
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would entail a reformulation of the whole plan. The above examples are 
cited, to give an indication of the scope for such an approach. 

7. Achievements in the health sector 
by the end of the Plan period 

As has been mentioned in the introduction, the real success or failure of a 
planning effort cannot always be judged by whether or not its targets were 
achieved. The targets themselves may not have been feasible, or may have 
been set so low as to have been achieved with or without a plan, or unforseen 
circumstances may have rendered the targets unrealistic or undesirable. In 
the course of a five-year period, however, it is unlikely that there will be a 
change in objectives or general policy directions. It is worth examining, 
therefore, whether the changes brought about were moving in the right 
direction, and this can be done to some extent by examining the success or 
failure in achieving targets. 

In the case of the health chapter of the 1968-72 Plan, the target of an 
increase of total hospital beds by 10,000 within the plan period, which would 
have reduced the number of inhabitants per bed to 150 by 1970, was far from 
being reached. The total number of beds increased by about 3,800 reducing 
the inhabitants/beds to 156. 

This target does not, however, appear to have been very realistic. In the 
five years prior to the plan, the annual increase in the total number of beds 
averaged less than 500. Without explicit provision for such a rapid increase, 
over and above the allocation of the necessary investment, the 10,000 bed 
target was infeasible. The main reason given for the failure to reach the 
target, was that the technical services of the Ministry of Social Services were 
unable to cope with such a large hospital construction programme within the 
time period. Of the 1,200 million drs. planned for investment in the health 
field, most of which was to go into the hospital services, only 500 million 
were actually absorbed. 

Less than half the planned number of nurses (2,160 instead of 5,000) 
graduated from nursing schools, although 7 new schools for nurses were 
opened during the Plan period, and the pool of possible candidates for those 
schools had increased as a larger number of girls completed high-school 
education. 

Little was done, however, to attract students to the nursing schools, and 
developments in the field of general education possibly acted as a disincentive 
to nursing candidates. That is, since the nursing profession had a compara
tively low social position in Greece, high-school leavers turned to nursing 
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schools usually only in default of a university place. The scholarships, free 
meals, books etc., which were awarded to university students during the Plan 
period, reduced the comparative advantage that the nursing s.chools had 
enjoyed until that time by providing free education, board and lodgings. 
Furthermore, the length of training of public health nurses was increased 
from three to four years, making it as long as university training. 

Finally, the proposal to 'enforce strict regulations and qualifications for the 
exercise of the nurse's profession', also appears to have been more desirable 
than feasible during the period of the five-year plan, given that at the time of 
the Plan formulation, less than 30% of hospital nurses had some form of train
ing (either a 3-year qualified nurse's education, or the 1-year diploma of an 
assistant nurse), the majority being practical nurses with no more than six 
years' general education at the primary level, some of whom were functionally 
illiterate.1 

With regards to the Plan's provisions for mental health, which included the 
establishment of five provincial hospitals for mental illness, with approxima
tely 300 beds each, and a network of mental health centres and domiciliary 
care for certain patients, no provision was made in the plan, for the staffing 
of those services. At the time of the Plan's formulation, there was an extreme 
shortage of psychiatrists, no trained mental health nurses, mental welfare or 
psychiatric social workers at all. Needless to say, none of these proposals for 
mental health were implemented during the Plan period, and as far as we are 
aware, no attempt was in fact made to implement them. 1,800 new beds were 
created in existing large units. This seems to be an example of a lack of 
coordination between the central planning agency and the executive agency, 
in this case the Ministry of Social Services. Alternatively, it might be 
considered as an example of the type of 'window-dressing', which as we 
mentioned in the introduction is a feature of some development plans. 

There appears to have been little improvement in the distribution of health 
personnel in rural areas. One measure carried out, which had not been 
included in the plan provisions, was the compulsory service of new graduates 
from medical and nursing schools in provincial areas. Most of the quantita
tive improvement in the staffing of rural surgeries was, therefore, attributed 
to this measure. 

The proposal for the full-time employment of hospital doctors was 
abandonned, since it was found that it would be impossible to offer high 
enough salaries to attract physicians to these positions.2 Finally with regards 

1. Results of an unpublished survey of nursing personnel, carried out by the Social Services 
Section of the Centre of Planning. 

2. It is interesting to note that over a decade later, a similar discussion is presently going on. 
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to medical manpower, although the aim was to provide primary care through 
family doctors, no measures were taken during the Plan period for their 
training. 

With regards to preventive health measures, there was an improvement in 
immunisation programmes. Interest was kindled in the question of environ
mental protection, and an environmental protection project was set up in 
collaboration with the WHO. As will be seen in the section on housing, 
although this had not been stated as an aim for health, there was an 
improvement in the supply of piped water, though very little improvement 
was achieved in sewage disposal. 

Although the supervision of all insurance agencies was brought under the 
Ministry of Social Services, no other measures were taken to unify the health 
services. By the end of the Plan period, therefore, no measures had been 
taken to integrate or even coordinate the various agencies responsible for the 
delivery of health services. This was one of the reasons why most of the 
inequalities in the health sector remained. 

Finally, not only did the health sector fail to improve its position in relation 
to other sectors, but the proportion of GNP accounted for by health, fell from 
1.8% in 1967 and 1968 to 1.7% in 1972 and 1.6% in 1973. 

8. Monitoring the changes 

From the above it can be seen that many of the aims for the health sector 
were not achieved. There is even some reasonable doubt as to whether in 
some cases, for example mental health, there was any real will to achieve 
them, or whether some of the targets set were at all feasible. The next step is, 
therefore, to try to monitor the changes which did take place over the plan 
period, using a set of social indicators. 

Many of the indicators frequently used to monitor changes in the health 
field have been refered to above, in the discussion of health planning. In 
particular, the difficulties encountered in trying to measure changes in health 
rather than illness, and outputs rather than inputs to the health care system 
have been emphasised. 

In the work which has been carried out in the OECD programme for the 
development of social indicators, the social concerns which have been defined 
for health are: The probability of a healthy life through all stages of the life 
cycle, and the impact of health impairment on individuals. The first is seen as 
having two aspects, the length of life and the healthfulness of life. The second 
is related to the quality of health care in terms of reducing pain and restoring 
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functional capabilities, and to the extent of universal distribution in the 
delivery of health care. 

The indicators proposed in the OECD programme for the length of life are 
the perinatal mortality rate and life expectancy at birth and at ages 1, 20, 40, 
60. 

In the framework of the OECD programme, good health is defined as the 
absence of any negative factor restricting an individual's 'normal activity'. The 
indicators suggested in this case are, with regards to short-term disability, the 
average number of disability days per person per year, measured in terms of 
temporary deviations from the individual's usual level of functioning, and with 
regards to long-term disability, the percentage of the population experiencing 
long-term disability1. Health impairment does not necessarily entail disability, 
and it is when it does create disability that it interferes directly with well-being. 
So far, however, the OECD project has not managed to produce an internation
ally acceptable, operatonal definition of long-term functional disability. 

Again, much of the information needed in this area can be best collected 
by household survey, which is not always feasible. 

As mentioned above, the OECD project attempts to develop indicators 
directly related to well-being. In the case of the health sector, however, it is 
possible that the supply of services, as reflected in input indicators, needs to 
be seen in a different light than say the supply of educational services. Since 
all members of the population can imagine themselves as being in need of 
health services at some point in their lives, the availability and accessibility of 
health services can have an impact on well-being. That is, well-being is 
effected by the knowledge that health services are available if they become 
necessary. Equality in the distribution and accessibility of health services, 
therefore, takes on added importance. 

Table VI.3 shows the social indicators we were able to calculate for 
Greece, using the data available to us, and a. number of indicators which it 
would have been desirable to estimate. 

8.1. Demographic, epidemiological indicators 

From Table VI.4, it can be seen that over the plan period there was an 
improvement in the still-birth rate, the neo-natal death rate (0-27 days) and 
the infant death rate. These indicators are given by geographic region in 
Tables VI.A.1-VI.A.4 in the appendix to this chapter. 

1. The OECD lisi of social indicators, Paris, OECD, 1982, pp. 24-25 
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TABLE VI.3 

Social indicators for health 

Available indicators Other desirable indicators 

A. Demographic, epidemiological 

Still-birth rates 
Neo-natal mortality 
Infant mortality 
Crude death rates 
Deaths due to accidents 
Deaths due to infectious diseases 
Proportion of elderly in population 
Maternal mortality 

B. Inputs (resources - physical, human, financial) 

Physicians/inhabitants 
Nurses/inhabitants 
Dentists/inhabitants 
Pharmacies/inhabitants 
Hospital beds/inhabitants 
Hospital beds/physicians 
Hospital beds/nurses 
Hospital nurses/hospital physicians 
Proportion of qualified nurses 
Hospital discharges/medical and nursing personnel 
Proportion of beds in private sector 

C. Output (production, utilization, performance) 

Hospital utilization rates - age, sex 
Hospital discharges - infectious dis. 

- accidents 
- psychiatric care 

Physician consultancy rates 
Drugs/inhabitants 
Persons attending confinements 
Proportion of deaths due to undefined causes 

D. Final states 

Life expectation 
Days off work due to sickness 

Age-specific death rates 
Proportion of handicapped 

Investment/health region 

Cross-infection in hospitals 
Infection from blood trans
fusions 
Prevalence of bed-sores 
Prenatal medical 
examinations 

Height, weight of children 
Functional capacity 



TABLE VI.4 

Still-birth rates, neo-natal death rates, infant death rates 
and crude death rates, 1967-1973 

Death rates 1967 1968 1969 1970 1971 1972 1973 

Still-births/1,000 live births 14.9 14.0 14.5 13.3 13.6 12.8 12.3 
Neo-natal deaths/1,000 live births 21.3 21.8 31.8 19.6 19.0 19.9 17.5 
Infant deaths/1,000 live births 34.3 34.4 31.8 29.6 26.9 27.4 24.1 
Total deaths/1,000 inhabitants 8.4 8.5 8.3 8.5 8.5 8.7 8.7 

Source: Natural Movement of the Population in Greece. National Statistical Service of Greece 

The still-birth rate is considered to reflect on the quality of pre-natal care, 
and the neo-natal and infant death rates, as mentioned above, are considered 
to be indicators reflecting not only on health but also on the level of living 
conditions in general. A note of caution is, however, in order with regards to 
these indicators in Greece. The data on still-births and deaths in the first 
weeks of life are not considered to be very reliable, since they are 
under-registered. For this reason, the neo-natal death rate appears higher in 
urban than in rural areas since there is more complete registration of this 
event in urban areas. 

The crude death rate is obviously not as useful an indicator as age-specific 
death rates since it does not take into account the age structure of the 
population. Age-specific death rates or standardised mortality rates would be 
of particular value on a regional basis, or at the level of the county where 
there are some differences in the age structure of the population. The 
necessary data are not published by the statistical service, but standardised 
mortality ratios were estimated (average for the years 1972-74), by a team 
under Professor D. Trixopoulos, and these are used in the comprehensive 
regional profiles in the final chapter of this study. 

Finally, the high infant death rate in Thrace is worthy of investigation, in 
order to ascertain how far this is due to the general low level of development 
of that region, and how far this can be attributed to the sizeable muslim 
minority in that region. There is some indication that the muslim women are 
reluctant to approach health services staffed by christian doctors, particularly 
male doctors. A unified approach to planning would entail special provisions 
for the particular needs of such minority population groups, although this 
particular case might raise sensitive political problems in Greece. 

The death rates from infectious diseases, accidents and maternal deaths are 
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monitored, since these are causes of death which can be restricted to some ex
tent by preventive health measures and safety measures in the home, on the 
road and at work. From Table VI.5, it can be seen that over the period 1967-
1973 there was a slight drop in the number of deaths from infectious diseases 
per 10,000 inhabitants; a slight increase in the death rate from road accidents; 
the death rate from other accidents remained practically stable and there was a 
decrease in the maternal death rate. The improvement in immunisation against 
infectious diseases during the plan period was mentioned above, and an impro
vement in the care provided for confinement will be seen below. 

TABLE VI.5 

Deaths per 10,000 inhabitants from infectious diseases, 
road accidents, and other accidents, and maternal 

deaths per 10,000 live births, 1967, 1968, 1972, 1973 

Cause of death 1967 1968 1972 1973 

Deaths from infectious diseases/10,000 inhabitants 
Deaths from road accidents/10,000 inhabitants 
Deaths from other accidents/10,000 inhabitants 
Maternal deaths 10,000 live births 

Source: Natural movement of the population in Greece, National Statistical Service of Greece. 

When these indicators are shown according to the permanent residence of 
those who died from these causes, however, it would appear that planners need 
to pay special attention to some areas is particular. (See Appendix VI A.5). Al
though there was some improvement in the maternal death rate in all regions 
of the country, considerable regional differences remained. The numbers in
volved in the calculation of this indicator are so small, that too much attention 
should not be given to the exact value of the indicators. The fact that the ma
ternity death rate in some areas is double or three times as high as the national 
average or the rate in Greater Athens, does indicate room for -special health 
measures in regions such as Thrace and some of the islands. An even greater 
number of regions, including Thrace again, show a poor position in compari
son to Athens, with regards, to deaths from infectious diseases. 

The proportion of elderly persons in the population, who as will be seen 
below, make disproportionally heavy demands on the health services, 

5.8 
1.3 
2.5 
4.7 

8.3 
1.2 
2.5 
3.7 

5.9 
1.2 
2.8 
3.0 

5.5 
1.5 
2.5 
2.5 

209 



increased from 9% in 1961 to about 12% in 1971, according to the population 
censuses conducted in those years. 

8.2. Input indicators 

As can be seen from Figure VI. 1, the input of health personnel in relation 
to the population, increased over the plan period. 

FIGURE VI. 1 

Total physicians, hospital physicians, hospital nurses, dentists 
and pharmacies per 10,000 inhabitants, 1967-1973 
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There was a slight increase in the number of pharmacies, and the number 
of beds per 1,000 inhabitants (excluding beds in mental hospitals and 
psychiatric clinics) remained almost constant at 5.0 (See appendix Table 
VI.A.6). 

The regional distribution of the inputs to the health sector was, however, 
extremely unequal as can be seen from the indicators shown in the appendix 
to this chapter, Tables VI. A.7-A.9. The inequality in the distribution of 
health resources, which was noted in the Plan as being one of the main 
problems to be tackled, rather than being ameliorated over the Plan period, 
in fact deteriorated further in some cases, as can be seen from Table VI.6. 

Despite the emphasis given in the Plan to the training of nurses, little real 
improvement was achieved, trained nurses accounting for only about 35% of 
hospital nurses by the end of the Plan period (data for total nurses is not 
available). Furthermore, it shouid be, noted that in addition to the fully 
qualified nurses (three to four years training) this proportion includes nurses 
with only primary level general education and 1 year's professional training. 
This meant that in most areas there were well over 15 beds per trained nurse. 
Given that the nursing personnel work in three shifts, the extreme shortage of 
trained nurses is readily apparent. (See appendix Tables VI. A. 1 ft-11). 

The various inputs need to be related to each other to gain a better idea of 
possible changes in the quality of services provided. As might be expected 
from the data already given, and as can be seen from Table VI. 7, within the 
hospital services, the relationship between medical and nursing personnel 
deteriorated. This reflects on what was mentioned above about the type of 
work being carried out by hospital physicians. 

There was a slight drop in the number of patients being treated, in relation 
to the size of the medical and nursing personnel. On a regional basis, this 
indicator shows considerable variations (Appendix VI.A. 12). Whilst in 
Greater Athens only 35 patients were treated per health personnel in 1973, in 
two regions almost 75 patients were treated. Obviously this is affected by the 
severity of the cases being treated in different regions. It is interesting to note, 
however, that in Thrace where there was the highest proportion of trained 
nurses, the highest number of patients per health personnel was being 
treated. 

Finally, the proportion of beds in private enterprise clinics remained at 
about 38% of total beds throughout the Plan period. (Appendix VI. A. 13). 
When private non-profit organisations are included, the private sector account
ed for about 53% of total beds during this period. 

With regards to the economic inputs to the health sector, as mentioned 
above the share of health in GNP, according to national accounts data, fell 
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TABLE VI.7 

Relationship between inputs to the hospital services 

Indicators 1967 1968 1969 1970 1971 1972 1973 

(General Hospitals only) 
Beds/physician 
Beds/total nurses' 
Nurses/physician 
(All hospitals) 
Total hospital personnel/bed2 

No. of patients disch./med. and 
nursing personnel 

6.6 
3.8 
1.7 

7.2 
3.7 
1.9 

7.0 
3.7 
1.9 

6.5 
3.5 
1.8 

6.3 
3.5 
1.8 

6.0 
3.4 
1.8 

5.6 
3.5 
1.6 

0.63 0.62 0.61 0.64 0.66 0.69 0.70 

48.9 51.8 52.2 50.1 48.0 47.0 44.2 

1. Includes practical nurses. 
2. Total hospital staff including students. 

from 1.8% in 1967 to 1.6% in 1973. Although other sources' estimate that 
public expenditure on health as a proportion of GNP was slightly higher at 
this time (1.96% in 1973), they also show a downward trend. 

Data from the Family Budget Surveys carried out by the National 
Statistical Service indicate that private expenditure for health was increasing 
over the Plan Period. It is questionable whether the proportion of private 
expenditure allocated to health can be considered an input indicator in the 
same way as public expenditure, since it is more an indicator of the quality of 
coverage of health needs by public insurance. As data from the 1974 Family 
Budget indicate, inhabitants, of rural areas, who had very limited insurance 
coverage for pharmaceutical care, spent a higher proportion of their monthly 
income on drugs, than did those in urban areas. (Table VI.8). 

1. Health, Report of the Working Group, Development Programme, 1976-80. Athens, Centre 
of Planning and Economic Research, 1976. p. 369 (in greek). 
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8.3. Output indicators 

As can be seen from Table VI.9 the hospital utilization rate increased 
throughout the Plan period, rising from 99 patients discharged from hospital 
per 1,000 inhabitants in 1967 to 109 in 1973. There were considerable regional 
variations in these rates, which in the framework of a sectoral plan for health 
would call for further investigation, since they do not seem to be entirely ac
counted for by variations in the provision of services. The hospitalization rate 
in Crete, for example, was approximately double that in Epirus. As the table 
shows, however, there was some closing of the gap between the hospitalization 
rates of inhabitants of the Greater Athens area, and the inhabitants of other 
areas. 

A valuable breakdown of this indicator is by age and sex (see appendix Ta
ble VI. A. 14). From this indicator, it can be seen that the aging, and particular 
very elderly men, make heavy use of the hospital services. By 1973, for exam
ple, the hospitalization rate for men 70-79 years of age had reached 270, com
pared to 106 for males of all ages. 

As can be seen from Table VI. 10,the aging accounted for an increasing pro
position of hospital patients over the Plan period. 

Obviously, hospital utilization rates could be calculated for a detailed 
breakdown of diseases, and in the framework of a sectoral health plan this 
would need to be done. For our purposes, within a social planning context, 
utilization rates have been calculated by geographic region, for infectious 
diseases, accidents, poisoning and violence and for psychiatric disorders. (See 
appendix Tables VI.A.15, A. 16, A. 17). 

The first two have been chosen for monitoring since they can be affected in 
a unified planning context through a range of multi-sectoral measures. The 
data on notification of infectious diseases are not considered reliable. 
Hospitalization rates for infectious diseases, although probably reliable from 
the point of view of hospital recording of cases, may not indicate an increase 
in the incidence of infectious diseases as might be indicated by Table 
VI.A.15, but rather that a greater proportion of patients suffering from 
infectious diseases were demanding hospital treatment rather than domicilary 
care. What does need attention, however, is the variation from the average, 
in a number of regions. The reasons for these variations would need to be 
sought not only in the health sector. For example, between 1950 and 1975, 
the decrease in typhoid fever seems to have been associated both with an 
increase in immunisations, but also with greatly increased investments in 
improved water supplies.1 

1. Health (1976) op. cit., p. 459. 
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TABLE VI. 10 

Hospital patients 65 years of age and over, as a percentage 
of total hospital patients, 1967, 1968, 1972, 1973 

Sex 

Male 
Female 
Total 

Aging hospital patients as % of total hospital patients 

1967 

17.4 
13.2 
15.1 

1968 

18.5 
13.9 
16.0 

1972 1973 

21.5 22.3 
16.7 17.8 
19.0 19.9 

Source: Bulletins of Health and Welfare Statistics. 

Similarly, the increasing hospitalization rates due to accidents indicate the 
need for preventive measures in the home, on the road, in industry and with 
regards to agricultural machinery and pesticides etc. which were being 
introduced in the agricultural sector. 

Finally, hospitalization rates for psychiatric disorders are monitored since 
one of the aims of the Plan was to improve services for mental health. Since 
domicilary care for mental health was practically non-existant, the hospitali
zation rates account for most of the psychiatric care given during the plan 
period. 

Since, as was mentioned above, primary care is organised under so many 
insurance organisations, and the size of the private sector is so large, it is 
difficult to obtain comprehensive data with regards to visits to physicians. 
Data for the insurance organisation for urban workers (IKA) are given in 
Table VI.II. 

From this, it can be seen that although there was little change in the 
number of consultations with physicians per insured person, there was a 
continuous increase over the Plan period, of the rate of drug prescription. We 
do not have readily available, comparable data for the rural population, 
though for 1973 it is estimated that there were less than two visits to a 
physician per insured person, underlying again the considerable inequalities 
in the health care for different population groups. 

One measure of the maternity care being provided is the proportion of 
confinements which were attended by a physician. Although as can be seen 
from Figure VI.2, in 1973 the rural population were still at a disadvantage as 
compared to the urban population, there was, over the Plan period a 
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TABLE VI. 11 

Annual number of visits to physician, and number of drugs 
prescribed, per person insured* under the organisation 

for urban workers (IKA) 1968-1973 

Type of care 

Medical consultations per 
person insured 
Drugs prescribed per person 
insured 

1968 

7.3 

5.7 

1969 

7.2 

6.0 

1970 

7.1 

6.3 

1971 

7.4 

7.0 

1972 

7.5 

7.6 

1973 

7.4 

8.1 

Source: Annual Report of the Social Insurance Organisation (IKA), 1975. 

* Directly insured and dependents. 

considerable improvement in the proportion of live-births to mothers in rural 
areas, at which a physician attended. When this indicator is calculated by 
geographic region, however, it can be seen that considerable inequalities still 
existed by the end of the Plan period. In Thrace, for example, only 24% of 
live-births were attended by a physician in 1973, and 20% were attended by a 
person other than a physician or midwife (see appendix Tables VI.A. 18-19). 

With regards to maternity care, a useful indicator would have been the 
number of prenatal medical examinations per expectant mother. This type of 
preventive care is considered so important in some countries that the 
provision of maternity allowances is tied to presentation for such examina
tions. The necessary data for Greece, is not, however, readily available. 

Finally, in Table VI. 12, the proportion of deaths due to 'ill-defined' causes, 
is monitored for the Plan period. This indicator is considered to give a crude 
measure of the quality of performance of the medical services. Compared to 
international standards, this proportion in Greece is high, and as can be seen 
from the table, it is disturbingly high in some areas, particularly Epirus. 

Other indicators which are used to evaluate the quality of the health 
services, but for which data is not available in Greece, are those relating to 
cross-infection in hospitals, and infection from blood transfusions, and with 
regards to the level of nursing care in hospitals, the prevalence of bed-sores. 
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FIGURE VI. 2 

Percentage of live births at which a physician was present, in urban, 
semi-urban and rural areas, 1967, 1968, 1972, 1973 
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TABLE VI. 12 

Proportion of deaths due to 'ill-defined' 
causes, 1968, 1972, 1973 

Geographic region % of total deaths due to 'ill-defined' causes 

Greater Athens 
Rest of C. Greece and Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total Greece 

1968 

4.5 
17.3 
13.9 
16.0 
23.6 
15.5 
11.7 
13.0 
16.5 
19.3 

12.4 

1972 

1.9 
15.4 
14.1 
14.1 
26.2 
15.1 
11.4 
14.6 
17.3 
18.6 

12.2 

1973 

4.2 
17.0 
14.1 
13.6 
24.3 
16.3 
11.9 
14.3 
16.5 
18.4 

12.2 

Source: Natural movement of the population in Greece, National Statistical 
Service of Greece. 

8.4. Final states 

Life-tables for Greece are available for 1960 and 1970. From these, 
life-expectation at ages 0,1,20,40 and 60 are given in Table VI. 13. 

As can be seen from this, life expectation in Greece in 1970, at age 1, was 72 
years for males and 75 years for females. This compares very well with life ex
pectation in other European countries. Life expectation for those living in ur
ban areas was almost a year more than for those living in non-urban areas. 

As was mentioned above, the number of days off work due to sickness is 
not considered to be a satisfactory indication of the level of health since it is 
affected by factors other than health status, such as the level of sickness 
benefits and attitudes towards work etc. In the absence of more satisfactory 
indicators, however, it continues to be used. 

The necessary data is not available for those working in the agricultural sec
tor in Greece. Table VI. 14 shows the number of days for which sickness bene
fits were paid per insuree of the National Insurance Organisation for urban 
workers (IKA), over the Plan period. 
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TABLE VI. 13 

Life-expectation in 1960 and 1970, 
at ages 0, 1, 20, 40 and 60, by sex 

Ages 

0 
1 

20 
40 
60 

Males 

67.3 
70.3 
52.8 
34.0 
16.9 

. Life 

1960 

Females 

70.4 
73.2 
55.5 
36.4 
18.6 

expectation 

Males 

70.1 
72.2 
54.1 
35.1 
17.5 

1970 

Females 

73.6 
75.3 
57.1 
37.8 
19.3 

Source: Statistical Yearbook of Greece, 1981. 

TABLE VI. 14 

Days of sick-leave paid for common illness, T.B. and accidents, per person 
insured by National Insurance Organisation, IKA, 1967-73 

Type of illness 

Common sickness 
T.B. 
Accidents 

1967 

3.60 
0.34 
1.40 

Days of sickness benefits paid/insured person 

1968 

3.07 
0.31 
1.20 

1969 

3.13 
0.27 
1.22 

1970 

3.41 
0.28 
1.29 

1971 

3.53 
0.23 
1.29 

1972 

3.46 
0.23 
1.27 

1973 

3.54 
0.22 
1.11 

Source: Annual Reports of National Insurance Organisation. 

From this table, it can be seen that there was a slight decrease over the 
Plan period in the number of days for which sickness benefits were paid per 
urban worker. 

Despite the weaknesses of this indicator, it is considered to measure to 
some extent functional capacity for work. There was no other information 
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available concerning changes in functional capacity.1 Although some work 
has been done concerning the height and weight of school children, this was 
not available to us. Such indicators need to be developed. 

8.5. Regional differences 

The necessity of monitoring the social indicators on a regional basis is 
obvious from the tables which have been included in the appendix. These 
tables have shown that an indicator for the country as a whole can hide very 
wide regional variations. It is essential that such variations be uncovered, if 
an attempt is to be made within a unified approach to planning to ensure 
that no group of the population falls outside the development process. 

The more important of these indicators are brought together in regional 
profiles for health, which are presented in the appendix to this chapter. From 
the list of indicators included in the profiles (see appendix) it can be seen that 
unlike the profiles for education, where Greater Athens is shown to have a 
mixed pattern of most and least favourable indicators, in the health sector 
the capital area is very much in an advantaged position. 

For the purpose of the profiles, the infant death rate has been put into the 
category of final state indicators. The extremely high level of this indicator for 
Thrace (40.8 infant deaths/1,000 live-births in 1973) gives a very clear sign that 
this region was still lagging far behind by the end of the Plan period. The Ioni
an Islands also made a poor showing with regards to the indicators for mortal
ity. If the data were available, it would have been valuable to have "been able to 
monitor the indicators included in the profiles at the level of the county, in or
der to uncover possible local conditions for which special planning measures 
should have been taken. 

Although the still-birth rates were calculated and presented in the 
appendix, they have not been included in the profiles, since as mentioned 
above, the data on which they are based is unreliable. 

I. In 1981, a survey of the functional capacity of the aging in rural areas was carried out as 
part of a WHO cross-country study. 
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9. Conclusions 

9.1. Evaluating the Plan in its own terms 

The attempt to evaluate the Plan in its own terms is impeded by the fact 
that planning objectives were not clearly defined as such for the health sector. 
As seen above, the reasoning given for the need to increase inputs to that 
sector was that of improving the efficiency of labour and achieving a higher 
standard of productivity. The difficulties presented by an attempt to attribute 
any possible changes in the productivity of labour, particularly at a 
macro-level, to changes in health status, have been fully expounded in the 
introductory reference to the multicausuality of social and economic changes. 
An assessment of the success or failure of the plan for the health sector on 
the basis of possible changes in labour productivity, therefore, is not 
attempted. 

With regards to the aims and targets set for the provision of health 
services, an examination of these seems to indicate, as in the case of 
education, a lack of real purpose. Measures were not taken for the 
coordination or integration of the health services, or for the training of 
family doctors. In the case of the mental health services, not only were none 
of the proposed measures implemented, but contrary to the proposal for the 
establishment of small units, the number of beds in large psychiatric hospitals 
was increased. Less than half the planned increase in hospital beds and in 
trained nursed were achieved, although new schools for nurses were opened. 
There appears to have been some improvement in the immunisation 
programmes and a slight improvement in the distribution of physicians in 
rural areas, though the latter was attributed to a policy measure not included 
in the Plan. For the most part, therefore, the Plan cannot be said to have 
succeeded in its own terms. 

9.2. Evaluation according to social planning criteria 

An examination of the Plan provisions and of changes in the health field 
over the plan period, on the basis of social planning criteria, however, gives a 
slightly more mixed picture, although it is again largely negative. 

With regards to the inter-relationships of the economic and social aspects, 
these were simply ignored. Serious health problems calling for specific measu
res in the fields of transportation, housing and tourism for example, were not 
dealt with. As mentioned above, the emphasis was simply on the delivery of 
health services. 
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Although the reasoning behind the plan was not 'people-oriented', the 
monitoring of certain social indicators has shown that changes did take place 
which were directly related to individual well-being. That is, over the plan 
period, improvements can be observed in the still-birth rate, the neonatal and 
the infant death rates, and there was also a slight decrease in maternal deaths 
and the death rate from infectious diseases. Apart from maternal deaths, 
these are the types of indicators, however, which are affected more by 
changes in socio-economic conditions than by changes in the delivery of 
health services. 

There was no question of popular participation in decision-making for 
health. The consumers for health services were not organised to make their 
voices heard. The professional unions were not in operation during the 
dictatorship, though at other times they form extremely strong pressure 
groups, and government representatives with the right of veto were placed on 
the hospital administrative councils. The centralised system of organisation 
of the health services, also precluded popular participation at the local level. 
Finally, with regards to physician/patient relationships, medical education in 
Greece, and the generally low educational level of the majority of patients, 
among other reasons, were not conducive to participation at the individual 
case level. 

With regards to the achievement of social justice and an integrated society, 
the picture is also negative. The failure to make organisational changes 
meant that inequality of access due to occupational and economic status was 
not ameliorated. Although there were some regional improvements, such as 
those relating to the health personnel attending confinements, in some cases, 
the input indicators monitored showed a deterioration in the regional 
distribution of inputs. That is, the changes observed were in the wrong 
direction. On the whole, the input, output and final state indicators all give a 
vivid description of persisting regional inequalities, and particularly of a high
ly disadvantaged rural population. 

9.3. Implications for the future 

Even the limited indicators available, pinpoint a number of areas which 
could probably benefit from further investigation by health planners. In 
particular, an investigation of the reasons for the considerable variations in 
hospital utilization rates in general, and for particular diseases, should 
produce valuable information for planning purposes. Another example 
would be the variations in the 'productivity' of hospital services - the high 
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turnover of patients in Thrace, where there was also a comparatively high 
provision of trained nurses, was singled out for attention. 

The attempt to set up health profiles has also highlighted the inadequacy 
of the information available, particularly with regards to final states of 
health. Athough as was mentioned above, this is not a completely satisfacto
ry indicator, more complete data needs to be developed with regards to the 
number of working days lost due to ill-health. Also useful would be the 
development of informational bases concerning functional capacity, partic
ularly with regards to the aging, and possibly the height and weight of 
children. 

The tendency to equate health planning with planning for the provision of 
health services, which appears to be prevalent even at the present time, 
indicates that considerable research needs to be carried out in Greece relating 
to intersectoral policies for dealing with health problems. Health planning 
needs to be related to achieving changes in the level of health, rather than to 
the assumption that the delivery of health services is an end in itself. This 
would include the development of standardised mortality ratios, and 
life-expectancy rates for the various socio-economic groups of the popula
tion. 

With regards to the delivery of health services, some problems in the 
composition of health personnel were pointed out above. The almost total 
lack of attention given to the question of the 'health team' in recent 
organisational changes, indicates that this is still a field needing research. 

As was pointed out above, one of the first problems to be tackled in many 
countries is'the training of health planners. There are no more than a handful 
of professionally trained health planners in Greece, and particularly in view 
of the proposed development of Regional Health Councils, priority will need 
to be given to planning for the training of planners. Indeed, training for 
health managers at all levels of the health services is of utmost urgency, if the 
management of the new Health Services System is not to be based entirely on 
an amateur footing. 

The development of a new health services system and related welfare 
services, would seem to present an opportunity for the adaptation of 
techniques tested in other countries. The weakness of the PAHO-Cendes 
method, in that it is related to mortality rather than morbidity, does not 
lessen the importance of its basic concept, which is to assess the efficiency of 
resource allocation. When plans are being made for considerable investment 
in health and welfare services as at the present time, research into the 
efficient allocation of those resources would seem to be important, if in the 
general enthousiasm for change, overlapping is to be avoided. 

Furthermore, if a unified social planning approach is to be taken, 
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consideration could be given to the integrated planning of health and other 
personal social services for particular population groups, as has been 
advocated in Great Britain. 

Similarly, the lack of provision for popular participation in planning 
refered to above, also seems to be a problem which is still very much to the 
fore. The newly established Central Health Council is dominated by the 
medical profession, and the representatives of the health insurance organisa
tions are government appointees. The organisational structure of the new 
National Health System is represented as being decentralised. As it appears 
in the relevant law, however, it is in fact only to be deconcentrated and 
regionalised. Although services are to be available throughout the country, 
that is, they are to be deconcentrated, the power of decision-making has not 
been devolved to the local level, which is the basic characteristic of a 
decentralised system. From certain aspects it is in fact more centralised than 
previously, with only token representation of the local authorities. The 
question of where the real power for decision-making lies, therefore, appears 
still to be a vital issue worthy of research. 

The possible role of the trade unions, which is so important in some 
countries, might also be investigated if 'industrial health' is to mean more 
than the presence of a physician on industrial premises, and if health 
planning is to be related more directly to conditions of work and job 
satisfaction. 
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CHAPTER VII 

SOCIAL WELFARE 

In the OECD programme for the development of social indicators, social 
welfare as such was not included as an area of social concern. It was 
considered that due to the nature of this field, social welfare would be 
reflected through the other social concerns. As will be seen below, the 
content of the 'social welfare sector' differs from country to country. In most 
countries, however, there is a definable group of social welfare services which 
are the specific responsibility of a particular ministry or agency. This is the 
case in Greece, and the 1968-72 Development Plan which is our main point 
of reference, includes a separate chapter on social welfare. 

In the first part of this chapter, therefore, we examine some of the 
problems of defining the social welfare sector. This is followed by an analysis 
of some of the problems of and approaches to, the planning of social welfare. 
Aspects of popular participation peculiar to this sector are also examined. 

The welfare sector, and the manner in which planning for this sector is 
carried out in Greece are described, and the provisions of the Plan for 
welfare are analysed? The achievements of the Plan are then assessed on the 
basis of its expressed aims. This is followed by an evaluation of those 
achievements using a set of social indicators. 

1. Defining the field of social welfare 

One of the first problems to be met in this field, is that of defining social 
welfare. Until comparatively recently, the term 'social welfare services' 
refered to a group of services designed to assist certain 'under privileged' 
groups of the population, such as the handicapped, homeless children, 
unmarried mothers, and the aging. In line with this, Muriel Brown, for 
example,1 writing over a decade ago, first distinguishes 'social services' from 
public services and utilities such as roads and transport, by relating 'social 
service' to individual welfare. In the language of the economists this would be 
the distinction between 'public goods' and 'merit goods'.2 

Brown defines social services as being 'collective provision to meet 
individual need', and includes under this heading, services such as social 

1. Brown, Muriel, Introduction to social administration in Britain, London, Hutchinson Univer
sity Press, 1969, p. 11. 

2. Judge, Ken, Pricing the Social Services, London, Macmillan Press, 1980. 
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security, health, education and housing. These basic social services 'exist to 
meet needs which are, broadly speaking, common to all members of society 
at some stage of their lives'.1 She then defines the social welfare services as 
being those which help certain groups within society to make full use of the 
available social services, and which make special provisions for those groups, 
such as residential care, rehabilitation facilities etc. In her definition, the 
welfare services 'try to match the basic provision to particular, even 
individual, needs and provide the extra care that the special problems, of age 
or handicap and so on, bring'.2 

Brown was writing this with reference to Britain, whereas in the Soviet 
Union, for example, general social services as she has defined them, including 
education, medical services, cultural activities, social insurance and housing 
facilities are classed as social welfare services.3 In a survey made of national 
development plans, it was found that in fifty countries, the following types of 
programmes were included under the heading 'social welfare' or its equiva
lent.4 

Family and child welfare 28 plans 
Rehabilitation of delinquents 24 plans 
Community development 23 plans 
Care and rehabilitation of handicapped 22 plans 
Youth programmes 18 plans 
Relief and social security 13 plans 
Medical and school social services 4 plans 
Industrial social welfare 3 plans 
Family planning 2 plans 
Other community services miscellaneous category in 

a few plans 

The above list indicates that many countries use the term social welfare in 
a broader sense than that of services directed at small deprived groups of the 
population. Furthermore, in many developing countries, those under 25 years 
of age, for example, who are included in youth programmes, account for 
more than 50% of the population, and community development may also be 

1. Brown, Muriel, op. cit. p. 89. 
2. Ibid., p. 89. 
3. Organisation and administration of social welfare programmes, a series of country studies. The 

Union of Soviet Socialist Republics, New York, United Nations, 1967. 
4- Social welfare planning in the context of national development plans, New York United 

Nations, 1970. pp. 47-48. 
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directed at a broad segment of the population. Neither are many of the above 
programmes based mainly on social work, which is also sometimes given as a 
characteristic of social welfare services. 

Not only the scope of the welfare services appears to have been broadened 
to include larger sections of the population, but the function of the services 
has been seen to change from that of assisting individuals to adapt and cope 
with changes in their environment, to one of also changing the environment 
itself. A group of experts meeting in 1959 for example, defined social welfare 
for their purposes as 'an organised activity that aims at helping towards a 
mutual adjustment of individuals and their environment'.1 

In a 1967 definition, the developmental function of social welfare was 
emphasized: 

'Social welfare as an organised function is regarded as a body of activiti
es designed to enable individuals, families, groups and communities to 
cope with the social problems of changing conditions. But in addition to 
and extending beyond the range of its responsibilities for specific serv
ices, social welfare has a further function within the broad area of a coun
try's social development. In this larger sense, social welfare should play a 
major role in contributing to the effective mobilization and deployment 
of human and material resources of the country to deal successfully with 
the social requirements of change, thereby participating in nation-build
ing'.2 

The first International Conference of Ministers Responsible for Social 
Welfare, which met in 1968, did not attempt to alter this definition, although 
they agreed that a more precise operational definition would be necessary for 
planning purposes. 

For our purposes, it is exactly, this formulation of an operational 
definition of social welfare that is the crux of the problem, since it must be 
transformed into policies and programmes. On the one hand, an attempt can 
be made to define the field of social welfare in terms of the programmes 
traditionally included in that sector in a particular country, with perhaps 
additional new proposals, but this restricts the scope for innovation and the 
possible developmental role of social welfare. On the other hand, however, if 
an attempt is made to determine the field in terms of its principles, there is a 

1. The development of national social services programmes. New York, United Nations, Sales 
no. 60 IV.I. para. 5. 

2. Social welfare planning in the context of national development plans, op. cit., pp. 53-54. 
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danger that the concept of social welfare will become so broad as to merge 
with that of wellbeing, and so lose its operational character.1 

It has been said that 'social welfare is at one and the same time a sectoral 
activity and a dispersed concern, a fact which does not facilitate its 
incorporation in an overall planning system'.2 When considered as a sectoral 
activity, the field of social welfare is easier to pinpoint, whereas when the 
broader aspect is taken, welfare planning tends to become confused with 
social planning in general. 

According to one of the working groups quoted above, 'social welfare 
planning is a sub-division of social planning; it is mainly directed towards 
people as individuals, whereas social planning is concerned with the 
population as a whole or in large groups'.3 This comes close to Brown's 
distinction between planning for social services and welfare services. The 
seminar as a whole, however, did not agree with this distinction, considering 
that such sectoral planning activity does not exhaust the scope of social 
welfare. Furthermore, in a working paper prepared for the 1972 Conference 
of European Minister Responsible for Social Welfare, it is stated that: 

'Under the present conditions of development, and with the changes it 
involves, the problems of reciprocal adjustment with social structures af
fect all groups and individuals. No category is sheltered from social evils, 
such as those resulting from the isolation of the individual, from differ
ent kinds of collective conditionning, from a breach with the natural en
vironment. Social welfare is therefore applicable to the whole popula
tion, even if, quite logically, it pays more attention to those who most 
need help from the community, and even if it has to diversify in accord
ance with specific situations peculiar to each category involved'.4 

More recently, an expert group, meeting to discuss social welfare policy 
and planning, identified the following areas as comprising the field of social 
welfare planning: a) a common core of social welfare services, which though 
differing from country to country, may generally include child welfare, family 
welfare, income maintenance, prevention of crime and delinquency, urban or 
rural social services to the indigent, deprived or displaced, b) services to 

1. Report of Seminar on the problems and methods of social welfare planning Rennes, France, 
1970, New York, United Nations, 1971, p. 4. 

2. Seminar on the problems and methods of social welfare planning, op. cit., p. 8. 
3. Ibid., p. 14. 
4. Conference of European Ministers Responsible for Social Welfare-WorkingPaper, prerared 

by the United Nations' Secretariat, The Hague, Netherlands, 22-26 Aug. 1972, E/CONF. 64/4, p. 
15. 
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Supplement or complement the other sectors of development, as in housing, 
health, education, family planning, agricultural or industrial development, c) 
developmental efforts such as youth programmes, women's programmes, 
popular participation in community development, and other programmes for 
coping with or contributing to change in the context of urbanisation, 
industrialisation, migration etc. d) giving general policy direction to all 
programmes of development to ensure that social justice goals are met, and 
human rights maintained in all sectors, and e) the anticipation of the social 
consequences of development programmes in all sectors.1 

The last two aspects of social welfare planning as outlined above, seem to 
merge with the concept of unified or social planning as we have defined it, 
and on this point the Expert Group expressed the following opinion: 

'The main difference between the social planner and the social welfare 
planner is that the former is concerned with social objectives and social 
factors of development in general, without being attached to any social 
sector in particular. The social welfare planner, however, is normally re
lated to the minister responsible for social welfare; his task is to help him 
prepare his section of the national plan which would usually include so
cial welfare programmes as well as broader strategies for the benefit of 
special segments of the population'.2 

The group emphasised the need for social welfare planning to be recognised 
as a separate entity, and for it to be the function of an organisation such as the 
Ministry of Social Welfare, so that it can rely on a political spokesman for its 
voice to be heard. 'Social Welfare planning has to be recognised as a separate 
entity in order to advocate the right of all citizens including the less privileged 
to enjoy minimum levels of living'.3 

To ensure, however, that social welfare planning does not become simply a 
sectoral activity, and that the broader aspects outlined above are included, it 
was suggested that the social welfare planner, while being related to the 
Ministry of Social Welfare, should belong to a central planning agency, 
where he can work in close cooperation with social development planners 
and other specialists. 

1. Report of expert group meeting on social welfare policy and planning. U.N. Headquarters, 
New York, 10-19 September, 1973, pp. 24-25. 

2. Ibid., p. 28. 
3. Report of expert group meeting on social welfare policy and planning, op. cit., p. 28. 
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Whilst the above solution may give an efficient answer to the possible 
physical location of the social welfare planner, to enhance the conditions 
necessary for social welfare planning to be carried out in a unified planning 
context, it does not really define the field of action of the welfare planner. 
Indeed, this overview of the changing attitudes over the last twenty years, 
towards the scope and function of the social welfare services, indicates that 
the question is still in a state of flux. 

The relatively low economic growth rates in many countries in the latter 
half of the 1970s, together with inflation and the oil crisis, caused countries 
with a slower growing pie ta divide, to take a hard look at their social 
policies and the rapidly expanding costs of social services. Consequently, the 
question of 'universality' versus 'selectivity' has risen very much to the fore 
again. As Howard Glennster has pointed out, in the face of the costs of 
welfare services, politicians 'who often come to power promising universal 
and free services, so often end up by extending services on a selective basis'.1 

At a high level meeting of the OECD in October 1980, when political, social 
and economic actions for the 1980s were discussed, much of the discussion 
and documentation suggested that 'the tide may be running in favour of the 
disaggregated strategy and the selective approach'.2 If we relate this to 
welfare planning, we come back to planning for specified groups, frequently 
on a selective basis, so that individuals, families and other groups are assisted 
to take care and responsibility for themselves, in order to move from a 
welfare state, to a welfare society.3 

It does not seem unrealistic, therefore, if for the purposes of this study we 
adopt a definition of welfare services, rather narrower than some of those 
given above, and closer to that given by Muriel Brown. Such a definition also 
comes closer to actuality in Greece, which as will be seen, is restricted mainly 
to the second part of Brown's definition, which is the provision of residential 
and other services. 

Time and space do not allow a separate examination of welfare planning 
for the various groups of the population who are frequently the special 
concern of the welfare services, since as was seen above, these groups are 
quite numerous. As an example, however, of a unified approach to planning 
for such groups, planning for the aging is included below in Chapter X. 

1. Glennerster, Howard in Planning for welfare — social policy and the expenditure process. 
Booth, T. (ed.), Basil Blackwell, Oxford, 1979, p. II. 

2. The OECD Observer. No. 107, November, 1980, p. 18. 
3. Ibid., p. 20. 
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2. Planning for social welfare 

2.1. Some of the problems 

2.1.1. The field of social welfare and the need for welfare services 

Many of the difficulties in defining the scope of the welfare services have 
been discussed above. The services included under the welfare umbrella in a 
particular country will be directly related to the concept of 'need' for those 
services at a particular time and place. 

In comparison with the health services for example, the need for social 
welfare services is not always so easily recognised or accepted. In the case of 
sickness, the whole population is at risk, and what is more important, feels 
itself to be at risk, and so accepts the 'need' for health services. In the case of 
many of the welfare services, however, particularly if these are directed at 
minority, ethnic or religious groups, the 'need' for welfare services may not 
be so easily accepted, especially if the provision of such services is to burden 
the public budget. Similarly, depending on the prevailing moral values, 
groups such as alcoholics, drug addicts, or even unmarried mothers, may be 
labelled as 'undeserving' in popular opinion, and the welfare planner may 
find little support for programmes designed to assist them. The care of the 
physically handicapped, or the mentally retarded may be considered to be a 
family affair, rather than a societal concern. 

It has been suggested that the need for social welfare services, and by 
extension, those services to be included in the planning process, can be based 
on the concept of social welfare rights, as set out at the international level in 
the Universal Declaration of Human Rights drawn up in 1948, and the later 
International Covenants on Human Rights.1 Although, the above documents 
have been accepted by a large number of countries, the extent and means by 
which they are implemented differ considerably. 

In fact, these 'rights' are couched in such broad language, that they offer 
little guidance operationally. For example, Article 24, paragraph 1 of the 
International Covenant on Civil and Political Rights states that 'Every child 
shall have, without any discrimination as to race, colour, sex, language, 
religion, national or social origin, property or birth, the right to such 
measures of protection as are required by his state as a minor, on the part of 

1. Expert group on standard-setting in social welfare, Ismir, Turkey, May 1974, New York, 
United Nations, 1974, pp. 23-25. 
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his family, society and the State'. This is hardly helpful to the welfare planner 
in estimating the extent to which the state or other organisations should 
intervene with welfare services, or when there seems to be need for 
discrimination in favour of a minority group. 

Finally, the expected beneficiaries of the services may not themselves see a 
need for the services. Beneficiaries of housing services, health services, 
employment programmes, and to a great extent, education services, usually 
feel the need for such services, although they may disagree with the manner 
in which their needs are met. The target groups of welfare programmes in 
contrast, may not only not feel a need for such services, but may in fact 
resent them, as in the case of juvenile delinquents when acceptance of the 
service is obligatory, or the parents of ill-treated children when faced with the 
child welfare worker. 

2.1.2. Target groups 

The wide variety of services and programmes included under the heading so
cial welfare, means that the welfare planner must provide for a diversity of tar
get groups, some of which are not easily defined, or when identified may not be 
easily counted. 

Certain services, such as those for maternity and child welfare, are aimed 
at population groups, the approximate size of which can be estimated from 
the population census, and the birth rate for example. The size of groups 
such as the mentally or physically handicapped, for example, is not so readily 
estimated, although some countries include questions concerning these 
groups in their regular population census, or try to keep registers of the 
handicapped. In the case of registers, however, although some groups may 
feel the need for registration acutely, there is sometimes reaction from the 
handicapped themselves, who find such registration demeaning to their 
personal dignity, or from professionals in the field, as in the case of the social 
workers in France, to recent attempts to register handicapped children. The 
attempts at registration or census taking are hampered when families feel 
ashamed of, and hide the existence of handicapped members. 

In the case of drug addicts or alcoholics, the task is even more difficult, 
since they themselves, frequently try to hide their condition. 

Furthermore, many of these target groups account for only a small 
proportion of the population, and may be geographically widely dispersed, 
with ensuing technical difficulties in providing services for them. 
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.. social welfare is dispersed geographically. Since the aim is to reach in
dividual marginal cases and encourage community life where this is pre
carious, social welfare facilities and services are scattered throughout the 
territory, with an extremely complex geographical pattern because of the 
ramifications and sub-divisions which are characteristic of, for example, 
social services in the narrow sense'.1 

2.1.3. Standard setting 

As we have mentioned, standard setting is a particularly difficult part of 
the planning process, and in the field of social welfare, this difficulty is 
pronounced. There can be no planning of physical facilities, or for personnel 
without at least the implicit assumption of standards concerning building 
specification and the ratio of personnel to prospective clients. 

Although technical standards concerning lighting and ventilation, for 
example, may be readily available, the most effective form of facilities to 
meet the needs of the various groups who are the concern of the welfare 
planner, is not always apparent. One of the reasons for this is the 
comparative newness and lack of experience in the field. 

'Since social welfare is a relatively new field for the human sciences, the 
action taken in it by the authorities, is often contested by research and 
experience much sooner than would be the case with a 'normal' rate of 
obsolescence. Examples are abundant in such areas as mental health, 
housing for the elderly and the rehabilitation of delinquents. In these cir
cumstances, if planning is to remain effective, it must be extremely flex
ible'.2 

In England, for example, standards for the frequency of visiting by social 
workers in certain child care cases, are set by statute. In other cases such, as 
care for the elderly, these so-called standards are set at such a low minimum 
level, for example one visit per year, as to have practically no operational 
value.3 

1. United Nations, Rennes Report, op. cit., p. 39. 
2. United Nations, Rennes Report, op. cit. p. 59. 
3. Hill, Michael in Booth, Timothy (ed.), op. cit., p. 119. 
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Furthermore, as we have seen above for other social services, the needs in 
the welfare sector are usually much greater than the resources available, or 
designated for their fulfilment, with the result that the standards set either on 
a 'scientific' or intuitive basis, as mentioned above, must frequently be 
lowered if they are to be feasible. It has been suggested that the fact that 
needs will always exceed resources, and that values judgements are involved 
in who should benefit, are among the 'unavoidable factors that characterise 
the environment within which the social services operate, and which require a 
planned response'.1 Furthermore, unlike private consumption goods, or 
goods such as transport, there is no market for testing' how prepared people 
are to pay for the costs of different standards of welfare services. 

As has been seen in the planning of other sectors, one of the easier 
methods of standard setting is by international comparison, and as far as 
resources will allow, emulation, It is extremely doubtful, however, given the 
wide variety of customs, attitudes, traditions and resources in different 
countries, whether such transfer of standards is desirable. 

Data necessary for standard setting in the field of social welfare are 
frequently poor, or totally lacking, particularly in less developed countries. 
Moreover, since this sector deals with human beings, frequently during crises 
in their lives, rather than with say the production of shoes or cabbages, there 
is only limited scope for experimentation with standards in order to 
implement those which most closely suit local conditions. The implementa
tion of small pilot projects is one way of doing this, which is used in the 
welfare field. 

ι ne existing, or average supply and utilization of welfare services seems to 
be indicated as a means of standard setting even less than in the case of the 
health services, for example. The range of variations in supply, even within 
countries, seems to be much greater than in the case of health services, and 
the influence of the professionals in the rationing of services, even greater 
than in the case of physicians, who as has been seen, regulate to a 
considerable extent, the utilization of the health services. Physicians may 
disagree on the type of care a patient should be given, they will disagree less, 
however, concerning the actual need for care. In the case of the welfare 
services, however, at the level of the social worker, the rationing of services 

I. Falk and Lee (1978), op. cit., p. 9. 
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appears to be based mainly on the subjective assessment of the social worker 
as to who gets what.1 Finally, the non-uptake of services by the poor, is 
particularly high in the welfare sector.2 

2.1.4. Evaluation 

Evaluation of the welfare services is also particularly difficult. Attempts 
have been made to evaluate the services offered by different types of 
institutions, as for example, by comparing the reconviction rates, or the 
numbers of children absconding from different types of residential care for 
young offenders.3 It is much more difficult, however, to relate changes in the 
rate of juvenile delinquency to the provision of welfare services. 

As mentioned above, in general the planning process is fraught with value 
judgements at all levels, and in the field of social welfare, this is particularly 
accentuated. As has been said elsewhere, 'All families have problems and the 
distinction between a family with a problem and a problem family often lies 
in the eye of the beholder...'4 

It has also been argued that the evaluation of the clients might be quite 
different than that of the professionals. In a study of 'Working class 
impressions of casework',5 it was argued that material help might be far more 
effective than the interviews or psychological help advocated by the social 
workers. 

Is the 'productivity' of the welfare services to be measured in the number 
of cases dealt with per hour, or the number of 'souls saved'? The problems 
are immense, and although as mentioned above, an attempt can be made to 
evaluate the effectiveness of various types of services, albeit with painstaking 
and time-consuming pilot studies, whether or not this goes against the grain 
for the planning technocrats, it appears that for some time to come, 
evaluation of the success of programmes and the correctness of priorities will 
be based mainly on intuition, or a feeling on the part of experienced 
administrators as to what is 'right'. 

1. Judge, Ken, Rationing the social services, London, Heinemann, 1978. 
2. Davies, Bleddyn in Pricing the social services. Judge Ken (ed.), London, Macmillan, 1980, 

p. 137. 
3. Tizard, J. et al., Varieties of residential experience, London, Routledge and Kegan Paul, 

1975. 

4. Health care in a changing setting: the UK experience, CIBA Foundation Symposium, 

Amsterdam, Elsevier, North Holland, 1976, p. 85. 

5. Falk, Ν., Lee, S., Planning the social services, Westmead, Saxon House, 1978 (reference to 

study by Timms and Meyer), p. 108. 
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2.1.5. Voluntary action 

It has been said that 

'Personal social services are considered to be a sector of welfare pre-emi
nently suited to the deployment of voluntary services. Where resources 
have been available, statutory bodies have often prefered to make grants 
to voluntary agencies rather than to extend their own services. Efforts 
have been made to ensure the autonomy and systematic development of 
voluntary movements.'1 

In practice, however, the extent of organised voluntary action throughout 
the world varies widely. In countries such as Holland and the USA, for 
example, voluntary organisations have flourished, whereas in others such as 
Russia they are virtually unknown.2 Most of the countries in western europe 
display considerable non-statutory action as it is also called, which as seen 
above, is frequently supported by the state, either directly through grants and 
subsidies, or indirectly through tax exemptions etc. Indeed, some writers 
foresee a 'reprivatisation' of the welfare state with a 'switch from direct state 
provision of services to public subsidisation and purchase of privately 
produced services'.3 

A survey in the USA in 1974, for example, showed that 23.5% of the 
population over the age of 14 were engaged in some form of voluntary 
activity, wheareas in Britain this figure was estimated to be about 9% in 1979.4 

In many countries the full extent of voluntary action is unknown, and 
Volunteurope is presently planning a census of organised voluntary action in 
the countries of the Common Market. 

Voluntary action can be at one and the same time, a strength and a weakness 
of social welfare. There can hardly be a better way of ensuring popular partici
pation for example, than through voluntary action. Voluntary organisations 
are able to mobilise considerable financial and human resources which other
wise might be lost to the social welfare sector. 

Moreover, coming from the grass-roots level, voluntary action frequently 
begins to meet emerging needs before they have become so widespread, or 

1. Pinker, Robert. Research priorities in the personal social services. London, Social Science 
Research Council, 1978, p. 42. 

2. Higgins, Joan. States of we/fa re Oxford, Basil Blackwell and Martin Robertson, 1981, p. 
131. 

3. Gough, Ian, op. cit. 
4. Higgins, Joan, op. cit., p. 132. 
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widely recognised, for the state to assume responsibility for them. That is, 
voluntary organisations are in a particularly good position to play what has 
been called the 'uncovering' role of social welfare, both in the narrow field of 
remedial services, and in the wider field of development progress. 

The essence of the social welfare services is that they can never completely 
fulfil themselves, but must adapt continuously to meet changing needs. 
Voluntary organisations are well suited to meet these changing needs since 
they have more freedom for experimentation, and can be selective towards 
their 'clientele', not being tied like state organisations to meet statutory 
obligations to a particular population. 

The above refers mainly to the non-governmental voluntary organisation. 
Until recently, the least recognised form of voluntary involvement was the 
extensive help and assistance provided by individuals to their families and 
friends.1 In recent years this type of informal caring has become a key issue. 
Although the family and friends are in a position to react rapidly to a crisis, 
and to give individualised assistance, there is some discussion as to how far 
this is being used as an excuse for the state to shift its responsibilities to the 
family, usually its female members. It is interesting to note, however, that 
although in countries with marxist governments the principle of state 
responsibility is fully acknowledged, as is the right to social welfare services 
through citizenship, in the recent preparatory meeting of European countries 
for the World Conference on Aging, the socialist countries made a special 
point of emphasising the extent and importance in their countries, of such 
informal care. 

Accounting for the action of voluntary organisations frequently presents 
the social welfare planner with considerable difficulties. There is a danger 
that resources mobilised by voluntary action may be used for projects which 
are considered by the sectoral planners to be of low priority. They may also 
initiate programmes or establish institutions which they do not have the 
means to continue operating. Even voluntary workers are not a totally 
unmixed blessing, since they may attempt tasks for which they are not 
qualified,2 and training and supervising them can take up much of the time of 
the qualified personnel assigned to their supervision.3 

1. Lawrence, Roger, 'Voluntary action: A stalking horse for the right?, Critical Social Policy. 
2. See for example, Hadley, R. et al. Across the generations - old people and young volunteers, 

London, George Allen and Unwin, 1975. 
3. U.N. Rennes Report, op. cit., pp. 27-28. 
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2.2. Approaches to social welfare planning 

Broadly speaking, it can be said that the developing countries tend to put 
more emphasis on community action of a preventive and developmental 
nature, rather than on personal services of a remedial type, and their 
methods of planning for social welfare might be expected to differ from those 
used in more developed countries.' 

In the case of the Fourth Development Plan for Iran, for example, this 'gives 
priority to programmes which concentrate on prevention and development ra
ther than on those which are exclusively curative. It concentrates on program
mes that benefit the greatest number of people and have the most lasting effect 
(for instance, youth and children receive special attention) and on programmes 
for which qualified staff is now available'2. An in-depth study was said to have 
been made of the needs and problems facing Iranian society and the methods 
proposed for their solution, and a list was drawn up of the deficiencies of the 
various services.Comparisons were made with the provisions in other coun
tries, the objectives and priorities for development in Iran were considered, and it 
was possible 'by a series of approximations, to arrive at what is feasible in Iran. 
Once the overall framework had been worked out, a rough cost-benefit analy
sis was used to establish priorities in the particular sector concerned, with pre
ference given to longer-range programmes with a more dependable output'. 
Subsequent events in Iran naturally shed considerable doubt on the efficiency 
of the planning process in defining developmental goals and priorities. 

On the whole, in many countries, the approach taken seems to be mainly 
one of planning for the continuation of existing programmes -which as 
mentioned above, account for the bulk of many planning efforts in other 
sectors- and here and there patching on something new. Although this seems 
to be the most usual method, its weaknesses have been recognised. In the 
case of Lebanon, for example, it has been said 'What is needed is a fresh 
evaluation of the whole position and the preparation of a long-term 
programme based on an order of priorities that would take account of 
Lebanon's needs and potential. Thus, the basic structure could consist of a 
unified family social service, which would not only meet the primary needs of 
normal families but would also make the other more specialised social 
services more effective'.3 

The approach taken in recent years in England for the planning of 
personal social services is to programme for the needs of special groups of 

1. Social welfare planning in the context op. cit., p. 3 
2. Ibid., p. 4. 
3. Social welfare planning in the contex... op. cit., p. 20. 
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users of services, such as the aging, cross-sectorally, to take into account their 
use of both health and welfare services. This has already been refered to in 
more detail in the chapter on health planning. ' It is considered, however, that 
on the whole, the local authorities in England adopt an incremental approach 
to planning, and only a small proportion of expenditures are reviewed at any 
time.2 

An attempt has been made in recent years, to break away from the 
traditional methods of planning for the welfare services in Israel. Since 1976, 
the number of community and social work positions for local social service 
bureaux have been determined on the basis of the Overall level of 
disadvantage' of a community, rather than on the basis of the number of 
cases in the local welfare bureau, or the number of juvenile delinquents being 
supervised etc., which was the method used previously. The overall level of 
disadvantage is measured on the basis of 'defined indicators suited to 
systematic data-collection and measurement in each local community. Thus a 
uniform system of measurement for all local communities is provided'.3 

Thirteen indicators are used to assess the level of disadvantage, amongst 
them being for example, the percentage of elderly persons, of residents 
receiving welfare, residents living in large families, the rate of overcrowding, 
the crime rate, and the children in institutions. Efforts are being made to 
extend this approach to the planning of other types of social services. 

In socialist countries, the planning of the social welfare sector is totally 
integrated with the overall planning system. In the case of Poland, for 
example, the country is divided into welfare districts, each of which is under 
the authority of a field social worker acting on behalf of the People's 
Councils (via the self-management committee for each district). Ministerial 
directives specify in great detail the procedures for analysing social welfare 
needs and resources to meet local or regional requirements. The analysis of 
requirements is checked at the local level by the People's Councils and 
compared with available resources, and these plans finally reach the central 
level to be checked against the global plans.4 

1 a. Priorities for Health and Personal Social Services in England, op. cit. 
b. The way forward, op. cit. 

2. Royston Greenwood in Timothy Booth (ed.) 1979, op. cit., p. 94. 
3. Pardess, Yosef, A method for determining the optimum number of social work positions in 

social servise agencies in the local community. Ministry of Labour and Social Affairs, Jerusalem, 
August, 1978, p. 2. 

4. United Nations, op. cit., pp. 29-30. 
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In accordance with its own particular ideological path, Yugoslavia has 
implemented since 1950 a self-management approach in the factories and the 
process of production. Since the 1974 Constitution, this approach has spread 
to include social welfare. 'Social welfare has developed from narrow and 
centralised social care, implemented mainly through state administrative 
organs and financed from the budget, into a comprehensive social activity 
and powerful tool in the hands of working people and citizens for the 
solution of certain social problems and the realization of social goals in this 
field'.1 The approach to planning for social welfare has moved gradually 
from centralised planning, to decentralised planning at the level of the 
republic and province, and finally to planning by independent self-manage
ment communities of interest, which are mainly organised labour associa
tions. 

3. Popular participation in planning 

As has been stressed throughout this study, popular participation is one of 
the basic principles of a unified approach to planning. In the case of social 
welfare, however, it presents particularly severe problems, and it is worth 
quoting at length a United Nations' report on this subject: 

'This problem of participation arises in a particularly acute form in the 
framework of social welfare planning because of the inherent weakness 
of the individuals and groups concerned, at least of those affected by the 
remedial function of social welfare. These individuals and groups have 
little or no share in the distribution of power, which is a feature of every 
society. Moreover, even when they can obtain a hearing from the politi
cal authorities, these groups have special difficulties in explaining the na
ture of their needs. Personal experience of living in a marginal situation 
is also relevant to the formulation of its problems and desirable solu
tions. Thus in this sector, where protest is known to be weak, there is a 
serious danger of planning 'from above', in which the needs and the 
means of action are defined by the decision-making centres, national, re
gional or local, with no real participation by those affected. It is imma
terial whether such 'bestowed' planning starts 'from the top', i.e. from 
the objectives, or 'from the bottom', i.e. begins with the programmes 
and works up to the objectives. This logical distinction is much less sig-

1. integrated social policies in Yugoslavia, Yugoslav Conference for Social Activity, Belgrade, 
1980. 
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nificant than the sociological distinction based on the degree of partici
pation in decision-making by the 'clients', 'users' or 'beneficiaries'. Deci
sions in social welfare planning are particularly loaded with, and in
fluenced by, the ideas of the 'deciders' and may therefore, very well re
flect a sort of minimum consensus based on a superficial grasp of the 
beneficiaries' aspirations'.1 

It has been argued that participation is in fact one of the functions of the 
welfare services, although Kahn2 has expressed doubt about this, and 
suggests that 'perhaps participation is a quality, like efficiency and effective
ness, not another function. It is also a method'. Indeed, participation in the 
'delivery' of the welfare services is frequently essential. At the individual 
level, for example, delivery of welfare services to children can only be 
effective if the participation of their parents is secured, and in the case of 
community development, popular participation is one of the basic aims. In 
other cases, participation through employment in the welfare services has 
been found to be particularly effective. That is, local people have been used 
as points of contact between the welfare services and the local population. 

Such participation in the delivery of services, however, allows for only very 
limited participation in decision making at the level of the individual case, it 
does not allow for 'a genuine choice of the objectives of the services, choice 
of the means to achieve them, the determining of a time schedule, the 
practical application of the methods actually used and finally the evaluation 
of what has" been achieved'... 'Only when the population has been involved in 
the detailed work of each stage of planning will it be able to play an effective 
part in carrying out and controlling all the phases of the programme'.3 

At the central level of planning, organised groups may express their 
opinion concerning government plans for welfare. Indeed, democratic 
governments actively seek such participation. In the case of the Seebohm 
Committee, for example, which reported in England in 1965 on 'Local 
Authority and Allied Personal Social Services', in addition to considering 
written evidence from 160 organisations and 79 individuals, meeting 54 
individuals, and representatives from 42 organisations, and visiting 17 local 
authorities, the committee took the unusual step after submitting its work, of 

1. United Nations, Rennes Report, op. cit., pp. 24-25. 
2. Kahn, Alfred J., 'Service delivery at the neighbourhood level: experience, theory, and fads', 

Social Service Review, vol. 50, no. I, March, 1976, p. 45. 
3. Clarke, Raymond T. in Integrated approaches to social service provision at the local level. 

New York, U.N. 1977, p. 36. 
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travelling round the country to discuss it with interest groups.1 When there 
seemed to be some doubt as to whether or not the government would act on 
the committee's proposals, a 'Seebohm Implementation Action Group' was 
formed, to pressure the government into accepting the proposals.2 

At the local level, it may sometimes be more difficult to achieve informed 
decision making by the population. If services of a high professional standard 
are to be provided, a balance has to be kept between professional opinions, 
and those of the public, which may not always coincide. 'Really effective 
participation demands a system of continuous education and training of the 
population and the personnel working in the services and an information 
system -not kept locked up at the centre- but freely available at all times to 
all citizens'.3 

There is, however, doubt as to how far planners make any more than a tok
en attempt at achieving popular participation in planning. Falk and Lee4 refer 
to a case study of planning in the social services departments of ten local 
authorities in Inner London, of which they say 'none of the departments' stud
ies specifically incorporated consumers into the planning process. In a num
ber of cases the resultant plan was transformed into a readable and interesting 
public document, but this public relations response marked the end, not the 
beginning of this particular round of planning'. 

To ensure 'regional justice' policy guidelines are determined at the central 
level, and to protect the quality of services, standards of practice may also be 
mandated from a higher level, which restricts the real potential for 
participation in decision making at the local level. In his submission to the 
Layfield Committee, Bleddyn Davies for example, whilst allowing that local 
decision makers are in a better position than central decision makers to 
assess local conditions and needs, expresses doubt as to whether local 
authorities are in fact responsive to the preferences of the local population. 
He, therefore, suggests that local autonomy is not a legitimate excuse for not 
making progress towards territorial justice.5 The local population might 
argue, however, that territorial justice is not necessarily a more important 
social goal than that of meeting their expressed preferences. 

1. Hall, Phoebe, Reforming the welfare. London, Heinemann, 1976 p. 77. 
2. Ibid., p. 93. 
3. Clarke, Raymond, op. cit., p. 37. 
4. Falk and Lee, op. cit., p. 80. 
5. Booth, Timothy (ed.), op. cit., p. 74. 
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A further very significant restriction is that imposed by the central funding 
of local welfare services. In this respect, Kahn has stated that 'only agencies 
which, are fully funded locally are fully community controlled, despite the 
rhetoric; and this is a rare situation'.1 

4. The welfare sector in Greece at the time 
of the formulation of the 1968-72 Plan, 

and the approach to welfare planning 

4.1. The delivery of welfare services 

The provision of welfare services in Greece is the responsibility of the state. 
According to the constitution, 'marriage, maternity and children have the 
protection of the state. Large families, the handicapped, war victims and the 
widows and orphans of those killed in the war, as well as those suffering 
from chronic physical or mental diseases, have the right to special care from 
the state'.2 In addition, the state takes special measures for the protection of 
youth, the aging and the indigent, and makes special provision for the 
homeless or those living in unsatisfactory housing conditions.3 

The main authority responsible for the provision of welfare services was 
the Ministry of Social Services,4 although the Ministries of Justice, Labour 
and Education also provided some services (mainly approved schools, 
day-nurseries, summer camps and special education). A number of semi-inde
pendent organisations such as the Maternity and Child Welfare Organisation 
(PIKPA), and the National Welfare Fund (EOP), also undertake responsibili
ty for certain welfare services, as does the church and a large number of 
voluntary organisations. Although the law allows the local authorities to 
provide a wide range of services, unlike many European countries, the role of 
the local authorities in Greece in this field is negligible. This is mainly due to 
the local authorities' lack of financial resources. 

1. Kahn, Alfred, op. cit., p. 46. 
2. Social Welfare. Report of Working Group, 1976-80 Development Plan, Athens, KEPE, 

1976. p. 3 (in greek). s 

3. Ibid., p. 4. 
4. Presently Ministry of Health and Welfare. 
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Social welfare in Greece has so far not been development orientated, and it 
is almost exclusively restricted to the 'traditional' welfare services. Apart 
from financial assistance, the main services provided are in residential 
institutions, community care being practically non-existent. Both the quantity 
and the quality of the services provided are considered to be highly 
inadequate. 

One of the main reasons for the poor quality of the services is the shortage 
of trained personnel. At the time when the Plan was formulated, there were 
no state schools for social workers, training in this field being provided by 
three private schools. Since that time, schools of social work have been 
included in the intermediate level colleges for technical training, and there are 
now plans for university level training. 

Despite the lack of trained personnel in the welfare services, provision has 
not been made for the absorption of the graduates of the social work schools, 
by the public welfare services. Consequently, there is a paradoxical situation 
of welfare services which are woefully, inadequately staffed, and social 
workers with three years' training who cannot find jobs, or who are 
employed in a capacity other than that for which they were trained. 

The social work profession is comparatively new in Greece, and partly 
since there is no university training for social workers, does not enjoy a very 
high social status. The role of the social worker has not been clearly defined 
or recognised, consequently, even in the public services, trained social 
workers are not used effectively.1 Many are employed in administrative 
positions, or are used mainly in the capacity of means test officers, with the 
result that they have little time for case-work. 

The very significant role played by the church and voluntary organisations 
in the provision of welfare services, has led to a geographic distribution of 
these services which has been determined more by the availability of private 
benefactors, rather than any rational estimation of needs. The preponderance 
of voluntary organisations, and the provision of similar services by a number 
of public authorities, without provision for the coordination of these services, 
has caused overlapping in some cases, concurrent with large gaps between 
needs and services in others. This lack of coordination, even between public 
services, is considered to be one of the main weaknesses in the social welfare 
sector in Greece. 

Finally, a phenomenon of recent years, which indicates the inadequacy of 
the services being provided, and a change in social attitudes, is the sudden 
increase in private enterprise residential care for the aging, the chronic sick 
and the mentally handicapped. 

1. Report of the Working Group for Welfare, op. cit., p. 117. 
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4.2. Planning for welfare in Greece 

One of the main obstacles to planning for welfare in Greece is the very 
poor information system in the sector. There is nothing comparable to the 
hospital census, for example, which is carried out in the health sector, or the 
data collected by the Ministry of Education for schools. Only the crudest 
estimations can be made of the needs and problems, and how far these are 
being met by the existing services. Particularly during the period with which 
we are most concerned, there was practically no qualitative information 
available to the planners, such as data concerning the facilities and staffing of 
the various institutions, particularly the voluntary institutions. In the last two 
or three years, some sporadic attempts have been made to obtain information 
both concerning the services available, and the main needs and problems, but 
there is still a pressing need for research and the collection of data on a 
regular basis, if an attempt is to be made at rational planning. 

Planning for the welfare sector appears to have been on the basis of 
providing for the continuation of existing services, with improvements based 
on the opinion and experience of the officials in the Ministry of Social 
Services, responsible for those services. It should be pointed out that there 
are no specialised planners in that Ministry. Furthermore, there appear to be 
no formal channels for the coordination of the planning efforts of the 
Ministry of Social Services and the other ministries and organisations 
responsible for welfare services. 

No systematic attempt appears to have been made to integrate welfare 
planning with development planning, although one particular instance might 
be cited when policies in other fields seem to have influenced planning in the 
welfare sector. That is, when forecasts were made which indicated that the 
slow increase in the size of the labour force might become a restriction to 
economic growth, and these fears were strengthened by the results of the 
1971 population census, more weight was given in the welfare sector to the 
provision of day-nurseries, to encourage the participation of married women 
in the labour force. 

5. Provisions of the 1968-72 Plan for welfare 

The emphasis given by the Plan to economic growth, is clearly spelled out 
in the opening paragraph of the chapter on welfare: 'In view of the fact that 
an improved standard of living has a favourable influence on the productivity 
of labour, it is considered essential to increase resources allocated for this 
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purpose, which during the last decade increased at a slower rate than 
National Income.' (Plan, p. 131). 

The problems of the field of social welfare, and proposals for their solution 
are covered in a mere two and a half pages of a document over 200 pages 
long. Some countries have filled volumes in preparing development plans, 
with very little impact on development to show for their labours, and it is, 
therefore, by no means suggested that a plan can be evaluated by the amount 
of print it covers. The relatively meagre amount of space allocated by the 
central planners to the welfare sector, does, however, give a crude indication 
of the weight they gave to that sector. 

The Plan provided for an improvement in child care and protection, 
through the modernisation of orphanages and homes for illegitimate babies, 
but no mention is made of how this was to be achieved. It was proposed that 
family group homes, hostels for school children and clubs for working 
children should be established, but there were no targets set. Care for 
mentally retarded children was to be expanded, but again, the manner in 
which this was to be achieved is not specified. Targets were set, however, for 
the increase in day-nurseries and nursery-nurses, both of which were to be 
doubled. 

Homes for the aging were to be improved, and new small-sized homes 
built, whilst financial assistance was to be given to the indigent aging. It was 
also proposed that new schools for the handicapped be established, and 
residential institutions for the chronic sick. 

The need for participation in the welfare sector was mentioned in the 
provision that 'There will be a more methodical organisation of educational 
and recreational programmes, in which the population will be encouraged to 
take an active part, particularly in rural areas and amongst groups of 
workers in urban areas, in order to find a solution for the problems of the 
social welfare sector,' and in the final sentence which states that 'the main 
condition necessary for the success of measures in the social welfare sector is 
that the public should be fully informed and should cooperate in tackling the 
serious and very human problems in this field.' (Plan p. 133). 

From the organizational point of view, it was proposed that the activities 
of organisations offering similar services should be coordinated, but the 
channels through which this was to be achieved are not designated. It was 
also proposed that an inventory and classification of funds by purpose 
should be made, so that optimum use could be made of the funds available 
for philanthropic purposes. Higher salaries were proposed in order to attract 
more, and better quality personnel to the field, and the number of social 
workers was to be doubled at least. 
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Finally, a total of 500 million drs. were to be allocated for investment in 
the social welfare sector. 

The complete list of proposals is given in the appendix to this chapter. The 
only quantitative targets set are for the increase in the number of day-nurseries, 
nursery-nurses, social workers and children to be sent each year to summer 
camp, all of which 'are to be doubled', and the amount allocated for invest
ment. 

As can be seen from Table VILI, the provisions of the Plan for welfare 
were characterised by a lack of clarity in the definition of objectives, policy 
proposals, and the means to carry out those proposals. In some cases 
objectives were stated without any specific proposals for their implementa
tion, and in others, policy proposals were made without their being related to 
any specific objective. 

In fact the text of the Plan, with regards to welfare has such an incoherent 
appearance, that it raises doubts as to how much thought was given to the 
role of the social welfare sector in the development plan, and how far the 
social welfare chapter was included simply for the sake of appearances, to 
cover the responsibilities of the relevant ministry. As will be seen below, the 
events of the Plan period give some justification to these doubts. 

6. Achievements in the welfare sector 
during the Plan period 

On the whole, the performance of the welfare sector cannot be considered 
satisfactory. First and foremost, none of the organisational and structural 
changes which had been proposed were effected. No measures were taken to 
coordinate the activities of the various authorities responsible for social 
welfare, or to coordinate the public and private sectors. Neither was there 
any noticeable shift in emphasis from residential to community care. The 
Welfare Centres were not re-organised, with the result that the services of the 
social workers were not in fact made more accessible. 

The failure to make any attempt at coordination, either within the public 
sector or between the public and private sectors, as mentioned above, calls 
into question the sincerity of the proposal. 

The failure to modernise and improve the standard of the services offered 
was due on the one hand to the inadequacy of the resources allocated for 
current expenditure, and on the other, to the fact that none of the aims with 
regards to staffing were achieved. The amount allocated to the welfare 
services from the Public Budget in 1972 was of the level of 950 million drs., 
compared to about 650 million drs. in 1968. That is, there was about a 10% 
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increase in current expenditure over the Plan period, compared with an 
increase of about 14% for the period 1964-68. Consequently, the 'considera
ble increase' in the remuneration of those employed in the welfare services 
was not carried out. 

No special measures were taken to meet the aims with regards to 
personnel, with the result that the existing schools did not increase the rate at 
which they were training social workers and nursery-nurses. An average of 40 
nursery-nurses per year, that is, 200 instead of the planned 400 over the Plan 
period, and 80 social workers per year, graduated from the existing schools. 
Furthermore, given that the length of training for both social workers and 
nursery-nurses was three years, the output of those schools for more than 
half the Plan period was predetermined, and the targets set by the Plan seem 
to have been totally infeasible. 

Of the 500 million drs. which were earmarked for investment in the welfare 
services, it is estimated that only about 55%-60% were actually absorbed. 
This was attributed to the lack of specialised personnel in the Ministries of 
Social Services and Public Works, for the planning and supervision of 
investment projects. Again it should be pointed out, however, that this was 
not a new problem, since there had been a similar low rate of absorption in 
the five years previous to the Plan period. The feasibility of the Plan target is, 
therefore, again called into question. 

With regards to the more specialised provisions of the Plan, the proposals 
for changes in orphanages and baby homes were not carried out, and 193 
new day-nurseries instead of the planned 250, were put into operation. A 
number of hostels for school children were constructed, and about 550 new 
residential places for mentally handicapped children were established, mainly 
in institutions run by voluntary organisations. Instead of doubling, the 
number of children attending summer camps continued to decline. 

The number of residential places for the aging increased by about 500, and 
again this increase occured in institutions run by the church and voluntary 
organisations. State subsidies to these institutions were, however, increased 
considerably. A further 500 places were established for the chronic sick, 
about 100 of which were in state institutions. No attempt was made, 
however, to construct a new type of small sized unit for the elderly. 

A rehabilitation unit for the physically handicapped, with a capacity of 
about 500 was also established, but nothing was done towards the rehabilita
tion of vagrants. The inventory of funds for philanthropic purposes was not 
carried out, neither were any special programmes organised for the participa
tion of the population in finding solutions to social welfare problems. 

Finally, although such measures were not mentioned in the Plan, there was 
a 15% increase in the number of children who were awarded special 
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allowances, and the level of these allowances was increased. There was also 
an increase in the level of allowances made to other groups such as the blind, 
although contrary to the Plan provisions, no general measures were taken to 
meet the needs of the indigent elderly. 

The overall picture is one, therefore, of a failure of the State to carry out 
proposed administrative and organisational changes, a continuation of the 
traditional methods of providing welfare services through residential care and 
financial allowances, and increased activity on the part of non-governmental 
organisations. This brings up the point mentioned in the introduction, which 
is, whether the same would have happened, with or without a Plan. 

7. Monitoring the changes 

Throughout this study, considerable difficulties have been pointed out in 
the attempt to monitor changes. The case of the social welfare services is 
perhaps one of the most difficult of all. The theory and tools for planning in 
this sector have a shorter history, and are less developed than in other 
sectors. It has been pointed out that health, for example, is at once a sectoral 
and a cross-sectoral affair, but in the case of social welfare, the hybrid nature 
of the concept is even more pronounced. 

Consequently, the problem of selecting relevant indicators is even more 
difficult. Again as in the case of health, of the limited indicators which 
appear most frequently in the relevant literature, most refer to a lack of 
welfare, or to social malaise as it was called in the Liverpool study to which 
we have refered. Cause and effect relationships in this field are even more 
tenuous, and the impact of the social welfare services even more difficult to 
trace in many cases. 

Most of the indicators we suggest for use in monitoring the social welfare 
sector, apart from those refering to inputs to the welfare services, are not 
indicators which are used exclusively in relation to this sector. They are 
indicators which appear most regularly in studies such as those to which we 
have refered in connection to measurements of the level of well-being, and 
which are included in the bibliography concerning the development of social 
indicators. 

As has been mentioned above, as the concept of the social welfare services 
has developed in recent years, these services are being directed to the whole 
population rather than to disadvantaged groups alone, and they are 
becoming more preventive in nature. It is at certain stages in their life cycle 
that the general population are in need of welfare services, and there are 
certain groups of the population who present additional needs for such 

253 



services. These groups of the population can be said to be 'at risk'. 
Information on the size of these groups, and in accordance with our position 
throughout this study, their geographic distribution, need to be included in 
the first group of demographic or informative indicators. 

These should include, by geographic region, and at as great a level of 
disaggregation as data allow: the proportion of children 0-5, and in relation 
to small children, the participation of their mothers in the labour force; the 
proportion of large families (more than three children); the proportion of the 
aging, and of pensioners who live alone (by sex); the proportion of those 
unemployed (by sex); the proportion of those 'living in poverty'; the 
proportion of those with no more than primary level education; the 
proprotion of any ethnic minority groups; the proportion living in overcrowd
ed housing conditions; the proportion living in small scattered communities; 
the proportion of physically and mentally handicapped persons. 

Even with regards to the inputs to the system, there does not seem to be 
any generally accepted set of indicators. As the social welfare services have 
developed they have tended to draw in an increasingly wide variety of 
specialist services, particularly in relation to the rehabilitation of those with 
physical or mental handicaps. In a general survey of this type, however, it 
does not seem possible to disaggregate to any great extent, the personnel 
inputs to the welfare services. As a minimum, therefore, it is suggested that 
the input of social workers should be monitored, and that of 'home helps' or 
their equivalent, who in many countries seem to have a particularly 
important impact. Others of the wide variety of specialists in the welfare 
services, such as special educators and those concerned with occupational 
rehabilitation etc., would need to be monitored in the context of a special 
group profile of the handicapped for example. 

Again as a minimum, the following inputs would need to be monitored: 
places for the care of children of working mothers, residential care for the 
aging, the physically and mentally handicapped, and for children at risk, 
including juvenile delinquents. Although generally considered to be more 
important than residential care, there do not seem to be generally accepted 
indicators of the inputs to community care. 

The same holds for the output or utilization of the welfare services. The 
number of consultations or contacts with a social worker does not seem to be 
used as an indicator as is that of consultations with a physician in the health 
sector. Hours of home help used by different population groups might be 
used to monitor that part of the service. Where such data is available, the 
proportion of children of working mothers in day-nurseries; of children in 
care; of the aging and different groups of the handicapped in residential care 
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could also be monitored. As could the proportion of those receiving financial 
support. 

The final state indicators present an even greater problem. Even if 
subjective indicators of well-being were developed, such as those we have 
refered to in the chapter on social indicators, they would hardly be indicators 
of welfare in the more narrow sense in which it has been treated here. The 
development of such subjective indicators of the well-being of special groups 
such as the aging and the handicapped, might well provide a solution to this 
problem in the future. It is also suggested, however, that profiles of special 
groups, such as those for women and the aging which we present in Chapter 
X, also go some way in monitoring more effectively, changes in the welfare of 
those groups. 

It is suggested that with regards to the welfare sector, a further group of 
indicators should also be monitored, which do not, however, fit easily into 
any of our four groups. They are obviously not inputs or outputs of the 
social welfare services, neither are they demographic in the sense of being 
'given', since they reflect some action on the part of individuals. Many are 
commonly accepted as reflecting diswelfare, or as was mentioned above, 
'malaise', so we would hesitate to include them in the final state category. 

These indicators relate to: the formation and dissolution of the family, that 
is, the marriage and divorce rates; crime, particularly the level of juvenile 
delinquency and of violent crimes (murder and rape); suicide rates (by age 
and sex); the level of drug addiction and alcoholism, and income distribution 
as a measure of inequality. Finally, although this is difficult to interpret, the 
level of social conflict as indicated through the number of public demonstra
tions during a certain period, and the number of days of labour strikes per 
year. The social planner would need to exercise particular caution in 
attempting to use these last two indicators, however, since they can be 
interpreted as being a sign of social conflict on the one hand, and of political 
freedom on the other. 

Data for the social welfare sector in Greece are extremely limited, and were 
even more limited for the period under investigation. Consequently, it is not 
possible to produce regional profiles for welfare of the type which have been 
produced for the other sectors. Even at the national level, much of the data 
necessary for the indicators suggested above, is, not readily available for the 
years in which we are interested. The list of indicators which have been 
estimated, and which are shown in Table VII.2 is, therefore, necessarily very 
limited. 
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TABLE VII.2 

Social indicators for welfare 

Available indicators Other desirable indicators 

A. Demographic, informative 

Population density 
Proportion of rural population 
Large households (6 or more persons) 
Proportion of those unemployed 
Proportion of children in population 
Proportion of aging in population 

B. Inputs (resources — physical, human, financial) 

Day-nursery places/1,000 small children 
Places in children's homes/1,000 children 
Places for education and training of handicapped 
children/1,000 children 

C. Outputs (Production, utilization, performance) 

Children in day-nurseries/1,000 children 
Children in homes/1,000 children 
Handicapped children in resid. care/1,000 children 
Aging in residential care/1,000 aging 
Chronic sick in resid. care/1,000 population 
Children receiving financial aid 

Families with 4 or more children 
Handicapped by age & sex 
Aging living alone 

Places/1,000 children of working 
mothers 

Places in foster homes/1,000 children 

Social workers/1,000 population 
Investment in welfare by geographic 
region 
Resid. places for aging, handicap. 
etc. 

Children of working mothers in day-
nurseries 
Proportion of children in care by 
type (homes, foster homes, super
vision own home) 
Prop, of handicapped children re
ceiving special educ. 
Prop, of aging having contact with 
community services 

D. Final States 

No proposals for indicators directly related 
to social welfare 

E. Indicators of social changes relevant to planning for social 
welfare 

Marriage rate - Divorce rate 
Suicide rate 
Crime rates (juvenile delinquency, violent crimes) 
Level of drug addiction 
Level of income inequality 
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7.1. Demographic and informative indicators 

From Table VII.3, it can be seen that in all areas except Greater Athens 
and the region in the proximity of the capital, there was a decrease in the 
density of the population between the population censuses of 1961 and 1971. 
There was also a decrease in the proportion of the rural population fron 44% 
to 35%, which again was general in all geographic regions of the country. 
Obviously, these indicators are not only relevant for the planning of the 
welfare sector. 

As can be seen from this table, although the proportion of those living in ru
ral areas (communities of less than 2,000 inhabitants) decreased considerably 
between 1961 and 1971, in most areas of the country during the Plan period, 
more than half the inhabitants were still living in very small communities, 
making the provision of accessible social welfare services extremely difficult. 

TABLE VII.3 

Population density, proportion of population in rural areas, 1961, 1971 

Geographic region 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

Inhabitants/sq. 

1961 

4,329 
40 
51 
92 
38 
50 
56 
42 
52 
58 

64 

klm 

1971 

5,935 
41 
46 
80 
34 
47 
55 
38 
46 
55 

66 

% of pop. in 

1961 

-
54.5 
63.7 
68.7 
73.4 
54.5 
46.0 
60.4 
56.5 
64.0 

43.8 

rural areas* 

1971 

-
45.8 
57.8 
65.6 
68.1 
48.4 
39.0 
57.9 
53.3 
55.8 

35.1 

Source: Population census, 1961, 1971. 

* Less than 2,000 inhabitants. 
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The data from the 1971 census do not allow us to separate families with 
more than three children, which would have been preferable. Instead of this, 
therefore, we look at households with six or more members. From Table 
VII.4, it can be seen that the proportion of such large households in rural 
areas, was double that in urban areas, reflecting the larger number of 
children, and the existence to some extent of an extended family system. 

TABLE VII.4 

Proportion of households with six or 
more members, by area, 1971 

Households 
Area Number % of total 

Total 205,620 8.0 

Urban 75,940 5.6 
Semi-urban 21,060 7.3 
Rural 103,520 11.8 

Source: 1971 Population census. 

The proportion of the labour force who are unemployed is also examined, 
since they are a vulnerable group, both because of the low level of their 
income, and the psychological problems which frequently accompany 
unemployment. As can be seen from Table VII.5, in most regions women 
show a higher rate of unemployment than men. The question of unemploy
ment is taken up again in Chapters IX and X. 

Finally, the proportion of children and of the aging in the population is 
examined, since these groups make special demands on the welfare services. 
As can be seen from Table VII.6 two of the regions which have shown a 
rather poor performance on a number of the indicators already examined, 
that is Thrace and Epirus, have a large proportion of children in the 
population. This on the one hand can be taken as an indication of a dynamic 
population, and on the other, reflects a need for certain welfare services. 

The island areas, which due to their physical morphology present 
difficulties in the provision of welfare services, show a high proportion of 
elderly in the population. If this is examined at the level of the county, that is 
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TABLE VII. 5 

Percentage of labour force unemployed, by 
geographic region and sex, 1971 

Geographic region Males Females 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

2.6 
3.0 
1.9 
2.9 
4.4 
4.3 
3.7 
4.5 
2.6 
2.0 

3.9 
4.2 
2.9 
1.9 
3.2 
6.6 
5.0 
5.8 
4.0 
2.0 

Total 3.0 4.1 

Source: 1971 Population census. 

TABLE VII. 6 

Proportion of children and of the aging in the 
population, by region, 1971 

Geographic region 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

% 0-14 yrs old 

21.6 
27.2 
26.9 
25.0 
29.4 
27.1 
26.5 
29.4 
24.8 
26.8 

25.4 

% 65 yrs & over 

9.6 
11.3 
13.5 
16.4 
10.1 
10.2 
10.0 
7.7 
15.3 
12.4 

10.9 

Source: Population Census, 1971. 



individual islands, the problem appears even more severe, since for certain 
islands the elderly account for almost 25% of the total population. 

There are no reliable data for the number of handicapped persons in the 
population. 

7.2. Input indicators 

As mentioned above, the data base for the social welfare sector is 
extremely poor, and the indicators included in Table VII.7 can in no way be 
considered as being adequate. Analytical data concerning the regional 
distribution of social welfare services are not published. In the framework of 
the formulation of later development plans, an attempt has been made to 
obtain such data from the ministries and organisations responsible for the 
provision of welfare services, so that for years later than those with which we 
are concerned here, a more satisfactory set of indicators could be produced. 

TABLE VII.7 

Provision of places in day-nurseries, children's homes, and for 
the training and education of handicapped children, 1968, 1973 

1968 1973 

Places in day-nurseries/1,000 children 0-4 yrs old 27.4 53.2 
Places in children's homes/1,000 children 0-14 yrs old 2.9 3.0 
Places in homes for handicapped children/1,000 children 0.6 3.6 
0-14 yrs old 

Source: Statistical Yearbooks, National Statistical Service of Greece. 

It can be seen from the table, that although the Plan's target for the provi
sion of places in day-nurseries was not met, there was in fact a considerable in
crease in the provision of such services. Similarly, there was a considerable in
crease in the provision of places for the training of handicapped children, from 
1,246 places in 1968 to 3,718 in 1973. The Plan did not distinguish between the 
public and private sector, but in fact, most of the development of services for 
the handicapped was carried out by non-governmental organisations. 
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7.3. Output indicators 

The inadequacy of the data available also holds true with regards to the uti
lization of the welfare services. The main weaknesses are that data are not 
available for this period by geographic region, nor is there information on the 
utilization of community services. 

TABLE VII.8 

Utilization of certain social welfare services, 1968, 1973 

Type of service 

Children in day-nurseries/1,000 children 0-4 yrs old 
Children in children's homes/1,000 children 0-14 yrs old 
Handicapped children in residential care/1,000 children 
0-14 yrs 
Aging in residential care/1,000 65 yrs and over 
Chronic sick in residential care/1,000 population 

1968 

20.0 
2.5 
0.5 

4.3 
0.1 

1973 

29.0 
2.0 
1.3 

5.7 
0.1 

Source: Statistical Yearbooks. National Statistical Service of Greece. 

The provision of places in day-nurseries, and in homes for the aging, was 
very low compared to international standards. From Table VII.8, it can be 
seen that there was in fact an improvement during the Plan period, of the 
proportion of the population benefiting from these services. 

The drop in the level of the indicator for the utilization of places in 
children's homes brings up a point which we have stressed, which is that 
none of the indicators can be used mechanically, since a rise or fall in a 
particular indicator can be interpreted positively or negatively, depending on 
the aims of the Plan, in conjunction with other information. 

Since one of the aims of the Plan was to substitute care in children's 
homes, with care in family groups and foster homes, if this had been carried 
out, a reduction in the utilization of children's homes, as reflected by the 
above indicator, would have been a positive change. Since, however, as was 
mentioned above, neither family groups nor foster homes were developed, 
the fall in the above indicator could mean that either there was a decrease in 
the need for such care, or that a lower proportion of such care was being 
met. The social planner would, therefore, need additional information to 
interpret the movement of this and similar indicators. 

261 



The pnly information available with regards to non-residential care is that 
concerning children who receive special allowances. This information is given 
in Table VII.9. No mention was made in the Plan of this programme, 
although by the end of the Plan period it covered nearly 26,000 children. 
These allowances are awarded on the basis of a means test, to children who 
are living at home, but who are not being adequately cared for by their 
father, due to his incapacity, imprisonment, desertion etc. 

TABLE VII.9 

Children receiving financial aid, by geographic region 1967, 1973 

Geographic region 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

Number of children* 
1967 

1,213 
3,885 
3,326 

667 
1,909 
2,315 
4,356 
1,180 
1,399 

. 1,952 

22,202 

1973 

2,197 
3,772 
3,843 

870 
1,907 
2,589 
5,681 
1,482 
1,332 
2,109 

25,782 

Children receivinj 
0-14 yrs old. 

4.0 
14.0 
14.5 
18.9 
21.0 
14.5 
11.3 
15.3 
12.9 
17.3 

11.6 

Source: Bulletin of Health and Welfare Statistics, 1967, 1973. 
* Estimates of average number per month. 1971 population used for indicator. 

7.4. F inai states 

No proposals are made for final state indicators in the social welfare 
sector. 
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7.5. Indicators of social change, relevant to planning for social welfare 

A five year period is not really long enough for monitoring changes in this 
group of indicators. As was mentioned above, they could be considered as 
Group A, informational indicators, but since their level can be affected to 
some extent by changes in the provision of welfare services, they differ from 
most of the indicators in that group and are, therefore, considered separately. 

TABLE VII. 10 

Marriage and divorce rates, 1967-1973 

Year Marriages/1,000 inhab. Divorces/1,000 inhab. 

1967 9.4 0.39 
1968 7.4 0.38 
1969 8.2 0.36 
1970 7.7 0.40 
1071 8.3 0.42 
1972 6.8 0.38 
1973 8.3 0.46 

Source: a.Natural movement of the population. National Statistical 
Service of Greece. 
b. Statistics for justice. National Statistical Service of 
Greece. 

With regards to the formation and dissolution of families, it can be seen 
that over the Plan period there was a slight drop in the marriage rate, and a 
slight increase in the divorce rate. The slight fluctuations in the marriage rate 
are partly accounted for by the fact that it is considered unlucky in Greece to 
marry in a leap year., Marriage rates by region are given in the appendix, 
Table VII.A.l. 

The number of recorded suicides in Greece is so small (264 in 1973), that 
little can be drawn from changes in the suicide rate, particularly over a 
five-year period, and when analysed by geographic region. Over the long run, 
however, this indicator would need to be monitored, broken down by region, 
sex and age-group if possible. The number of suicides per 10,000 population, 
by geographic region is given in the appendix, Table VII. A.2. Although too 
much importance should not be given to the movement of this indicator over 
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the Plan period, the comparatively higher rates in certain island areas and in 
Crete, might perhaps be worthy of further investigation. 

Similar caution must be exercised in monitoring changes in crime rates, 
due to the small figures involved. From Table VII. 11, in can be seen that 
there was a decrease in violent crimes with intent. Bearing in mind the above 
reservations, these rates are shown in the appendix, Table VILA.3, by 
geographic region. It is interesting to note that data are not published 
concerning convictions for the sale and possession of narcotics.before 1970, 
which is perhaps an indication that this problem was emerging around that 
time. 

TABLE VII. 11 

Crimes of grievous bodily harm (with intent), murders and sale or 
possession of narcotics, per 100,000 inhabitants, 1967-1973 

Year Crimes of grievous bodily Murders/ Sale or possession of 
harm commited/100,000 100,000 pop. narcotics/100,000 

pop. 

1967 63.1 0.9 
1968 39.9 0.4 
1969 49.5 0.7 
1970 40.0 0.7 
1971 37.5 0.4 
1972 35.6 0.4 
1973 32.8 0.9 

Source: Statistics of justice. National Statistical Service of Greece. 

Finally, it is considered relevant to examine the distribution of income, 
both to ascertain the size and characteristics of those living in poverty, since 
the compounded problems met by this group make them potential clients of 
the social welfare services, and in order to assess the degree of inequality. 
Since, however, income is mainly determined by past or present employment, 
this question is dealt with in the chapter dealing with industry and 
agriculture. For a more complete examination of this question, the role of the 
taxation system, social security and income transfers such as family 
allowances for example, would also need to be considered. 

3.5 
4.0 
3.0 
1.9 
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8. Conclusions 

Again the objectives were set in terms of improving the productivity of 
labour by an improvement in the standard of living. Planning for social 
welfare at this time, however, was limited to the provision of a traditional 
core of welfare services, no reference being made to the changing scope and 
role of welfare as a dynamic development sector, which as we discussed in 
section 1 of this chapter, had been recognised at the international level. 

8.1. Evaluation of the Plan in its own terms 

A lack of political will was apparent in the failure to accomplish any of the 
organisational and structural changes proposed, or to take measures to 
coordinate activities in the sector. 

Current expenditure designated for the sector was highly inadequate, 
showing a lower rate of increase than in the previous 5-year period, despite 
the proposal to increase remuneration in the sector. This, together with the 
failure to take measures for the education and training of personnel, 
contributed to the non-fulfilment of the stated aims for the improved staffing 
of the welfare services. There seemed to be no real will, therefore, to achieve 
the purported aims of modernisation of the services. 

As was seen above, there was a limited increase in the number of public 
nurseries and hostels for school children. The increase in places for the aging, 
the chronic sick and for the mentally handicapped, were brought about by 
voluntary organisations. Since one of the persistent problems in this sector 
was that the voluntary organisations tended to develop in an ad hoc manner, 
and there was no machinery to harmonise their development with the aims of 
government policy, it could be argued that many of the developments 
observed would have occurred with or without a plan. 

8.2.Evaluation of the Plan according to social planning criteria 

With regards to the inter-relationships of the economic and social, as 
mentioned above, an improvement in the level of living as effected through 
increased welfare services, was advocated as a means of improving the 
productivity of labour. It is not clear what was meant by this, however, since 
the measures proposed refered to the provision of traditional, mainly 
residential, services. It is probable that what was in mind was again the 
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possible effect of increased day-nurseries, summer camps and residential care 
for the aging, on the employment of women. 

No measures were proposed for new services which, as discussed in section 
1, can be instrumental in the achievement of targets in other sectors. 
Examples of this would have been support services enabling the handicapped 
to take advantage of educational opportunities, community development 
projects, and social work facilities attached to health services. 

It is in the nature of welfare services to be people-oriented. The emphasis 
on traditional, mainly residential services, however, meant that the slight 
improvements made in some of those services were in terms only of meeting 
the needs of passive beneficiaries, rather than enabling the disadvantaged 
groups also to become agents of development. 

As discussed above, participation in decision making is particularly 
difficult in the welfare sector. The paternalistic character of the welfare sector 
in Greece at that time, due to the domination of religious and other 
'charitable' organisations, probably precluded such participation, though as 
is frequently the case with voluntary organisations, it is possible that there 
were exceptions at the level of the individual unit. The lack of trained 
personnel and, therefore, of strong professional organisations in the sector, 
meant that the providers of services were not in a position to participate in 
decision-making either. 

The availability of data in this sector is so poor that it was not possible to 
create regional profiles of input or output indicators, or to make even a crude 
assessment as to whether any changes effected were in the direction of a more 
integrated, socially just society. 

Final state indicators for this sector were not proposed. Furthermore, the 
indicators of social change, which were mainly indicators of 'social malaise', 
were based on such small numbers of incidents as to make comparisons of 
their values at the beginning and end of the Plan period of littlle benefit. 

8.3. Implications for the future 

The overwhelming need in this sector, therefore, from the point of view of 
social planning seems to be for the creation of an improved data base. The 
types of indicators, which it is suggested in Table VII.2 might be developed, 
fall mainly into three categories. The first is that of the demographic 
indicators, which are concerned with assessing the vulnerability of a 
particular territorial group refering to the incidence of large families, the 
aging living alone etc., that is, rather on the lines of the indicators being 
developed in Israel to assess regional needs for social workers. 
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The second group of input indicators, although, contrary to the case of 
education and health in the previous chapters, not based on an international
ly, widely used set of indicators, would constitute some improvement in the 
informational base for assessing inequalities in the provision of services. It is 
obvious from the above, that the informational base is at such a low level of 
development, that the creation of indicators relating to the provision of basic 
social welfare services would be useful, even though the selection of such 
indicators was not based on a strong theoretical background. 

The suggested output indicators would go some way towards assessing the 
role of welfare services in enabling individuals to benefit from and participate 
in development, and to make use of opportunities available in other sectors. 
For example, an indication could be given as to the extent to which the 
handicapped are enabled to make use of general educational opportunities. 
Only when this type of evaluation is carried out, will the welfare services be 
able to shake loose from their traditional character, to become a dynamic 
force for development along the lines of social justice. 

The social changes monitored by the fifth category of indicators in Table 
VII.2, as stated above, are not considered to be final state indicators relevant 
to the welfare sector. They refer, however, to social problems which are 
frequently the concern of the social welfare services and are, therefore, of 
considerable value for social planning purposes. In the OECD categorisation 
of social indicators, most of these would come under the social concerns 
'social environment', sub-concern 'social attachment', and 'personal safety'. 

This attempt to assess the plan for welfare both in its own terms and in 
terms of the criteria for social planning, indicates clearly the need for a 
rigorous examination of the welfare sector in Greece, with regards to- its 
aims, role, and contribution to the development of a society based on 
principles of social justice, and the approach taken to planning for this 
sector. 

One of the glaring shortcomings in this sector is the total lack of studies 
evaluating the performance of the traditional welfare services, the pros and 
cons of alternative measures for meeting needs, and the role of state welfare 
services and societal responsibility vis a vis individual and family responsibili
ty. The concept of a pilot project as a test case or experimental model to be 
evaluated at predefined stages, and on the basis of this evaluation to be 
modified, expanded or abandonned, is practically non-existent in the welfare 
sector in Greece. 
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CHAPTER Vili 

HOUSING 

The urban population in Greece has increased over the last thirty years, 
from about 38% of the population in 1951 to 53% in 1971, and is now 
estimated to be over 60%, 40% of the total population being concentrated in 
Greater Athens and Salonika. At the same time, 28% of the population are 
scattered in over 5,000 small communities with less than 2,000 inhabitants 
each, many of which are in remote mountainous or island areas. 

Housing conditions at the time of the formulation of the 1968-72 Plan, 
ranged from those found in the most developed countries, to conditions 
found in developing countries. In discussing housing in this chapter, 
therefore, we refer to conditions in developed and developing countries, both 
of which are relevant to the experience in Greece. 

Housing is placed in the context of a unified approach to planning, and the 
main aspects of planning for housing are discussed. Planning for housing in 
Greece is described, and the objectives for housing, in the 1968-72 Plan are 
analysed. The achievements of the Plan are then assessed on the basis of its 
own expressed aims, and then on the basis of a set of social indicators. 
Finally, using a number of these indicators, regional profiles for housing are 
set up. 

1. Defining housing 

It has been said that, 'to study "housing" is to explore a cross section of a 
whole society and its affairs', since, 'House and home stand at the centre of 
people's lives, providing a shelter for sleep and for half their waking 
activities, a shield against the elements and the world -which yet admits both 
in controlled and selective fashion- and a storage place and showcase for 
most of their possesions'.1 

This definition could be further elaborated by saying that a dwelling, in 
addition to providing shelter from climatic conditions, and a healthy living 
environment, should afford privacy, support for family life, whatever form 
the 'family' might take, and facilities for social, cultural and educational 
activities. This is, however, only a narrow definition of housing, relating to 
the dwellings themselves, whether they be made of straw or bricks and 
mortar. 

1. Donnison, D. V., The government of housing. Penguin, 1967, p. 9. 
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In the context of development planning, a much wider definition must be 
used, expressing housing not only in terms of dwellings, but also in relation 
to the environment in which these dwellings are set. In a U.N. report on 
targets and standards for housing, it is stated: 

'The scope of this report is limited to that portion of the physical devel
opment process which deals with.the provision of housing and the pub
lic services or facilities related to it, such as streets, water supply, waste 
disposal, electricity and gas, schools, hospitals and clinics and shopping 
facilities. For convenience, these will be defined as the residential envi
ronment -that portion of the urban or rural infrastructure which serves 
the people as consumers rather than as producers, where they live rather 
than where they work. It will be assumed that the development of hous
ing requires the parallel development of this environment, and that 
housing programmes cannot realistically be formulated or carried out 
except in coordination with programmes for the development of the resi
dential environment as a whole. Both, in turn, are closely related to over
all urban development, including metropolitan and regional program
mes for location ol industry, and population patterns, which in turn are 
closely linked with national overall development programmes'.1 

To the above detailed description of the field of housing should, however, 
be added the ammendment that, particularly in the case of developing 
countries, the dwelling is frequently also the place of work, a point which has 
not always been taken sufficiently into account. 

To summarise, therefore, the definition of housing for social planning 
purposes is not simply a structure for habitation, but also its surroundings 
and the complement of facilities in its vicinity. As this has been succinctly 
put, The location of a dwelling . . is as much a part of its essence as its 
plaster and bricks'.2 

1. Methods for establishing targets and standards for housing and environment development. New 
York, U.N., 1968, p. 8. 

2. Grimes, Orville, Housing for low-income urban families. Baltimore, World Bank Research 
Pub., John Hopkins Univ. Press, 1976. p. 40. 
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2. Housing and its location 

2.1. Development of cities 

From the above, therefore, in planning for housing we are not simply 
considering a certain number of dwelling units, but dwellings in a particular 
location. The literature on housing contains a preponderance of work related 
to housing in urban areas, and comparatively little on rural housing. This can 
be partly explained by the unprecedented scale of urban (demographic) 
growth during this century, the momentum of which shows little sign of 
abating. The total world population (as nationally defined), increased from 
360 million in 1920, to 990 million in 1960, and the developing countries were 
expected to more than double their urban population in the mere twenty 
years between 1960 and 19801. It is hardly suprising that such large scale 
changes should create considerable interest, and the need to plan for these 
developments should be obvious. 

It could be argued that rapid urbanisation also occured during the 
nineteenth century in the now developed countries, with little or no planning 
for housing at that time. There are however, considerable differences between 
the move towards an urban society in the nineteenth and twentieth centuries,2 

which should be borne in mind when assessing the need to plan for housing 
in today's urban centres, particularly in developing countries, or those at an 
in-between stage like Greece. 

Many large cities in the developing countries grew ahead of any systematic 
modernisation, being mainly distributive centres for colonial powers, unlike 
the cities of Europe and North America, which grew parallel to industrial and 
economic diversification. Secondly, whereas the growing cities of the past were 
frequently death-traps, scourged by cholera and typhus, the urban areas of 
present day developing countries have to a large extent, been able to take ad
vantage of advances made in developed countries, with the result that 'health 
indicators . . have almost uniformly tended to keep abreast of, and even to out
strip urbanisation'.3 Consequently, they are faced with the task of absorbing 
and housing vastly greater numbers of people than cities in the past. Thirdly, 

1. Growth of the world's urban and rural population 1920-2000, United Nations, Sales No. E. 69 
XIII.3. 

2. Urbanisation in the second United Nations development decade, U N. Sales no E 70 IV 15 
pp. 10-12. 

3. 'Urbanisation and economic and social change', International Social Development Review 
No. I, New York, U.N., 1968, p. 33. 
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the industrial revolution in Europe coincided with technological changes in 
agriculture which raised productivity and released surplus labour for industrial 
employment and urban residence, whereas in developing nations, urbanisation 
often coincides with severe agricultural shortages, and slow improvement in 
productivity.1 

The vital surplus of food production above subsistence level, which 
preceeded the growth of industrial cities in Europe, America and later Japan, 
have only recently begun to occur on a sufficient scale in developing 
countries. A rural population living a little above subsistence level does not 
provide much of a market for the manufactured goods of a new industrial 
sector. The beneficial spiral in Japan, whereby the farmers, free of feudal 
dues and doubling their productivity, paid the land-tax which helped to 
finance industry, grew the food that fed the cities and then purchased back 
from them the manufactured goods of the new industrial era, has not been 
widely repeated.2 

Whereas in European countries the percentage of the total working force 
in industry is always higher than that of the population working in cities, the 
opposite is true in developing countries. In earlier development, therefore, a 
strong industrial thrust was evident in relation to the growth of cities, 
whereas in the developing countries yast numbers of people escaping the 
poverty of the countryside, have swelled into the cities without being able to 
find industrial employment. 

The large squatter settlements that have grown up in the developing world, 
have caused considerable concern, and the way of life of their inhabitants 
have been the subject of a number of studies. A theory of the 'culture of 
poverty' was built up around the apparently relentless circle of poverty and 
squalor in which the inhabitants of developing cities live.3 

It is not only in the developing countries, however, that there is concern 
about the living conditions of many urban inhabitants. Both in Europe and 
in America, the housing conditions of the lower income groups in urban 
areas have caused great concern. In the urban slums of the developed 
countries, for example, the aging are found in disproportionately high 
numbers, with all the attendant effects on their physical and mental health.4 

1. Ibid., p. 84. 

2. Urbanisation in the second United Nations development decade, op. cit., p. 12. 
3. See for example Lewis, Oscar: a) La Vida. Panther Modern Society, 1968, b) A death in the 

Sanchez family. Vintage Books, 1970. 
4. The aging in slums and uncontrolled settlements. New York, United Nations, 1977, p. 21. 
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Urbanization has also affected the lives of the more affluent groups of 
society, and the large city has been cited as a cause of alienation, increased 
mental disorders, the break-up of the extended family, etc. The lack of 
natural vegetation and of the opportunity to grow things has also been 
shown to affect human behaviour adversely in urban areas.1 

On the other hand, the anonymity of the city has been said to be beneficial 
for others. From a study of midtown Manhattan, for example, Srole 
concluded that 'for adults seeking a change in environment, the metropolis 
under most conditions is a more therapeutic milieu than the smaller 
community, especially for non-conformists and escapee-deviants'.2 Elkins,3 

whilst accepting that the city can be a 'place where life can be at its most ugly 
and stressful, the environment at its most depressing', still concludes that if 
the proper measures are taken to meet the varying needs of all the groups of 
the population, 'it is in the city, rather than the countryside, that life is lived 
to its fullest extent'.4 

The way in which the city is viewed, can also be affected by political ideo
logy. In Russia in the 1920s for example, various plans were made to try and 
reduce the urban/rural differences, ranging from those to concentrate rural 
populations in small towns spread across the country, to those for the dispersal 
of the whole population, including city dwellers, over the whole country. One 
famous compromise between these two extremes was Miliutin's 'linear city', 
'Which could extend indefinitely in a series of parallel strips -industry, trans
port, green belt, and residential zone as "an artery along which the principles 
of Karl Marx could be pumped".'5 In communist China, Mao repudiated ur
ban policy favouring the city at the expense of the countryside. He argued that 
urban elitism created indifference to the rural masses, and that it should give 
way to rural-urban cooperation and urban service to the countryside.6 In Is
rael, apart from the need to give priority to goals such as the achievement of 
national sovereignty and security, Zionist anti-urban ideology was also in
strumental in planners giving emphasis to the development of rural settlements 

1. Lewis, Charles Α., 'Healing in the urban environment', Journal of the American Planning 
Association, vol. 45, no. 3, July, 1979. 

2. Berry, Brian J. L. The human consequences of urbanisation, London, Macmillan, 1973, p. 
58. 

3. Elkins, T. H., The urban explosion, London, Macmillan, 1973, p. 9. 

4. Ibid., p. 70. 
5. George, Vic, Manning, Nick, Socialism, social welfare and the Soviet Union. London, 

Routledge and Kegan Paul, 1980, p. 133. 

6. Lewis, J. W., The city in communist China, Stanford University Press, 1971, p. 3. 
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and small towns, and trying to stem the growth of Tel Aviv.1 These examples 
also indicate that rapid ubanisation is not a necessary consequence of develop
ment. 

With very few exceptions such as the homes of nomadic peoples or the 
'mobile, homes' of North America, the location of housing is fixed, and 
planners cannot divorce themselves from the whole question of urban and 
rural living, and the type of economic activity to which emphasis is to be 
given. As will be seen throughout this chapter, the ruralisation/urbanisation 
of housing will determine to a great extent the life-style of the population of a 
particular country, and the full implications of planning for housing must be 
seen and analysed in this light. 

2.2. Rural housing 

Although the urban population is increasing rapidly, the majority of the 
population in developing countries will continue to live in rural areas for 
many years to come. The needs of the urban areas for housing may be 
pressing for the reasons given above, they are also more likely to be noticed 
by the housing planner working in his urban office, and as areas of more 
dense population, they may also be a source of vociforous unrest. The 
housing of the less vocal part of the population, however, cannot be 
justifiably ignored. 

An arguement which might be advanced for the comparative lack of 
attention given to rural housing is that rural inhabitants probably have a 
greater chance than their urban counterparts to look after their own housing 
needs, using local materials, family and local labour. In many cases, 
traditional housing made from local materials may provide cheap and 
adequate shelter. When, however, traditional housing proves to be unhealthy, 
inadequate to withstand the dangers of fires or earthquakes or to afford 
protection against climatic conditions, or unsuitable to meet the needs of a 
changing society such as the needs of school children to study at home, the 
rural population have few alternatives open to them. They frequently do not 
have the financial means to purchase non-local housing materials, which will 
be burdened with the extra expense of transportation costs, and they may not 
have the skills to make proper use of non-local building materials. 

I. Berry, op. cit., p. 107. 
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Given the comparatively high cost of land and labour in urban areas, 
reasonably low levels of investment in housing in rural areas could well be 
instrumental in affecting the level of living of comparatively large numbers of 
the population. 

3. Housing in a unified planning context 

As has already been seen from the above, housing affects many aspects of 
people's lives, and it is to this interaction of housing with other sectors which 
we must now turn, in order to examine housing in the context of a unified 
approach to planning. 

3.1. Housing and health 

Obviously, housing which gives inadequate protection from the environ
ment, is excessively damp, or is so badly constructed or maintained as to be 
conducive to accidents, will be a danger to health. The problem of the spread
ing of infectious diseases in overcrowded housing conditions is also quite ap
parent -measles is given as one of the classic examples of the injurious effects 
of bad housing conditions on child health, since it is only serious in a commun
ity insofar as very young children cannot be isolated from it, fatality rates be
ing much higher in younger than in older age-groups.! 

A child's physical and mental development can also be affected by his 
home environment. 'When play is repressed, there is a direct thwarting of 
development. Every housewife's ambition to keep order must conflict with 
every child's demand for freedom and space for his experimenting attitude 
towards life'.2 

A home must provide the possibility of isolation which most people 
sometimes need, and must be a refuge, particularly in urban areas, from the 
noise and tension of the street. When a dwelling is crowded, frequent 
personal contacts may be the cause of nervous irritation, and detrimental to 
mental health. Such peace and quiet is sometimes difficult to find in 
multistorey dwellings, and also indicates the need for the inhabitants of such 

1. Mackintosh, J. M., Housing and family life, London, Cassell and Co. 1952, p. 49. 
2. Ibid, (quoting Alva Myrdal). 
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homes to be constantly aware of their neighbours' similar needs, which can be 
a considerable source of strain, particularly for the parents of small children.1 

The tending of the sick is also more difficult in poor housing conditions, 
which can be a factor precluding early discharge from hospital, and 
domicilary convalescence, for example. 

On the other hand, in many countries improvement in housing, such as the 
provision of piped water in every home, has been effectively wielded as a 
more efficient way of achieving certain public health objectives, than 
increasing the supply of health services. 

3.2. Housing and education 

Children's performance in school may also be affected by poor housing 
conditions. 'In overcrowded homes they will be deprived of quiet and 
privacy. When they share their beds they may sleep badly, and through 
tiredness, be unable to concentrate on their school work'.2 The study from 
which this quotation is taken, showed that not only the dwelling itself can 
affect a child's performance at school, but also the residential area in which 
the house is situated, since this will determine the availability of school 
places, and the type of neighbours who will come in contact with, and 
influence the child. 

Taking education in a wider sense than the formal system, however, the 
influence of housing conditions on education can be seen in an even wider 
field. For example, an educational programme concerning personal hygiene 
will have a greater impact in an area where the homes are provided with 
running water, and a wash basin stands next to every W.C., than in an area 
where simply washing one's hands becomes quite a task. 

Attitudes and motivation for education and self-improvement can be 
affected by the houses people live in. Scorr has said that 'People see 
themselves in their surroundings and tend to value themselves accordingly'.3 

On the other hand, dismal residential conditions may in some cases act as an 
incentive for improvement and escape through education -there are examples 
of former slum dwellers who appeared dirty, slovenly and uninterested, in new 

1. Living in flats. Ministry of Housing and Local Government, London, HMSO, 1952, p. 5. 

2. Douglas, J.W.B., The home and the school. Panther, 1967, p. 67. 
3. Schorr, Alvin L., 'Housing policy and poverty' in Townsend, Peter (ed.), The concept of 

poverty, London, Heineman, 1970, p. 113. 
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surroundings, particularly when they become owner-occupiers, becoming avid 
gardeners, home-decorators and smart-looking householders.1 

Even community attitudes have been found to be influenced by housing 
facilities. Ά series of Dutch enquiries found that attitudes to neighbours were 
most favourable in the houses which enjoyed most privacy, and least 
favourable in the flats, which shared a common entrance'.2 

3.3. Housing and transportation 

The location of housing obviously affects, and is affected by transportation 
services. In decisions concerning the location of new housing settlements, the 
availability of transportation services, or the cost of providing new ones, to 
facilitate travel between home and work, or places of recreation, and the flow 
of goods and services to the inhabitants of those houses, must be taken into 
consideration. 

In choosing where they live, the provision or lack of transportation 
facilities, and therefore, the accessibility of employment and amenities, is one 
of the main factors which people take into consideration. 'The increased 
separation of homes and jobs can lead to problems of peak-hour congestion, 
of uneconomic transport investment, of employment difficulties for secondary 
earners (particularly housewives) and of the sheer strain and fatigue of travel'.3 

The type of transportation services to be provided, will be very much 
affected by the type and location of housing, high density areas being 
efficiently served by mass-transportation systems, and low density, scattered 
housing probably being more effectively served by private cars. Those on 
whom the type of transport services provided has the greatest impact are the 
poor, and special groups such as the aging. With reference to an otherwise 
comparatively superior low-income housing area in Los Angeles, for 
example, where employment centres were practically inaccessible except by 
private cars, which most of the poor did not own, and bus connections were 

1. Morris, R. N., Mogey, John, I he sociology of housing. London, Routledge and Kegan Paul, 
1965, pp. 45-47. 

2. Morris and Mogey, op. cit., p. 121. 
3. Cullingworth, J. B., Problems of an urban society, vol. I., The social framework of planning. 

London, George Allen, 1973. 
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long, complicated and expensive, it was stated that 'Housing in Watts, 
therefore, is poor housing for many low-income residents and they know it 
and resent its crippling effects on their efforts to better their economic 
condition'.1 

The elderly, even those who own or drive a car, and these are usually the 
more affluent, find their ability to drive themselves reduced with increasing 
age. In some countries there is an age limit for driving, and the existence of 
accessible transportation services significantly affects the degree to which the 
aging are tied to their homes.2 

3.4. Housing and employment 

The development or decline of employment opportunities is one of the 
factors with the strongest impact on the housing stock. The location of 
industry in a new area may necessitate the building of new homes for 
workers, and many of the cities in developed countries grew in this way. 
Conversely, with the decline of a staple industry in a particular area, or the 
decrease of the population employed in agriculture, which has occured in 
many countries, and the ensuing out-migration from such areas, a stock of 
houses in good condition may be left vacant. 

In countries where housing is in short supply, the provision of dwellings in 
areas where economic activity is to be developed, is one of the main means of 
moving population to those areas. Both in the Dutch polders and in areas 
reclaimed from the desert in Egypt, for example, the provision of housing has 
been a very significant incentive for regional development in those areas. 

The question of the provision of housing by employers has caused 
considerable discussion. In some remote areas, as, for example, those 
connected with mining or drilling operations, the employers may be the only 
ones willing to undertake the cost of housing construction. There are also 
examples of high quality housing being provided as part of the welfare policy 
of some firms, but in general, the tying of housing to specific employment 
opportunities is considered restricting to individual freedom of movement. 

Housing policy can sometimes have inadvertent effects on the employment 
of family members, particularly in what has been called the 'underground' or 
'black' economy. For example, by removing a family from a slum area 
through a rehousing project, particularly in developing countries, they may 

1. Aaron, Henry J., 'Sheller and subsidies. Washington, Brookings Institution, 1972, p. 5. 
2. Notess, Charles B., 'Rural elderly transit markets', Journal of the American Insti lute of 

Planners, vol. 44, no. 3, July, 1978. 
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also remove them from sources of extra employment and income. In slum 
areas, the lack of legal or social controls allows the inhabitants to carry on 
small cottage industries, the wife to open a beauty parlour, or the 
grandmother to make to toffee, which augment the family income and which 
might be prohibited in new housing settlements. In countries at an in-between 
stage of development such as Italy and Greece, the extent of the work carried 
out at home in the underground economy is thought to be quite considerable. 
Similarly, in new housing projects, inhabitants may be prevented from keeping 
a few chickens, or a goat tied up outside. 

3.5. Housing and the building industry 

When a significant proportion of the population is willing and able to pay 
for good housing, or the government decides to provide it, housing, which 
constitutes a large proportion of the building industry, becomes an important 
contributor to national economic growth. The stimulus which the con
struction of housing gives to other industries, such as local raw materials, 
building components, drainpipes, tiles, glass etc., is just as valid for economic 
growth as the stimulus given by many other types of industry. Since housing 
accounts for such a large proportion of the construction industry, it is a 
strong competitor for raw materials and labour also necessary for all other ty
pes of construction. 

Particularly in developing countries, housing construction tends to be 
labour intensive, and is frequently the first and easiest industry for the rural 
emigrant to enter. If these migrants are properly trained in the construction 
industry, they can then move to other industries requiring similar skills. 

Work in the building industry is hard and dirty, however, and building 
workers are required to be fairly mobile. Even in a city like Athens, which in 
area is not very large compared to some cities, construction workers 
frequently require long journeys from their homes to buildings sites, which 
are not always on the public transport routes. On reaching the site, they are 
expected to work under difficult and sometimes dangerous conditions, and 
without the usual sanitary and other facilities expected by most employees. 
As a British MP. has said, describing conditions which then existed in En
gland and still exist in many countries, 'how much longer must the building 
worker have to wait for regular work with one firm? And for how much longer 
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must he tolerate the absence of flush w.c.'s, warm canteens, changing rooms, 
showers, and above all, effective safety precautions?'1 

Seasonal fluctuations in the building industry were mentioned above, but 
they are not entirely inevitable, and countries such as those in Scandinavia 
where weather conditions make building particularly difficult, do take special 
measures to guard against the elements and so have fewer stoppages. 
Préfabrication in the building industry is also conducive to fewer stoppages 
due to weather conditions. 

Partly because of these poor conditions of work, wages in the construction 
industry in developed countries tend to be relatively high, which obviously 
raises the cost of housing. Turner, for example, has shown that wages for 
U.S. building trade workers in construction, when compared with those of 
production workers in manufacturing, show an increasing tendancy to be 
high2. A further reason given for the high cost of housing, is the frequent lack 
of efficient organisation in the building industry. 'What is wrong with the 
industry is that the managerial revolution has passed it by . . building firms 
are mostly run by men who have invested their own money in them. Many 
are undercapitalised and depend on extended credit. Not a few are never very 
far from bankrupcy'.3 Although this refers to Britain in the sixties, it could 
equally well refer to present day Greece. 

Due to the high cost of housing, in many countries the public sector 
intervenes to provide housing directly, on a large scale, and this is discussed 
below. Alternatively, the public sector may intervene through the financial 
credit system. By the provision or restriction of low-interest loans, some 
governments, including those in Greece, have used the housing industry to 
activate or dampen economic activity. Such a fluctuating policy is not 
necessarily beneficial in the long run, and even in the short run may have 
detrimental effects, not the least of which is to accentuate the uncertainty of 
employment in the building industry. 

3.6. Housing and income 

One of the most important fields in which housing policy can be, and is 
frequently used, is that of income distribution. Housing is a major 
component of a modest standard of living, and it has been estimated that 

1. Allaun, Frank M. P., Heartbreak housing. London, Zenith, 1968, p. 109. 

2. Turner, J. F. C , Fichter, Ρ , (eds.), Freedom to build, Macmillan, 1972, p. 211. 
3. Anderson, Stanley, Housing - Britain in the sixties, Penguin, 19.62, p. 19. 
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low-income groups pay from 30% to over 40% of their income on housing.1 

Such an amount is considered to be excessive, and various means are used to 
combat such a situation. 

In the United States, for example, Congress decided that in 1969-70, in 
public housing, rents should be limited to 25% of tenant income, and that 
extra payments should be made by the public authorities on behalf of the 
lower-income tenants.2 

In a system which seems to be unique in the western world, in the United 
Kingdom, the central government has for years paid subsidies on houses built 
and let by the local authority, with the express purpose of keeping rents 
down to a level that lower income families can afford. There has been, 
however, 'continuing controversy about rent levels, discriminatory use of 
subsidies and the types of families who should occupy municipal housing'.3 

As Peter Townsend pointed out some years ago, 'Many of the poorest people 
seem not to qualify for subsidised council housing, or are obliged to leave it 
for far worse and usually more costly, privately rented housing'4- he also indi
cated a similar position in France. The situation does not seem to have chang
ed in recent years, and council housing itself has become increasingly expensi
ve, arousing growing doubt as to the provision of council housing as a means 
of income distribution, 'council tenants now have to pay rents which are often 
equivalent to the costs of a 90 per cent mortgage, and they may pay rent equi
valent to several times the value of their house over a lifetime'.5 

It has been suggested that one of the reasons for the frequent ineffective
ness of the provision of public housing as a means of assistance to 
low-income groups is that 'governments more frequently tend to promote 
unrealistically high standards of housing for the poor, so that default and 
delinquency in rental payments are common, transport to work is costly, and 
housing built for the poor is raided by middle-income groups whose demand 
for housing also remains unsatisfied'.6 Furthermore, the demand for public 
housing is usually far greater than the supply, and since the provision of 
public housing is so expensive, the question must be put as to the fairness of 
giving such a sizeable subsidy to a small percentage of the poor, whilst the 
rest are left without. 

1. Turner, J. F. C , Fichter, R. (eds.), op. cit., p. 93. 
2. Aaron, H. J., op. cit., p. 115. 
3. Social aspects and management of housing projects. New York, U.N., 1970, p. 10. 
4. Townsend, Peter, in Socialism and affluence. Four Fabian Essays, 1967, p. 44. 
5. Ginsburg, Norman, 'Home ownership and socialism in Britain: a bulwark against 

bolshevism', Critical Social Policy, issue 7 Summer 1983, p. 35. 
6. Grimes, Orville (1976), op. cit., p. 5. 

280 



A more efficient way of achieving income redistribution through housing 
policy, it has been suggested, would be to make direct transfers of income to 
low-income groups, in order for them to purchase housing on the private 
market. In this case, however, there is the danger that the poor would simply 
bid up «he level of private rents with no gain to anyone but the landlords. On 
the other hand, cash transfers with no strings attached give the poor more 
freedom to spend as much as they prefer on housing, using the rest for other 
purposes. ' That their preferences are not always those of the planners is amply 
demonstrated in certain developing countries where some slum dwellers have 
been found to rent out houses provided for them under public housing pro
jects, and continue living in their old make-shift homes. The provision of hous
ing, however, is sometimes more politically acceptable to the tax-payers, than 
direct cash-transfers for the redistribution of income. 

Another measure frequently used for the financial assistance of low-income 
groups through housing policy, is rent control. Here again, however, it does 
not always have the desired results. There is a danger that rent control will 
discourage the maintenance and repair of existing housing, and discourage 
new private construction. Furthermore, when there is a shortage of housing, 
landlords may easily circumvent rent control by demanding 'key-money'. 

In developed countries, a rule of thumb is that in buying housing, families 
should not have to pay more than about 2.5 to 3 times their annual income. 
The heavy cost of housing compared to other durable goods, has caused 
public intervention in housing investment, again usually with the intention of 
assisting low-income groups. In most cases, however, housing loans frequently 
discriminate against weaker economic groups such as non-skilled labourers, 
ethnic minorities, women etc., which in part seems to be financially justified, 
since a higher proportion of these groups, due to their position in the labour 
market, default on the payment of their loans.2 Socially, however, the problem 
remains unsolved since the lower income groups are effectively excluded from 
housing loans. Furthermore, tax exemptions for imputed rent, and the deduc-
tability of mortgage payments also tend to benefit middle rather than lower in
come groups. According to studies by the World Bank, in developing coun
tries, one to two-thirds of the urban population cannot afford even the cheapest 
public housing being built in some countries, which excludes not only the 
poor, but also many middle-income families.3 

1. Aaron, Henry J., op. cit., p. 10. 
2. Ginsberg, Norman (1983). op. cit., p. 41. 
3. World Bank (1975. 1976). op. cit. 
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In defence of the private market, it is said that as the affluent buy better 
houses, so the houses they leave become available to lower income groups, a 
process which has been called 'filtering'. Although it cannot be denied that 
there is some truth in this, it still means that the poorest get the worst houses, 
and as Hans Harms has pointed out, the homes vacated by the wealthy may 
not necessarily meet the needs of the lower-income groups, either from the 
point of view of their location, or their physical ammenities.1 'In highly 
industrialised countries, suburban development has achieved a reduction in 
over-all urban densities allowing more space and privacy to upper-and middle-
income families at a distance from their place of work. In Western Europe and 
North America this trend has effectively trapped the poor in overcrowded con
ditions in the run-down city centres, where rents are pushed to an upper limit 
bearing no relation to the quality of the environment'.2 In other cases, the re
placement of central slums by better houses, pushes the poor to the fringes of 
the city, where they then have to face heavy transportation costs to reach their 
place of work, or the central, cheap shopping facilities. 

3.7. Housing and attitudinal changes 

It has also been said that 'urbanisation is the most powerful solvent of 
traditional attitudes and parochial constraints to economic development'.3 

The provision of housing in urban areas could, therefore, be used as a 
measure for changing social attitudes and preparing the population to take 
part in development. As can be seen from the above, this would have to be 
carried out in conjunction with a variety of other policies to prevent such 
urban areas from simply becoming areas of concentrated misery, poverty, 
disease and political unrest. 

1. Harms, Hans, op. cit., p. 82. 
2. World Housing Survey, United Nations, New York, 1973, p. 35. 
3. Urbanisation in the second United Nations Development Decade. Sales no. E. 70. IV. 15, p. 

34. 
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4. Planning for housing 

4.1. Estimating housing needs 

4.1.1. Defining housing needs 

A distinction must be made between 'housing needs' and 'housing 
demand'. Housing needs have been defined as 'the number of conventional 
dwellings or other suitable living quarters that need to be constructed or 
repaired in order to bring housing conditions, at a particular point of time, 
up to nationally adopted standards, plus the number that need to be 
constructed, repaired and/or maintained to ensure that housing conditions 
remain at the standard level over a stated period of time'.1 That is, housing 
needs express the extent to which housing conditions fall below the levels of 
norms considered necessary for health, privacy and the development of normal 
family living conditions. When related to rates of population growth, house
hold formation, anticipated rates of housing replacements etc., they also indi
cate the housing that must be provided if established norms are to be maintain
ed in the future. 

'Housing demand' or 'effective demand for housing', expresses a desire for 
housing, supported by the economic ability to satisfy that desire. Households 
which represent an effective demand for housing, may or may not be in need 
of housing from a social point of view.- That is to say, their existing housing 
may or may not meet 'minimum' standards. Those desiring more luxorious 
housing, or a second house in the country, may have no 'social' need of 
housing. On the other hand, households living in substandard or overcrowded 
housing units represent a 'housing need', but if they are unable to pay for bet
ter housing, they do not represent effective demand. Neither would they repre
sent 'effective demand' if they had the money, but did not wish to spend it on 
improved housing. 

Public housing programmes are usually worked out in terms of needs, and 
as mentioned above, one of the weaknesses in some countries has been that 
these have not been related to ability to pay, with the result that they have 
not reached the lower income groups. The extent to which households are in 
a position to pay, will determine the extent to which housing programmes 
may be expected to be financially self-supporting. 

1. Methods of estimating housing needs. U.N. Studies in Methods series F., no. 12, New York, 
1967, pp. 6-7. 
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The strength of the luxury housing market was mentioned above, and the 
demand for second houses has experienced a very rapid increase in developed 
countries,1 which is not from the wealthiest classes alone, and is beginning to 
exert significant pressure on total housing resources. 

Given the expected life of housing, and the fact that housing needs are 
directly affected by long-term social policies, such as those affecting changes 
in regional development, or life-expectation, and that they themselves may be 
partly responsible for the long-term development of certain social phenome
na, such as changes in the family structure, the needs for housing should be 
estimated on a long term basis. A distinction can then be made between 
'accumulated needs' -those existing at the beginning of the planning period-
and 'recurrent' or 'future' needs -those expected to arise during the period* 
covered by the estimates. This would clarify to some extent, what could be 
expected to be achieved during the period of a development plan. 

Care has to be taken, however, to avoid overlapping, particularly with 
regard to internal migration. That is, those leaving substandard^rural housing 
should not be counted as needing replacement housing, and then be 
recounted as part of an increased urban population. In estimating the need to 
reduce density, account must be taken of those households where the 
members are involuntarily sharing accommodation. Finally, since the surplus 
of housing in one area cannot be set against the shortage in another area, 
where national aggregates are obtained through the summation.of local 
estimates, it is necessary to aggregate the net shortages for each geographic 
area, ignoring the net surpluses, if any. 

4.1.2. Setting housing standards 

From the definition of housing needs given above, it can be seen that 
estimations of housing requirements cannot be made until national standards 
have been set. The diagnosis of housing conditions described below, implies 
the comparison of existing conditions with some desirable 'standard'. In fact, 
the planning process cannot be compartmentalised, both existing standards, 
and those considered desirable or feasible for the future, are considered 
simultaneously. Housing standards can only be set for a particular country, 
taking into account the proportion of families which are homeless or living in 
overcrowded conditions or substandard dwellings; available resources; the 
competing claims of other sectors; the rate of growth of the population and 

I. Brier, Max-André, Les Résidences Secondaires, Dunod Actualité, 1970. 
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expected changes in the number of households -which is not necessarily 
proportional to changes in total population- the rate of growth of 
productivity and savings; the stage of technology; level of income in relation 
to housing costs; health, educational, cultural, climatic, regional and other 
factors having a bearing on housing. One of the dangers to be avoided in 
developing countries is that of adopting the standards of more developed 
countries. 

Attempts have been made to develop a single international standard, for 
example, of the amount of floor space needed in a dwelling for a family of a 
certain size or composition, based on universal biological or psychological 
considerations applying to all human beings anywhere on earth, but there is 
still doubt as to the usefulness of such standards.1 

'Minimum', 'maximum' and 'average' standards can be set, based on 
possible changes in any of the above factors. The 1972-76 Economic 
Development Plan for Israel,2 for example, gives alternative standards for the 
size of new housing, depending on the level of immigration. 

In establishing minimum standards, 'safety coefficients'3 can be used, 
which establish relatively strict requirements, for example, for the level of 
noise, stability of external walls and roof etc. An attempt has to be made to 
ensure that minimum standards are an improvement over existing general 
conditions, whilst not being unobtainable in the near future. In the 
long-term, minimum standards will have to allow for rising aspirations. 

The needs and priorities of individual families may differ from the 'stand
ards' set by planners or private building contractors. In the United States, for 
example, ownerbuilders -who account for nearly 20% of the new single-family 
dwellings constructed annually - save on construction costs from between 22 to 
53 per cent of the cost of developer-built houses, but typically their home is 10 
to 20% smaller than the developer-built homes, and may not have a second or 
third bathroom. 'The owner-builder adjusts his priorities to his needs'.4 

In an attempt to bring housing within the reach of lower income groups, 
an alternative approach appears to have become a part of housing policies. 
That is, rather than trying to meet standards pre-determined by the planners, 
an estimation can be made of how much lower-income families could pay, 
and solutions worked out on that basis. 

1. Methods of establishing targets and standards for housing and environmental development, op. 
cit., p. 10. 

2· Economic Development Plan 1972-76 - Summary, State of Israel, Economic Planning Authori
ty, Jerusalem, July, 1972, p. 37. 

3. Appraisal of the hygienic quality of housing and its environment, op. cit., p. 15. 
4 · Grindley, W.C., in Turner, J.F.C., and Fichter, R. (eds.), op. cit., p. 10. 
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In the case of developing countries, one of the proponents of what might 
be called the 'from-the-bottom-up' approach, has said, 'Squatter and other 
forms of uncontrolled urban settlements are not 'social aberrations' but a 
perfectly natural, and very often a surprisingly adequate response to the 
situation. The tragedy is not that the settlements exist -which is inevitable-
but that many are so much worse than they need have been' . . 'The most 
promising approach to the problems of uncontrol lies in government 
legislation and technical resources complementing the initiative and not 
inconsiderable investment capacity of the common people. As long as the 
criteria and norms on which government action is based, fail to coincide with 
the real needs and resources of the governed, they cannot work together'.1 

Standards are set in relation to total available resources, and the building 
of luxoury housing not only increases the gap between the housing conditions 
of the rich and poor, but also reduces the total available resources which 
could be used for low-income families. Although it may be necessary to allow 
the building of some luxoury housing to keep highly trained personnel who 
demand this, in the country, or to attract skilled workers to a particular area, 
some countries do set 'maximum' standards to ensure that scarce housing 
resources are not swallowed up by the luxoury market. In Turkey' s second 
five-year development plan, for example, it is stated that, 'The construction 
of luxoury housing will be limited and public housing units above social 
standards will not be permitted'.2 

4.2. Diagnosing the existing situation 

4.2.1.Housing stock 

In many developing countries there are no comprehensive housing data, 
particularly for rural areas. In the absence of a housing census, it has been 
suggested that a sample survey could be carried out, using non-specialised 
people such as teachers and government workers to collect the following 
information:3 

1. Type of construction: material of walls, roof and floor; structural type: 

1. Turner, John C , 'Uncontrolled urban settlements: problems and policies', International 
Socia! Development Review, no. 1 New York, 1968, pp. 107-127. 

2. Second Five-Year Development Plan 1968-72, Republic of Turkey, Prime Ministry State 
Planning Organisation, Ankara, 1969, p. 301. 

3. Methods for establishing targets and standards for housing and environmental development, 
op. cit., p. 42. 
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free standing, row, multi-level or other; whether built by builder-contrac
tor, friends and neighbours or self-built; 

2. Age of structure; 
3. Size: number and type of rooms, floor space, ceiling height; 
4. Occupancy: number of adults and children by age, sex and marital 

status; number of families in structure; 
5. Equipment in dwelling: water, toilet, bathing, cooking, heating facilities; 
6. If not in dwelling, type and location of above facilities; 
7. Tenure: owner, renter, squatter or vacant; 
8. Length of residence in unit; 
9. Length of residence in administrative unit -that is, city, town, village or 

rural district; 
10. Occupation of head of household and heads of other families in same 

unit; 
11. Income of same, and total household income; 
12. Cost of dwelling: if owned (cash plus imputed value of labour), if rented; 
13. Educational level of head of household; 
14. Dwelling lot: size, % of ground covered by buildings, open space; 
15. Physical condition of dwelling: soundness or original structure repairs 

needed, and unsafe or unhealthy conditions if any. 
Studies in the U.S.A. by the American Public Health Assoc, and others, 

have indicated that when sample surveys of dwelling units are properly 
randomised, they are in close agreement with complete surveys.1 In Los 
Angeles, for example, a random sample of 10% of the dwelling units in each 
block was found to give reliable results. 

In making housing surveys, a simple method has been used, which could 
usefully be developed for social planning purposes, that is, the preparation of 
maps with transparent overlays. Maps of the housing area are prepared, and 
using transparent overlays, various details can be shown, such as: location of 
water mains, location of public sewers; areas subject to flooding; public 
transportation; parks; playgrounds; open spaces; health facilities; schools; 
shopping and services centres etc. 

4.2.2. Assessing the quality of the housing stock 

On the basis of the housing census or survey, the housing stock can be 
classified as 'standard', 'substandard' -either improvable or not- and 

1. Appraisal of the hygienic quality of housing and its environment, W.H.O., Technical Report 
Series, no. 353, Geneva, 1967, p. 19. 
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'temporary' dwellings for example. These are the usual classifications made 
in most countries, but they are frequently not comparable internationally, 
since what is 'reasonably 'suitable for occupation' varies from country to 
country, by region, in urban and rural areas, and by stages of development 
and urbanisation. 

The types of standards used, and the way in which they are set is as 
follows: 

Ratio of persons to residential space - As a rough measure of overcrowding, 
the percentage of dwellings is estimated in which a certain number of persons 
per room is exceeded. This indicator is widely used, simply because data are of
ten collected on this aspect. Although it can be used as a point of reference for 
comparing overcrowding between countries, or in a particular country over ti
me, it is only a crude indicator with considerable weaknesses. It does not take 
into account the age or sex composition of the people using those rooms, 
which obviously affects their need for space and privacy, neither does it take 
into account the surface or cubic area of the residential space. 

Living space per capita is one of the indicators for which a different 
standard may be set in urban and rural areas, particularly in countries with 
warm climates where 'open spaces' which are used as living areas, need to be 
taken into account. This is also one of the earliest indicators to be used. In 
1920, for example, based on nineteenth century work by a German health 
specialist, 9 sq. metres of living space per capita, was set as the ideal for hous
ing in Russia.1 

Water supply - a second major indicator of the quality of housing is the 
percentage of dwellings with a supply of safe, adequate water. In developing 
countries, this indicator frequently varies considerably between urban and 
rural areas, and needs to be disaggregated to take such differences into 
account. 

Sanitation - The proportion of dwellings with toilets and baths is also one 
of the most important measures of the quality of housing. Again the 
difference between urban and rural areas is frequently considerable, and 
separate indicators need to be calculated. In rural areas, the lack of hygienic 
toilets and a sanitary sewage disposal system is particularly serious when seen 
in conjunction with the absence of a piped water supply. It should also be 
borne in mind that the figures say very little if sanitary facilities are not well 
maintained, or for that matter, if they are not properly used. 

Employing indicators such as these, some countries use a scoring system by 
which basic deficiencies are weighted, and according to the final score, 

I. George, Vic, Manning, Nick (1980), op. cit., p. 133. 
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housing can be classified as fit or unfit for habitation. Such a system is used, 
for example, in the Netherlands and some communities of the USA. 

It was stated above, that in studying the quality of housing, the location 
and environment in which the dwellings are situated, must also be taken into 
consideration, '...physical yardsticks do not begin to measure the variations 
in the quality of dwellings located sometimes within a few hundred feet of 
one another. Neighborhood noise, nearness to paved streets, frequency of 
refuse' collection, and other aspects of the quality of housing have yet to be 
combined in standard measures of 'housing quality' that will permit 
comparisons across countries'.1 

In relation to the OECD programme for the development of social 
indicators, it has been suggested that indicators should be specified relating 
to (i) indoor space, (ii) outdoor space, (iii) amenities, (iv) security of tenure, 
and (v) access to housing. So far, the corresponding indicators which have 
been suggested are: the percentage of individuals living in dwellings with less 
than a certain number of persons per room; the proportion of individuals 
who have access to private and public space for recreation; the percentage of 
individuals living in dwellings with a fixed shower or bath; and the 
proportion of households or individuals enjoying effective security from 
eviction for a certain period of time. 

It has been suggested that access to outdoor space be measured in terms of 
time. That is, direct access to a garden, verandah etc., access to a green area 
within less than 10 minutes walking time, for example. The proportion of 
individuals living in dwellings with a fixed shower or bath was chosen since it 
assumes running water and a sewage disposal system. Analysis of these 
indicators by tenure status, size and composition of household, and by 
income level of the household is suggested. These indicators, however, are 
still in the process of development and not all the OECD countries have the 
necessary data for their construction. 

4.2.3. Beneficiaries of housing policies 

As the data to be included in a housing survey indicates, a diagnosis of the 
existing situation must also include an examination of the inhabitants of the 
housing. An effort must be made to uncover the population groups living in 
unsatisfactory housing, i.e. urban or rural inhabitants, minority or specific 
racial groups, large families, the aging, migrant or seasonal workers etc. 

I. Grimes, Orville, op. cit., p. 7 
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As mentioned above, it is also important to try to assess whether or not 
low-income groups really are benefiting from low-rent housing aimed at 
them, or from facilities for home-ownership. 

It is also necessary to consider whether special groups such as the aging 
and the handicapped are not only living in housing of a decent standard, but 
housing that is adapted to their special needs for accident avoidance or easy 
movement, perhaps in a wheel-chair. 

4.3. Allocating to housing its share in total resources 

It has been suggested,1 that direct public programmes and publically 
stimulated private action should allocate the equivalent of 5% of national 
income to finance housing and urban development. This would be a 
considerable increase over current levels of investment in many developing 
countries, (about 3.5%), but would still be far below the average level in 
developed countries. 

According to Lelan Burns,2 public policy on investment in housing is 
usually based on one of the following positions: 
'(1) Investment should be concentrated in industry and agriculture to the 

virtual exclusion of housing; 
(2) A fixed share of investment should be allocated to housing as a necessary 

adjunct to industrial development; 
(3) Housing should compete with alternative investments according to its 

marginal contribution to economic development; 
(4) Housing is necessary for social and political stability and progress'. 

Burns believes, however, that as with other sectors hitherto considered 
'social' or 'nonproductive', even while professing one of the positions given 
above, allocations have most likely been made to housing on the basis of a 
fixed share of investment. Impressions gathered from international meetings 
of planners would probably support this belief in many cases, the main 
exceptions perhaps being when the housing industry is used as a means of 
reviving the economy. As was mentioned above, the multiplier effects of 
investment in housing, on income and employment can be quite significant, 
and a number of countries have varied the resources they allocate to housing 
on this basis. Estimates for Korea and Columbia, for example, suggest that 

1. Urbanisation in the second U.N. development decade, op. cit., p. 37. 
2. ßprns, Lelan, Housing as a social overhead capital. Essays in Urban Land Economics, Los 

Angeles, Univ. California, 1966, p. 13. 
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housing construction ultimately brings an increase in national income of 
about twice the original investment.1 

Attempts have been made, however, to put this decision-making process 
on a more scientific level. The United Nations' Secretariat, for example, 
attempted some years ago, to develop a framework for planning for housing 
investment, which took into account housing needs based on alternative 
assumptions and standards; different measures of economic capacity derived 
from national income, and existing housing policies and programmes. It is a 
kind of PPBS approach to the formulation of housing programmes and 
policies and their implementation.2 

Whatever method is used, however, to weigh the needs of the housing 
sector against the claims of other sectors of the economy for available 
resources; to account for the inflationary aspects of housing credit, and the 
effect of accelerated construction on related industries; to make decisions 
concerning the standards of housing to be built, and to harmonise the 
housing plan with the overall development plan, in the final analysis, we 
return to one of thè points which has been stressed throughout this study, 
namely that, 'The reconciliation of these opposing interests is brought about 
within a political framework and in fact, the final decision on the scope and 
character of the programme will, in most cases be a political one'.3 

5. Popular participation in planning for housing 

The importance of popular participation as a basic component of a unified 
approach to planning has been repeatedly emphasised, and has already been 
refered to in relation to broad policies concerning housing settlements. It 
goes almost without saying, that people should be involved in plans which 
affect their immediate living environment. Rober Fichter puts the issue 
admirably in the preface to a study to which we have refered a number of 
times: 

'... From a variety of perspectives, the authors examine the participation 
or lack of participation of dwellers themselves in that activity (housing). 
Their conclusions, in brief, are that as dwellers lose control over their 
living environments, shelter becomes a commodity of reduced value to 
the individual and often an inordinate expense to society.. 

1. World Bank (1976), op. cit., p. 8. 
2. An economic framework for investment planning in housing and urban infrastructure. New 

York, United Nations, 1973. 
3. Methods of estimating housing needs, op. cit., p. 66. 
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When housing is seen as a physical product, it will be judged by physical 
criteria alone. Conventional housing standards for instance, measure ac
ceptability in terms of occupant-area ratios, air circulation, plumbing fa
cilities and so forth, calculated on the need of some hypothetical stand-
arized inhabitant. 
The authors contend that such measures of value are based on false pre
mises. They contend that genuine housing values lie in the ability of 
dwellers to create and maintain environments which serve both their ma
terial and their psychological needs -not in buildings as such'.1 

5.1. Participation at the national level 

It is particularly difficult to ensure popular participation at the national 
level, especially in less developed countries. In developed countries, various 
pressure groups such as societies for the protection of the environment, the 
countryside, or areas of special cultural or historic importance; road-accident 
prevention groups; professional associations of architects, physical planners 
etc., could be expected to voice their opinions on the shape that the 
residential environment might take. Even then, it is frequently only a 
vociferous few who make their voices heard, and this cannot really be called 
popular participation. 

One of the difficulties lies in trying to create popular interest in policies 
which do not appear to affect certain people directly. For instance, a 
comparatively small road through a small community would be likely to 
cause more reaction in the community, than an expensive highway outside 
their boundaries, even though the latter, in the long run, would probably 
have a greater affect on their lives. 

5.2. Participation at the regional level 

Even at the regional level, it appears that vigorous effort is needed to 
secure popular participation. The 1968 Town and Country Planning Act for 
England and Wales, for example, gave statutory guarantee that the citizen 
was to be provided with information, and given the opportunity to make his 
views known to the local planning authority, concerning proposed changes in 

1. Freedom to built, op. cit., p. vii. 
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his environment. It was felt necessary, however, to set up a special 
committee1 to consider the best methods of securing popular participation, 
and one of the proposals of that committee was the appointment of a 
'community development officer' to involve the non-active majority. Although 
the purpose of the committee was to find ways of encouraging popular partici
pation in the planning process, it did point out that, although good advance 
publicity can reduce objections to a plan, it can also lengthen and complicate 
the planning process by stimulating such objections. 

5.3. Participation at the local level 

Mainly due to the striking failures where popular participation has not 
been secured,2 it is at the project level that it can more easily be seen to be 
essential. 

In Poland,3 for example, there has been a systematic attempt to enlist 
popular participation in housing projects from the construction stage. Apart 
from being presented with problems of cooperative activity, tenants are 
encouraged to assist in various works such as the preparation of green areas, 
and even some building work - in some cases, a period of work is compulsory, 
which cannot be considered as popular participation since the concept of vo
luntarism is destroyed. On completion of the dwellings, the tenants then take 
wide responsibility for their management. 

The involvement of the tenants of public housing projects in planning and 
executing their own gardens rather than being provided with a ready-made 
environment, has been found in many cases to have had far-reaching effects. 
'Vandalism was reduced both inside and outside the buildings. Where it had 
been common to see new landscape plantings around public housing 
destroyed, tenants began to ask the Housing Authority for permission to help 
landscape the buildings'.4 

A large number of OECD countries have been experimenting with areas 
for pedestrian use, in which vehicles are banned. Although some of the first 
attempts brought fierce resistance from local inhabitants, with sufficient 

1. People and planning, Skeffington Committee Report, London, HMSO, 1969. 
2. Social aspects and management of housing projects - selected case studies, New York, United 

Nations, 1970, pp 43-58. 
3. Ibid., pp. 23-33. 

4. Lewis, G. Α., Journal of America/ Planning Association, 1979. op. cit., p. 332. 
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advance warning, and involvement of the local people in the preparation for 
such areas, they were not only accepted, but local shop-keepers were willing 
to pay themselves for their embellishment.1 

There is a warning, however, that sometimes apparently local problems 
may involve wider issues, and need to be settled at a higher level. 
Cullingworth, for example, points out that, 'As american experience has 
shown, citizen-participation can lead to strong demands to keep an area 
'white', to exclude public authority housing, and to safeguard local ammeni-
ties at a high cost to the larger community. It is not every community which 
is best placed to assess its needs in relation to a wider area'.2 

6. Planning for housing in Greece 

At the time when the 1968-72 Plan was formulated, seven ministries were 
involved in housing -Social Welfare, Labour, National Defence, Agriculture, 
Finance, Internal Affairs and Public Works. 

The Ministry of Public Works was responsible for town planning, control 
of the private sector, and execution of the housing programmes of the 
Ministry of Social Welfare. The Ministry of Social Welfare was responsible 
for the planning of housing for refugees from the 1922 Asia Minor disaster, 
'People's housing' for those without the means to house themselves (until 
that time, mainly earthquake and landslide victims), and refugees from 
east-european countries. The Ministry of Labour was responsible for the 
planning and execution, through the 'Independent Organisation for Workers' 
Housing', of housing for workers without homes of their own, using funds 
from a 1% tax on wages. Through a similar organisation for officers, the 
Ministry of Defence planned and built homes for officers in the three 
services. The Ministry of Agriculture ran a programme of loans for rural 
housing, particularly in border areas. The Ministry of Finance set the levels 
for loans through the Post-Office Savings Bank, and the Loans Fund for 
housing loans for civil servants, and the Ministry of Internal Affairs was 
responsible for the housing of certain categories of refugees from eastern 
socialist countries. 

These agencies all had their own criteria for selecting beneficiaries, and for 
the level and terms of loans. In general, the policy was either to provide a 

1. OECD, Streets for people, Paris, 1974. 
2. Cullingworth, J. B., Problems of an urban society, Vol. 2, The social content of planning, 

London, 1973, p. 182. 
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ready-made dwelling, or a loan which might reach 40%-70% of the cost. The 
length of time for repayment of the debt varied from between 15-30 years, 
and interest rates from 0%-4%. In practice, for some categories, houses were 
frequently given free of charge, or for a small payment which was rarely 
met.1 

A high proportion of the housing was owner-occupied, almost 90% in 
communities with less than 10,000 inhabitants, and over 60% in urban areas. 
The vast majority of dwellings at that time were individual houses, usually 
with a small courtyard or garden. 

A considerable proportion of the housing stock, however, was 'illegal' 
housing, built outside the town planning areas. It was estimated that at that 
time, about 10,000 illegal dwellings per year were being built, which 
accounted for roughly 13% of all new housing annually.2 

According to the study refered to above, prepared in the framework of the 
1966-70 Development Plan, which was not implemented due to the military 
take-over, the main problems in the housing sector at that time were: (a) the 
high proportion of national resources being invested annually in housing, (b) 
the very low standard of housing of the lower income groups, (c) the 
desertion and disruption of scattered rural communities, in contrast to the 
rapid and unorganised growth of urban areas, particularly of the capital, (d) 
the high cost of housing due both to the cost of construction, and in urban 
areas, the very high cost of land, (e) the high proportion of very low standard 
housing, both from the point of view of the dwellings themselves, and of their 
environment, in both rural and urban areas, (f) the very low share of the 
public sector in new housing, resulting in a highly inadequate provision of 
housing for low income groups, (g) the dispersion of responsibility for 
housing to a large number of agencies, without provision for a coordinated 
housing policy, and (h) the low level of technological progress in the housing 
construction industry.3 

1. Housing, Study for 1966-70 Development Plan, Athens, Centre of Planning and Economic 
Research, 1967, p. 21 (in greek). 

2. Center of Planning and Economic Research, (1967) op. cit., p. 34. 
3. Ibid., p. 73. 
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7. Provisions for housing in the 1968-72 
Development Plan 

The four basic objectives for the housing sector, as expressed in the Plan 
are: 

a. To create the necessary institutional framework and organisational 
conditions, which would ensure efficient planning of housing activity. 

b. To ameliorate the spatial arrangement of settlements and their equip
ment and functioning, in view of their importance for the regional develop
ment of the country. More particularly, the housing policy will gradually be
come a part of a general policy to provide the urban centres and the industrial 
areas rapidly and adequately with the necessary infrastructure. 

c. To satisfy as completely as possible both actual and future housing 
requirements, and to pay special attention to the satisfaction of the needs of 
the weaker income classes. 

d. To reduce the cost of housing, by compressing the basic elements which 
form the cost, i.e. land values in cities, and construction costs.1 

In order to achieve the first objective, it is proposed that a central housing 
planning and coordinating agency should be set up, and that this should 
preferably be a ministry. It is also proposed to set up an advisory Housing 
Council, a central government credit organisation, an Area Development 
Agency, new agencies to carry out research connected with town-planning 
problems and the development of urban and rural areas, and a Special 
Centre of Dwelling Construction Research. Physical plans, and studies of 
urban and rural areas were also to be carried out. 

The chapter on housing is not organised in such a way as to relate specific 
proposals to the objectives expressed. It gives rather a rough outline of 
proposed housing policy, the measures for which are to be elaborated by a 
special committee composed of representatives of the main agencies concerned 
with housing. One of the measures proposed, however, which seems to relate 
to the second objective is that for the 'enactment of urban renewal and land
scape preservation programmes, to solve the functional and social problems of 
human settlements'. 

With regards to the third objective, specific targets are set. Of the 500,000 
new dwellings estimated as being necessary to meet the needs of the lower in
come groups at that time, it was planned to construct 250,000 during the plan pe
riod, 130,000 of which were to be built under public programmes for earth
quake and landslide victims, (85,000 dwellings), slum clearance (15,000 dwellings) 

1. Plan, p. 137 

296 



refugees (10,000), and workers (20,000 dwellings). It was estimated that a fur
ther 350,000 dwellings would be needed to meet the increase in the population, 
creation of new family units, migration from rural to urban areas, and the de
mand for the replacement and/or restoration of old houses. 

Finally, with regards to the objective of reducing the cost of housing, it 
was proposed to introduce a tax on land within town planning areas, which 
was not sufficiently developed. Presumably, the measures to encourage 
research into dwelling construction were also expected to have a downward 
effect on the cost of housing. 

The Plan leaves housing in the hands of the private sector. Of the total 
investment in housing expected during the planning period, only 6.3% was to 
be covered by the state budget and the public housing agencies. Investment in 
housing was planned to reach 27% of total fixed asset formation during the 
plan period, compared to 33% for the period 1962-66, and was to account for 
3.3% of total public investment, compared with 4.5% in the earlier period. 
Furthermore, although activity in the housing sector was planned to increase 
by 5.5% annually, its share in GDP was expected to fall from 9.1% in 1967, 
to 8.1% by the end of the plan period. 

Separate figures are not given for the numbers expected to be employed in 
housing construction, but for the construction industry as a whole, employ
ment was expected to rise from 5.9% of the total labour force in 1967, to 7.6% 
by 1972. 

Although it is stated in the housing chapter that 'As regards the 
distribution of investments within this sector, a very high proportion, mainly 
in the urban centres, went to houses for the higher income classes',1 and one 
of the expressed aims of the Plan is 'to pay special attention to the 
satisfaction of the needs of the weaker income classes',2 no very strong 
measures appear to be indicated to redress this situation. The figures given 
above indicate that the share of the public sector in housing was not expected 
to be very large. The vast majority of the dwellings to be provided under 
public programmes were to meet the needs of victims of natural or political 
disasters, rather than low-income groups in general. Tax exemptions are 
proposed, such as a reduction of tax on real estate transfers, and certain 
duties relating to mortgages, but as was seen above, in other countries, such 
measures have been found to benefit middle rather than low income groups. 
The measure to restrict land speculation in city planning areas, might also be 
expected to benefit more affluent, rather than low income groups. 

1. 1968-72 Plan, pp. 136-137. 
2. Ibid. 
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The significant part played by 'illegal' or 'uncontrolled' housing activity, in 
the provision of dwellings for lower income groups is noted, but such 
housing is simply condemned as being 'completely inadequate, from the 
point of view of size, facilities quality of construction and general physical 
environment'. No provision is made in the Plan for turning this considerable 
potential to the best possible advantage, as proposed by Turner and others, 
refered to above. On the other hand, provision is explicitly made in the 
allocation of investments, 'to meet the demand for a second house from the 
higher-income classes of the population'.1 

No mention is made of the relationship of housing to the way of life of the 
greek people. None of the problems refered to in the first section of this 
chapter, such as that of providing a reasonable environment for the rearing 
and development of children, fighting health problems through improved 
housing, or the relation of housing to income, are mentioned. On the 
evidence of the housing chapter's content, therefore, the housing sector 
appears to be seen as little more than a sector of production, with reference 
being made to the importance of housing to the distribution of development, 
and what appears to be a certain amount of 'window-dressing' in deference 
to a fairer distribution of housing investment to lower income groups. 

That is, there appears to be no indication of a unified or social approach to 
housing. The need for such an approach is indicated by refering briefly to the 
three examples given above, concerning children and the family, public 
health, and income distribution. The slow rate of natural increase in the 
labour force was indicated in the Plan as a constraint to economic growth,2 

and, although this became apparent after the formulation of the Plan, the 
1971 population census showed a smaller increase in the population than had 
been expected, which led to the implementation of a pro-natal population 
policy. The Plan, however, makes no mention or provision for using housing 
policy as a possible means of influencing population growth in the long run. 
With regards to the example of health, the chapter of the Plan on Health, 
indicates comparatively high infant death rates and death rates from 
infectious diseases, both of which are affected by housing conditions. Neither 
the housing, nor the health chapter, however, mention using housing policy as 
a means of tackling these problems, Finally, although improved income distri
bution is given as a 'major long-term goal', the relationship between expendi
ture on housing, and family income, is not considered. 

1. Plan, p. 138. 
2. Plan, p. 157. 
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With regards to the housing of the rural population, the Plan states that, 
'In the rural areas, the housing conditions are even more unfavourable, both 
from the point of view of density of occupation and as regards the 
elementary facilities and equipment. Furthermore, there are very serious 
problems connected with the dispersion of rural settlements; it is necessary to 
concentrate the population established in these areas in selected centres, in 
order to ensure an acceptable standard of living for the inhabitants, and a 
lower cost of providing the fundamental services and social infrastructure'.1 

Although some of the earthquake and landslide victims for whom public 
housing is to be provided, may be in rural areas, no other specific provision 
for the improvement of rural housing is made. 

In connection with the location of the rural population, the following 
policy measure is proposed: 'Rearrangement of settlements: Planning the 
relocation and grouping of small dispersed settlements, as well as of 
settlements destroyed by earthquakes and landslides. Concentration of the 
rural population in selected local and regional centres of development, with 
the aim of making efficient the functional relations between them and their 
region of influence, as well as of ensuring improved organisation and 
development of the technical and social infrastructure of such centres'.2 

The question of where and how people shall live, appears in this Plan, and 
the Perspective Plan which followed it, as one of shuffling numbers and 
moving them about a map, to ensure the 'desirable', or most efficient ratio of 
people to services etc. No mention is made of the immense implications of 
resettling population groups. People cannot, howevef, be moved about like 
pawns on a chess board. Resettlement would obviously require the full 
participation of the population in such plans -Greece has a home-grown 
lesson in this field, in the case of certain houses which were built to replace tho
se destroyed during the war, and which were never inhabited, since the popula
tion did not wish to move to the new location. 

Furthermore, such a resettlement policy concerns the balance between an 
urban and rural society, an agricultural or industrial society. Planning for 
housing determines to a large extent the way in which people will live for many 
years to come. It is not the kind of policy where planners can plead superior or 
specialised knowledge, and blandly make such important decisions for those 
they purportedly serve, without inviting and encouraging popular discussion 
of all its implications. However, during the period to which we are refering, for 
obvious reasons, real participation in the planning process was infeasible. 

1. Plan, p. 136. 
2. Plan, p. 140. 
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Although as was mentioned above, there is no very clear relationship in the 
housing chapter between objectives and proposals, in Table VIII. 1, an 
attempt has been made to sort out the policy proposals and categorise them 
according to the objectives to which they seem to be related. The chapter 
refered to four main aims or objectives. The fifth which appears in Table 
VIII. 1 was listed under policy proposals. 

8. Achievements in the housing sector 
by the end of the Plan period 

Examining the achievements in the housing sector during this period from 
the point of view of the aims of the Plan, it can be seen that these were quite 
mixed. A number of the quantitative targets which had been set, were 
surpassed, but there appears to have been little or no attempt to achieve the 
planned qualitative changes. This may be explained mainly by the fact that 
the housing sector was used as a means of reviving the economy. 

Approximately 660,000 new dwellings were built, surpassing the planned 
target of 600,000. That is, 14.8 dwellings/1,000 inhabitants were built annually 
during the Plan period, which was high by international standards. Total in
vestment in housing (at 1967 prices) reached 103,300 mil. drs. instead of the 
planned 86,000 mil. drs, of which 4,500 mil. drs. was accounted for by the pub
lic sector, surpassing the 3,500 million drs. target set for that sector. The num
ber of dwellings built by the public sector, however, was less than half that 
which had been planned (61,500 dwelling instead of 130,000 planned). That is, 
the rehousing of refugees and those who had lost their homes due to natural 
disasters, fell far short of the planned target. 

As can be surmised from the above, housing costs rather than being 
reduced, were in fact increased, both the cost of land and of construction. 

Although in the final year of the Plan, the level and conditions for loans 
for 'Workers' Housing' were improved, outside the public housing program
mes, no provision was made to facilitate home-ownership for the lower 
income groups. 

Furthermore, much of this increased activity took place in an uncontrolled 
manner, to the detriment of the environment, particularly in urban and 
coastal areas. With regards to the coastal areas, the military junta had passed 
a law immediately prior to the Plan period, which allowed the building of 
so-called 'temporary' accommodation in areas which fell outside town-plan
ning regions, which led to rapid and uncontrolled development in those 
areas, throughout the Plan period. 

None of the organizational measures were carried out, which are listed 
under the first and second objectives shown in Table VIII. 1. This failure to 
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carry out any of the institutional changes, to which so much weight had been 
given in the chapter, calls into question the sincerity of the policy makers 
with regards to the proposed qualitative changes, and emphasises the fact 
that the building industry was simply used to boost economic activity. 

Finally, not only were self-build groups not encouraged, but due to general 
measures taken by the junta to purge such cooperatives and associations, at 
least 1,320 housing cooperatives were dissolved, leaving in operation less 
than 450, which were run by comparatively favoured income groups such as 
employees of banks and public corporations.1 

9. Monitoring the changes 

In this section, we examine the achievements in the sector using a set of 
social indicators, and set up regional profiles for housing. 

As will be seen from the indicators given below, the greatly increased 
activity in the housing sector did, however, improve the overall quality of 
housing, and it has been suggested,2 that despite the fact that a large 
proportion of total investment was directed towards housing for the middle 
and upper income groups, the lower income groups did improve their relative 
position, particularly with regards to the ratio of inhabitants to rooms. 

The indicators for housing which have been developed in relation to the 
OECD programme for social indicators, have been listed above. With 
regards to basic amenities, the OECD indicators refer to householdswhich 
have exclusive use of those amenities,3 which cannot be shown from the 
Greek data. Furthermore, they suggest disaggregation of these indicators by 
age of dwelling and by tenure, which again is not published by the statistical 
service in Greece, although this could obviously be obtained from the 
original data. 

For a country such as Greece, which is at a lower level of development 
than most of those which are prominent in the OECD project, a rather more 
detailed breakdown of indicators of the available amenities is obviously 
necessary, particularly when refering to conditions over a decade ago, during 
the period of the 1968-72 Plan. The indicators monitored, or which it would 
be desirable to monitor, are given in Table VIII. 2. 

1. Emmanouil, Dimitris, Three studies of popular housing - public policy, costs, prospects, 
Athens, 1977, p. 18 (in greek). 

2. Th.Yialiri-Kouka refered to in Dimitris Emmanouil, op. cit., p. 150. 
3. The OECD list of social indicators. Paris, OECD, 1982, p. 40. 
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TABLE VIII.2 

Social indicators for housing 

Available indicators Other desirable indicators 

A. Demographic, informative 

Size and composition of households 
Marriage rates Inter-regional migration rates 
Proportion of population in institutions 

B. Inputs (resources — physical, human, financial) 

New dwellings- Housing loans awarded 
investment/1,000 population 
habitable rooms/1,000 pop. 

Average size of dwellings 
Proportion of GNP accounted for by housing 
Public housing as% of total 
Municipal and community expend, on environment 

C. Outputs, D. Final states 

Households in irregular dwellings Households within X minutes walk-
Households sharing dwelling ing dist. of: shopping facilities, 
Persons/room social services, 
Households with: open space 

water tap in dwelling, Proportion of green space in urban 
kitchen, areas 
bath or shower, 
electricity, 
W.C. with water, in dwelling 
no W.C. of any kind 
connection to sewage disposal network 

Proportion of home-owners 
Proportion of household expenditure accounted for by 
housing 
Proportion of vacant dwellings 
Inhabited dwellings per 1,000 population 
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9.1. Demographic, informative indicators 

Obviously, the size and composition of households is basic information in 
monitoring the housing sector, and indeed for the planning of other services 
such as the welfare services as seen in the previous chapter. As in shown in 
Table VIII.3 according to the 1971 population census, there was a higher 
proportion of large households in rural areas. 

As we have mentioned above, the very young and the very old have special 
needs which are not always met by dwellings which are built to suit the 
average healthy adult. The composition of households, and particularly the 
numbers of very young and very old members is of interest therefore. In 
Greece, such data is available from the Family Budget Surveys, but at the 
time of the 1968-72 Plan, these were only carried out in urban areas. 

Data on the level of marriage rates has been given in the previous chapter. 
Although this is not a complete indicator of the number of new households 
being set up, and the possible demand for new dwellings, it is a useful partial 
indicator. 

Information concerning the population living in long-term institutional 
care may not at first sight seem relevant to the housing sector. If a serious 
attempt is to be made, however, to provide community care for certain 
groups such as the aging and the mentally ill, then a reduction in the size of 
the population in institutions would have an effect on the housing sector. It 
might be pointed out here also, that the indicators given below, and which 
are usually used internationally, refer to private households, which means 
that the dwelling conditions of vulnerable groups of the population, who are 
living at high levels of density, are not being monitored. 

Apart from the data from the population censuses, which are carried out at 
ten-year intervals, information on internal migration in Greece is not 
considered to be very reliable, although such information is obviously 
important for the housing sector. 

9.2. Inputs (resources - physical, human, financial) 

Apart from the financial resources going into the housing sector, as 
indicated by the proportion of GDP accounted for by housing, and the value 
of new housing, it is also useful to monitor the number of habitable rooms 
being added to the housing stock. Particularly on a regional basis, the 
number of new habitable rooms per 1,000 population makes a better 
comparative indicator than those related to investment, since costs of land 
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TABLE VIII.3 

Size of households in urban, semi-urban and rural areas, 1971 

(percentages) 

Area 

Total 

Urban 
Semi-urban 
Rural 

1 

11.8 

12.8 
10.6 
10.6 

Number of household members 

2 

22.2 

22.0 
20.7 
22.9 

3 

21.6 

23.2 
20.0 
19.7 

4 

24.0 

25.4 
25.9 
21.3 

5 

12.4 

11.2 
13.7 
13.8 

6 

5.4 

3.9 
6.2 
7.4 

7 

1.8 

1.1 
2.0 
2.9 

8& 
over 

0.8 

0.4 
0.9 
1.4 

Source: Population census, 1971. 

materials and labour vary regionally, and an equal level of investment will 
not necessarily produce an equal number of rooms in different parts of the 
country. 

Table VIII. 4, clearly shows the increased activity in the housing sector 
throughout the planning period, and particularly towards the end, when as 
mentioned above, this sector was used as a means of trying to revive the 
economy. The inequality of this activity regionally, however, is also apparent. 
In 1971, for which we have data on the size of the urban, semi-urban and 
rural populations, the number of new rooms for which licences were issued, 
per 1,000 population, was 58.6, 39.7 and 24.5 respectively. That is, the 
number of new rooms in urban areas per 1,000 population, was more than 
twice that in rural areas. The value of new housing in that year, in urban, 
semi-urban and rural areas, which does not include the cost of land, was 
2,238 thousand drs., 1,040 and 487 thousand drs. per 1,000 inhabitants, respec
tively. 

The average size of dwellings, which was 2.95 rooms (excluding the kitchen) 
according to the 1971 population census, was estimated at just over 3 rooms by 
1975.1 xhis was still low by European standards, where the average size of 
dwelling had reached 4-5 rooms about fifteen years previously. 

1. Housing, Athens, Centre of Planning and Economic Research, 1976, p. 5 (in greek). 
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TABLE VIII.4 

Numbej of habitable rooms for which building permits were issued and value 
of dwellings for which building permits were issued, 1967-1973 

(thousand drs.) 

Year 

1967 
1968 
1969 
1970 
1971 
1972 
1973 

New habitable rooms 
1,000 population 

Total 

30.0 
41.3 
45.7 
40.4 
44.4 
62.4 
64.2 

per 

Greater Athens 

43.8 
52.5 
72.1 
60.8 
67.1 
92.1 
81.2 

Value of new dwellings per 
1,000 population 

Total 

830 
1,145 
1,443 
1,312 
1,483 
2,131 
2,253 

Greater Athens 

1,729 
2,161 
3,110 
2,574 
2,755 
3,926 
3,532 

Source: Statistical Yearbooks of Greece, National Statistical Service of Greece. 

(Estimated on the basis of the licences which were issed). 

Despite the activity in the housing sector over the Plan period, its share in 
GDP fell from 9.1% in 1967 to 6.7% in 1973. As mentioned above, public 
housing continued to play a very minor role, accounting for only 3.6% in 
investment in housing and 3.4% of total public investment. 

Since we have said that in monitoring the housing sector attention must be 
given not only to the dwellings themselves but also to their environment, an 
attempt has been made to do this by monitoring the amount spent by 
municipalities and community councils on such works. Table VIII. A. 1 of the 
appendix to this chapter shows the amount paid by municipalities and 
community councils per 1,000 inhabitants, for road construction, water 
supply, land reclamation and housing construction from 1967 to 1973. As in 
the case of dwelling construction, particularly in some areas, there was a 
marked increase in such investment towards the end of the planning period 
as the construction sector was used to revive the economy. It is interesting to 
note that this is one of the areas in which Greater Athens was in a less 
advantageous position in comparison to other regions, throughout the 
period. To relate this to the final state of the environment however, 
information would be necessary concerning the condition of such works at 
the beginning of the Plan period. 
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9.3. Indicators of outputs and final states 

Most of the indicators included under this heading can be considered at 
once outputs of the housing sector and of the final conditions under which 
people are living. For this reason, it was considered more practical to present 
the indicators of categories C and D jointly. 

According to the 1971 population census, 12,000 households or about 
36,000 people were living in 'irregular' dwellings. As can be seen from Table 
VIII. A.2 of the appendix, although for the population as a whole this meant 
that only 0.5% of total households were living in such dwellings, in Epirus, 
almost 2% of the households were in irregular dwellings. 

The same table also shows that almost 5% of households living in regular 
dwellings were sharing the dwelling, and this proportion varied from 3.0% in 
Greater Athens to 8.8% in Thrace. It is estimated1 that by 1975, the number 
of households sharing a dwelling had been halved, we do not, however, have 
data for the regional distribution of households sharing a dwelling at the end 
of the Plan period. Care needs to be exercised in the use of this indicator, 
since it can only be considered an indicator of the demand for new housing in 
so far as those sharing a dwelling, do not desire to do so. 

The number of inhabited dwellings per 1,000 population, which was 283 in 
1971, was estimated to have risen to over 300 by 1975.2 This compared well 
with the Common Market countries, where the relevant indicator varied 
between 280 and 365. There was also a slight drop in the number of persons 
per room in inhabited dwellings, from 1.14 according to the 1971 census, to 
about 1.03 by 1975. Most European countries were approaching the level of 
0.5 persons per room at that time, but it should be remembered that for most 
of the year in Greece, for a considerable proportion of the population, 
outdoor space is also used as living area. 

The indicators relating to the facilities available are given in Table VIII. 5. 
From this it can be seen that despite the improvements in the number of 
houses available, the basic amenities enjoyed by large segments of the 
population were far from satisfactory. In three regions of the country in 
1971, fully 20% of the households in regular dwellings had no WC of any 
kind, and in all regions except Greater Athens and Macedonia, more than 
80% of households had no bath or shower. Apart from the impact on the 
level of living which this has on families which are not-faced with special 
problems, reference has been made in the relevant chapters, to the very heavy 

1. Housing (1973), op. cit. 
2. Ibid. 
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burden on the family such conditions can cause, when there is a sick or aging 
person in the household. 

It might be expected that dwellings in rural areas would not be connected 
to a sewage disposal network. From Table VIII. 5, however, it can be seen 
that even in Greater Athens, less than half the households in regular 
dwellings were connected to such a system. 

It should be noted that these indicators refer only to households in regular 
dwellings. As was seen above, those living in irregular dwelings were only a 
small proportion of the total, they would, however, probably not have had 
the benefit of any of the basic amenities. 

The proportion of home-owners has been suggested as a partial indicator 
of security of tenure, although this is not entirely satisfactory if it does not 
take account of those who are still paying a mortgage on their home. If, 
however, this indicator is taken as a reasonable proxy for security, Greece 
was in a comparatively favourable position in relation to most other 
European countries, at the end of the Plan period. According to the 1971 
census, 70% of households were owner-occupiers, 25% rented their homes, 
and 4.5% held them by other means. The proportion of owner-occupiers was 
particularly high in rural areas, whereas in urban areas, 58% were owner-oc
cupiers and 40% rented their dwellings. 

Data on household expenditure are available only lor urban areas with 
30,000 inhabitants and over, for the period of the Plan. From this data, it 
appears that the proportion of their total expenditure, spent by urban 
households on housing, including expenditure for water, heating and 
electricity, increased slightly over the Plan period, from 15.4% of their 
total expenditure in 1968/69, to 16.3% in 1971/72, having reached a high of 
16.9% the previous year. Data from the 1974 Household Budget Survey, which 
covered a sample of the whole population, shows that this proportion was less 
for the population as a whole (12.8%), and was lowest in rural areas (10.8%) 
where as mentioned above, the proportion of owner-occupiers is greatest. 

The proportion of vacant dwellings has been included in the list of 
indicators since this gives a measure of the flexibility in the sector, of the 
freedom or restriction on internal migration, caused by the housing situation. 
According to the 1971 census, 550,000 dwellings, or 18.5% of the total 
housing stock, were empty. Of these, however, only half were available for 
rent or sale, the rest being empty due to the temporary migration of their 
owners or other reasons including being 'second' or 'holiday' houses (88,000 
dwellings). Even the approximately 9% of the total stock which was available 
for rent or sale does not give a true picture of the flexibility in the sector, 
however, since a large number of the empty dwellings were very small (one 
room) and of poor quality. It would be preferable, therefore, if this indicator 
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could be replaced by one showing the proportion of 'desirable' dwellings 
which are vacant and available for rent or sale. 

Finally, particularly in Greece, where there has been uncontrolled develop
ment in most areas of the country, and a consequent serious deterioration in 
the environment and lack of accessible social facilities in residential areas, it 
would be desirable to develop indicators showing accessibility to social serv
ices and open spaces, on the lines suggested by the OECD programme. Recent 
developments in the Athens area in particular, suggest that in some urban 
areas, indicators of the level of air-pollution are also essential in assessing the 
quality of housing in those areas. 

9.4. Regional differences 

The list of indicators which have been included in the regional profiles for 
housing, and the profiles themselves, are given in the appendix. All the 
indicators used in the profiles are output and final state indicators. 

From these profiles, it can be seen that on the basis of these indicators, hous
ing conditions in Greater Athens and Macedonia, which of course includes the 
second largest city in the country, are very clearly in a highly superior position, 
taking almost across the board, first and second place respectively. A note of 
warning needs to be sounded here, however, since this brings up the problem 
of using indicators for which data is available, whilst perforce excluding those 
for which there is no information. It is very possible, that if additional indicat
ors related to the environment, such as those we have suggested in Table 
VIII.2, had been included, then the picture would have changed to the detri
ment of Greater Athens and Macedonia. 

Epirus in particular, comes off very badly in comparison to the other 
regions, with regards to housing conditions, as does Thrace, which is 
consistently amongst the least favoured regions. 

As with the other sectors, it must be stressed that the profiles must be used 
in conjuction with the tables which give the actual value of the indicators, 
since in some cases these vary considerably. For example, the indicator which 
has been listed as number eight, the proportion of households living in 
regular dwellings with no WC of any kind, either inside or outside the 
dwelling, varies from 0.2% in Greater Athens to a surprising 25.8% in Crete. 
It is not only important, therefore, that Crete takes the last position in 
relation to the other regions, but in absolute terms, this reflects extremely 
poor sanitary conditions. 
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10. Conclusions 

As can be seen from the above, the Plan for housing gave particular 
emphasis to the institutional and organisational changes, which were to have 
paved the way for improved planning. The other objectives related to 
changes in the spatial arrangement of housing, reduction of costs, environmen
tal protection and the satisfaction of demand, particularly from weaker in
come groups. 

10.1. Evaluation of the Plan in its own terms 

In terms of its own objectives, developments in the housing sector cannot 
be said to have gone according to the provisions of the Plan. None of the 
institutional or organisational measures were carried out, and the public 
sector fell short of the target set by more than 50%, indicating either a lack of 
political will to implement the plan, a lack of communication between the 
planners and policy makers, or a shift in priorities. 

The private sector, however, surged forward, to surpass the targets which 
had been set. This could not be considered part of a planned process, 
however, apart from the fact that increased building loans and licences were 
used to stimulate the economy, since the developments were uncontrolled, 
and seriously detrimental to the environment. 

10.2. Evaluation according to social planning criteria 

The inter-relationships of the social and the economic were seen only from 
the point of view of the part played by the construction industry in reviving the 
economy. No attempt was made to use the housing sector explicitly to achieve 
other sectoral objectives, even with regards to problems which were considered 
of high priority, such as the question of population growth and the high infant 
mortality rate for example. 

In that improved housing is of direct individual benefit, and the number of 
dwellings available in relation to the population increased considerably, the 
developments in the housing sector can be said to be people-oriented. This is 
also borne out by the improvements observed in the indicators relating to 
housing facilities, and to the fact that the housing sector created considerable 
job-opportunities over the plan period. 
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The system of housing construction in Greece, with its lack of large 
housing constructors and the corresponding preponderance of small groups 
of technicians, frequently engaged directly by the prospective home-owner, 
means that in the private sector, home-owners probably took more part in 
the design of their future homes, than in more developed countries where 
housing is mass produced. In the public sector, however, the lack of 
provision for popular participation in the development of housing projects, 
remained a basic weakness. Furthermore, as mentioned above, numerous 
housing cooperatives were dissolved under the military dictatorship. 

Finally, with regards to the creation of an integrated, socially just society, 
developments were rather mixed. Although a large proportion of resources we
re directed towards middle and upper income groups, the lower income groups 
did improve their relative position. The level of increased activity in the sector, 
ensured improvements in living contitions in general. 

The monitoring of the social indicators gives a deeper understanding of 
changes in inequalities. On the one hand, from the point of view of availability 
of ammenities, the indicators monitored show very large differences between 

, Greater Athens and Macedonia (which includes Salonika) and the rest of the 
country, with the inhabitants of the two large metropolitan areas being in a 
clearly advantageous position. On the other hand, from the point of view of se
curity of tenure, as indicated by the proportion of home-owners, and from the 
point of view of expenditure on housing as a proportion of total expenditure, 
the inhabitants of rural areas appear in a more favourable position. 

10.3. Implications for the future 

One of the most glaring needs appears to be that of considering housing in 
its total setting and location as was discussed above, rather than from the 
very narrow point of view of the dwelling. This would call for the 
development of indicators relating dwellings to the facilities available in their 
immediate vicinity, i.e. social services, shopping facilities, transportation, 
access to open spaces etc., and to environmental pollution. 

With regards to the impact of housing on developments in other sectors, 
research needs to be carried out into the possible effects of the movement 
from free-standing homes with outdoor space, to appartment buildings, on 
family relationships, care of the aging and handicapped, and life-styles in 
general. 

To ensure that no groups of the population are left out of the development 
process, there is also an urgent need for the development of indicators to 
show how far the needs of special groups such as the aging and handicapped 
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are being met. Also with regards to integration and social justice, the system 
of building loans needs consideration, since groups such as military personnel 
and civil servants, for example, are in a very much favoured position in this 
respect. 

The 10-year population censuses, and the 4-year Family Budget Surveys, 
which now cover the whole country, and the increased activity of the recently 
created Ministry of Spatial Planning and the Environment, are sources of 
data which hold promise for the development of a systematic set of indicators 
which would give a much clearer picture for planning purposes of the real 
impact of developments in the housing sector on individual well-being and 
the creation of an integrated, more socially just society. 
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CHAPTER IX 

INDUSTRY-AGRICULTURE 

Social or unified planning, as it has been defined in this study, does not 
attempt to displace economic planning. It does not aim at planning for the 
'social' aspects of development whilst denying, or simply ignoring, the need 
for economic planning and development. Indeed, as in the academic world, 
economics is considered to be a social science, so economic planning is an 
integral part of social planning in the sense we have used it. 

This is not simply a recognition of the fact that economic growth is a 
means to an end, and that employment can be better provided, and facilities 
such as health, welfare, education and housing can be more easily financed 
under conditions of economic growth. It is also a recognition of the fact that 
it is largely the economic structure of a society which determines the life-style 
of its members. 

That is to say, on the one hand, the means by which an individual meets 
his everyday needs, dictates to a large extent, the way in which he spends his 
life. In so-called primitive societies, the individual engages in hunting or 
cultivation to feed and clothe himself, builds his own shelter, and fulfils his 
spiritual and cultural needs within the family or tribal circle. In most modern 
societies, however, for the majority of people, basic needs are met indirectly, 
through employment which is remunerated in cash and in kind during the 
period of employment, and through some form of income transfer when 
employment ceases due to old age or other reasons. Most people must either 
be employed, or be counted among the dependents of a worker, to satisfy 
their basic wants. The type of work they do, circumscribes to a large extent, 
where and how they live, or conversely, where they live may determine their 
opportunities for employment. On the other hand, what is produced in a 
society, or obtained through external trade, also has far reaching effects on 
the life-style of that society, through the goods and services available for 
consumption. 

In the first part of this chapter, therefore, we examine some aspects of 
international experience in the pattern of economic development. Obviously, 
the services sector, and particularly fields we have covered such as health and 
education, are big providers of employment, here however, we are considering 
the so-called 'productive' sectors of industry and agriculture, not only as sec
tors of employment, but as part of the general pattern of development. 

An attempt is then made to place the development of industry and 
agriculture in the framework of social planning. Some reference has already 
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been made to this briefly, with regards to urban/rural development in the 
housing chapter. 

As in the preceeding chapters, planning experience in a number of 
countries is then examined. This is related to conditions in Greece and the 
provisions of the 1968-72 Plan. The level of achievement of the stated aims of 
the Plan is then examined, and finally, the achievements of the Plan are 
assessed on the basis of a set of social indicators. 

1. Patterns of economic development 

There has been considerable discussion as to whether the agricultural or 
industrial sector should be relied upon as a driving force in development, and 
economic historians have tried to resolve this by examining past development 
patterns. They 'generally concur that there are no cases of successful 
development of a major country in which a rise in agricultural productivity 
did not precede or accompany industrial development'.1 Planning for 
economic development, however, in many countries has meant planning for 
industrialisation. One of the reasons which has been given for the compara
tive neglect of the agricultural sector in the early development plans of the 
third world is that 'Most newly independent nations were unwilling to 
perform the role that had been assigned to them as colonies -the providers of 
cheap primary products to the industrialised countries'.2 As was mentioned 
in the introduction to this study, their goal was frequently to imitate the 
industrialised countries. 

Sutcliffe3 defines an industrialised country, admittedly arbitrarily, as one in 
which 25% of the GDP arise from the industrial sector, of which at least 60% 
comes from manufacturing, and when at least one-tenth of the total 
population is employed in industry. He states that 'industrialization and 
economic development are not the same thing. Nobody is publically opposed 
to economic development; many people are opposed to immediate program
mes of industrialization in underdeveloped countries'. He concludes, however, 
that countries 'will not become rich unless at some stage they industrialize',4 

1. Eicher, Carl, Witt, Lawrence, (eds.), Agriculture in economic development, Ν. Y., Toronto, 
London, Mc Graw-Hill, 1964, p. 8. 

2. ILO, Mechanisation and employment in agriculture, Geneva, 1973, p. I. 
3. Sutcliffe, R. B., Industry and underdevelopment, U.K. Addison-Wesley Pub. Co., 1971, pp. 

3-4. 
4. Ibid., p. 103. 
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although he points out that every country takes a different road towards indus
trialization, since the previous industrialization of other countries changes the 
conditions which face later industrializers. 

This point, that the existence of industrialised countries in the world 
market makes it impossible for non-industrialized countries to follow in their 
footsteps, has been put very forcibly by Streeten. He states that 'The view 
that each country passes through comparable stages of growth is not tenable, 
because the co-existence of rich and poor countries alters the prospects of 
poor countries'.1 In support of this statement, whilst outlining the advantages 
enjoyed by countries presently undergoing industrialization, he lists twelve 
comparative drawbacks with which they are faced in relation to developed 
countries. 

The road to economic development, however, has not in all cases been 
through industrialization. In some cases, there has been some 'shift away from 
an earlier 'industrial fundamentalism' to an emphasis on the significance of 
growth in agricultural production and productivity for the total development 
process'.2 Rich countries such as Australia and New Zealand might be quoted 
as proving that it is possible to specialise in agriculture, although Cukor3 has 
warned that although their export trade depends very heavily on primary pro
ducts, the contribution of agriculture to national income is not as high as one 
might assume, and that their example proves 'that an export pattern oriented 
to agrarian products is compatible with economic development (with high liv
ing standards), but it does not prove that it would be possible to orientate the 
whole economy towards agriculture'. 

Apparently, Cuba, after the revolution, attempted a programme with 
emphasis on industrialisation, and later turned to agriculture again as her 
primary source of economic development.4 Israel is also cited as an example 
where agriculture has been dominant. Between 1948 and 1964, when the 
population more than trebled, per capita income rose by about 5.5% per year 
for most of the period. 'As a rule, such rapid growth is thought to be 
associated with industrialisation -i.e. with the growth of the manufacturing 

1. Streeten, Paul, 'The frontiers of development: some issues of development policy', Journal 
of Development Studies, vol. 4, Oct. 1967, no. 1, p. 2. 

2. Hayamis, Yujiro, Ruttan, Vernon W., Agricultural development : an international perspective, 
USA, John Hopkins Press, 1971, p. 9. 

3. Cukor, Gyorgy, Strategies for industrialisation in developing countries, London, C. Hurst 
and Co., 1974, p. 26. 

4. See for example, a) Nelson, Lowry, Cuba - the measure of a revolution, University of Min
nesota Press, 1972; b) Boorstein, Edward, The economic transformation of Cuba, MR Press, New 
York, 1968. 
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sector, usually at the expense of agriculture. Yet,... in Israel the growth 
process was not accompanied by any considerable change in the structure of 
the economy', and 'while Israel's future economic growth may be expected to 
be associated with a process of structural industrialisation, it will follow the 
pattern of its earlier years in that growth will not be the result of this process, 
but rather of rising per capita output in all branches of the economy'.1 

The development of industry or agriculture does not have to appear 
necessarily in such a conflicting light. Brenner has given an example which 
admirably demonstrates, on a more micro and concrete level, how closely 
agriculture and industry can be integrated and both grow together. 'Within 
the relatively short period of five years, more than 500 cooperative 
creameries developed in Denmark; the consequent demand for trained 
creamery managers led to cooperative efforts for better technical education. 
At the same time new development took place in the utilization of 
by-products. Skim milk was used to feed hogs, and this led in turn to 
cooperative efforts to establish a bacon industry. Thus the skim milk, an 
almost costless by-product of the creameries, became the 'new material' for 
the bacon industry, and the hogs' bones and other indigestible parts became 
inputs for more intensive agriculture which again helped to increase farmers 
income'.2 

Chenery and Syrquin have attempted to analyse patterns of development 
throughout the world, between 1950 and 19703. To carry out this analysis 
they selected 27 variables to describe ten basic processes of accumulation, 
resource allocation and income distribution. These they consider to 'describe 
different dimensions of the overall structural transformation of a poor 
country into a rich one'*4 The accumulation process they list are: 
investment, government revenue and education; their resource allocation 
processes include: structure of domestic demand, structure of production, 
and the structure of trade, and finally, the demographic and distributional 
processes are: labour allocation, urbanization, demographic transition and 
income distribution. Their analysis led to the identification of three main 
patterns of resource allocation: large country, balanced allocation; small 
country, primary specialization; small country, industrial specialization. (The 
dividing line between large and small countries was set at 15 million 

I. Kleiman, E., 'The place of manufacturing in the growth of the Israel economy', The Journal 
of Development Studies, vol. 3, April 1967, no. 3, p. 226. 

2- Brenner, Y. S., Agriculture and the economic development of low income countries, Inst, of 
Social Studies, The Hague, 1971, p. 85. 

3. Chenery, Hollis, Syrquin, Moises, Patterns of development 1950-70, World Bank research 
Pub., Oxford University Press, 1975. 

4. Ibid., p. 4. 
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population in I960).1 The study does not purport to be a tool for the detailed 
definition of policy options, but by providing such a statistical analysis of a 
hundred countries, is considered to be 'helpful in diagnosing the structural 
problems of a given country and in suggesting feasible growth patterns'.2 

bearing in mind that 'development strategy is affected not only by structural 
characteristics of the economy but also by governments' social objectives and 
willingness to use various policy instruments'. 

Some of these other objectives and aspects of economic development which 
can and should affect development strategy, are discussed below. 

2. Industry and agriculture in a 
unified approach to planning 

2.1. Urban/rural development 

Agriculture is not only a sector of production, it also affords a certain way 
of life. In a unified approach to planning, this aspect should not be 
overlooked. A reduction in the size of the labour force engaged in agriculture 
does not necessarily have to entail a corresponding reduction in the rural 
population. 'Changes in the pattern of agricultural output do not imply a 
depopulated countryside. In buoyant, expanding economies non-farm jobs 
do get created in rural areas for workers who are leaving farm employment. 
In only 15% of Japanese farm households are the working members engaged 
exclusively in agriculture, and 60% of the households depend on other 
sources for most of their income. In the United States, by 1971 some 45% of 
the people living on farms worked at non-farm jobs, and 53% of farm family 
income came from these jobs'.3 

Attempts can be made to provide greater employment opportunities in 
rural areas, and not only through cottage industries, even though the highly 
respected Swiss clock-making industry had its origins in people working at 
home in rural areas, part-time. In recent years, attempts have been made at 

1. Greece is classified as a 'small industry oriented' country. It is pointed out that most of the 
countries in this category have compensated for a lack of natural resources to provide an export 
base, by developing high levels of manufactured exports and/or services, and that most have 
experienced a high inflow of external capital (Chenery, Syrquin, p. 100). 

2. Chenery, Syrquin, op. cit., p. 137. 

3. Towards the integration of world agriculture, Washington, The Brookings Institute, 1973, p. 
17. 
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rural industrialisation, through the establishment of small-scale industry in 
rural areas in many developing countries, using local raw materials and 
satisfying mainly, though not exclusively, local demand.1 The Danish 
creameries refered to above, would be an example in a developed country. 

Such attempts at stemming the flow of population from rural areas, and 
improving opportunities for those who would prefer to remain in largely 
agricultural areas, does not relate simply to a question of 'rural nostalgia', 
which is a phenomenon of some more developed countries, but must be seen 
in relation to the effects of the residential environment on mental and 
physical health, the birth rate, and the position of such groups as women and 
the elderly in society, to which we have refered in the housing chapter. 

2.1.1. Effect on women 

Particularly in developing countries, as will be seen in the section on 
women, the move from rural areas to work in industry, can have significant 
effects on the position of women and their contribution to family income and 
to the development effort, which are not always favourable. In rural areas, it 
is frequently the women who tend vegetable gardens and raise poultry etc., 
which they do in addition to their household duties and bringing up their 
children. The burden of work in the home and in the fields may be heavy, bu f 

not necessarily more heavy than other work outside the home. This does r t 
mean that women in developing countries, or in any country, should be 
relegated to keeping vegetable gardens. When policies are considered for 
moving agricultural families to industrial areas, however, the possibility that 
the role of women in development may thus be reduced, and in cases where 
they had been able to produce cash-crops, that they will lose a certain 
amount of financial independence, has to be considered, as does the cost of 
alternative child care if they are to be employed in industry. 

2.1.2. Nutrition 

Movement of the population from rural to urban areas can have significant 
effects on nutrition, which should be taken into account by social planners. 
The cost of food accounts for a relatively large proportion of income in 

I. See backgound papers to Expert Group Meeting on Rural Industrialisation U Ν 
Bucharest, 24-28 Sept. 1973. 
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low-income families. Since rural families are able to produce poultry, eggs, 
milk, rabbits vegetables, herbs etc. for their own consumption, and in some 
cases are able to collect green salads from the surrounding countryside, the 
effect on family income when such sources of food are no longer available, 
can be quite considerable. Indeed, nutritious green salads gathered freely in 
the countryside, may well become a 'luxoury' in the city, and be cut out of 
the family diet. 

Moreover, certain local foods which are part of the accepted diet in rural 
areas, may in the urban environment be considered low-status foods 
associated with poverty, and although having a high nutritional value, may 
be avoided as a mark of new-found status. It is worth noting that one of the 
incongruous aspects of the food-status question is, that as low income groups 
are giving up local food associated with poverty, high-income groups can 
sometimes be found seeking them out as part of the latest 'fad' -a similar 
type of phenomenon has been seen in recent years with the fashion for faded 
blue jeans and hand woven cloth. 

2.2. Provision of employment 

In economically developed societies in particular, employment is not only a 
means of subsistence. In many societies, the working individual's occupational 
position and the level of his wage or salary, determine to a large extent his so
cial status.1 

Employment 'also provides an ideal opportunity for meeting people, for 
community life, and for self-fulfilment and self-expression'.2 The fact that for 
many people, employment seems to offer human gains even when their basic 
needs for subsistence could be met without their working, is forcefully 
indicated by studies refering to the employment of the handicapped and 
aging. Although the severely handicapped and the aging comprise groups of 
the population not expected by society to support themselves, and for whom 
most societies provide the means of subsistence, studies in different countries 
have shown that many of the people in these groups prefer earned income 
rather than special allowances, even when the increase in economic benefit is 
very small.3 

1. Offe, Claus, Industry and inequality, London, Edward Arnold, 1976, p. 101. 
2. OECD, Ministers of Labour and the problems of employment, Paris, 1976, p. 14. 
3. Anderson, Bent, Work or support, Paris,OECD, 1966, pp. 93-99. 
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The recent economic crisis, and the accompanying high levels of unemploy
ment in many European countries, have also brought this problem to the fore. 
Although the systems of social protection in most of those countries ensure 
that for most people, unemployment does not necessarily mean destitution, 
unemployment has been one of the most pressing problems of the latter part of 
the 1970s and the early 1980s. In a discussion of the problem of unemployment 
by experts from the OECD countries, although some of the discussants con
sidered that main policy solutions lay in measures to reduce the poverty caus
ed by unemployment, by means of income maintenance schemes. Others at
tached great significance to the utility of work itself so that an efficient unem
ployment compensation system was not regarded as a satisfactory solution of 
high unemployment: what the unemployed lacked was not money but work, 
and the solution therefore had to be found in the provision of work in some 
way or another'. ' 

It is not sufficient, however, to create job-opportunities, much more atten
tion needs to be given to defining Who will be able to take advantage of these 
opportunities. Multinational organisations, or branches of large national en
terprises, may provide jobs for skilled and unskilled workers in a new area, but 
comparatively few jobs for those with management qualifications go to local 
inhabitants, since much of this work is undertaken by the parent organisation. 

Modern techniques and the specialised division of labour have, on the one 
hand, created jobs for the physically disabled, such as jobs for the blind as 
telephone operators, for the crippled on assembly lines, light work for people 
with back disorders, and indoor work for those with respiratory diseases. On 
the other hand, however, 'this development has perhaps made conditions 
more difficult for some people with intellectual or mental defects or lack of 
education, because of the emphasis on specialised skills, ability to adapt to 
new working conditions and understanding of symbolic language which is a 
growing part of the communication system in modern industry'.2 

Attention must be paid to whether groups such as older workers, women, 
the handicapped and ethnic or racial minority groups would benefit from 
jobs provided by the planned pattern of development, and how far planned 
employment would be conducive to greater equality in income distribution. 

1. OECD, Structural determinants of employment and unemployment, \o\. 1, Paris, 1977, p. 37. 
2. Anderson, Bent, op. cit., p. 16. 
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2.3. Job satisfaction 

Modern methods of employment frequently impose repetitive, uninteresting 
tasks on workers, thus robbing them of satisfaction in their employment. The 
worker become more and more divorced from that which he is producing.1 

In recent years, considerable attention has been given to the quality of 
working life and job-satisfaction, though this attention has taken different 
forms, and been given more or less emphasis in different countries.2 For 
example, some countries have given more emphasis to methods of production 
and job-content, and othersto workers' participation in management and 
planning, as will be discussed in more detail below. 

2.4. Modernisation in agriculture 

On a world-wide scale, the most prevalent form of agricultural production 
is family-farming, and particularly in developing countries, many small farms 
have been unable to take advantage of developments in the methods of 
production. Some agricultural improvements such as mechanisation and 
better fertilizers have tended to benefit the rich rather than poorer groups of 
the agricultural population, and in some cases have actually deprived the 
poor of employment.3 

2.5. Development and the environment 

The effect of industrial development on the environment has also come 
very much to the fore in recent years. It is perhaps significant that in a 
number of European countries, environmentalist political parties have 
received increasing support over the last few years. 

In a unified approach to planning, included in the cost of industrial 
investment must be not just the cost of plant and machinery to produce a 
certain quantity of goods, but also the cost of building industrial plants 
which are not an eye-sore, and which have built-in anti-pollution devices, in 

1. Claus Offe, op. cit., chapter 1. 
2. Working on the quality of working life, International Council for the Quality of Working 

Life, Boston, London, Martinus Nijhoff Pub., 1979. 
3. Sinha, Radha, Food and poverty - the political economy of confrontation, New York, Holmes 

and Meier Pub., 1976, p. I. 
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accordance with what seems to have become a generally accepted principle of 
'the-polluter-pays\ The designated investment must also be of a level to 
ensure that the work environment meets the requirements of workers for 
cleanliness, health protection and safety, refreshment and the special needs of 
the handicapped. 

3. Planning for industry and agriculture 

Planning for industry and agriculture in most of the non-socialist countries 
differs considerably from planning for a sector such as education, for example, 
since in most of those countries, industry and agriculture are mainly in the 
hands of private enterprise, and planning in this case can only be indicative. 
The degree of government responsibility in these sectors of production varies 
from countries such as Switzerland and the United States where there is very 
little nationalization, as public entrepreneurship is frequently called, to coun
tries such as England where certain basic industries are nationalised, Finland 
where the nationalised industries account for more than half total production, 
and socialist countries where industry and agriculture are under state owner
ship. 

In Greece, the railway, airline and part of the municipal bus transport 
system are nationalised, as are the electricity, telephone, T.V. and radio 
corporations, and three of the largest banks. A number of small companies 
which were owned by one of the nationalised banks were also nationalised, 
and at the present time, negotiations are underway for the 'socialisation' of a 
number of companies which have been having financial problems, but which 
are considered to be viable. 

In countries where state entrepreneurship is relatively insignificant, plan
ning for the productive sectors seems to be based on planning for general 
economic policies to create a climate propitious to development, rather than 
on a systematic set of more selective policies. In other countries, particularly 
where there is a strong tradition of economic planning, such as France and 
Japan, although planning for the private sector is perforce indicative, it is 
carried out in the framework of a development plan on the basis of intensive 
consultative and coordinating procedures between the government and those 
sectors. ' 

!.. The aims and instruments of industrial policy - a comparative study, Paris, OECD, 1975, pp. 

9-10. 
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Even when the productive sectors are in the hands of private enterprise and 
planning is indicative, the planners have considerable leeway in guiding these 
sectors in the direction of national planning objectives. This might be done by 
global steering through monetary, credit and fiscal policies, which may include 
special incentives or price supports, either to encourage the development of a 
particular industrial or agricultural product, or to encourage industrial or agri
cultural activity in a particular region. The role played by the government as a 
purchaser of goods and services can also influence the development, structure 
or efficiency of industry.1 

In many countries, industrial planning has been almost synonymus with re
gional planning. With regards to Britain, for example, it has been said that 
'British regional policy has been firmly grounded in industrial development 
and the movement of manufacturing establishments'.2 Indeed, it has been sug
gested that if successful industrial planning is to be carried out, it can only be 
done if 'the vital role of a national spatial planning framework'3 is recognised. 

Whereas in the centrally planned economies, planning for industry and 
agriculture usually include targets for the products to be produced, in the 
capitalist countries there appears to be less emphasis in development plans on 
the specific products to be produced, and more on the number of jobs which 
industrial development is likely to provide, and industrial planning includes 
planning for manpower training. 

In planning for the agricultural sector, whereas in the poor countries with 
overpopulated rural areas, an attempt has been made not to displace those em
ployed in agriculture by the introduction of certain technical improvements, in 
many countries, planning for agriculture, contrary to that for industry -or be
cause of planned industrial development- has meant planning for less jobs in 
agriculture. 

It has been pointed out4 that agriculture is usually expected to contribute 
to overall growth in the following ways: i) by increasing domestic food 
supplies, ii) by providing a growing market for domestic manufactures, iii) by 
contributing to domestic saving and capital formation, and iv) by providing 
foreign exchange through agricultural exports. With regards to point (i), 
Guinea's 1973-78 Plan is interesting for its methodology, which is 'in essence 

1. OECD, 'The aims and instruments...', op. cit., p. 22. 
2. Sant, Morgan, Industrial movement and regional development, Oxford, New York, Pergamon 

Press, 1975, p. 223. 
3. Kenneth Warren in Industrial change - international experience and public policy, Hamilton, 

F. E. (ed), London, Longman, 1978, p. 57. 
4. Myint, Hla in Agriculture in development theory, Reynolds, Lloyd G. (ed.), New Haven, 

Yale University Press, 1977, p. 17. 
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an attempt to build the plan from the base up, starting with the plans of each 
small local authority. Great emphasis is placed on the need for each region to 
become self-sufficient in staple foods, particularly rice, which at present 
accounts for a considerable import bill'.1 

There is no 'formula' by which a planner can decide where more emphasis 
should be given. In countries with a poor agricultural resource base, it may 
be preferable to industrialise in order to pay for food imports. Even when 
agricultural production is fairly efficient, however, industrialisation may still 
be preferable to domestic agricultural self-sufficiency, due to other reasons 
such as the contribution of industrialisation to greater stability in terms of 
international trade,2 of difficulties in providing a high level of social 
infrastructure to a sparsely distributed rural population. 

4. Popular participation in planning for industry and agriculture 

In a unified approach to planning, we are ultimately concerned with final 
states of welfare, working/living conditions are part of this. Greater popular 
participation in planning leads to 'better' decisions with regards to the 
quality of working life, and as we have stressed throughout this study, it is an 
essential principle of a unified approach to planning. We examine, therefore, 
popular participation in the planning of industry and agriculture separately 
from the other aspects of unified planning of these sectors, in order to stress 
its particular importance. 

Even in countries with a large private sector, it seems that an attempt is 
made to achieve some degree of participation in the planning of the industrial 
sector. With regards to OECD countries, for example, 'All countries would 
appear to have some formal consultative machinery for bringing business, 
labour and other interests into the process of economic and industrial 
policy-making'.3 The forms which these formal channels for participation at 
the national level take, varies considerably from country to country. Such 
bodies usually make proposal and policy recommendations, and frequently 
have a legal right to be consulted in advance, on draft bills and regulations 
which concern them. In some countries they also have facilities for research, 
forecasting and analysis, which enables them to take an active and important 
part in the policy-making process. 

1. The state of food and agriculture. 1974. Rome, FAO, 1975, p. 89. 
2. Eicher, Carl, Witt, Lawrence (eds.), op. cit., p. 14. 
3. OECD, The aims and instruments of industrial policy - a comparative study. Paris, 1975, p. 19. 

326 



Labour participates mainly through the trade unions. This does not always 
ensure, however, that a majority of employees are in fact participating - wom
en frequently have a low rate of trade union membership. In the United States, 
for example, only 16% of working women are unionised.1 Furthermore, it ap
pears that 'regardless of countries' stages of development, young workers be
gin their active lives without, in most cases, having the slightest notion of such 
important matters as trade unionism and cooperation'.2 

At the level of the industrial enterprise, participation in the decision 
making process is extremely varied. It has been suggested that in the major 
European countries, three levels of participation may be distinguished.3 At 
the first stage, workers may demand detailed information, as in the conseils 
d' enterprise in Belgium and France. This does not mean much more, 
however, than that they are better, though not fully, informed when making 
their own demands. 

At the second stage, labour participates with the owners of the enterprise, 
usually shareholders, in managerial decisions. In West Germany, for 
example, the supervising boards of the coal and steel industries have had 
fifty-fifty representation for over twenty years, and a similar arrangement has 
recently been introduced for all companies employing more than 20,000 
people. Such a system of shared responsibility requires better educated union 
representatives, and although some other countries have followed suit, 'some 
trade unionists are not happy about the idea of a worker director being 
transformed into a boss and colaborating with the capitalist system'.4 

At the third stage, labour self-management implies that workers exercise 
full control, hiring capital instead of capitalist entrepreneurs hiring workers. 
This type of participation has mainly taken the form of cooperatives, which 
have grown up in Scandinavian countries, the United Kingdom and West 
Germany for example. 

Within the last ten to twenty years, there has been considerable discussion 
and experimentation with participation at the shop-floor level in industry, 
which has been mainly attached to the movement for an improvement in the 
quality of working life. As part of the Swedish experiments in industrial 
democracy, for example, workers have been paid to participate in special 

1. Labour education. No. 50, 1982/1983, Geneva, ILO, p. 3. 
2. Ibid., p. 4. 
3. Jacquemin, Alexis P., Jong, Henry W. de, European industrial organisation, London, 

Macmillan 1977, p. 190. 
4. Ibid., p. 191. 
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shop-level meetings which take place after work,1 and there have been some 
serious attempts at achieving participation of the workers in organisation and 
planning at the lowest level. Encouragement of employee participation in 
decision-making has been part of managerial training in the United States for 
many years, but how far this actually results in effective participation is 
uncertain. 

Indeed, the motivation behind movements for greater industrial democracy 
does not always seem to be clear. In Sweden, for example, although there has 
been unanimous acceptance of the need for greater participation, in many 
cases this appears to have hidden differences in actual aspirations. 'Unions 
were after an increased influence over certain decisions. Management was 
often really looking for a way to fight absenteeism and labour turnover and 
to improve employee attitudes. But they were not willing to give up the final 
control over decisions after having listened to employees' advice'.2 

It would appear that both management, whether in a state-run organisa
tion or a private enterprise, and labour, may need encouragement and 
training if participation in industrial organisation and planning is to be 
effective. 

In the case of agriculture, apart from countries where agriculture is 
organised by the state, or the special case of the Israeli kibbutz, popular 
participation in planning is difficult to achieve, due to the proponderence of 
small family farms in most countries. The main means of achieving 
participation in the agricultural sector appears to be through agricultural 
cooperatives, which may be organised for the joint working of land, purchase 
and use of equipment, or marketing of produce. 

Particularly in developing countries, however, one of the main obstacles to 
such participation is the lack of individuals with a sufficiently high level of 
education or training to act as cooperative officials. It is mainly in the develop
ed countries that agricultural producers, and to some extent agricultural la
bour, are organised so as to make their voice heard. 

1. Davi, Louis E., et al., The quality of working life, vol. 2, London, Free Press, Collier, 
Macmillan, 1975, p. 51. 

2. Working on the quality of working life — developments in Europe, International Council for 
Quality of Working Life, London, Martinus Nijboff, p. 37. 
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5. Industry and agriculture in Greece at the time 
of the formulation of the 1968-72 Plan 

The pattern of production by sector of activity, at the time of the 
formulation of the 1968-72 Plan can be seen in Table IX. 1. The contribution 
of total industry (manufacturing, mining, public utilities and construction) to 
GDP was 26.6%, whereas that of agriculture was 24%. 

TABLE IX. 1 

Pattern of production by sector of activity, 1967 

(Million drs) 

Sector of activity Contribution to GDP 

million drs. 

43,500 
2,150 

29,500 
3,550 

12,850 
13,150 
25,100 
16,550 
35,050 

% 

24.0 
1.2 

16.3 
2.0 
7.1 
7.2 

13.8 
9.1 

19.3 

1. Agriculture, animal husbandry, forestry and fishing 
2. Mining 
3. Manufacturing 
4. Public utilities 
5. Construction 
6. Transport and communications 
7. Trade, credit, insurance 
8. Housing 
9. Other services 

Total 181,400 100.0 

Source: Table 21.1, 1968-72 Development Plan, p. 153. 

5.1. Industrial sector 

At the time of the Plan formulation, greek industry was almost entirely in 
the hands of private enterprise. Furthermore, the main feature of greek 
industry at that time was the 'existence of a great number of small 
establishments employing (in 1969) fewer than 10 persons and making up 95% 
of total industrial establishments.1 About half of those employed in manufac-

1. Germidis, Dimitrios Α., Negroponti-Delivanis, Maria, Industrialisation, employment and 

income distribution in Greece. Paris, OECD, 1975, p. 72. 
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turing were employed in small-scale industry, including handicrafts and cotta
ge industry, though they contributed only about one third of manufacturing 
production. 

At the time of the Plan formulation, the traditional products such as 
textiles, clothing, footwear, tobacco, food and beverages, were able to satisfy 
the greater part of domestic demand. Despite, however, the high customs 
protection which was afforded to domestic products, the percentage of 
domestic demand for industrial products satisfied by domestic production 
was declining, and industrial exports were considered to be at a very low 
level. ' 

As has been mentioned above, planning for the private sector is indicative in 
Greece, and the very small size of most enterprises makes planning for indus
try particularly difficult. Indeed, a number of economists have questioned 
whether there can in fact be said to have been any real planning in the indus
trial sector.2 

The main bodies through which the state is able to maintain a dialogue with 
private enterprise are the Federation of Greek Industries and the Union of Me
dium and Small-Sized Enterprises. The state attempts to achieve the coopera
tion of private enterprise in the implementation of policy measures, through 
contact with the representatives of these bodies, whilst simultaneously, the pri
vate sector is able to use its representatives to try to influence government poli
cy in its favour. The annual reports of the Federation of Greek Industries, for 
example, indicate the wide variety of problems covered by this dialogue, in
cluding for example, problems of industrial health, manpower training and en
vironmental protection.3 With regards to Greece's entry to the Common Mar
ket, for example, a relevant report of the Federation states that 'The Federa
tion aims at continuous and constructive cooperation with government offi
cials in order to be well and directly informed of problems arising from 
negotiations with EEC authorities'.4 

The use of industrial planning as a means of regional development in many 
countries, was mentioned above. In a similar attempt in Greece, five industrial 
zones were created, but there is some doubt as to Jiow successful they have 
been in drawing industry away from the Greater Athens area. Indeed, the 
authors of the OECD case study of Greece refered to above, contend that, 

1. 1968-1972 Plan, p. 65. 
2. Kartakis and Angelopoulos, quoted by Germidis and Negroponti-Delibanis, op. cit. p. 39. 
3. The state of Greek industry, Athens, Federation of Greek Industries, 1967, 1968, 1973, 

1977. 
4. The state of Greek industry in 1977, Athens, Federation of Greek Industries, 1978, p. 25. 
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given that the composition and structure of industrial employment have 
remained generally stable both as regards individual branches and regions, it 
can perhaps be said that 'there are no organic links between industrialisation 
policy, employment policy and regional policy'.1 

5.2. Agricultural sector 

Approximately half of the total labour force were employed in the 
agricultural sector at the time of the Plan formulation. The comparatively low 
contribution of the sector to GDP was attributed both to natural conditions 
and to the structure and organisation of agriculture. Rainfall is extremely 
limited and infrequent, affecting adversely the productivity of the soil, which 
for the most part is poor and exhausted. Furthermore, just over 55% of arable 
land is situated in the plains, the rest being in high mountainous areas. Poor 
methods and techniques of farming were being used, there being little farm 
machinery, and the application of fertilizers and pesticides etc. being 
inadequate. In addition, the average size of holdings in Greece was at that time 
the smallest in Western Europe, and these holding were fragmented in an 
average of 7.5 plots of land. 

With regards to the structure of agricultural production, this was 
characterised by a high proportion of low yield crops, with low income and 
price elasticity of demand. Only 13% of cultivated land was being used for 
dynamic crops such as vegetables, citrus and other fruits, and cotton. 
Livestock production accounted for only a small proportion of total 
agricultural production, and was insufficient to meet domestic demand. 

With yields being low in terms both of area cultivated, and per worker 
employed, the income of the large agricultural population was bolstered by an 
extensive system of minimum support prices for agricultural products. Despite 
this support system, there was a very large gap between the average income in 
rural and urban areas. 

Agricultural investment was largely undertaken by the government (about 
40% between 1966 and 1970). In fact, the part played by the government was 
even greater than would appear, since a substantial proportion of private 
investment is financed by loans from the Agricultural Bank2. 

1. Germidis, Negroponti, op. cit. p. 138. 
1. Agricultural policy in Greece, Paris, OECD, 1973, p. 22. 

331 



The dominant perception of the agricultural sector, held by planners and 
many economists, was said to be1 that agriculture in Greece was out-of-date 
and an obstacle to general and urban development. Furthermore, it seems to 
have been generally believed that farmers were supported (through protection 
prices, low interest loans, irrigation and electrification works, freedom from 
income tax, protection from crop loss and health care supported by third-party 
taxes) at the expense of the urban population, for reasons of social policy, 
without which the agricultural sector would not have been viable. 

The Ministry of Agriculture has the main responsibility for the formation of 
agricultural policy, and is aided in the process by the specialised services and 
quite considerable data base of the Agricultural Bank, and the agricultural 
cooperatives, which are also the main agencies of agricultural policy imple
mentation. The Ministries of Commerce, Industry and Coordination, (pre
sently Ministry of the National Economy) also played a part in the formulation 
of agricultural policy, although their combined efforts are not considered to 
have been characterised by harmonization and coordination.2 

As has been mentioned, one possible way of achieving participation of 
farmers in planning for the agricultural sector, when agriculture is organised 
on the basis of small private holdings as in Greece, is through agricultural 
cooperatives. Although the cooperative movement in Greece has a history 
which goes back as far as the 1870s, particularly at the time of the Plan 
formulation, it had not really developed as a means for the expression of the 
will of the farmers. At the village level, the cooperatives are extremely small 
and have been looked upon mainly as a means of obtaining loans from the 
Agricultural Bank, for which the credit-cooperatives which are the majority, 
act almost as outposts. There is a lack of people with training to act as 
cooperative officials. Discipline among members is poor, with many members 
playing a double game between the private sector and the cooperatives, with 
an eye to their immediate interests, with the result that the movement has 'not 
been able to protect farmers from trade exploitation, particularly because of a 
lack of discipline of members due to their inadequate social training'.3 

It should also be mentioned that a considerable number of cooperatives in 
Greece do not in fact adhere to the Rochdale principles, in that membership is 

1. Vergopoulos Kostas, The agricultural question in Greece - social incorporation of agriculture, 
Athens, Exantas, 1975, p. 202 (in greek). 

2. Pepelasis, Α., Agricultural policy and development, Athens, Papazisis, 1976, p. 127 (in greek). 
3. Chombart de Lauwe, Poitevin, J., Problems of agricultural cooperation - case study in Greece, 

Paris OECD, 1964, p. 79. 
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compulsory. Tzortzakis1 has divided these compulsory cooperatives into three 
categories, the totally compulsory cooperatives where the opinion of the 
members is not considered, those established by the majority to whose decision 
the minority are obliged to submit, and those for which membership is an 
obligatory condition for obtaining other rights.2 

The Panhellenic Confederation of Agricultural Unions (PASEGES) plays 
the role of the main representative of agriculture vis-a-vis the state and other 
social and occupational groups, in the absence of a strong union of 
agricultural workers. 

The weaknesses of the cooperative movement leave room for doubt as to 
whether this central body really could be effective in expressing the views of 
those employed in agriculture. For the period of the military dictatorship, the 
operation of the cooperatives with elected officials, as of all trade unions, was 
suspended, in order to silence any possible organised protest. 

6. Provisions of the 1968-72 Plan 

6.1. Provisions for the industrial sector 

One of the basic goals of the Plan is the rapid industrialisation of the 
country. This goal is directly related to the need to achieve a more efficient 
structure of production, and a sound balance of payments position which in 
turn would make possible a self-sustained and rapid rate of economic growth' 
(Plan, p. 65). The two main aims of the Plan for industry were to improve its 
competitiveness and to achieve a high rate of growth of industrial production. 
A target of 11% to 12% average annual rate of growth was set for industry, as 
compared to 9.3% which had been achieved in the five-year period previous to 
the Plan formulation. 

The proposed policy for the development of industry is not set out in the 
Plan in a very helpful way. The relationship between goals, objectives and 
policy measures to achieve them, is not always readily apparent, and in the 
proposals for the sector, there is some confusion between objectives and spe
cific policy measures. An attempt has been made to relate the proposals for 

I.Refered to in Avdelidi. P. S., The agricultural cooperative movement in Greece, Athens, 
Papazisis, 1975, p. 132 (in greek). 

2. At the time of writing, the legal framework for the agricultural cooperatives is undergoing 
reform. 
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policy measures, both in the chapter on industrial development, and as they 
appear in other chapters such as those on manpower and energy, to the stated 
objectives for industry and to present them in Table IX.2. 

It is further stated in the Plan (pp. 68-69), that 
'Considerable progress is expected to be made towards broadening the 
base of the Greek manufacturing industry, through the production of 
new products, through vertical integration by adding further stages of 
production to existing ones and through better utilization of the natural 
resources of the country. This is expected to result both in import 
substitution of raw materials and intermediate industrial products, as 
well as in the establishment of new export industries. These develop
ments will contribute to a restructuring of industrial production in 
favour of the branches of heavy industry, as well as to the growth of the 
manufacturing value added, at a higher rate than that of the gross value 
of production'. 

As can be seen by examining the provision of the Plan,1 however, this 
picture of 'expected' developments in the industrial sector is not always sup
ported by a systematic presentation of objectives, targets and policy proposals. 
It appears more as an expression of the 'desired' path of development, without 
provision for its active pursuance. Obviously, certain of the policy measures 
proposed in the Plan would facilitate the achievement of the above develop
ments, but the connection is not always explicitly stated. 

In comparing Table IX.2, however, and the corresponding table for agricul
ture, with the relevant tables in the previous chapters, it can be seen that, on 
the whole, a greater number of specific action proposals are made for the 
'productive' sectors, than for the 'social' sectors. This is particularly interesting 
when it is considered that in the 'social' sectors, particularly in education and 
health, the state plays a leading role, whereas in the 'productive' sectors, the 
leading role is played by private enterprise and planning is of necessity 
indicative. 

The Plan also states that in order to secure skilled manpower for industrial 
development, a policy of improving remuneration and other conditions of 
work, will be carried out. No specific proposals are made to this end, however, 
either in the chapter on industry, or in that dealing with manpower. No 
mention is made, for example, of possible improvements in hours of work, 
paid holidays, industrial health, prevention of industrial accidents etc., nor is 
there specific provision for the housing of industrial workers. Furthermore, 
there is no reference to, or provision for the prevention of, possible detrimental 
effects of rapid industrialisation on the environment. 

I. The list of policy proposals is given in the appendix to this chapter. 
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6.2. Provisions for agriculture 

The long term aims for the development of the agricultural sector, as set out 
in the Plan (p. 50) were: 

'(a) A substantial increase in the percapita output of the agricultural 
population and maximum contribution of the agricultural sector to the 
economic development of the country. 

(b) The modernisation and improvement of the competitiveness of agricul
ture, the improvement of crop composition and the creation of the 
necessary precequisites for the harmonisation of Greece's agricultural 
policy with that of the EEC. 

A higher rate of growth (5.2%) was planned for gross agricultural product, 
than that which had been achieved in the previous five year period (4.5%). 
110,000 workers were to be transfered from the agricultural sector and trained 
in order to meet the needs for labour in other sectors, whilst the planned 
increase in the productivity of agricultural labour, and the provision of 
improved social services, were to increase farmers' real income. 

The system of high support prices and subsidies which had encouraged the 
production of certain products which were not in high demand, was to be 
replaced by a new system of direct income transfers to farmers and minimum 
intervention prices to be set at levels reflecting not only domestic market 
prices, but also those of the international market, and particularly the EEC. 
The main proposals for the agricultural sector, and the corresponding targets 
set, are shown in Table IX.3, and the list of proposals are given in the 
appendix. 

As can be seen from the table, the emphasis of the plan for agriculture is on 
increasing the productivity of the sector, in order to achieve a high rate of 
economic growth. It was also intended, however, that increased productivity 
would have an income redistributional effect, closing to some extent, the gap 
between urban and rural areas. To this end, it was proposed that complemen
tary employment should be created in tourism, handicrafts and industry, to 
absorb seasonal surpluses in the agricultural labour force, and that the 
standard of living of the agricultural population would be improved by the 
expansion of facilities for primary education, health services etc. No 
estimations were given, however, in connection with the expected rise in 
agricultural incomes. 

From Table IX. 3, it can be seen that the Plan sets a number of specific 
targets concerning production, and that for the achievement of some of the 
objectives for the sector, a large number of policy measures and institutional 
reforms are proposed. The measures proposed, however, vary in form from 
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specific action, such as the creation of a special Bureau attached to the Minis
try of Agriculture, to be responsible for the promotion of agricultural exports, 
to the simple expression of a desirable policy such as 'Utilization of 
mountainous slopes and barren land, which cannot be substantially improved, 
for the development of livestock breeding, forestry and tourism'. In the latter 
Case, unless the sectoral and regional planning agencies are authorised to work 
out the means of implementation, the central plan simply becomes a form of 
wishful thinking. The Plan was not regionalised, and the chapter on regional 
planning simply mentioned that there was a need to upgrade living conditions 
in rural areas. The sections of the Plan concerning social services do not give 
particular attention to the problems of the rural areas, and the section 
concerning housing does not make specific provision for rural housing, apart 
from that destroyed by natural disaster and the resettlement of the population 
of remote scattered villages. 

With regards to agricultural cooperatives, it is stated that 'Consideration 
will also be given to the establishment of legislative measures for the 
introduction of compulsory farmers' cooperatives, in cases where such action 
is considered essential for the development of agriculture'. As mentioned 
above, however, compulsory membership is hardly conducive to the flourish
ing of a cooperative movement in the real sense of the word. 
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TABLE IX.3 

1968-72 Development Plan, provisions for agriculture 

Objectives Policy proposals 

Increased productivity 

2. Absorption of increased agri
cultural production 

a. Improvement in size, structure & 
efficiency of agric. holdings 

b. Mechanisation of agriculture 
c. Reclamation of land 
d. Improved tech. methods 
e. Implementation of intensive 

training & agr.extension 
services 

f. Improvement of regional structu
re of agricultural activities 

a. Change in structure of production 

3. Utilization of labour force & 
improvement of farmer's in
comes 

4. Institutional and organisational 
reform 

5. Rapid development of wood & 
wood products 

6. Satisfaction of demand for fish & 
reduction of imports 

b. Utilization of advantages of EEC 
c. Improvement of marketing con

ditions 
a. (As for increased productivity) 
b. Improved social services 

a. Modernisation and extension of 
agricultural credit 

b. Reorganisation of agric. coop
eratives 

c. Reorgan. of state, agric. services 
d. Creation of organisational pre

conditions for dev. of livestock 
breed. 
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Targets Specific action Investment Manpower 
proposals earmarked 

70% incr. 
4,600,000 strem. 

x x x x x x x x x 
X X X X X 
X X X 
X X 
X X X 

11,500 mil. drs. 

Increases: 
livestock 7.6% 
meat 9.4% 
eggs 8.0% 
dairy 5.5% 
per year 

6.5% inc. in product. 
of labour 

X X X X 
X X X 

X X X X X 
X X X 110,000 to move 

out of agric. sect. 

X X X X X X X X 

X X X X 
X X X X X 

8,5% p.a. increased 
production 
9.0% p.a. increased 
production 

X X X X X X X 

x x x x x x x x x 

X X X X X X X X 

3,000 mil. drs. tot
al invest. 
2,500 mil. drs. tot
al invest, (of 
which 90% priv
ate) 
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7. Achievement of the provisions for industry and agriculture 

In this section, we examine how far the aims and objectives as they are stated 
in the Plan, were achieved. 

7.1. Achievement of provisions for the industrial sector 

The manufacturing sector developed somewhat faster than had been plan
ned for the period 1968-72, the average annual rate of growth of manufactur
ing reaching just over 12%, compared to the Plan target of 11%-12%. Heavy 
industry developed particularly rapidly, improving to some extent the struc
ture of production, and contributing to a considerable boost in exports of 
manufactures, which increased by almost 400% during the Plan period, in 
contrast to a planned target of 245%. 

Although some progress was made in improving the competitiveness of 
Greek industry, on the whole, at the end of the Plan period it was still largely 
in the hands of small, family enterprises, and li'tie had been done to improve 
the standardisation and quality control of manufactures, or the vertical struc
ture of industry. There was virtually no improvement in the geographic distri
bution of industry, although in the relatively short period of the Plan, 
significant changes in this direction could hardly be expected. 

Since the rate of growth of industrial production surpassed the target which 
had been set for the period, it could be said that the Plan was insufficiently 
ambitious in this sector. The favourable developments in the industrial sector, 
were attributed not only to the measures taken to facilitate growth in manufac
turing, but also to a considerable extent, to generally favourable conditions in 
the world economy. 

In this case, external conditions were propitious for the development of 
Greek industry. The opposite could just have easily occurred, as in the case of 
the so-called 'oil crisis'. As was mentioned in the introduction, the difficulty of 
estimating external effects on a country's economy, has brought into question, 
the value of this type of planning exercise. 

7.2. Achievement of the provisions for agriculture 

In contrast to the industrial sector, the average annual rate of growth of 
1.8%, which was achieved in the agricultural sector, fell far below the planned 
rate of growth of 5.2% per year. This was attributed mainly to the failure to 
achieve the targets set for meat and dairy products, fruit and vegetables, an 
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overproduction ot wheat, and a decrease in the production of tobacco. That is, 
there appears to have been a complete failure to meet the provisions of the 
Plan for a change in the structure of agricultural production. 

With regards to increased productivity, as had been planned, there were 
considerable increases in mechanisation and the use of pesticides, fertilizers 
etc. The target concerning irrigation projects was surpassed. The interesting 
point in this connection, however, was that although the Plan provided for 
large public irrigation works, which were to have accounted for 70% of the 
land to be irrigated, and in fact public investment in irrigation was absorbed 
during the Plan period, it was small private and cooperative projects which 
were actually responsible for the majority of the increase in irrigated land, 
since many of the large projects were not completed.1 

During the Plan period, approximately 150,000 workers left the agricultural 
sector, compared with the planned transfer of about 110,000. The extreme 
shortages of agricultural workers which were experienced in some areas during 
peak seasons by the end of the five-year period, and the high rates of emigra
tion which continued after that period, indicate that the exodus from the 
agricultural sector did not take place on a planned basis, and is probably also 
an indication that the aims to improve agricultural incomes and the standard 
of living in rural areas were not reached. 

Finally, the organisational and institutional reforms which had been plan
ned, remained largely unimplemented, and at the end of the Plan period, the 
state agricultural services were still poorly staffed. 

The overall impression, therefore, appears to be that for the agricultural 
sector, the main objectives of the Plan were not achieved. Apart from agricul
tural investment, for which there was a definite commitment, the rest of the 
Plan was purely indicative,2 which made us implementation difficult. There 
appears, however, to have been a lack of the proper machinery for its 
implementation. 

The question might be raised as to how far the conscious non-cooperation of 
the rural population might have been responsible for the failure of the Plan. 
Naturally, currents of non-cooperation with the dictatorship then in power, 
were felt in all walks of life. A special attempt had been made, however, to 
nuture the support of the rural population, the most spectacular of these being 
the writing-off of all farmers' debts to the Agricultural Bank. In addition, a 
number of improvements were made in rural areas, which were immediately 
felt by the rural population, such as the electrification of practically all the 

1. Preliminary working draft for 1973-77 Plan. 
Agricultural policy in Greece, Paris, OECD, 1973, p. 41. 
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villages and the building of rural roads. Apart from a politically active minor
ity, therefore, the majority of the rural population were not perhaps, at that 
time, in active opposition to the central authority, to the extent of trying to 
sabotage the plan for agriculture. 

8. Monitoring the changes 

As in the previous chapters, we now examine changes in the agricultural and 
industrial sectors over the plan period, on the basis of a set of social indicators. 

As was mentioned above, we are not examining these sectors simply from 
the point of view of economic growth, but also from the perspective of individ
ual well-being. As was shown above, we are not so concerned with the pro
ducts of the industrial and agricultural sectors, but rather with the 
employment these sectors provide, and the impact this has on the level of living 
of different population groups. 

Broadly, therefore, this can be related to the goal area C of the OECD 
programme, that is, to employment and the quality of working life. Within this 
goal area, one of the main concerns is the availability of gainful employment 
for those who desire it. One of the indicators proposed for this concern is the 
average annual unemployment rate, which it is suggested should be disaggre
gated according to age, sex, occupation category, duration of unemployment 
and type of unemployment, that is, new entrants and re-entrants. It is also 
suggested that the proportion of involuntary part-time workers and discourag
ed workers should be calculated.1 

Data on unemployment are usually gathered from registers at unemploy
ment offices, which means that the information only includes those who have 
certain specific characteristics or are entitled to certain social or financial 
benefits. Such data does not include those who have been discouraged from 
seeking emloyment, or who would prefer full-time to part-time employment, 
which could only be collected through a special survey. 

The second area of concern considered in the OECD programme is that of 
working conditions. It has been suggested that one of the most feasible 
methods of assessing physical working conditions, is to consider the extreme 
results of these conditions, that is, the rates of accidental injuries at work, 
occupational diseases and deaths. These rates need to be estimated by 
economic sector, and for high risk industries in particular, such as mining, 
construction and iron and steel industries. In the 1982 list of indicators, only 

I. OECD (1982) op. cit., p. 28-29. 
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fatalities have been included, whilst it is suggested that an attempt should be 
made to assess the proportion of those exposed to various nuisances, such as 
heat, noise, etc.1 

With regards to earnings and fringe benefits accruing from employment, it is 
suggested that dispersion of earnings should be examined, to assess income 
inequality. During the preparatory work for this programme, the average level 
of personal disposable income per person was suggested as one indicator, and 
the percentage of personal disposable income accruing to the poorest and 
richest sections of the population as another. A further suggestion was the 
relative level of earnings in each economic sector and/or each occupation as 
compared with the national average. In the final list, the indicator accepted 
was the share of total earnings received by quantile groups of the population. 

With regards to employment time, this includes actual working time, time 
spent at the place of work, and travel time to and from work. The indicators 
suggested are the average number of hours worked per week per paid 
employee, disaggregated by sex, age, marital status, family dependents, occup
ational status and geographic location; the average time of one trip per day to 
or from work per employee, and the average number of paid holidays and 
vacation days per year per employee. Finally, the list also includes the 
proportion of those who work atypical working hours, i.e. shifts, nights, 
Sundays etc. 

Table IX. 4, presents the indicators which we have used, and some that we 
would consider desirable. The inclusion and exclusion of indicators in this 
table, and their categorisation as input or output indicators, present 
considerable problems. The OECD indicators described above, do offer some 
guidance, since as was mentioned at the beginning of this study, they relate to 
well-being, with reference to individuals. From the social planning point of 
view, however, this is necessary but not sufficient, since we are also interested 
in economic growth and in the pattern of development, which to a large extent 
determines life-styles. 

The distinction between input and output indicators is in some ways more 
difficult to ascertain in these sectors, than in others. If we were looking at these 
'productive' sectors simply from the point of view of their contribution to the 
economy, indicators related to the labour force, for example, could be 
considered inputs. Since, however, we are also interested in the job-opportuni
ties which this economic activity offers to various population groups, then a 
case can be made for considering the labour force indicators from this point of 
view as being outputs of the economic system. 

I. Ibid., pp. 32-33. 
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TABLE IX.4 

Social indicators for industry and agriculture 

Available indicators Other desirable indicators 

A. Demographic, informative 

1. Age-structure of population in urban semi-urban 
and rural areas 

2. Dependency ratios 
3. Education level of labour force 

B. Inputs 

1. Proportion of GDP accounted for by various 
sectors of the economy 

2. Fixed capital formation/head of economically 
active population 

3. Gross domestic investment as % of GDP 

C. Outputs 

1. Participation rates 
2. Unemployment rates 
3. Structure of labour force by sector of activity 
4. Structure of labour force by category of employment 
5. Emigrants from agricultural sector as % of total 
6. Age and family structure of emigrants 
7. Degree of self-sufficiency 
8. Output/employee 

D. Final states 

1. Per capita income 
2. Distribution of income 
3. Females' earnings as & of those of men 
4. Occupational accident rates 
5. Days of sickness benefits/person at risk 

% of expenditure on R & D, by 
sector of activity 

Participation rates of handicapped 
groups 

% of labour force earning less than 
x/hr. 
Occupational accident rates by main 
groups of occupation 
% labour force unionised 
% of labour force participating 
in management 
% lab. working flexible hours 
Hours of work-related time per day 
% lab. taking less than x-days paid 
vacation 
Environmental pollution 
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The question might then be asked, therefore, why attempt to categorise the 
indicators in the same manner for all sectors. Reference to our discussion of a 
unified approach to planning, however, should support the position that, even 
in this crude and embryonic manner, the activity of attempting such 
categorisation is a first step, in trying to reach a social planning approach. 

8.1. Demographic and informative indicators 

From Table IX. 5, it can be seen that according to the 1971 population 
census, in urban areas, the proportion of the population of working age was 
considerably higher than in rural areas, and that of children and the elderly 
was correspondingly lower. This meant that for every 100 persons of working 
age in urban areas there were only 48 of dependent age, whereas in rural areas 
the corresponding figure was 70. Furthermore, the proportion of the total 
population in the 'older workers' age-group, 55-64 years, was also higher in 
rural areas. 

In Table IX. 6, the educational level of the labour force by sector of activity 
is given. It is interesting to note in this respect, the very low proportion of 
those employed in the manufacturing sector, who have higher or secondary 
education. 

TABLE IX.5 

Age-structure of the population in urban, 
semi-urban and rural areas, 1971 

Percentage of the population 

Age Groups Urban areas Semi-urban areas Rural areas 

Total male fern. Total male fern. Total male fern. 

0-14 23.0 24.0 21.9 26.6 27.4 25.9 28.0 29.6 26.6 
15-54 57.4 57.8 57.2 51.7 52.1 51.2 47.3 46.7 478 
55-64 10.1 9.9 10.3 10.4 10.4 10.3 11.5 11.6 11.4 
65 plus 9.5 8.3 10.6 11.3 10.1 12.6 13.2 12.1 14.2 

Total 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 

Source: 1971 Population Census. 
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8.2. Input indicators 

In this section, we consider first the structure of the economy, that is the 
proportion of GDP accounted for by the main economic sectors. The question 
will be raised, how this can be considered an indicator of inputs. Since, how
ever, we are primarily concerned with the welfare of the individual, from our 
point of view, the structure of the economy, or its pattern of development, is 
an indicator of which sectors are developing, and therefore, in which areas of 
activity job opportunities are likely to be opening. Obviously, this is not to say 
that sectors whose share in GDP is increasing will be providing a correspond
ing increase in job opportunities, since with changes in technology, the number 
of jobs available in dynamic sectors does not necessarily increase correspond
ingly. Such a simple, overall view of changes in economic activity, is necessary, 
however, for the social planner's understanding of the development process. 

The level of fixed capital formation per head of the economically active 
population is also used as an indicator of the dynamism of the economy. In 
1967, fixed capital formation was of the level of 43,555 million drs. and by 
1972 it had reached 85,963 million drs. (at 1967 prices). The size of the 
economically active population for those years was 3,360 and 3,430 thousand 
persons correspondingly. Fixed capital formation per head of the economical
ly active population, therefore, almost doubled during the Plan period, from 
13.0 thousand drs. in 1967 to 25.1 thousand drs. in 1972. 

Obviously for our purposes, this indicator would be much more valuable if 
we had it disaggregated by geographic region. 

Alternatively, from the bibliography on economic development, a suitable 
indicator for this purpose is considered to be gross domestic investment as a 
percentage of GDP. For Greece, during the Plan period, this indicator moved 
as given below: 

1967 1968 1969 1970 1971 1972 1973 

Gross domestic investment as % 26.2 29.3 30.7 30.7 31.4 32,8 37.0 
of GDP 

These indicators, and the high annual rate of growth of GDP, which surpas
sed the rate achieved in all the Common Market countries, show that the 
economy was in fact expanding rapidly, throughout the Plan period. 
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TABLE IX.7 

Structure of GDP, 1967-19731 

(percentages) 

Sector of 
economic activity 

1. Agriculture 
2. Mining & 

quarrying 
3. Manufacturing 

& electricity 
4. Construction 
5. Services 

1967 

22.0 

0.1 

21.5 
7.3 

48.1 

1968 

19.1 

1.2 

22.9 
8.1 

48.7 

1969 

18.3 

1.3 

23.9 
8.2 

48.3 

1970 

18.3 

1.4 

21.0 
8.9 

50.4 

1971 

17.5 

1.4 

21.7 
9.4 

50.0 

1972 

16.9 

1.5 

21.8 
10.3 
49.5 

1973 

15.6 

1.5 

23.5 
9.7 

49.7 

Source: Statistical Yearbook, 1974, National Accounts, 1970-79. 

I. Constant prices, factor cost. 

8.3. Output indicators 

From the labour force participation rates shown in Table IX. 8, it can be 
seen that the participation rates of the younger age-groups, and of the elderly, 
were decreasing during the Plan period. With regards to the former, this was 
mainly due to the increased participation of the young in education, and with 
regards to the elderly, this was mainly due to the decrease in the numbers 
employed in agriculture, which was the main sector of employment of the 
aging. 

The very great discrepancies in the rates of male and female participation in 
the labour force, are readily apparent. 

Of particular interest to the social planner, whose concern is to ensure that 
no group of the population is left out of the development process, would be the 
labour force participation rates for handicapped groups of the population. 

With regards to unemployment rates in 1971, these were estimated at 3.0% 
for males and 4.1% for females. The highest unemployment rates were in 
urban areas. In urban, semi-urban and rural areas, unemployment rates for 
males and females were as follows: 
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males females 

urban areas | j 5 54 
semi-urban areas 37 59 
rural areas 2 3 2.8 

TABLE IX.8 

Labour force participation rates by sex and age-groups, 1961, 1971, 1975 

1961' 1971' 19752 

Age Groups 

10-14 
15-19 
20-24 
25-29 
30-34 
35-44 
45-54 
55-64 
65 & over 

Total 

males 

20.3 
66.0 
55.7 
95.0 
97.2 
96.2 
93.2 
81.5 
43.7 

59.7 

females 

16.0 
46.8 
52.2 
43.6 
38.6 
37.1 
34.5 
24.3 
10.0 

27.8 

males 

10.8 
46.4 
48.5 
89.1 
95.5 
95.5 
91.6 
74.5 
31.9 

54.3 

females 

7.1 
27.7 
36.5 
33.4 
31.9 
31.9 
28.8 
19.8 
6.7 

20.2 

males 

7 
42 
46 
90 
96 
96 
91 
73 
26 

53 

females 

7 
26 
37 
34 
33 
32 
29 
20 

6 

20 

Source: Report of Working Group on Human Resources, 1976-80 Development Plan, Athens, 
Centre of Planning, & Economic Research, 1976, p. 54. 

1. 1961, 1971, Population census. 
2. Estimates KEPE. 
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In almost all regions of the country, unemployment rates were higher for 
women than they were for men. (see appendix Table IX.A.l). 

Since we are concerned primarily with individual welfare, the type of 
employment which the economic activity described above created, is consider
ed as an output of economic development. From Table IX. 9, it can be seen 
that while jobs in the primary sector declined, which was one of the aims of the 
Plan, those in the secondary sector increased by almost 35% and in the tertiary 
sector by 23%. The greatest increase was shown in the construction industry, 
where the number of those employed increased by 72% over the Plan period. 
Electricity, transport and communications, and trade and banking also 
showed considerable increases. Although wages were increasing faster in the 
construction industry than in the rest of the secondary sector, as was 
mentioned in the housing chapter, conditions of work in the construction 
industry in Greece were particularly poor. We do not have data for the 

TABLE IX.9 

Structure of employment, 1967-1973 

(percentages) 

Sector of employment 

Primary sector 

Secondary sector 

Mining & Quarrying 
Manufacturing 
Electricity 
Construction 

Tertiary sector 

Trans. & Commun. 
Trade & Banking 
Other services 

Total 

1967 

47.0 

23.0 

0.7 
16.0 
0.6 
5.7 

30.0 

5.5 
13.1 
11.4 

100.0 

1968 

45.1 

24.5 

0.7 
16.3 
0.7 
6.8 

30.4 

5.8 
13.3 
11.3 

100.0 

1969 

43.2 

25.7 

0.7 
17.0 
0.7 
7.3 

31.1 

6.1 
13.7 
11.3 

100.0 

1970 

41.9 

26.3 

0.7 
17.6 
0.8 
7.2 

31.8 

6.4 
13.9 
11.5 

100.0 

1971 

39.8 

27.5 

0.7 
17.9 
0.8 
8.1 

32.7 

6.7 
14.5 
11.5 

100.0 

1972 

37.9 

28.7 

0.6 
17.9 
0.8 
9.4 

33.4 

6.8 
I5.I 
11.5 

100.0 

1973 

36.2 

29.2 

0.6 
18.4 
0.8 
9.4 

34.6 

6.9 
16.1 
11.6 

100.0 

% change 
1967-1973 

-18.5 

34.5 

-4.8 
22.1 
35.0 
72.1 

22.6 

31.4 
31.0 

X " 7 

5.9 

Source: Estimations Manpower Section, Centre of Planning and Economic Research (1971 Pop. 
census, Annual Employment Survey). 
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construction of the final state indicators shown on the right-hand side of Table 
IX. 4, with which it would have been possible to assess changes in the quality 
of working life and life-styles in these expanding sectors. 

In Table IX. 10, the distribution of employment, by type of employment is 
presented. This is disaggregated by age-group and sex to indicate the employ
ment opportunities open to different age-groups of the population, and to 
males and females. The table includes children under the age of fifteen, since at 
that time, 65 thousand such children were employed. 

The overwhelming importance of agriculture in the employment of the very 
youngest and the oldest age-groups is clearly apparent. Almost 80% of elderly 
men and almost 90% of elderly women still in the labour force, were in the 
category 'farmers, loggers and related workers', as were 76% of the women 
aged 55-64 years. 

It is also worth noting that in practically all age-groups, a lower proportion 
of women than'of men are in 'administrative, executive and managerial posi
tions', whereas in all age-groups, the services account for a higher proportion 
of women. This indicator, disaggregated on a regional basis, preferably by 
county, and on the basis of two-digit professions, would give a crude but 
reasonable indication of the life-style of these population groups, in so far as 
this is determined by their employment. 

From Table IX. 11, it can be seen that for women in the labour force, higher 
education led almost exclusively to employment in the services, whereas for 
men there was slightly more choice, although they too were restricted mainly 
to services and banking. Secondary education seems to have led to a much 
wider choice of employment for both sexes, although almost 40% of the 
women with secondary education were again concentrated in the services. 

As was mentioned above, during the Plan period, approximately 150,000 
workers left the agricultural sector, exceeding the planned transfer of agricul
tural workers to other sectors. The proportion of permanent emigrants from 
Greece during the Plan period, who originated from the agricultural sector, 
gives some indication of the failure of the other sectors of the economy to 
provide adequate alternative employment, and of the agricultural sector to 
improve sufficiently the level of agricultural income. 

Furthermore, of males emigrating temporarily from Greece in 1973, 45% 
were married. The majority of those emigrating temporarily were migrant 
workers. The high proportion of those who were married, gives an indication 
of the split families left behind in Greece, with all their attendant social 
problems. 

In a country which has the natural resources to develop its agricultural 
sector, the degree of self-sufficiency achieved with regards to the main agricul
tural products, is worthy of attention. In so far as the level of self-sufficiency is 
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TABLE IX.Il 

Sector of employment of members of the labour force with 
higher and secondary education, by sex, 1971 

(percentages) 

Sector of employment Labour force having: 
Higher education Secondary education 
males females males females 

Total 

Agriculture, livestock 
Mining & quarrying 
Manufacturing 
Electricity, gas etc. 
Construction & pub. works 
Trade (incl. hotels & restaurants) 
Transport, storage & communications 
Banks, insurance etc. 
Services 
Not declared 

100.0 

0.9 
0.5 
6.8 
1.5 
1.3 
5.7 
3.5 

19.4 
57.0 

3.4 

100.0 

0.2 
0.0 
2.0 
0.1 
0.1 
2.8 
1.4 
6.3 

86.4 
0.7 

100.0 

4.2 
0.4 

16.0 
2.3 
4.0 

19.9 
14.9 
9.4 

24.8 
4.1 

100.0 

1.6 
0.1 

12.9 
2.0 
0.6 

17.6 
8.7 

14.0 
37.1 

5.4 

Source: 1971 Population census. 

TABLE IX. 12 

Proportion of permanent emigrants from Greece, originating 
from the agricultural sector, 1967-73 

(% of total emigrants) 

Agricultural workers 1967 1968 1969 1970 1971 1972 1973 

Total farmers 
males 
females 

13.5 21.4 35.7 
23.9 35.1 52.0 

1.6 5.6 14.6 

30.8 
49.4 

5.8 

23.5 23.8 17.6 
39.9 37.9 28.4 
3.6 5.6 5.2 

Source: National Statistical Yearbooks of Greece. 1968-74. 
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surpassed, indicating a potential for exports, this then becomes the realm of 
the economic planner. The social planner needs no more than a general aware
ness of the extent to which the prevailing pattern of development is meeting 
basic needs for food. 

From Table IX. A. 2. of the appendix, it can be seen that despite the aims of 
the Plan for an improvement in livestock production, only a small improve
ment was made in the level of self-sufficiency for meat, and the level of self-
sufficiency in dairy products actually decreased. That is, the agricultural sector 
failed to reach levels of self-sufficiency in products which are of vital 
importance to the nutritional level of the population. 

Finally, for the social planner's bird's eye view of economic development, 
changes in productivity in the various sectors of the economy are examined. 
The average annual rate of increase in productivity for the economy as a 
whole, over the Plan period, was 7.4%. The highest increases were achieved in 
the manufacturing sector (10.3% p.a.), particularly in mining and quarrying, 
whereas productivity in the agricultural sector increased at an average annual 
rate of 3.9%. (See appendix, Table IX.A.3). 

8.4. Final state indicators 

Whereas for the economic system, the indicators of production are indicat
ors of output, for the individual, that which plays a decisive role in the deter
mination of his level of living is his income. By 1974, per capita income in 
Greece had reached 2,099 US dollars (at 1974 market prices) compared with an 
average of $ 4,559 for the Common Market countries, and $ 4,887 for the 
countries of the OECD. At constant prices, there was more than a 30% 
increase in per capita GDP between 1967 and 1972. 

For our purposes, Personal Disposable Income per capita is probably a 
better indicator. This indicator should be disaggregated on a regional, and 
preferably on a county basis. 

As mentioned in the first part of this study, however, per capita income is an 
insufficient indicator for social planning purposes. It is also essential to ex
amine the distribution of income, to assess the degree of inequality, and to 
ascertain the size and characteristics of those groups living in poverty. The 
data available for this purpose, however, are very inadequate. 

Table IX. 13 shows the proportion of total declared income, enjoyed by 
those in the highest and lowest income brackets. The way in which the data are 
presented, makes it impossible to compare the same proportion of the popula
tion in 1967 and 1973. Furthermore, the data refers to only a small proportion 
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of families, excluding the rural population and others in low income brackets, 
who do not file income tax returns. 

Examining this period up to 1971, Lianos and Prodromidis1 consider that 
there was a deterioration in the position of the lowest 15% approximately of 
the population. For the period immediately prior to the Plan formulation, they 
did not consider income distribution in Greece to be different than that in a 
number of more developed countries. The exclusion of the rural population 
from this data, however, does not give a true picture of the situation. 

In recent years, there has been more interest in Greece in examining the level 
of poverty and inequality in income distribution, and a number of research 
projects are underway in this field. In the future, therefore, the social planner 
should have better information at his disposal. 

TABLE IX. 13 

Measures of income inequality before taxes 

Income bracket 1967 1973 

% of tax-payers % of income % of tax-payers % of income 

Income less than 8.4 2.0 7.3 1.1 
28,000 drs 
Income over 7.8 27.2 11.6 14.8 
200,000 drs. 
Income over 1.4 10.4 2.2 12.6 
400,000 drs 

Source: Statistica/ Yearbook of Personal Income Tax and Reported Family Income, National 
Statistical Service of Greece, 1967, 1973. 

With regards to the position of women in employment, women's average 
hourly earnings as a proportion of those of men, is considered to be a suitable 
indicator. The nearest data we have to the beginning of the Plan period is for 
1966. The data refers only to those employed in industrial and handicraft 
establishments employing 10 persons and over.2 On the basis of this data, in 

1. Lianos, T. P., Prodromidis, K. P., Aspects of income distribution in Greece, Centre of Plan
ning and Economic Research, Lecture Series 28, Athens, 1974, pp. 48-53. 

2. National Statistical Yearbooks of Greece, National Statistical Service. 
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1966, women's average hourly earnings were 61.3% of those of men, and in 
1972 and 1973 this had shown a slight improvement, rising to 67.3% and 65.0% 
respectively. 

When this indicator is disaggregated by type of industry (see appendix Table 
IX.A.4), even greater differentials can be observed, women's hourly earnings 
in the printing and publishing industry being only 49% of men's earnings. It is 
interesting to note that education does not appear to account for any 
important part of pay differentials, the main causes being that women have 
shorter seniority within firms, shorter previous experience, and that they tend 
to be bunched together in low-paying occupations within the various 
industries.1 In some cases, the position of women deteriorated between 1972 
and 1973. 

A further important aspect of employment is occupational health. As will be 
seen from Table IX. 14, although there was such rapid expansion in the 
construction industry, which includes some of the more dangerous occupa
tions, the overall occupational accident rate appears to have decreased over 
the Plan period. 

On the other hand, the number of days of sickness benefits paid per insured 
person per year, showed a slight increase from 2.2 at the beginning of the Plan 
period, to 2.4 for the final three years. The weakness of this indicator as a 
measure of occupational health was mentioned above. It remains however, a 
useful indicator of the economic impact of real or imagined ill-health of the 
labour force. 

The relevant data in Greece are not considered to be very reliable. With 
improved data, however, such indicators would be of particular value disag
gregated by occupation and sex. 

Finally, as has been seen in most of the other sectors, there is a need for the 
development of other indicators which relate more directly to individual wel
fare, and which to a considerable will determine life-styles. These would 
include indicators related to the amount of working time required by the 
labour force to meet their financial needs (hours of work-related time per day, 
% of labour force taking less than x-days paid vacation per year, hours or days 
of work necessary to cover the cost of basic commodities etc.), freedom of 
choice of working hours (% of labour force working flexible hours), and 
participation of labour force in decision making which directly affects their 
working conditions (% of labour force unionised, % of labour force participat
ing in management, % of labour force engaged in cooperatives). 

I. Kanellopoulos, C. N., Individual pay. discrimination and labour mobility in Greece in the early 
1960s, Ph. D. Thesis, Kent University, 1980. 
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TABLE IX. 14 

Occupational1 accident rates, 1968-1972 

Occupational acci dents/10,000 insur
ed workers of which: 

a)resulting in death/10,000 insured 
b)resulting in permanent disability/ 

10,000 insured 

1968 

172 

0.8 
1.2 

1969 

174 

0.7 
1.0 

1970 

185 

1.0 
0.7 

1971 

150 

0.8 
0.4 

1972 

155 

0.9 
0.7 

Source: National Year Book of Greece, 1974. 

1. Does not include the rural population or civil servants. 

For the period in which we are interested, we do not have readily available 
data with regards to environmental pollution caused by industrialisation. In 
recent years, however, the acute air-pollution problem in Athens and the 
pollution of certain coastal areas have brought environmental problems to the 
fore, and there has been an expansion of the services to monitor pollution. 
Data for the development of indicators of environmental pollution are, 
therefore, more readily available for recent years. 

To summarise, therefore, although the primary sector still accounted for 
30% of the labour force at the end of the Plan period, its importance was 
decreasing. The agricultural sector does not seem to have been modernising as 
rapidly as other sectors, and it was increasingly becoming the main source of 
employment for 'weaker' groups of the population such as the aging and 
women. Changes in this sector, therefore, could be expected to have a greater 
impact on those groups. 

Those with higher educational qualifications seem to have been drawn 
mainly to the services, and only had a very low representation in the secondary 
sector. 

The position of women continued to be very much inferior to that of men. 
They had a very much lower participation in the labour force, which deterio
rated with the migration of the population to urban areas, but also with the 
increasing participation of the younger age groups in education. They were 
faced with less choice of occupation, and when employed, were in lower posi
tions and were lower paid. 

Indicators for the qualitative assessment of working condition and their 
effects on life-styles are not readily available for the period in which we are 
interested, and need to be developed for a unified approach to planning. 
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9. Conclusions 

Judging by the number of proposals for specific action for industry and 
agriculture, the Plan gave the greatest emphasis to the development of these 
sectors. The proposals were, however, slanted towards economic measures. In 
the case of industry, no specific proposals were made for the improvement of 
conditions of work, industrial health, and protection of the environment. With 
regards to agriculture, although improved productivity in that sector was seen 
as a means of achieving income redistribution, and further measures for com
plementary employment were also proposed, no special provisions were made 
to increase real income by the provision of improved social services for the rural 
population. Although some of the objectives for these sectors, therefore, were 
related to individual welfare, these were not backed by specific proposals to gi
ve them substance. 

9.1. Evaluation of the Plan in its own terms 

As was seen above, the very rapid growth of industry surpassed the planned 
target, the expansion of heavy industry improved to some extent the structure 
of production, and exports of manufactures increased. There was, however, no 
accompanying improvement in the regional distribution of industrial activity. 
Undoubtedly, however, expansion in the industrial sector contributed to the 
rapid rate of economic grouth, and the doubling of fixed-capital formation per 
capita over the Plan period, laid the base for further economic growth. How 
far this industrial expansion can be attributed to the implementation of the 
Plan, and how far it was due to an already existing spontaneous growth trend 
and to extremely favourable conditions in the world economy at that time, 
would be difficult to assess. 

As for the agricultural sector, growth fell far below the Plan's provisions, 
there was a failure to achieve planned structural changes in agricultural pro
duction, and imbalances occurred in the demand and supply of agricultural 
labour. As was noted above, the successful expansion of irrigation was due to 
small private and cooperative projects, whereas the planned public projects 
were not carried out. Furthermore, as has been seen in other sectors, the 
planned institutional and organisational reforms were largely unimplemented, 
raising again the question of the absence of political purpose behind the Plan. 
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9.2. Evaluation according to social planning criteria 

Obviously, as mentioned above, the expansion of industry provided new 
job-opportunities, that is, it was of direct benefit to those able to take advan
tage of such employment opportunities. Apart from this, however, the devel
opment of these two main economic sectors was not related to social problems 
which were already apparent. The questions of occupational health and acci
dent prevention, for example, were not dealt with. The possible impact on life
styles, and on groups such as the aging and women, due to the shift from agri
cultural to industrial employment were ignored, as were the effects of industri
alisation and urbanisation on the environment. 

The uncontrolled exodus of the population from rural areas indicated that 
for many, the economic expansion achieved was not people-oriented in that job-
opportunities were not fitted to job seekers, nor was the standard of services in 
rural areas raised sufficiently to retain the population there. The increasing 
migration of workers seeking employment abroad was the extreme reaction of 
those who found themselves unable to participate as agents and beneficiaries 
of development. The lack of measures affecting conditions of work, such as 
occupational health measures mentioned above, hours of work, paid holidays, 
methods of production, was also indicative of the emphasis on economic 
growth per se, rather than economic growth for the benefit of the individual. 

The suspension of trade union activities excluded the participation of labour 
in decision-making. The desire to promote the expansion of private enterprise, 
however, led to some participation of entrepreneurs. As concerns the rural 
population, the suggested creation of compulsory cooperatives gives an idea of 
the type of participation envisaged. 

With regards to the creation of an integrated, more socially just society, the 
rapid economic growth rate does not seem to have moved development wholly 
in this direction, despite the significant increase achieved in per capita GDP. 

Although the primary sector still accounted for 30% of the labour force, at 
the end of the Plan period, its importance was decreasing. Since, however, the 
other sectors failed to absorb those leaving agriculture, large numbers of the 
population were forced to emigrate. The agricultural sector does not seem to 
have been modernising as rapidly as other sectors, and as the monitoring of 
certain social indicators showed, it was increasingly becoming the main source 
of employment for 'weaker' groups of the population such as the aging and 
women. Changes in this sector could, therefore, be expected to have a greater 
impact on those groups. 

Those with higher educational qualifications seem to have been drawn 
mainly to the services, and had only a very low representation in the secondary 
sector. 
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The position of women continued to be very much inferior to that of men. 
They had a very much lower participation in the labour force, which deterio
rated even further with the migration of the population to urban areas, but was 
also due to the increasing participation of younger women in secondary and 
higher education. They were faced with less choice of occupation, and when 
employed, were in lower positions and were lower paid than men. 

9.3. Implications for the future 

For more recent years, data from the Family Budget Surveys which now 
cover both the urban and rural population, would give a clearer idea of the 
benefit of economic growth accruing to different population groups. 

Indicators for the qualitative assessment of working conditions and their 
effects on life-styles are not readily available for the period in which we are 
interested, and would need to be developed for a unified approach to planning. 
Although the indicators relating to occupational accidents for example, did 
not seem to indicate deteriorating conditions, their disaggregation according 
to occupation and sex, would give a more valuable insight than the aggregate 
form in which this information was available. The list of other indicators 
related to individual welfare, which it is suggested in the section on final state 
indicators would need to be monitored in a unified approach to planning, 
indicates a real lack of readily available information concerning the impact of 
development on those whom development is supposed to benefit. 

Clearly from the examination of these sectors, therefore, it is obvious that 
the monitoring of traditional economic indicators such as per capita GDP and 
fixed capital formation simply does not suffice. If an attempt is to be made to 
assess how far development is people-oriented, and is moving in the direction 
of the creation of an integrated society, it is essential that a broad set of 
indicators such as those suggested above, be monitored on a regular basis, and 
in a disaggregated form to show changes affecting special or territorial groups. 
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CHAPTER Χ 

THE AGING, WOMEN, AND REGIONAL 
POPULATION GROUPS 

As we have stated above, one of the general principles of a unified approach 
to planning is that no group should be left out of the development process. 
Throughout this study, wherever data were available, we have monitored the 
social indicators on a regional basis, in an attempt to assess the impact of 
development on territorial groups. A number of these regional indicators will 
be presented in the third section of this chapter, in the form of composite, 
regional profiles. 

In some cases, the indicators have been disaggregated by sex, and it has been 
suggested that the disaggregation of other indicators by age-groups, would 
also have yielded valuable information for the social planner. In the first two 
sections of this chapter, we deal with two population groups, the aging and 
women. These groups have been chosen as examples of how social indicator 
profiles could illuminate the position of a particular population group, and fac
ilitate the implementation of a unified approach to planning. 

Other population groups might have been considered. In some countries, 
ethnic minorities or migrant workers, for example, might need special atten
tion. For our purposes, the aging have been chosen partly since in Greece, as in 
many other countries, they are becoming an increasingly large group of the 
population, and partly since they are a group which in many countries have 
traditionally been mainly the concern of a particular sectoral planner, such as 
the social welfare planner, when their needs could best be met cross-sectorally. 
Women have been chosen as a group increasingly making their presence felt 
through the raising of group consciousness, and who in recent years, have been 
shown in studies carried out throughout the world, to be at a disadvantage 
compared to their male counterparts. 

1. The aging 

1.1. Defining the aging 

The setting of any particular age limit to determine the number of the aging 
in the population can only be arbitrary. International statistics usually refer to 
those above the age of 60-65 as the aging, that is, the age at which most people 
in developed countries reach retirement. In less 'modernised' societies, judging 
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by role-change, old age may begin as soon as 40 to 50 years of age. ' For the 
purposes of the 1982 World Conference on Aging, the line was drawn at 60 for 
both men and women. 

The institutionalisation of retirement, which in some countries is com
pulsory, arose as a 'result of and a reaction to (a) the needs of large numbers of 
the elderly unable to work, (b) short-run fluctuations in employment opportu
nities for both the young and the old, and, (c) expanding economic resources 
over the long run'.2 

The formalisation of the age at which one becomes 'old' has reinforced the 
tendency to treat all those over the age of 60 as though they were a homoge
neous group, which is far from reality. In the thirty or so year span after 60, 
there are those who continue to exhibit characteristics more frequently found 
in younger age groups, and there are others below that line who, at a much 
earlier period in their lives appear to belong to the elderly group. The individ
ual differences which are present in any human group, are said to increase with 
chronological age, so that the oldest population segment is the least 
homogeneous.3 

Partly in recognition of this, and of the fact that more people are living to a 
very old age, in recent years, more attention has been given to the needs of the 
very elderly,4 or those in the 'fourth age' as it has been called.5 

For the purposes of planning, it is necessary to set arbitrary age limits in or
der to assess the size of this group of the population. The planner is, however, 
under no obligation to take any particular chronological age, as being that at 
which 'old age' begins, and there may well be a case for lowering or raising the 
'usual' age limit, depending on the particular problems involved. Furthermore, 
to avoid exclusive reliance on traditional means of providing services for the 
aging, which may be the outcome of overemphasising a stereotype picture of 
the aging as being infirm and dependent, the social planner needs to bear in 
mind that most of the needs of the aging do not differ from those of any other 
age group, and many of their needs can be met through services directed at the 
general population or other special target groups. 

1. Cowgill, D. O., Holmes, L. D., 'Aging and modernisation' in Carter, V., Liddiard, P. (eds.), 
An aging population. Open University Press, 1978, p. 16. 

2. Schulz, James H., The economics of aging, California, Wadsworth, 1973, p. 3. 
3. Binstock, R. H., Shanas, E. (eds.), Aging and the social sciences, New York, Van Nostrand 

Reinhold, 1976, p. 244. 
4. Social protection and the over-75s, Geneva, International Social Security Assocation, 1979. 
5. Vie Sociale, Rapport de la Commision, 7e Plan, Paris, La Documentation Française, 1976, p. 

72. 
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1.2. Position of the aging in modern societies 

With the changes brought about by development, the role of the aging in 
society has also undergone considerable changes in some countries. Education 
and technology have advanced so quickly that the knowledge to be passed on 
from one generation to another can no longer be taught by the aging, who have 
been overtaken by the younger members of society. Neither is the wisdom of 
the aging concerning traditional ways and customs held in its former esteem. 
Deprived of their position as respected heads of large families, and as will be 
seen below, of their place in the labour force, the loss of a recognised role in 
society, and its accompanying lack of self-esteem, causes many of the psycho
logical and emotional problems of the aging. It has been suggested that possi
bly 'the most serious barrier to the improvement of the treatment of the elderly 
lies in a modern predilection for youth and vitality and the corresponding 
disdain and dread of aging... Only if age does not bring with it a loss of social 
function or status and only if retirement comes to be seen as an opportunity 
for a rich experience deferred until late in life will attitudes change'.1 

'Role-deprivation' is accentuated particularly for the aging who live in insti
tutions, where they 'may cease being tenants, householders or neighbours, they 
stop being people who pay the milkman, or hold their own rent book and 
collect their own pension'.2 Faced with this loss of role, the elderly are in 
danger of withdrawing completely, and becoming progressively more depend
ent. Partly to counterbalance this, recent trends have been towards trying to 
provide more care within the community, by supporting the elderly and their 
families, whilst trying to avoid the creation of further dependency,3 and when 
sheltered housing or institutional care is unavoidable, to provide this in a man
ner which will enhance the role of the elderly as far as their capabilities will al
low. 

Some years ago, a theory of 'disengagement' with regards to the elderly was 
propounded (Cumming and Henry, 1961), according to which society retracts 
from the elderly because of the need to fit younger people into slots once 
occupied by older people, and elderly individuals choose to retreat because of 
an awareness of their diminishing capacities.4 However, research into leisure 

1. Binstock and Shanas, op. cit., p. 659. 
2. Brearley, C. Paul, Residential work with the elderly, London, Routledge and Kegan Paul, 

1977, p. 17. 
3. Eurosocial Newsletter, no. 16/79, Vienna, European Centre for Social Welfare Training and 

Research, 1979. 
4. Hendricks, J., Davies Hendricks, C , Aging in mass society, Cambridge, Mass., Winthrop 

Pub. Inc., 1977, p. 107. 

363 



activities, for example, has shown that changes in patterns of leisure activities 
throughout the life span may be attributed more to physical incapacity for 
carrying on certain activities, rather than to a desire to withdraw from them, 
and for leisure activities which take place in the home, the pattern of frequency 
appears to be equal for all the adult age-groups.1 Even changes in sexual 
activity appear to be affected more by the lack of a suitable partner, and by the 
role which is forced on the aging by their family and society, rather than by the 
desire of the aging to withdraw from such activity. It appears, therefore, that 
social planners will need to be constantly aware of the danger of projecting 
their own image of the role and the needs of the elderly into plans for the 
aging. 

There are also other misconceptions which need to be grappled with, con
cerning the aging and their families. Changes in life-styles, housing and the 
employment of women, have all made it more difficult for the aging to live 
under the same roof as their families. Furthermore, particularly in the case of 
the very elderly, many have no living children, or their children are in late 
middle-age or retirement themselves, or have additional obligations to their 
own children or grandchildren. Even taking these changes and problems into 
account, however, contrary to the popular image of the old person in indus
trial society, unwanted by his family and forgotten in an institution, in devel
oped countries,, only about 3% to 8% of those over 65 years of age live in spe
cialised institutions,2 the vast majority living in the community, where they are 
assisted by their families (mainly their daughters), friends and neighbours.3 

Cross-national studies have shown that even in industrial societies, 'the family 
still remains the most important aid of the elderly in all material and institution
al insufficiencies, as well as in emotional and moral services proper to the 
family only'.4 Whilst recognising the burden which the care of the aging can 
place on the family, as mentioned above, many developed countries are trying 
to assist families to continue caring for their aging members. In developing 
countries, where care for the aging is even more firmly ensconsed in the family, 
it would surely be worthwhile studying the effects of increasing urbanisation 
and industrialisation for example, on the position of the aging in the family, 
and planning as far as possible to avoid undesirable consequences. The cross-

1. Binstock and Shanas, op. cit., p. 327. 
2. United Nations, The aging: trends and policies, N. Y., 1975, p. 36. 
3. a. Green, S. et al., 'Social support and government policy on services for the elderly', Social 

Policy and Administration, vol. 13, no. 3, 1979. 
b. Hadley, R. et al., Across the generations - old people and young volunteers, London, George 

Allen and Unwin, 1975. 
4. Eurosocial, op. cit., p. 17. 
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country study refered to above, has indicated that the status of the aging fre
quently decreases with modernisation.1 

Where isolation of the aging does seem to occur, apart from the special 
services aimed directly at old people, such as social centres for the aging, 
proposals have been made and carried out in a number of countries, to facili
tate the participation of the elderly in general social life.2 Such means include 
the provision of cheap theatre tickets, reduced fares on public transport during 
non-rush hours, cheap holidays during the tourist off-season. With a little 
imagination, numerous possibilities present themselves to the social planner 
who aims at assisting the aging to continue enjoying life, rather than simply 
existing. It needs to be borne in mind, however, that many of these measures 
will reach only the aging who are mobile, and have an inherent selective 
mechanism when they presuppose an active search by the aging for informa
tion, and the ability to set up social contacts with strangers.3 

More attention can be given to making use of the special attributes of the 
aging, so giving them a more meaningful role in society, than some of them are 
now forced to play. For example, some successful attempts have been made at 
using retired persons on the staff of day-nurseries, where children seem to 
appreciate the presence of grandparent figures. In the social services where 
recruitment is sometimes difficult, or in areas where only part-time assistance 
is required, there is scope for encouraging the aging to continue taking an 
active part in their local society, as has been done quite vigorously in a number 
of Italian municipalities for example. 

This does not mean that the aging should be made to believe that the main 
aim in life is to remain employed for as long as possible -the question of 
employment is discussed below. The fact, however, that so many world, politic-
ac leaders, for example, are well over retirement age, certainly indicates, that 
many older people could be leading a very active life, given the chance and 
encouragement. 

1. Cowgill, Donald O., Holmes, Lowell D., op. cit. 
2. Problèmes relatifs aux personnes âgées, Commisariat Général du Plan, 6e Plan, Paris, La 

Documentation Française, 1971, p. 146. 
3. Amann, Anton, 'Current problems and issues of social welfare and health services for the el

derly', Paper presented at the European Workshop, Luxemburg, 14-17 Sept. 1982. 
4. Gatteschi, Donatella, L' Abate, Alberto, 'Current issues in retirement and retirement policies'. 

Paper presented at European Workshop, Luxembourg, 14-17 Sept. 1982. 
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1.3. The aging and income 

Retirement can cause a considerable drop in income, and if there are no 
savings to supplement a pension or other forms of assistance, the aging may 
face financial problems. In the USA, for example, one in five people, over the 
age of 60 were living in poverty in 1974, ' and those of the aging who are more 
likely to be in poverty are old people living alone, particularly women. 

It is sometimes mistakenly assumed that the aging have greatly reduced 
financial needs. In comparison with young couples starting a family, the needs 
of old people may be relatively small, there is little reason to suppose, however, 
that their needs differ greatly from those of middle-aged persons. The cost of 
rent, for example, does not change -old people do not move house as readily as 
younger people- and the cost of heating may increase as the need for warmth 
increases with age. Neither can the cost of food be reduced if old people are to 
keep in good health. Indeed, the lack of proper nutrition has been found to be 
one of the main causes of deterioration in the health of many of the aging, 
although it is not only income which accounts for a poor diet. 

An examination of the way in which the old spend their income, can give 
considerable insight into the way in which they live. In the report refered to 
above, which was prepared for the sixth French development plan, data are 
given showing consumption in households where the head is 55 years old and 
over. The data are analysed for the three age-groups, 55-64, 65-74, and 75 
years and over. From this analysis, it can be seen that food accounts for a 
greater part of consumption as age increases -following the rule that as income 
decreases, the proportion spent on food increases- the proportion spent on 
clothing decreases considerably, presumably as the old continue to wear cloth
ing bought previously which they are unable to replace. The amount spent 
on 'hygiene and care' increases steadily. The most significant decrease occurs 
in the category 'transport and telecommunications', where there is a reduction 
of 25% between the first and second age group, and 51%, between the second 
and third age-group, indicating how rapidly the aging can become isolated 
from the rest of society.2 

In planning for income distribution policy, therefore, particular attention 
needs to be given to the aging segment of the population, and conversely, plans 
for the care of the aging must be related to policies for income distribution. In 
Sweden, such policies have been so successful with regards to the relative 
position of the aging, that is has been suggested that the income transfer 

1. Hendricks, op. cit., p. 70. 

2· Commissariat du Plan, op. cit. 
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system 'is thus most successful in eliminating poverty among the aged. For the 
young, however, the system appears to be rather ineffective'.1 Furthermore, 
the depth of poverty amongst the aging after transfers, has been found to be 
less than for the poor of other age-groups in that country. 

The heterogenity of the aging has been mentioned, and it should be borne in 
mind that the distribution of income within the older age group is particularly 
unequal. Furthermore, a high proportion of the owners of wealth are elderly.2 

1.4. Older workers and manpower policies 

It is not only retirement that brings a change of income for the aging. A 
number of studies examining lifetime income3 have indicated that, although 
the fluctuations are greater for professional than for unskilled workers, the 
general patterh of lifetime income tends to be the same. That is, income rises to 
a peak sometime during middle age, from which for many people, it then 
begins to decline, even whilst they are still working. Within this broad pattern, 
there are obviously differing variations according, to skill level, and Atkinson4 

suggests that for the middle class in Britain income increases up to retirement, 
whereas for the working class income increases only up to the 30s. 

A study carried out by the OECD5 has indicated that in a number of 
countries, including Greece, the number of older workers is increasing relativ
ely faster than numbers in the age group up to 45. Workers in this age group, 
who may experience employment difficulties, are those in declining industries, 
or in areas of industrial decline, those with obsolescent skills, the poorly edu
cated, and those with attitudinal problems or changing job-performance capa
bilities. If, for one reason or another, an older person must change job, then he 
frequently comes up against age discrimination for recruitment. 

In most Western European countries, unemployment rates for workers over 
45, exceed those for workers under 45, but the 'major differentiating effects lie 

1. Gustafsson, B., Income, poverty and transfers in Sweden, Univ. of Gothenburg (mimeo

graph), 1983, p. 14. 

2. Atkinson, Α., Economics of inequality, Oxford University. Press, 1975, p. 60. 
3. Kreps, Junita M., Lifetime allocation of work and income, Durham, North Carolina, Duke 

University Press, 1971. Fiegehen, G. C. et al., Poverty and progress in Britain. Nat. Inst, of Econ. 
and Soc. Research, Cambridge Universicty Press, 1977. 

4. Atkinson, Α., op. cit. 
5. OECD, Promoting the placement of older workers, Paris, 1967, p. 14. 
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in the older workers' much longer average duration of unemployment'.1 'Older 
workers find it easier to obtain employment in occupations or industries such 
as the service fields, which have a low status, are menial and less skilled in 
nature, and are poorly paid'.2 

As is frequently also the case with the employment of women, the fate of the 
older worker in the labour market will be determined by a country's man
power policies and its overall level of employment, in addition to the physical 
problems presented by his age. 

Older workers are frequently excluded from training schemes due to their 
age. Indeed, as indicated by sayings such as 'you can't teach an old dog new 
tricks', there is a popular belief that older persons cannot learn new jobs. This 
may be substantiated if older workers are enrolled in programmes designed for 
younger workers, and if they are then pushed through it at a pace suited to 
younger people. When older people undergo training courses designed to suit 
their needs, that is, courses which rely more on practice than theory, and which 
allow them to go at their own pace, and assimulate knowledge piece by piece, 
with provision for repetition, they perform satisfactorily.3 As far as motivation 
is concerned, they exceed their younger counterparts, and have in fact been 
found to have a beneficial influence on the performance of young people, when 
engaged on the same training scheme. 

Jobs which require acute hearing, keen eyesight, or muscular strength, may 
become increasingly difficult with age, as may jobs carried out at extremely 
high or low temperatures. Moving older workers from one job to another, or 
retraining them for another job is not always the answer. Apart from the loss 
of income or status which may be involved in a change of job, there is the 
difficulty of adapting to a new environment. When older people stick to the 
job they know, unless they experience the physical difficulties mentioned 
above, their productivity is not greatly impaired. Furthermore, their experi
ence helps them to carry on a job with a minimum of decisions, a process 
which has been called 'load shedding',4 the benefit of which they lose if they 
change jobs. 

A method for dealing with some of the problems of older workers, which 
does not always seem to be given as much emphasis by planners as retraining, 

1. Sobel, Irvin, Wilcock, Richard C , Placement techniques for older workers, OECD, 1966, p. 
19. 

2. Ibid., p. 24. 
3. Belbin, R. M., Training methods for older workers, Paris, OECD, 1965. 
4. OECD, Job redesign and occupational training for older workers, Supplement to final report, 

Paris, 1965, pp. 8-13. 
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or placement changes, is that of job-redesign. Successful attempts have been 
made at changing the job to suit the person, and such redesigning of jobs is 
frequently to the benefit of all workers engaged in them, and can generate 
methods of greater productivity. 

As mentioned above, retirement at a certain age is mandatory in many 
countries, despite the fact that many doctors claim that people die earlier 
partly as a result of the change from an active to a more sedentary way of life, 
and sociologists worry about the psychological problems connected with loss 
of social role and adjustment realities, and economists about the problems of 
supporting a growing retired population.1 In order to discourage older work
ers from continuing to work past retirement age, some countries limit the 
amount which a person can earn and still be eligible for all or part of their so
cial security pension benefits, whereas in Sweden and Germany for example, 
full benefits are received regardless of employment.2 

It appears that in a number of countries, older people would prefer to 
continue working after retirement age,3 or would prefer to choose themselves 
the age at which they retire. In a study carried out in France,4 for example, in 
1971 on behalf of the Ministry of Health, 57% of a sample of economically 
active persons who were polled, stated that they would prefer to choose them
selves their age of retirement. It is worth noting that in countries with a large 
agricultural population, the percentage of people over the age of 65 who are 
economically active is between 25% and 30%, compared with just over 10% in 
England and Germany for example,5 though this is explained not only by the 
freedom of the self-employed farmer to retire at will, but also to the fact that 
farmers and agricultural workers constitute a particularly disadvantaged 
group with regards to pension insurance.6 

Work plays a vital role in the status of the individual and this not only in a 
capitalist society such as the United States which is said to have been built on 
the work ethic, but also in such diverse societies as Israel where the 'work 
ethic' apparently still occupies a central place in the value system,7 and in 
certain socialist societies in which it is an offense for the able-bodied not to 

1. OECD, op. cit. 
2. Schulz, J. H., op. cit., p. 50. 
3. Hendricks, op. cit., p. 71. 
4. Refered to in Gritzalis, Yannakis, L' âge de la retraite. Athènes, Centre National de Recher

ches Sociales, 1973. 
5. Schulz, op. cit., p. 51. 
6. Amann, Anton, The status and prospects of the aging in Western Europe, Vienna, Eurosocial, 

Occassional Papers No. 8, 1981, p. 11. 
7. Higgins Joan, States of welfare, Oxford, Basil Blackwell, Martin Robertson, 1981, p. 106. 
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work. The loss of this role is not traumatic when it is replaced by an alternative 
role of equal or higher status as in certain less modernised societies, or as has 
been suggested, in a modernised country with a different cultural background 
such as Russia.1 

Recognising the desire of many of the aging to continue working after the 
'normal' retirement age, the ILO has endorsed the right of the elderly to 
choose the age at which they retire, and a proposal to this end was included in 
the plan of action produced as a result of the 1982 World Conference on 
Aging. Even where the right of the aging to work has been recognised, how
ever, this has been done with some caution, due to the existing high levels of un
employment among the young. In the United Kingdom, for example, although 
it is accepted in a recent government publication that many people are attract
ed to the idea of retiring from work gradually, by way of a different job or a 
part-time one, it is also stated that 'Because of present levels of unemployment, 
the government does not consider that special steps should be taken nationally 
to enable people to find work opportunities after retirement. Local initiatives, 
however, especially in the field of voluntary work are to be welcomed'.2 

With increasingly high rates of unemployed youth, in some countries flex
ible retirement has been used as a means of encouraging the elderly to retire at 
an earlier age, in the hope of creating job opportunities for the young. How far 
this is in fact achieved is in doubt. In Italy, for example, it is suggested that of 
four jobs vacated by elderly workers, only one is taken by a young worker.3 

When there are shortages of certain skills or experience, however, provision 
can be made for certain specialists to work beyond the legal retirement age, or 
those with the necessary skills can be encouraged to return to the work force at 
least part-time, by provisions to ensure that their extra earnings do not endan
ger their pension rights. 

1.5. Education and the aging 

As mentioned above, one of the problems faced by older workers either in 
seeking a new job, or in meeting the demands of technical changes in the job 
they hold, is their frequently low level of education, in comparison with the 
younger generation. If technical changes continue at the pace that they have 
done in recent years, it can be expected that most people will change their job 

!. Cowgill, D. O., Holmes, L. D., op. cit., pp. 20-21. 
2. Growing Older, London, HMSO, 1981, (Cmnd 8173), p. 15. 
3. Gatteschi, L' Abate, op. cit., p. 8. 
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several times during their life time, and that even if they remain in the same 
field, they will be expected to meet the demands of changing production 
techniques. To avoid as far as possible, problems which may be met later in 
life, it is important that young people are given the type of education which 
will enable them to adapt to changing conditions later on.1 

The need to open up and adapt technical training schemes to the needs of 
older workers has been refered to above, but there is also a need to encourage 
and provide for their participation in general education schemes. This could be 
facilitated by more emphasis on life-long education, which has been advocated 
by UNESCO and was discussed in the chapter on education. Indeed, some 
countries, such as France, have already taken steps to encourage the participa
tion of older people in university education. The provision of places for pen
sioners in further education was also listed in the Pensioners' Charter prepared 
by the London region of the British Pensioners' Trade Unions Action 
Committee. 

There is a danger of the gap in the educational level of the younger and older 
generations becoming too wide, and special efforts are needed to enable older 
people to take an active part in the life of the community in which they live. 
Life-long education is one of the possible means of containing the inevitable, 
and to some extent desirable, differences in outlook between the young and the 
old, within limits which are not destructive and devoid of understanding. 

In the case of developing countries, the difference in the level of education of 
the younger and older generations may be dramatic if a large proportion of the 
elderly are illiterate. The handicap of illiteracy not only cuts the elderly off 
from current events as reported in newspapers, but reduces their independence 
in dealing with modern bureaucracy, where forms have to be filled out etc. 

1.6. The aging and the health services 

'Wearing out' is a natural part of the process of growing old, it occurs, 
however, in different parts of the system at different chronological ages. 
Although it cannot be avoided, its effects on health can, to some extent, be 
retarded by such means as correct nutrition, exercise and way of life etc. 

The elderly do make heavy demands on the health services. In England, for 
example, although the elderly comprise 14% of the total population, they 
account for over 50% of all hospital beds (excluding maternity and psychiatry), 

1. Job design and occupational training for older workers, op. cit., p. 73. 
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and over half the time of home nurses is though to be spent on their care.1 

With regards to evaluating their level of health and need for services, one of 
the recommendations of a W.H.O. advisory group appears to have been gener
ally accepted.2 This states that 'health in the aged is best measured in terms of 
function; and degree of fitness rather than extent of pathology may be used as 
a measure of the amount of services the aged will require from the commun
ity'. Much of the research carried out recently concerning the aging has been 
related to their 'functional status' with regards to activities of daily living, such 
as, getting in and out of a bed or chair, walking indoors and outdoors, nego
tiating stairs, getting to the toilet and personal hygiene, cooking and eating, 
doing housework etc.3 

The emphasis of the health and other services for the aging needs to be on 
enhancing as far as possible their functional capacities. This can have far 
reaching effects. For example, the elderly are particularly prone to road acci
dents, and in a study of 70 year-olds in Gothenburg, Sweden, it was found that 
their walking speed is slower than that necessary for crossing at traffic signals. 
This study indicated, however, that with proper training, both the muscle 
strength of the aging and their capacity for oxygen utilization can be 
improved, and that even a modest improvement can have a marked effect on 
their ability to manage the activities of daily living.4 

Finally, although this is sometimes overlooked,5 one of the aims of the health 
services for the aging should be the provision ot special care for the dying. 

1.7. Housing and the aging 

The quality of the housing in which the aging live, has a profound effect on 
their independence, health and integration in the community. Stairs which are 
difficult to negotiate, for example, poor lighting and sanitary facilities, and 
unsafe means of cooking and heating make it difficult for old people to move 
around alone, and increase the possibility of their being injured. The location 

1. Priorities for health and personal social services in England, Dept. of Health and Social 
Security, London, HMSO, 1976, p. 39. 

2. Mental health problems of the aging and the aged, WHO Technical Report Series no. 171, 
Gevena, 1959. 

3. See for example a) U.N., 1975, op. cit.; b) Social Policy and Administration, 1979, op. cit.; c) 
WHO, Measurement of levels of health, 1979; d) Heikkinen, E. et al. (eds.), The elderly in eleven 
countries, A socio-medica! survey, Copenhagen, WHO, 1982. 

4. Epidemiological studies on social and medical conditions of the elderly, Copenhagen, WHO, 
1982, p. 21. 

5. Binestock and Shanas, op. cit., p. 497. 
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of their housing in relation to transport and shopping facilities, health services 
etc., and the availability of a telephone all affect the possibility of their living 
alone. 

In many parts of the world, however, the aging are found in disproportion
ately high numbers in urban slums and squatter settlements, and this is expect
ed to increase in both proportion and number. ' In New York city fo example, 
it was found that 40% of the one million elderly residents live in slum areas, 
and in the USA as a whole, One in every five elderly persons lives in substand
ard housing, that is, in a unit which lacks basic plumbing facilities'.2 The gen
eral effect of such dwellings is that 'the elderly in the slums are physically and 
psychologically sicker than their age-peers in other locations. They tend to in
teract less with peers and, possibly, with family, participate less in activities, 
and have lower morale than other older people in better surroundings'.3 

Sometimes quite minor alterations, such as the setting up of hand-rails or 
banisters, or the removal of a doorstep can make the difference between 
carrying on alone for an old person, or having to move. In a number of 
countries, provision is made to cover the cost of such alterations, or even for 
major alterations such as the installation of central heating.4 One of the main 
reasons for the elderly going into residential care is incontinence, and even this 
can frequently be overcome by improving the accessibility of toilets in their 
own home, together with habit-training.5 

In many countries, a high proportion of the elderly are home-owners, since 
housing is probably the singe most common investment of older people.6 In 
the United States, for example, about 70% of older people own their own 
homes. This can, however, become a liability when utilities, home maintenance 
etc. begin to take a heavy toll on their reduced income. In recognition of this, a 
number of countries have made provision for assistance with such repairs, and 
allowances are made for rates levied on such property. 

In recent years, there has been some experimentation in the United States, in 
turning home-ownership into a source of income. Under such systems, the 
elderly home-owner arranges to transfer his property after death to a commun
ity, non-profit organisation, with the right to live in the house until death. In 
the meantime, he begins collecting a reverse mortgage in the form of monthly 

1. United Nations, The aging in slums and uncontrolled settlements. New York, 1977, p. 21-25. 
2. Binstock and Shanas, op. cit., p. 249. 
3. United Nations, op. cit., p. 36. 
4. Symposium on research and welfare policies for the elderly. New York, U.N., 1970. 
5. Brearley, C. Paul, Residential work with the elderly, London, Routledge and Kegan Paul, 

1977, p. 47. 
6. Monk, Abraham, in Borgatta and McClusket (1980), op. cit., p. 45. 
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payments from the corporation, which also takes over the cost of maintenance 
and tax payments.1 

There have been differing views as to whether the aging are happier living in 
peer groups, or in age-integrated communities. Roscow (1967) for example, 
who studied 1,200 elderly appartment dwellers in Cleveland, and Rosenberg 
who later took a sample of the elderly in a city block in Philadelphia, both 
found that 'a critical factor in the ability of the older appartment dwellers to 
maintain an active social life seems to be the proximity of age-peers'2 'Golden-
age' villages for pensioners have on the one hand been praised as allowing for 
freedom of expression and personal fulfilment, and on the other are decried as 
being guettos for the aging. 

Similarly ambivalent feelings have been expressed about 'sheltered housing' 
for the elderly, that is, grouped dwellings specially designed for the aging, 
often with a warden employed in a supportive role, and sometimes with certain 
communal services. In Denmark, for example, where emphasis was given to 
this type of housing for the elderly before 1950, in more recent years, rent 
subsidies have been made available to old people who move into specially 
designed flats in dwellings for the general public, in order to avoid the segrega
tion of sheltered housing.3 

As is the case with the provision of other services, international experience 
does not seem to point to one outstandingly superior model for meeting the 
needs of the aging for housing. It is perhaps not unfounded to assume that the 
housing needs of the aging are as heterogenous as they are themselves. What is 
abundantly clear from the above apparently ambivalent attitudes to housing, 
is that the impact of housing is a basic factor determining the level of living of 
the aging and, therefore, needs to be constantly monitored. 

When their state of health and family circumstances make it necessary for 
the elderly to be taken into residential care, this does not have to be a ware
house for people waiting to die. There are positive values to this type of 
care - 'groups of older people can provide each other with support, status, re
lationships, mutual interests, solidarity, group activities etc'.4 Comparative 
studies have shown that given the necessary design factors, which allow resi
dents to look after themselves as far as possible, and encouragement by the 
staff to do this, a considerable degree of overall physical and social activity of 
the residents can be achieved.5 

1. Monk, Abraham, op. cit. 
2. Birren, James E., Schaie, K. Warner (eds.), The psychology of aging. New York, Van Nos

trana Reinhold, 1977, p. 284. 
3. United Nations (1970), op. cit., p. 72. 

4. Brearly, C. Paul, op. cit., p. 78. 

5. Ibid., p. 96. 
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1.8. Participation in public service and political life 

The freedom of time enjoyed by retired persons, makes them a potential 
pool of active participation in civic and political life. In planning for citizen 
participation, planners might well give more attention to the mobilization of 
older citizens. 

In some societies, present-day China is a notable example, political power 
appears to be well and truly in the hands of the older generation. Whilst the 
extreme of gerontocracy might be undesirable, and 'age-quotas' might be a 
restrictive as sex and race quotas sometimes prove to be, social planners might 
at least investigate the age-structure of the members of central and local 
government, or the administrative boards of public corporations for example, 
as a crude assessment of the political power of the older generation. 

1.9. Evaluating programmes for the aging 

In order to draw together this discussion of the problems of the aging in the 
context of social planning, we might turn to K. G. Wright's categorisation of 
the major components of a social policy for the elderly: 
'Maintenance of independence 
Maintenance or improvement of personal health 
Social integration 
Physical well-being or nuture 
Compensation for disability'.1 

The aspects of a plan for the elderly could be grouped under these headings, 
with perhaps the addition of 'Maintenance of competitiveness in the labour 
market', since we have expanded the category to include older workers below 
the age of retirement. 

Some of these components can be seen as ends in themselves, or as a means 
of achieving one of the other components. For example, the maintenance of 
health is both an end in itself, and is also necessary for the maintenance of 
independence. On the other hand, one might have to be partially sacrificed to 
achieve another, as for example, independence, which might be partially sacri
ficed to achieve improved health. Despite the difficulties of the possible over
lapping or conflict between the objectives, by grouping all programmes of 

1. Wright, K. G., 'Alternative measures of the output of social programmes for the elderly' in 
Culyer, A. J. (eds.), Economic policies and social goals, Inst, of Social and Economic Research, 
Univ. of York, Martin Robertson and Co., 1974. 
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planning proposals under similar headings, the planner can clarify the pro
bable impact of the whole package. 

Obviously, it would be of value if the significance of the various program
mes and policies could be measured, although as has been mentioned above, a 
satisfactory system of weighting which would evaluate the various components 
of the plan, presents many obstacles. Failing this, however, any systematic 
attempt at examining the possible impact of development plans on the position 
of the older age groups of the population, is to be prefered to a planning 
system where policies affecting the aging are not explicit. 

1.10. Monitoring the changes 

Following the basic hypothesis of this study, therefore, that development 
planning can only ensure that all groups of the population are included in the 
development process if an integrated approach is taken, and that social indi
cators are a useful tool in such an approach an attempt can be made to 
construct a 'profile of the aging', similar to the regional profiles set up in the 
previous chapters. That is, indicators which have been disaggregated by age in 
the process of monitoring progress in the various sectors of the economy, need 
to be brought together in a profile of this group of the population. If the 
necessary data were available, it would be valuable from the social planners 
point of view to set up separate profiles for sub-groups of the aging, for 
example, those under and over 75 years of age. 

Much of the data necessary for a reasonably comprehensive profile of the 
aging is not available for the period in which we are interested, or indeed for 
the present time. By attempting to gather such information and to construct 
the relevant indicators, the social planner can at least make a beginning, by 
putting the problem on the table. The lack of data is in itself an indication of 
how little is known about the impact of development on various population 
groups and, therefore, sounds a warning to development planners. 

It is obvious throughout this study, that a considerable amount of work still 
needs to be done in developing social indicators, both from the theoretical 
point of view, and in relation to the collection of the necessary data. As we 
have done for the other sectors, in the case of the aging, we present indicators 
constructed from data which are readily available. In recent years, there have 
been a small number of special studies of the aging in Greece. The indicators 
we present do not attempt to replace such studies, but simply to give a broad 
brush outline of the changing position of the aging. 

Table X. 1 gives the social indicators which we have used. Input indicators 
have not been presented for two reasons. Firstly, as was mentioned above, the 
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TABLE X.l 

Social indicators for the aging 

Available indicators Other desirable indicators 

Demographic indicators 
% of the aging in the population 
Marital status of the aging 
Death rates due to accidents 

Output indicators 

Hospital utilization rates 
- general 
- for accidents 
- for psychiatric care 

% of deaths due to undefined causes 
Aging in residential care/1,000 pop. 
Labour force participation rates 

Final state indicators 

Life expectation 
Income distribution 
%of aging illiterate 
% of aging with higher education 
% of hom e-owners 
Availability of housing facilities 

% of the aging living alone 

Utilization rates for thermal 
baths and spas 

Participation in cultural & edu
cational activities. 

Indicators of functional capac
ity 
% of aging taking a holiday 

vast majority of the aging are served by facilities which are available for the 
general public. Services aimed specifically at the aging represent only a very 
small proportion of the total facilities used by the elderly. The provision of 
geriatric services, for example, is probably of less importance for the majority 
of the aging than is the accessibility of general medical and nursing services. 
Obviously the type of general services available does have an impact on the 
health of the aging, since they are more in need of domicilary care and 'caring' 
services for the chronic sick, than of high technology services. Such an analy
sis, however, would be more the domain of the sectoral health planner, and is 
beyond the overall view which we are trying to achieve. 

Secondly, as we have stressed throughout, we are more interested in the 
output and the change in final states of well-being. If we continue the above ex
ample of the health sector, the Black report has amply shown that the impact 
of the health services is very unequal for different population groups, and Le 
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Grand has shown that this is true also for other social services, the aims of 
which are supposedly egalitarian.1 The emphasis is, therefore, on output and 
final states indicators. 

The reasons for using the indicators in the table have already been discussed 
in the preceeding chapters. 

1.10.1. Demographic indicators 

The proportion of the aging in the population in 1970 and 1975, and estima
tions for the year 2000, are given.in Table X.2. From this it can be seen that the 
population was aging over the Plan period, and this trend was expected to 
continue. According to estimations made for the 1982 World Conference on 
Aging, the rate of increase in the aging population in Greece is the highest in 
Europe. 

This indicator has been disaggregated by geographic region in the chapter 
on welfare. When it is disaggregated by county, the very high level of aging in 
some areas becomes even more apparent. In the islands of Samos and Kefalo-
nia, for example, according to the 1971 population census, the proportion of 
persons 60 years of age and over in the population was 28% and 26% 
respectively. 

TABLE X.2 

The aging as a percentage of the total 
population 1970, 1975, 2000 

Persons 60 and 
of whom: 
males 
females 

over 

1970 

16.0 

14.7 
17.2 

1975 

17.3 

16.1 
18.4 

2000 

21.1 

19.0 
23.2 

1. Le Grand, Julian, The strategy of equality. London, George Allen and Unwin, 1982. 
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According to the 1971 population census, whereas 80% of elderly men (65 
years and over) were still married, only 39% of elderly women were married, 
due on the one hand to the longer life expectation of women, and on the other 
to the fact that the average age of the wife is 5 or 6 years less than that of the 
husband. Table X.3 shows the marital status of men and women in the age-
groups 65-74 and 75 years and over, and this indicator is disaggregated by 
urban, semi-urban and rural area, in Table X.A.I, of the appendix to this 
chapter. Data from the 1974 Family Budget Survey indicate that even at the 
age of 80 years and over, 63% of men are still married, whilst at that age only 
9% of the women are still married.1 

TABLE X.3 

Marital status of men and women in the age-groups 65-74, 75 and over 

(percentages) 

Marital status 65-74 years 75 years and over 
Total Males Females Total Males Females 

Total 

Married 
Single 
Widowed 
Divorced 
Not declared 

Source: Population census 1971. 

The marital status of the elderly is important not only as an indication of the 
possibility of their living alone, but also since it has been shown that the loss of 
a spouse frequently has detrimental effects on the health of the surviving part
ner. 

Reliable data concerning the proportion of the aging who were living alone 
during the period with which we are concerned are not available. A rough 

00.0 

64.1 
5.7 

29.1 
1.0 
0.1 

100.0 

84.1 
5.7 
9.3 
0.9 
0.1 

100.0 

47.5 
5.7 

45.5 
1.2 
0.1 

100.0 
41.7 

4.8 
52.9 
0.5 
0.1 

100.0 

69.4 
5.3 

24.8 
0.4 
0.1 

100.0 
22.4 

4.5 
72.4 
0.5 
0.1 

1. Kanellopoulos, Kostas, The aging in Greece: a statistical analysis of their socio-economic 
characteristics, Athens, Centre of Planning and Economic Research, 1985. 
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estimate on the basis of the 1974 Family Budget Survey indicated that about 
1.8% of the men 65 years and over, and 2.1% of the women 60 years and over 
were living alone.1 

Death rates as a result of accidents have been singled out, since accidents 
can to some extent be prevented, and their effective prevention requires measu
res to be taken in a number of sectors. It can be seen from Table X.4 that the 
aging had very much higher death rates from accidents than younger age 
groups, and that these rates increased with increasing age. 

TABLE X.4 

Deaths as a result of accidents, per 1,000 
inhabitants, by age-group, 1972 

Age-group Accidental deaths/1,000 inhabitants 

0-14 
15-59 
16-64 
65-69 
70-79 
80 and over 

Total population 

Total 

0.16 
0.36 
0.54 
0.73 
1.47 
4.14 

0.46 

Males 

0.20 
0.59 
0.79 
0.96 

• 1.62 
4.17 

0.61 

Females 

0.13 
0.14 
0.31 
0.53 
1.36 
4.08 

0.33 

Source: Natural movement of the population, 1972. 

1.10.2. Output indicators 

As was mentioned above, the aging make particularly heavy use of the 
health services. Data for health service utilization, by age group of the popula
tion, is available only for the hospital services. From Table X.5, it can be seen 
that those with the highest hospital utilization rates were persons between the 
age of 75 and 79 years. The hospitalization rate for men of this age group was 

1. The aging in Greece - National Report, Athens, Greek National Committee for World Assem
bly on Aging, 1982, p. -6. 
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three times as high as that for men of working age in 1975. Furthermore, it can 
be seen that over the Plan period, hospitalization rates for the elderly were 
increasing at a faster rate than that for younger age groups. 

TABLE X.5 

Persons hospitalised, per 1,000 inhabitants of the 
same age and sex, 1967, 1975 

Age-group 1967 1975 

Total 

60 
100 
118 
151 
159 
160 
97 

Males 

66 
77 
133 
170 
195 
206 
90 

Females 

54 
117 
105 
135 
132 
129 
104 

Total 

69 
103 
133 
166 
210 
199 
108 

Males 

78 
85 
150 
192 
251 
254 
103 

Females 

58 
121 
117 
145 
177 
164 
113 

0-14 
15-59 
60-64 
65-69 
70-79 
80 and over 

Total 

Source: Bulletins of Social Welfare and Health Statistics, Statistical Yearbooks of Greece. 

Data are not available to estimate the proportion of bed-days utilized by the 
elderly, but from empirical evidence, their average length of stay is considered 
to be longer than that of younger age-groups. 

As might be expected from the level of the death rates for the elderly as a 
result of accidents, hospitalization rates for the aging for the treatment of 
accidental injuries are also high. Hospitalization rates for psychiatric diseases 
do not seem to differ very much from those for the rest of the adult population. 
(Table X.6). 

As was stated in the health chapter, the proportion of deaths attributed to 
ill-defined causes is considered to be a crude indicator of the quality of the 
health services. From Table X.7, it can to seen that in 1972, the value of this 
indicator increased with increasing age. Without further information it would 
be hazardous to try to read too much into this. The high level of the indicator, 
particularly for the oldest of the aging, does, however, switch on a warning 
light for the social planner to seek further information on terminal care for the 
aging. 
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TABLE X.6 

Persons hospitalized per 1,000 inhabitants, for treatment of accidental 
injuries and psychiatric diseases, by age-group, 1972 

Persons hospitalized per 1,000 inhabitants 

Age-group As a 

Total 

7.7 
11.9 
11.9 
12.4 
16.3 
20.1 

11.3 

result of accidents 

Males 

10.3 
16.9 
12.6 
11.9 
15.5 
19.0 

14.8 

Females 

5.0 
7.1 

11.3 
12.9 
16.9 
20.5 

7.9 

For 

Total 

0.4 
3.9 
3.8 
3.6 
3.5 
2.1 

2.0 

psychiatric 

Males 

0.5 
4.8 
4.0 
3.5 
3.6 
0.5 

3.5 

care 

Females 

0.3 
3.1 
3.5 
3.8 
3.5 
2.0 

2.4 

0-14 
15-59 
60-64 
65-69 
70-79 
80 and over 

Total 

Source: Bulletin of Social Welfare and Health Statistics, 1972. 

TABLE X.7 

Percentage of deaths attributed to ill-defined 
causes, by age group of the population, 1972 

Age-group Total Males Females 

0-14 
15-59 
60-64 
65-69 
70-79 
80 and over 

Total 

1.5 
2.7 
3.9 
5.5 
9.9 

24.8 

12.1 

1.4 
2.5 
3.8 
5.1 
8.8 

22.7 

9.9 

1.7 
3.0 
4.1 
6.0 

10.8 
26.4 

14.5 

Source: Natural Movement of the Population, 1972. 
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During the period with which we are concerned, there were about 4,500 
persons in non-profit homes for the aging and a further 2,000 in private 
enterprise homes. That is, about 0.5% of the aging were living in residential 
care. The low level of this indicator in Greece, compared with more developed 
countries, where at that time between 3 and 8 percent of the aging were in 
residential care,1 and where community services were also highly developed, 
suggests that practically the whole of the burden of caring for the elderly in 
Greece was being undertaken by their families. 

Finally with regard to output indicators, we consider the participation rates 
of the aging in the labour force. The reasons for this have been outlined above. 
The level of participation of the aging was decreasing over the Plan period and 
was estimated to have fallen from 32% of males 65 years and over in 1971 to 
26% in 1975 (See appendix, Table X.A.3). The participation rate for aging 
women which was already extremely low at 6.7% in 1971, decreased slightly to 
6.0% in 1975. 

/. 10.3. Final state indicators 

In 1970, life expectation for men at 60 years of age was 17.5 years, and for 
women, 19.3 years, which was very favourable compared to other developed 
countries. 

Although as we have said, the level of income plays a very important role in 
determining the level of living, data are not available, on the income of the 
aging in general. Some indication can be gained, however, from the data from 
the Family Budget Survey of 1974. This data refers to the aging who are heads 
of households. (See appendix Table X.A.4). From this it can be seen that the 
average income of aging female heads of households was only 44% of that of 
aging men. Furthermore, whilst 68% of aging female heads of households had 
a personal income of up to 2,500 drs., only 36% of the aging male heads were 
in this low income bracket.2 

Since the data from the Family Budget Survey refers only to heads of 
households, it is not really a sufficient base to estimate the proportion of the 
aging population living in poverty. It is clear, however, from that data, that 
their income is very much below that of the rest of the population, particularly 
in rural areas, and that there is considerably greater inequality in the distribu
tion of income amongst the aging, than in the general population.3 

1. U.N., The aging: trends and policies. New York, 1975, p. 36. 
2. Kanelopoulos, K., op. cit. (Table 17), p. 37. 
3. Ibid, p. 42. 
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Finally with regards to income, particularly for the period with which we are 
concerned, an indication of the security of income is in order. From Table X.8, 
it can be seen that although about 75% of the men 65 years of age and over 
received a pension as their main form of income, for women of that age, a 
pension was the main source of income for only about 41% whereas for about 
55% of the women over 65 the 'household or other persons' was their main 
source of income. The source of income is of considerable importance to the 
final state of well-being of the aging, both from the point of view of whether 
this source is 'regular', as in the case of pensions, and from the psychological 
point of view, that is, whether they feel it to be a 'right' or 'charity'.1 

TABLE X.8 

Main source of income of aging, by sex, 1971 

Main sourc e of 

Property income 
Pension 
Allowances 
Household 

Total 

and 

income 

benefits 
or other persons 

Males 

65*79 years 80 

6.3 
76.8 

1.7 
15.2 

100.0 

& over 

6.7 
66.3 

2.1 
24.9 

100.0 

(percentages) 

Females 

65-79 years 

3.1 
39.7 

2.0 
55.2 

100.0 

80 & over 

2.5 
44.8 

2.4 
50.3 

100.0 

Source: Population census, 1971. 

With regards to the educational level of the aging population, the very great 
disparities between the aging and other groups of the population can be seen 
from Table X.9. The educational level of aging women was particularly low, 
60% were illiterate according to the 1971 census, with all the detrimental 
consequences refered to in the chapter on education. 

1. National Report on the Aging, (1982), op. cit., p. 22. 
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TABLE X.9 

Illiterate population and graduates of higher education, 
by age-groups and sex, 1971 

(percentages) 

Age-group 

25-29 
30-44 
45-64 
65 plus 

Total 

3.7 
10.0 
20.3 
41.2 

Illiterate persons 

Males 

2.4 
5.1 
8.5 

17.4 

Females 

5.0 
14.4 
31.1 
59.6 

Graduates 

Total 

5.5 
4.5 
3.3 
2.1 

of higher 

Males 

6.7 
6.7 
5.3 
3.9 

education 

Females 

4.3 
2.3 
1.5 
0.7 

Source: Population census, 1971. 

Finally, we examine the well-being of the aging, as indicated by the housing 
facilities they enjoy. The data for this are again from the study refered to 
above, based on the 1974 Family Budget Survey, and the relevant indicators 
are presented in Table X. 10. As mentioned above, the data refer to households 
where the head of the household is elderly, and not to the total aging 
population. 

It is apparent from Table X.10, that households with aging heads are dis-
adantaged in comparison'to the total population, with regards to all the indi
cators of housing facilities. More importantly, however, it can be seen that the 
aging in rural areas had a particularly low level of housing from the point of 
view of the facilities available to them. Only 17.5% in rural areas had a W.C. in 
the dwelling, and only 8.6% a bath or shower, and 10.7% a telephone. 
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TABLE Χ. 10 

Housing facilities enjoyed by households where the head is 60 
years old and over, in urban and rural areas, 1974 

(percentages) 

Households having: 

Kitchen in dwelling 
Piped water supply 
W.C. in dwelling 
Bath or shower 
Electricity 
Electric or gas cooker 
Refrigerator 
Telephone 

Total households 

89.6 
80.0 
62.1 
50.7 
98.3 
94.7 
77.7 
43.1 

Households with head 60 

Total 

85.9 
73.3 
53.7 
38.8 
96.3 
91.3 
67.3 
38.9 

& over 

Urban 

93.6 
93.2 
83.1 
65.1 
99.6 
95.9 
86.6 
62.5 

years 

Rural 

76.1 
46.7 
17.5 
8.6 

92.3 
84.6 
43.7 
10.7 

Source: Kanellopoulos, K., op. cit., Table 16. 

1.10.4. Conclusions 

The 1968-72 Development Plan refers to the aging as a group only in rela
tion to the provision of social welfare services in the narrow sense of personal 
social services. The above indicators, however, even though they are incom
plete, show the aging to be disadvantaged from many points of view. If they 
are to be included in the development process, as is one of the basic precepts of 
unified planning, then measures will need to be taken in many of the planning 
sectors. 

Obviously, basic research projects into the living conditions of the aging 
could give valuable insights into important questions such as the status of the 
aging, attitudes towards them, their influence in political and family life etc. 
Such projects, although essential, are time consuming and costly. The type of 
indicators presented here, however, can be reasonably quickly constructed 
using readily available data which are collected on a permanent basis. They by 
no means give a complete picture, particularly given the state ôf data collection 
in Greece. The attempt to incorporate such group profiles into the planning 
process, however, indicates fields where further action and information is 
needed, and where policy measures might be necessary. 
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The attempt by the social planner to develop an improved package of indi
cators brings the whole question of the position of the aging to the fore. In this 
manner, sectoral planners can be encouraged to give more attention to the 
needs of the aging, and to the possible impact of general policies on the 
condition of the aging. 

2. Women 

We do not deal here with the historical reasons for women's present position 
in society, which have been capably dealt with elsewhere.1 It can be simply 
stated here, that in most countries, even socialist countries based on a political 
philosophy of complete equality of individuals, women are frequently left 
behind in the development process. Even in highly developed countries where 
there has recently been a conscious attempt to improve the position of women, 
they are far from having achieved equal status with their male counterparts. 
Furthermore, as will be seen below, not only does development not always 
ensure a fairer share of the pie for women, in some cases it may in fact cause 
their position to deteriorate. 

2.1. Legal aspects 

Particularly in less developed countries, women still do not have equal legal 
rights with men, for example, the right of political participation, the right to 
hold property, equal rights over their children, equal pay for work of equal 
value etc. On the other hand, certain protective legislation aimed at women 
only, has tended to restrict their freedom and equality of opportunity, 
although it was designed for their assistance. One example of such legislation 
being the prohibition of night and other 'dangerous' work for women, which 
'has clearly contributed to occupational segregation by sex'... and has 'also 
reduced women's relative wages by crowding them into fewer occupations'.2 

In Sweden and Denmark, for example, full acceptance of the equality of 
treatment of men and women has led to the abolition of protective legislation 
for women only. With regards to night work, for example, Denmark, Norway 
and Poland have adopted regulations which forbid it in principle, for both men 
and women, except in specific cases, and many trade unions in other countries 

1. See for example the classic work by Beauvoir, Simone de, The second sex, Penguin, 1974 (first 
published 1949). 

2. Lloyd, Cynthia B., Niemi, Beth T., The economics of sex differentials. New York, Columbia 
Univ. Press, 1979, p. 301. 

387 



take the same line, due to detrimental effects of night work on family life.1 

This does not mean that in the future women will require no special protec
tive legislation, but this will probably be restricted to problems concerning 
maternity. With regards to women in the production process, for example, 

'where women, because of their biological function of reproduction, do 
incur proven special health risks as new techniques and substances are 
introduced, they do require and should receive special protection and 
this should not be regarded as discriminatory or in conflict with the prin
ciple of equality of opportunity and treatment. Thus, in looking ahead, 
there may be areas in which protective legislation applying to women 
only may need to be supplemented'.2 

In some cases, equality before the law can cause indirect discrimination. For 
example, in Britain it was considered that the application of a 28 years age 
limit for employment in the civil service, although applied equally to men and 
women, had the effect of discriminating against women, who were likely to be 
out of employment in their 20s and 30s caring for small children.3 The applica
tion of legal equality when real social and economic equality have not yet been 
achieved can also cause indirect discrimination. 'Although unintentionally, 
single-mother families have been hurt by social programmes that advance 
sexual equality in the law before it is an economic reality (e.g. no-fault divorce 
and child support laws)'.4 

Legal equality is, therefore, a necessary but insufficient precondition for the 
achievement of sexual equality. Some of the many aspects of this problem 
which must be considered by the social planner are discussed below. 

2.2. Position in society 

The position and role of women in society has developed as a result of 
custom, tradition and economic conditions. What is considered 'natural' as the 
role of women in one society, may be quite different in another. This is amply 
demonstrated even today, by walking round a western city and comparing it to 

1. ILO, Equality of opportunity and treatment for women workers, Int. Labout Conf. 16th ses
sion, 1975, keport VIII, Gevena, p. 46. 

2. Ibid., p. 45. 
3. Hewitt, Patricia in Labour and equality (eds.) Bosanquet, N., Townsend, P., London, Heine-

man, 1980, p. 161. 
4. Brown, C. in Women and the world of work (ed.) Hoi berg, Anne, New York and London, 

Plenum Press, 1982, p. 110. 
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some eastern cities where most women are covered by a chador or cloistered in 
their homes. 

Sociological studies have shown that women themselves, even educated 
women in so-called advanced countries, frequently persist in assigning to 
themselves traditional roles which are inferior to that of men,1 or hesitate to ta
ke up equal responsibilities together with equal rights. In Sweden, for example, 
where educational reforms to equalize social opportunities and life experiences 
of women and men, have been in force for twenty years, girls 'still prefer the 
so-called female occupations: nurse, teacher, hairdresser, beautician etc.'2 

Given the physiological make-up of women as the bearer of children, and 
the dependency of the human baby, the role of women is inextricably linked 
with the rearing of children, and to a certain extent, to home-making. This 
natural, biological role should be meaningful and satisfying,3 if women are to 
have an equal share in the development process, however, it cannot be the only 
or the predominant role open to them. 

The question is one of giving equal freedom of choice to both men and 
women in working out their role in life. As stated in an OECD publication, 
'The situation of both husbands and wives working on a part-time basis and 
sharing home and leisure activities on an equal basis should not be excluded 
from projections about the future evolution of industrial societies'.4 The goal 
of equal opportunity must be universal, but the rate at which any country can 
hope to progress towards it, will obviously depend on its individual circum
stances, and the desires and priorities of its people. 

As stated above, the main factor which perforce differentiates the role of the 
woman from that of the man, is that she is the child-bearer. Policies which 
affect the birth rate, therefore, may change considerably the position of 
women in society, and similarly, measures aimed at altering their position may 
have an impact on the birth rate. That is, if less time is devoted to child-
bearing, women will have more time to engage in pursuits enjoyed by their 
male counterparts, be those educational, professional or recreational, and on 
the other hand, the desire and opportunity to engage more fully in other 
activities, can restrict the birth rate, when the technical means of family plan
ning are known and available. 

1. Goldberg, Philip in Toward a sociology of women (ed.) Safilios-Rothschild C , Lexington, 
Xerox College Pub, 1972, p. 10. 

2. Rosen, A. in Women and the world of work (ed.) Hoiberg, Anne, op. cit., p. 86. 
3. Guiducci, Armanda, The apple and the snake, Athens, Pili, 1981 (greek translation from the 

Italian). 
4. The role of women in the economy. Paris, OECD, 1975, p. 72. 
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' The feminist movement in developed countries understandably gave consid
erable emphasis in its early days, to the right of women to control their own 
bodies through family planning. In less developed countries, family planning 
has been encouraged for reasons of population control. In this respect, it 
should not be overlooked, that in some societies the act of bearing children 
confers prestige on women, and policies which restrict the birth rate may in 
fact detract from the prestige of the feminine role in such countries. The 
'possession' of children is indeed considered by many as a 'good' surpassing 
material wealth, or as Bauer has put it, 'Large numbers of people like the act of 
producing children, and also the children themselves. The generation and 
possession of children also yield obvious psychic income which people enjoy 
and which in their opinion exceeds the cost reflected in the reduction of the per 
capita income of the family'.1 For some the possession of children is insurance 
against the problems of old age. 

It will be noted from the above, that women, and men also, have not been 
disassociated from the family. Although the family may take quite different 
forms in different countries, it does not appear to have been successfully 
replaced by any other organisation as the basic unit of a society. Attempts 
have been made to find a new way of life, but most seem to have returned once 
again to the family, although the roles within that unit may have changed 
considerably. For example, in the 1920s in Russia, the attitude was one of 
replacing the family with communal services, and this in the name of equality 
for women, as is clearly seen in a statement by Engels,'... the first condition for 
the wife is to bring the whole female sex back into public industry... and this in 
fact demands the abolition of the monogamous family as the economic unit of 
society'.2 Despite the great strains put on it, the traditional family did persist, 
and by the 1940s official policy, expressed in legal provisions to support the 
family, had made an about turn. 

The kibbutz in Israel and the kolkoz in Russia,3 and more recently the 
commune in the USA, do not appear to have been an unqualified success as an 
alternative to the family unit, and in all these cases, there has been a gradual 
return to traditional family life. It is assumed, therefore, that the social plan
ner, whether he is dealing with special groups, the social services, or the 
various sectors of the economy, will be considering the population as members 
of families, in whatever form the family might be modified. 

1. Bauer, P. T., Dissent on development. London, Weidenfeld and Nicolson, 1971, p. 63. 
2. Quoted by Urie Bronfenbrenner 'The changing soviet family' in Brown, Donald R. (ed.), 

Women in the Soviet Union, New York, Teachers College, 1968, p. 99. 
3. Goode, William J., The family. New Jersey, Prentice Hall, 1964, p. 5. 
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2.3. The effects of development 

Although the wisdom of this premise has been questioned, development has 
been identified with industrialisation and urbanisation, and for developing 
countries, the transition to this type of economy can have varying effects on 
the position of women. 

In agricultural regions, in addition to caring for the home, women take part 
in agricultural production to a greater or lesser extent, according to custom 
and the type of farming being carried out. In developing countries, for exam
ple, women tend to carry the greatest burden of agricultural work when there 
is a system of shifting agriculture, and work is done mainly by hand. 'Female 
farming systems disappear most often when farming systems with ploughing of 
permanent fields replace shifting cultivation with hoes'. ' In most cases, women 
tend to be responsible for food crops to meet the needs of the family kitchen, 
and take part in the harvesting of cash crops, although in Africa it has been es
timated that women 'perform three-fifths to four-fifths of the agricultural 
work of the continent'.2 

The task of working in the fields and in the home can be heavy, particularly 
since the lack of facilities for washing and cooking in rural areas frequently 
make those tasks more burdensome, but it is a way of life which permits 
women to combine child rearing with a contribution to the raising of the 
family's standard of living. In the move to urban areas, although there may be 
a greater variety of work available to women, the choice is limited by their 
educational and training qualifications. Furthermore, when the work available 
is outside the home, caring for young children becomes a problem. If child care 
must be paid for, the woman's income may be greatly reduced. Urbanisation 
can, therefore, reduce family income either in cash or in kind, at least in the 
first stage by causing the withdrawal of women from the labour force, though 
this may be partly counterbalanced by the availability of cheaper health and 
educational services for the family in urban areas. A certain amount of inde
pendence may be lost by women who are deprived of the cash income they 
might have enjoyed as a result of marketing the produce from their vegetable 
gardens for example. 

Moreover, with industrialisation, many goods produced in the home by the 
female members of the family, such as cloth, household linen, clothing etc., 
gradually must be paid for out of the husband's wages. The grinding of flour, 

1. Boserup, Ester, 'Women's role in economic development' excerpt in Development Digest, vol. 
IX, No 2, April 1971, p. 101. 

2. ILO (1974), op. cit., p. 67. 
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baking of bread, preparation of poultry for cooking for example, all become 
mechanised operations paid for in cash. Obviously, it is not suggested that" 
women need to continue plucking their own chickens and baking their own 
bread, though some may harbour a desire for less mass-produced food, it is 
simply pointed out how radically the role of women in the family, and as part 
of the total productive force of the country, can change with what has been 
termed development. Even in a highly developed country such as Canada, it is 
suggested that as women's leisure time is reduced with increasing paid employ
ment, certain traditional crafts such as needle skills are disappearing.1 

In a unified approach to planning, the effects of the changing role of women 
on their family's standard of living, their personal way of life, and on develop
ment, need to be taken into account. 

2.4. Education 

Although the question of female participation in education has been refered 
to in the chapter dealing with educational planning, it is taken up again here, at 
the risk of overlapping, since education is one of the main factors determining 
the role of women. 

At the primary school level, in .countries where primary education is free and 
compulsory, the participation of girls is practically the same as that of boys. 
When primary school is not free and compulsory, or at levels above the 
compulsory school age, even when the services are free, there is a greater 
participation of boys than girls. At the begining of the 1970s, the participation 
of women in higher education was about half the rate for men in a fairly large 
number of industrialised countries. Although there has been a narrowing of 
this differential in many countries in recent years, it is striking that in several 
developed countries, less than 10% of women aged 21 are participating in 
higher education.2 

It appears, therefore, that even when the opportunity for further education 
is open to them, many girls do not take it. From their early years in many 
countries, they are taught to prefer dolls to trains, and are given sewing rather 
than woodwork lessons, and following the 'natural' feminine' pattern as it has 
been drawn for them, they opt for the marriage market rather than further 
education. Indeed, some appear to think that more education may spoil their 
prospects for marriage, which is still their ultimate goal -'in our society the 

• I. Equal opportunities for women. Paris, OECD, 1979, p. 49. 
2. Marsden, L. R. in Women in the world of work (1982), op. cit., p. 74. 

392 



pattern of male superiority is still so strong that the pretence, at least, of 
feminine weakness and intellectual inferiority has to be kept up'.1 

Within the education services, there is still a sharp distinction between 
courses attended by boys, and those in which girls predominate. In technical 
education, mathematics and the sciences in general, there is a much greater 
representation of boys, whilst girls have a higher participation in the humani
ties and courses leading to so-called 'feminine' jobs such as nursing and secret
arial work.2 This is true even in countries where measures have been taken 
against sex discrimination in education. In 1975, in the U.K. for example, of Ο 
level results 98% technical drawing passes were from boys. 'Since technical 
drawing is often a prerequisite for an apprenticeship leading to skilled work, 
the vast majority of girls are effectively excluded from a wide range of higher 
paying jobs even before they leave school'.3 In Sweden, to which we have 
refered above, part of the problem seems to be that 'Much of what the child is 
taught about equality from preschool on is clearly contradicted by the child's 
own observations'.4 

It is this chain of events, the sex-role as taught in the lower levels of the 
educational system and through watching parents, the sex-role influences on 
the decision as to how much education should be sought, and what type of 
education should be obtained, which is one of the main determinants of the 
woman's later role in the labour force. Generally, the more education a 
woman has had, the higher her rate of participation in the labour force in 
developed countries. 'The fact that better educated women tend to have a 
higher labour force participation rate than those with less education, probably 
reflects their ability to locate and retain desirable jobs which are monetarily 
and psychologically rewarding as well as being relatively stable'.5 'There is also 
evidence from a number of countries, that the more highly educated a woman 
is, the more likely she is to return to work after child-rearing'.6 

It has been accepted in a number of countries, that an important instrument 
in combating the stereotyping of sex roles is through the educational 
curriculum. 

1. Myrdal, Alva, Klein, Viola, Women's two roles, London, Routledge and Kegan Paul, 1962, p. 
140. 

2. Report of the inter-regional meeting oj experts on the integration of women in development, 
New York, U.N., 1973, p. 56-58. 

3. Hewitt, Patricia (1982), op. cit., p. 160. 
4. Rosen, A. (1982), op. cit., p. 92. 

5. The role of women in the economy, Paris, OECD, 1975, p. 27. 
6. Equal opportunities for women. Paris, OECD, p. 45. 
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"This means not only that boys and girls should have the same curricu
lum, but also that the school should, through its curricular and extra
curricular activities, try to encourage the same expectations from both 
sexes in terms of occupational and educational aspirations. This also im
plies a direct attack on sex-biased textbooks, play materials and day-to
day educational practices, counteracting traditional attitudes towards 
sex roles and encouraging pupils to discuss and question differences that 
exist between men and women in many fields'.1 

In Sweden, for example, the use of a nonsexist curriculum in schools has been 
imposed by law, though as mentioned above, this has not yet had the impact 
which was expected. 

In the case of adult educational and vocational training courses, some of the 
obstacles to the greater participation of women are the same as those which 
restrict their participation in the labour force, namely maternal and household 
duties. Many of these courses are full time, and may be conducted in areas 
outside the woman's place of residence, and the social planner must consider 
these problems if adult training for women is to become a reality. 

2.5. Women and the labour force 

'The upward trend in the employment of women has been one of the more 
striking social developments in almost every industrialised country since the 
end of World War II'.2 The following table from the study quoted, indicates 
how female participation in the labour force has increased: 

Country Working women as % of women of working age 

Australia 
Belgium 
Canada 
Denmark 
Finland 
France 
Japan 
Sweden 
U.S.A. 

Year 

1954 
1950 
1950 

— 
1950 
1954 
1955 
1950 
1950 

26.3 
24.0 
23.2 

— 
53.5 
38.4 
56.7 
33.6 
33.9 

Year 

1961 
1960 
1960 
1967 
1960 
1962 
1960 
1963 
1960 

28.9 
23.2 
27.9 
49.1 
48.4 
36.2 
54.5 
48.7 
37.8 

Year 

1971 
1971 
1972 
1972 
1970 
1973 
1970 
1973 
1972 

37.1 
26.1 
37.1 
53.5 
48.8 
48.4 
49.9 
55.2 
43.8 

(includes unpaid family helpers working 15 hours per week or more) 

1. Ibid., p. 67. 
2. OECD (1975), op. cit. p. 27. 
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By 1975, the average female participation rate in OECD countries was 
46.2% compared with 87.7% for males, and in Sweden, Finland and Denmark 
it was around 65%. The labour force participation for single women has long 
been close to that of single men, and it is the participation of married women 
that has shown the greatest increase, and it is particularly significant that an 
increased proportion of mothers with pre-school children are remainining 
countinuously in the labour force. In Sweden, for example, 37% of mothers of 
preschool children were employed in 1965, 57% in 1974, and 66% by 1977.' 

Although the average housewife 'works' longer than the average paid em
ployee -housewives with children spend an average of at least 60 hours per 
week on homestic chores of various kinds2- they are usually not counted as 
part of the labour force, and their enormous contribution is ignored in calcu
lating GNP. The absurdity of this situation is illustrated by the classic example 
of GNP being reduced when a man marries his housekeeper. In developing 
their concept of 'net national welfare', the Japanese have made an estimation 
of the value of housewives' work,3 and the French have given official recogni
tion to the value of bringing up small children in the home, by the introduction 
of the 'salaire unique' for married women who choose to remain in the home 
to bring up their family. Although greater recognition most certainly needs to 
be given to the job being done by the mothers of young children, it is equally 
certain that some housewives could be contributing more to development. 
During periods of practically full employment, most men of working age, are 
in fact working, they usually have no choice. The situation is similar for single 
women, married women being the only large group which seems to have some 
choice between working inside or outside the home. 

Although, as mentioned above, more mothers of young children are work
ing, the participation of married women in the labour force is still related to 
the number and age of their children, mothers of school age children being far 
more likely to be in the labour force than mothers of younger children. The 
provision of satisfactory care for the children of working mothers remains a 
problem, and most countries admit to a need for improvement in their stand
ards of day-care for young children. The 1971 General Household Survey in 
the U.K. for example, indicated that 39% of mothers at home would return to 
their work earlier than they intended if satisfactory child care facilities were 
available,4 and 1977 data in the USA indicated a substantial level of hidden 
unemployment due to child care restraint.5 

1. OECD (1979), op. cit., p. 128. 
2. Myrdal and Klein, op. cit., p. 37. 

3. Towards an integrated social policy in Japan, Paris, OECD, 1977, p. 37 
4. Hewitt, Patricia, op. cit., p. 156. 
5. Presser, Η. Β. in Hoiberg, Anne (ed.) (1982), op. cit., p. 304. 
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Until quite recently, women with children were made to feel guilty about 
working outside the home, and some were quick to attribute increasing juve
nile delinquency, drug abuse, and other social ills to the increasing proportion 
of working mothers. Although this attitude still persists to some extent, it 
appears to be losing ground. In fact, no firm evidence appears to have been 
given of harmful effects on the children of mothers who work.1 On the con
trary, 'Enquiries and studies in France, Great Britain and the United States 
have, on different occassions, shown that the children of working mothers 
generally do better at school than children of mothers who stay at home'.2 

The question facing social planners appears to be, not should women work, 
but how can this be achieved, and the solution will need to be many-sided. 
Some jobs are still not open to women simply because of their sex. At one time 
the need for superior physical strength may have justified such exclusion, but 
there are comparatively few jobs in industrialised countries in which the need 
for muscle power has not been replaced by mechanisation. Other jobs, such as 
those of bus and taxi drivers, have remained almost completely male until 
comparatively recently, even though women have been driving private cars for 
so many years, and this appears to have been mainly a matter of custom. In the 
OECD countries, for example, 'Most of the women who work for wages or 
salaries are concentrated in only three of the nine industrial categories. These 
are community, social and personal services (41 per cent of all gainfully 
employed women), wholesale and retail trade and hotels and restaurants (21 
per cent), and manufacturing (25 per cent)'. The difference was particularly 
striking in the service industries, where only 19% of the men, compared with 
41% of the women had jobs, and in manufacturing, where 38% of the men were 
concentrated, compared with only 25% of the women.3 

The lower level of women's training dooms them to lower paid jobs, which 
are frequently dull and routine, but even when they are skilled, women 'usually 
hold subordinate posts with little prospect of promotion' and 'their wages for 
identical work are generally lower than those of their male colleagues'.4 In 
1975, for example, the ratio of female to male average gross hourly earnings in 
manufacturing was .60 in Luxemburg, .67 in the United Kingdom, .71 in 
Belgium, .72 in Germany .76 in France and .80 in Italy.5 

1. Cain, Glen, Married women in the labour force, Chicago, University of Chicago· Press, 1966, 
p. 27. 

2. Employment of women. Report of Regional T.U. Seminar, Paris, 1970, p. 55. 

3. OECD (1979), op. cit. p. 29. 
4. a. OECD (1970), op. cit., p. 55 

b. See also Kanellopoulos, K., Ph. D. thesis, Kent, op. cit. 
5. OECD (1979) op. cit., p. 78. 
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Employers have complained that women have high rates of turnover and 
absenteeism, and have used this as a reason for not wishing to employ them. 
The poor conditions of their employment described above are, however, partly 
the cause of such differences as may exist. IBM in Amsterdam, and Volvo in 
Gotenborg, for example, have found that when women are in better jobs and 
on equal pay with men, there is no difference in their turnover and absence 
rates. ' Furthermore, the fact that older women have a higher stability rate than 
younger ones, is an indication that high absenteeism is partly a result of family 
responsibilities, since it is usually the young mother rather than the father, who 
will take a day off work when a child is sick. 

Giving women the opportunity to work outside the home, and ensuring that 
their occupational prospects are similar to those for men, does not necessarily 
mean that they will have achieved justice. The maternal role which women 
play, necessitates special provisions in their favour in the form of maternity 
leave etc. By fulfiling the need of society to perpetuate and regenerate itself, 
women are meeting a social objective, and the cost of meeting this objective 
should fall squarely on society, rather than on individual employers. In this 
way, not only would one of the reasons for discrimination against the hiring of 
female employees be removed, but the contribution of women in fulfiling their 
maternal role would receive recognition. 

Even this, however, is insufficient for equality in the roles of men and 
women. In a study carried out in Canada for example,? it was found that, 'By 
and large... when wives take on paid employment, their husbands' minimal 
contribution to the work of the household remains unchanged', and the total 
workload of working wives surpasses that of husbands or housewives. A 1976 
study in the USA also showed that 'the average employed wife still spends 
twice as much time on housework as the average husband'.3 Equality in the 
labour market cannot be seen, therefore, apart from equality in the home. To 
prepare men for a more active role in the home, there is no reason why boys 
should not be instructed in school in various aspects of home-making, as is 
already done in Sweden. 

One of the ways in which both men and women could be given greater 
freedom in their roles both in the labour market and at home, is through more 
flexibility in working hours. There appears to be considerable room for change 

1. Sear, B. N., Re-entry of women to the labour market after an interruption of employment, Paris, 
OECD, 1968, p . 26. 

2. OECD (1975), op. cit. pp. 66-67. 
3. Reagan, Barbara B. in Hoiberg, Anne (ed.) 1982),op. cit., p. 213. 
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in this area -'experience has already shown that some of the existing con
straints and rules- which may have been introduced in an earlier situation for 
what were then quite rational reasons of orderly production and social 
protection- are now upheld more out of tradition and habit'.1 

Finally with regards to women in employment, it should be pointed out that 
contrary to popular belief that it is not economically essential for most married 
women to work, in many cases, their contribution to family income 'is neces
sary to pull a family above the poverty line or establish it firmly in the ranks of 
the middle class'.2 According to the National Welfare Council, in Canada 
there would be a 51% increase in the number of poor families if the wife did 
not have an income.31 he belief in the non-essential nature of married women's 
employment has also meant that they get less than their fair share of unem
ployment benefits. 

2.6. Health 

Health and medicine are also of particular concern for women, since 'women 
use medical services more than men -both in sickness and in health- and they 
also provide the majority of the health workers.4 As was mentioned above, one 
of the first fields to which the feminist movement gave emphasis was to gaining 
control of medical technology and information concerning biological repro
duction. 

It has also been suggested that when cutbacks in the health services are 
proposed, as in many countries during the recent economic crisis, women 
suffer more than men.5 On the one hand, the community health services which 
are used by women and children in particular, seem to be easier to cutback 
than other services, and on the other, in the British NHS, for example, women 
'constitute over 70% of all NHS workers so that reductions in staffing and a 
deterioration in working conditions affect them most acutely'. Furthermore, 
as was mentioned in the health chapter, cutbacks which entail caring for the 
sick and handicapped at home, are also likely to be paid for by women who 
undertake most of this burden. 

1. Evans, Archibald Α., Flexibility in working life - opportunities for individual choise, Paris, 

OECD, 1973, p. Π. 

2. Lloyd, Cynthia B., Niemi, Beth T. (1979), op. cit., p. 9. 
3. Armstrong, P. H in Hoiberg, Anne (ed.), 1982, op. cit., p. 141. 
4. Doyal, Lesley, 'Women, health and the sexual division of labour: a case study of the women's 

health movement in Britain', Critical' Social Policy, Issue7, London, summer 1983. 
5. Ibid. p. 24. 
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The fact that women's health status seems to vary according to their 
husband's profession was noted in the health chapter. This can be attributed 
partly to their socio-economic conditions, but also to the fact that their 
husbands may be unwittingly transporting dangerous substances home.1 

Although the strains of the double burden of employment and housework 
have been stressed above, it appears that women who are not employed also 
suffer. In developed countries where the working housewife is becoming the 
norm, those who do not work outside the home are more apt to suffer from 
mental stress, or housewife's depression as it has been called.2 Furthermore, 
the working conditions of housewives are not controlled in the manner of 
working conditions in paid employment, and they are at risk to a number of 
hazards in the home. 

Finally, the contribution of women to better health, as the main providers of 
food and hygiene in the home, and transmitters of health education to 
children, also needs to be taken into account and facilitated. 

2.7. Participation in political life and public services 

With a few notable exceptions such as India and Israel, and more recently 
the U.K., women do not have a very active part in political leadership. When 
they are given higher positions, these are usually in the 'feminine' fields of 
health, education and social welfare. 'In Denmark, it has become a tradition to 
have at least one female member in Government, but with two exceptions, they 
have all been in charge of education, social, cultural or church affairs'.3 

In general, women are very poorly represented in high level posts in the 
public services. Even in socialist countries, where at lower levels of government 
and public enterprises there is a comparatively much greater representation of 
women than in other countries, at higher levels, female participation is low. 
After a study by the Council on Equality of Women in Denmark, in 1976 for 
example, the Prime Minister requested that there should be more equal 
representation of men and women in the membership of official councils, 
committees etc.4 

1. Doyal, Lesley, op. cit., p. 28. 
2. a. Ibid, p. 28. 

b- Belle, Deborah E., Tebbets, Ruth F. in Hoiberg, Anne, op. cit., p. 185 
3. United Nations (1973), op. cit., p. 61. 
4. OECD (1979), op. cit., p. 93. 
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Whereas men entering politics in most western countries usually appear with 
their families in a supporting role, surveys of women in political office carried 
out in the USA in 1975 and 1980, showed that 'a surprising number of elected 
women's husbands are neutral to negative'.1 

Women are also poorly represented in trade unions. In 1976, for example, 
although the National Union of Tailors and Garment Workers in Britain had 
an 88% female membership, only 6 out of 40 full-time officials were women.2 

In recent years, their membership in trade unions appears to have been 
increasing, and when they do join, they have a tradition of fighting for better 
working conditions.3 

2.8. Women in a unified approach to planning 

In order to deal with many of the above issues, and in accordance with 
resolutions adopted by the United Nations, a number of countries have set up 
standing commissions on the status of women, or special committees to 
influence public thinking, policy and action concerning the position of women. 
In France, a Ministry of Women's Affairs was set up in 1974. Although 
opinions differ as to whether it is desirable to single out women by setting up 
special institutions to deal with their problems, or whether these are best met 
by existing planning authorities, it is generally accepted that some way must be 
found to focus attention on the need to promote the integration of women in 
all spheres of life on an equal footing with men. 

The means of accounting for the needs of women in a unified approach to 
planning are similar to those outlined for the aging. That is, the social planner 
would need to examine the preliminary proposals of a plan for development, 
to assess their impact on the position of women, and to relate this to a 'profile 
for women' at the time of the plan formulation. 

As has been indicated in the previous chapters of this study, one of the main 
disaggregations of the social indicators used in a unified approach to planning 
is that according to sex. It is important that sectoral planners are aware of 
possible sex differentials in the sectors in which they are dealing, but in order 
to achieve an overall picture, albeit a crude one, these indicators need to be 
brought together in a profile for women. 

1. Stiehm, J. H. in Hoiberg, Anne (ed.), op. cit., p. 58. 
2. Hewitt, Patricia, op. cit., p. 167. 
3. Connely, M. P. in Hoiberg, Anne (ed.), op. cit. p. 230. 
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Obviously, as with any specific group of the population, the social planner 
will be assisted by special studies of the different aspects of the position of 
women. The systematic break-down of social indicators by sex should, 
however, indicate possible areas where such studies need to be carried out. 

2.9. Monitoring the changes 

The 1968-72 Development Plan for Greece does not refer to the position of 
women, or to sex differentials at any point whatsoever. The word 'women' 
appears only in reference to their expected greater participation in the labour 
force and the consequent need for more day-nurseries. There is no question, 
therefore, of evaluating the programme on the basis of its own goals in this 
case. 

As mentioned above, therefore, we have simply taken the social indicators 
used in evaluating the various sectors, disaggregated by sex. As we have 
attempted throughout this study, the indicators are grouped according to 
those which are demographic or informational, and those which are output or 
final state indicators. In no way can these indicators be considered to provide a 
sufficient profile of women during the planning period. This is no more than 
an attempt, using available data, to make a first step in building up such a 
profile. The paucity of the indicators available is at once a reflection of the 
inadequacy of the data base for social planning in Greece, and of the lack of 
attention given so far to sex differentials. The indicators used are given in 
Table X. 11. 

2.9.1. Demographic indicators 

In Table X.A.4 of the appendix, specific death rates for certain groups of 
diseases are given, disaggregated by sex and urban, semi-urban and rural 
areas. These rates were estimated by the Department of Public Health and 
Epidemiology of the Athens medical school, using data for the years 1972-1974 
and the 1971 population. 

From this it can be seen that whereas death rates for both men and women 
were higher in urban than in rural areas, in general, death rates for women 
were considerably lower than for men. The death rate for women from lung 
cancer in particular, was seven times lower than that for men, partly since, at 
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TABLE Χ. 11 

Social indicators for women 

Available indicators Other desirable indicators 

Demographic indicators 

Disease specific mortality rates 

Death rates as a result of accidents 

% of aging population 

'Very old' as % of aging 

% of aging who are married 

Output and final state indicators 

Hospital utilization rates 
Enrollment ratios in education 
Employment participation rates 
Distribution of employment by type and 
sector of employment 
Unemployment rates 
Repetition rates in education 
% of deaths due to ill-defined causes 
Life expectation 
Suicide rates 
% of population illiterate 
% of population with university educ. 
Women's earnings as % of men's 

Single parent families with female 

head 

Utilization of community health 
services 
Utilization of welfare services 
Housing loans awarded 
Employment in health serv. 
Employment in welfare serv. 
Employment in education 
Home ownership 
Ownership of enterprises 

that time, very few women smoked in Greece. The same study1 gives mortality 
rates, standardised for age and disaggregated by geographic region, which 
indicate areas which might merit further investigation, as for example, a 
comparatively high death rate for women from falls and suicides in 
Peloponnesos. 

In Figure X.l, the rest of our demographic indicators are shown. Deaths as 
a result of accidents have been singled out, since on the one hand they can be 
avoided to some extent, and on the other, it was mentioned above that many 
women are working in uncontrolled environments in the home. From this it 
can be seen that death rates for women from accidents were very much below 
those for men, and the gap between the two hardly changed over the plan 
period. 

1. Health, Report of Working Group, 1976-1980 Development Plan, Athens, Centre of 

Planning and Economic Research, 1976, pp. 23-59. 
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The remaining demographic indicators relate to vulnerable groups of the 
population, the aging and particularly the very old, and those who possibly 
live alone. From this it can be seen that a higher proportion of women than 
men are aging, and there is a slight increase in the gap between the two. 
Furthermore, of elderly women, a higher proportion are 75 years of age or 
older. Whereas 80% of elderly men are married and, therefore, have at least 
one companion, only 39% of elderly women are married. 

Another vulnerable group, concerning which, however, data are not 
available, are one-parent families, disaggregated according to the sex of the 
head of the household. 

2.9.2. Output and final state indicators 

Figures X.2, X.3 and X.4 show the sex differentials in the utilization of 
hospital and educational services. Maternity cases have been excluded from 
the hospitalisation rates, since pregnancy and the complications thereof, 
concern both the father and the mother, though it is obviously the latter who 
appears in the statistics for hospital care, and their inclusion would have 
distorted the female rates. 

It can be clearly seen from these figures, that males in comparison to fe
males, were benefiting disproportionally from these two basic social services. 

The relevant data are not available to estimate sex differentials in the use of 
other services such as community health services and welfare services. 

As mentioned above, we have considered employment as an output of the 
economic system. In 1971, women's participation in the labour force was less 
than half that of men, the rates being 20.2% and 54.3% respectively. Although 
data on unemployment in Greece are not considered to be very reliable, it is 
estimated that in 1971, the unemployment rate for women was slightly higher 
than that for men, being 4.1% and 3.0% respectively. 

Figure X.5 gives the sex differentials in the distribution of employment by 
type of employment and by economic sector. From this, it is abundantly clear 
that agriculture still provided the main outlet for women seeking employment, 
accounting for over 50% of women employed. Women were much more 
concentrated than men, in a restricted number of areas of employment. 

It is interesting to note the comparatively high participation of women in 
'professional, technical and related occupations', which is possibly a reflection 
of the inexpensive homehelp available at that time in Greece, and in other 

I. Hoiberg, Anne (ed.) (1982), op. cit., pp. 7-8. 
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countries of a similar level of development,1 which enabled women university 
graduates to continue participating in the labour force after marriage. 

We do not have the relevant data to estimate how far the health, education 
and welfare services were providing employment opportunities for women, 
and what type of employment. 

Two further output indicators which would contribute to a more complete 
profile for women, would be sex differentials in the ownership of business 
enterprises, and in the ownership of housing. 

The following two indicators on our list, the proportion of deaths due to 
ill-defined causes, and repetition rates in education, have been singled out as 
giving a more qualitative assessment of women's participation in health and 
education services. 

From the data available, it appears that, whereas in 1967, the proportion of 
deaths due to ill-defined causes was practically the same for men and women, 
(4.2% and 4.1% respectively), in 1972, 14.5% of the deaths of females were 
recorded as being due to ill-defined causes, whilst this proportion was 9.9% for 
men. It should be noted that the recording of the cause of death in Greece is 
not considered to be as reliable as in other European countries. The 
monitoring of this indicator over a longer time period, would show whether 
there was a consistent sex differential, which might merit investigation with 
regards to possible variations in the quality of health services being provided 
to both sexes. 

From Figure X.6, which gives the sex differentials in the proportion of those 
repeating classes throughout the general education system, it appears that their 
sex was no obstacle to girls' academic performance. Although boys also 
improved their position over the plan period, the girls continued to surpass 
them at all levels, and women university students actually improved their lead. 

FIGURE X.2 

Persons discharged from hospital/1,000 
inhabitants,* by sex, 1967, 1973 

90 85 

1967 1972 

* Excludes maternity cases. 405 
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FIGURE X.4 

Enrollment in higher and university education -

Sex differentials 1967/68, 1973/73 
(percentages) 
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FIGURE Χ.5 

Distribution of employment - Sex differentials, 
1971 (percentages) 

Professional, technical and related occupations 

Admin, executive and management 

Clerical and related 

Trade and sales 

Service workers 

Farmers, loggers etc. 

Craftsmen, labourers, transport workers 

Agriculture and livestock 

Mining and quarrying 

Manufacturing 

Electricity, gas, etc. 

Construct bn 

Trade (incl restaurants & hotels 

Transport, storage & commun. 

Banks, insurance etc. 

Services 

mim^.i 

5.1 

7.0 

T.o 
9.0 

5.0 

9.U 

^ 
35.9 

ψ///////////////////////////Μ 52 

J 35.U 

W/////////////////L· ».o 
ΓοΤ 

0.1 

males [_ J 

females V/////\ 



vO 

>< 
W 

Ο 
N N 

M V 

Ο 
ο 

Χ! 
CM 

ha 
ce 

TS 
e 
ο 
υ 
CU 
vi 

Ό 
Β 
ce 

ce 

S 
"ί
α. 
s 

· • " 
( Λ 

cu 
(Λ (Λ 

Ο 
DD 
C 

ce 
α» 
α. 
<u I M 

fi 

Β 
Ol 

•π 3 
• * * 

fi 

«Ol 
Ο 

C 

• * - < 
ha 

Ο 
Ou 
Ο 

If 
οχ 
ce 

Β 

S 
ι* 
α> 
ο. 

(Λ 

is 
Β 

2 
£ 
Ή 
τ3 
χ 
α> 

en 
ι 
>-> 

"35 
ί
α» 
> 
"Ξ 
s •α 
s 
ce 
(Λ 
tu 

ε cu - β 

ce 
υ 
ce 
DD 
Β 

LB 
ο 
ce 
CU 

·»-> 

ο 

Ο 
CM ^ 

Ο 

co ^ 

^ Ν 

^ 

^ 

^ 

D 

409 



Finally, in Figure X.7, the available final state indicators are presented. 
From this, it can be seen that although women enjoy a longer life expectation, 
and their suicide rate, which has been taken as one of the indicators of malaise, 
is less than half that of men, they are woefully behind with regards to level of 
education and earnings. 

2.9.3. Conclusions 

As mentioned above, the indicators used in this profile are highly 
inadequate, and need a considerable amount of supplementation as the 
relevant data become available. From these limited indicators, however, it 
appears that although women in Greece live longer than men, the quality of 
their life is lower in some respects.1 The monitoring of even this limited range 
of indicators, however, presents a picture which is certainly hopeful. That is, 
there are strong indications that the position of women was on the whole 
improving. A more complete profile, and one covering a longer time period, 
would indicate to the social planner, areas of priority for planning proposals 
for the more rapid achievement of sexual equality. 

3. Regional policy 

3.1. Provisions of the Plan 

As was mentioned in relation to the overall goals, the Plan was not 
regionalised, although broad policy directions for regional development were 
outlined. The broad aim of this policy was to reduce the very great disparities 
between the level of income and the general standard of living and provision of 
services in Greater Athens and the rest of the country. Full employment and 
equal opportunities for economic advancement were to be provided for the 
entire population, and there was to be a 'proper' regional distribution of 
productive activity and population. 

The measures proposed for this were i) priority development of regions or 
areas capable of developing into 'dynamic poles of development', ii) the 
development of industrial areas (including provision of transportation 
services, sewage disposal facilities, technical education and workers' housing), 

I. Obviously this excludes very important aspects such as personal relationship etc. 
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iii) intensification of tourist development in the Aegean Islands, Crete and 
Western Péloponnèse, which were thought to have readily exploitable tourist 
resources and suitable infrastructure, iv) the development of complementariti
es in the regional economies, v) the provision of the necessary social services 
and facilities in a 'fully equipped system of urban and rural centres', vi) the 
abandonment of areas which do not have suitable resources and are not of spe
cial national significance. 

The organisational measures proposed were the delineation of planning 
regions and the adjustment of the boundaries of the regional services of other 
ministries and organisations to these regions, the reorganisation of the existing 
regional development services in each planning region, and the expansion of 
the role and jurisdiction of the newly founded Regional Development 
Councils, which had been set up to coordinate the activities of the various 
services in each planning region. The system of financing local administration 
was also to be revised. 

3.2. Achievements over the Plan period 

What in fact happened was that regional disparities increased, as the more 
dynamic areas further improved their position. Whether this was a result of the 
expressed policy to develop regions which were capable of becoming 'dynamic 
poles of development', or whether it was simply the manifestation of a 
continuing momentum for economic activity in certain areas is a moot point. 
In fact, the expressed goals of equality of opportunity and income distribution, 
seem to have been in conflict with the proposed policy for the advancement of 
regions which were already in a favourable position as far as their 
potentialities were concerned. 

The conflict in aims was in fact clearly stated. 'The elimination of these 
advantages' (enjoyed in certain regions) 'would necessitate extensive Govern
ment intervention, which, beyond a certain point, would be incompatible with 
the effort to improve the competitiveness of the economy and accelerate its 
development. This limitation also determines the extent of the direct and 
indirect income support envisaged in the Plan, for the economically weaker 
population groups and regions of the country'.1 

With regards to the organisational measures, the administrative regions of 
other ministries and organisations were not harmonised with the seven 
planning regions of the Ministry of Coordination -in fact, they still have not 

1. Plan, pp. 40-41. 
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been, and there is considerable doubt as to the suitability of the planning 
regions as defined, since in some cases, communication between parts of a 
region and its administrative centre cannot be achieved directly, but only 
through Athens. The Regional Development Services were not given the 
appropriate authority, responsibility, or staff, and so became even less 
effective over the period.1 Similarly, the Regional Development Councils did 
not get off the ground. 

3.3. Monitoring the changes 

Throughout this study, wherever possible, the social indicators used have 
been disaggregated by geographic region. In this final section, a number of the
se indicators are brought together in composite regional profiles. Since, as has 
been stated above, we are interested in outputs and final states of well-being, 
the indicators included in these composite profiles are mainly those relating to 
output and performance, and although these are few, those relating to final 
states. 

Although in the profiles for the health sector, mortality rates have been 
included amongst the demographic indicators, for reasons which are given in 
the relevant chapter, in these composite profiles, death rates are included in the 
final state indicators, and they have been disaggregated by sex to give a more 
complete picture. 

The list of indicators included in the composite profiles is given in Table 
X. 12. The numbers which appear in brackets before most of the indicators, are 
those under which they appear in the corresponding sectoral profiles. 
Reference can, therefore, be quickly made to the actual value of the indicators. 

As we have stressed throughout, these indicators are in no way to be 
considered to be the most desirable. They have been selected on an empirical 
basis, from indicators constructed from available data. The purpose in 
presenting them is to show how a system of social indicators could be built up 
in a unified approach to planning, to throw more light on the multifaceted 
aspects of development. 

Even from the limited spectrum of indicators used, it is clear from the 
composite profiles, that most regions present a very uneven pattern of 
development. With the exception of Greater Athens and Macedonia, which 

I. Regional Development, Report of a Working Group, 1976-80 Development Plan, Athens, 
Centre of Planning and Economic Research, 1976, pp. 21-22. 
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TABLE Χ. 12 

Composite, comparative regional profiles - List of indicators 

OUTPUT INDICATORS 

Education 

(4) University students/1,000 population 

(21) % of pupils repeating class in primary schools 

(22) % of pupils repeating class in secondary schools 

(23) % of pupils achieving top grades in primary examinations 

Health 

(9) Hospital discharges/1,000 inhabitants 

(10) Discharges from psychiatric hospitals/1,000 inhabitants 

(11) % of births attended by a physician 

(12) % of deaths recorded as being from 'ill-defined' causes 

Housing 

(2) % of households sharing a dwelling 

(3) % of households in regular dwell, with tap inside 

(4) % of households in regular dwell, with kitchen 

(5) % of households in regular dwell, with bath of shower 

(6) % of households in regular dwell, with electricity 

(7) % of households in regular dwell, with WC (with water) in dwell. 

(8) % of households in regular dwell, with no WC of any kind 

(9) % of households in regular dwell, connected to sewage disposal network 

FINAL STATE INDICATORS 

(24) % of population illiterate 

(25) % of population with university level education 

% of labour force unemployed 

Death rates from all causes in urban areas 

Death rates from all causes in rural areas 

Suicides/10,000 inhabitants 

Crimes of 'grievous bodily harm'/ΙΟΟ,ΟΟΟ inhabitants 

Infant deaths/1,000 live births 

show a clear superiority in the output of services, most regions show very 
patchy development, with indicators scattered above and below the half-way 
line. 

It is interesting to note, that Greater Athens and Macedonia which is 
dominated by Salonika, whilst being in an advantaged position with regards to 
the output of services, are in a much less favourable position with regards to 
final states as reflected in the indicators relating to crimes of serious bodily 
harm, suicides, mortality rates, and to some extent, unemployment. 
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COMPOSITE REGIONAL PROFILES 
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The very complexity of the profiles indicates the lack of easy answers or 
formulas for planning. For example, certain areas in a comparatively 
favourable position with regards to the output indicators for health, and 
housing, are however, in a much less favourable position with regards to 
mortality rates, whereas Epirus, on the other hand, which is in the bottom two 
positions for output indicators for both health and housing, by contrast, is in a 
comparatively favourable position with regards to death rates. Thrace, which 
vies with Epirus in holding the bottom position for most indicators, has 
however, the second lowest suicide rate, and the third lowest violent crime 
rate. 

A further interesting point is that, on the whole, with regards to the 
indicators which are disaggregated by sex, regions where indicators are mainly 
below the half-way line for women, are also in a disadvantaged position for 
men. That is, in most regions, on the basis of these few indicators, when 
conditions are poor, they are poor for both sexes. 

In the chapters of this study devoted to the various sectors of the economy, 
an attempt has been made to show the essential complexity of a unified 
approach to planning. Social indicators were used both in relation to planning 
for sectors, and for the composite aspects dealt with in this chapter, in order to 
organise knowledge more systematically. 

The use of social indicators, and the attempt to produce regional or group 
profiles, can also act as a catalyst in the search for further knowledge, and the 
collection of the necessary data on a permanent basis. This does not mean, as 
was stressed above, that the same social indicators should be produced ad 
infinitum. The housing indicators used in the composite profiles in this 
chapter, using data for 1971, might not all be necessary when refering to the 
1981 data, since the standard of housing in Greece has improved considerably 
over the last decade. It would possibly be sufficient at the present time, to refer 
only to indicators of density, and those concerning a WC with running water, 
and connection to a sewage disposal system, and to attempt to add new 
indicators related to the environment of housing, such as green space and air 
pollution for example. 

4. Conclusions 

The structure and content of this chapter naturally differ from those of the 
previous chapters, since it deals with particular population groups rather than 
sectors of activity, and since there were no corresponding chapters in the Plan 
for women and the aging, or for the various regions. The preparation of 
profiles for these population groups is, however, directly related to the 
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assessment of changes on the basis of the criteria for integrated social 
planning. 

Since the aim is to ensure that no groups of the population are left out of the 
development process and to achieve greater social justice, the vulnerable 
groups must be pinpointed and monitored. On the one hand, research and/or 
experience may have shown that certain groups are apt to be disadvantaged, 
such as the elderly and single-parent families with female heads. Demographic 
or informational indicators for such known groups, analysed on a regional 
basis, are essential for the social planner in showing where investigative light 
needs to be shed. On the other hand, the routine analysis of certain sectoral 
indicators on a regional basis, and by special population group, in this case 
women and the aging, can uncover hitherto unnoticed vulnerable or 
disadvantaged groups. 

The bringing together of indicators relating to different sectors, in profiles 
for a particular group, is an aid in assessing whether their needs are being met 
through comprehensive or integrated policies, or whether such groups are 
being left behind, or unduly favoured, by policies in particular sectors. 

As can be seen from the above, the construction of such profiles can 
reinforce or disprove what might be generally held conceptions. For example, 
conceptions about the generally inferior position of women in Greece would 
need to be somewhat modified by the fact that the younger generation of 
females seem to be pulling strongly ahead as far as education is concerned. 
That is, with regards to education, the indicators show a clear trend towards 
greater equality between the sexes. The indicators for employment, however, 
show women to be in a very inferior position. An obvious pointer for social 
planning purposes, therefore, is that much more effort would need to be made 
to ensure satisfying job-opportunities for the more highly educated young 
women of the future. 

Similarly, the regional profiles show regions which were popularly held to be 
advantaged, to be considerably disadvantaged in some aspects, and some 
which were considered to be underdeveloped, to be in a favoured position with 
regards to certain final state indicators. The indicators available to us on a 
regional basis were limited. Noticeably absent were indicators concerning 
environmental conditions. Even the limited information available, however, 
clearly shows that this type of profile sounds a warning bell for regions where 
particular aspects of the quality of life need protection or are already rapidly 
deteriorating. 

From the indicators available to us for this period, it appears that in regions 
where conditions were particularly poor for women, they were on the whole 
also poor for men. That is, the value of the indicators for women in those areas 
seems to have been due to a general low level of living, rather than to 
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particular sex discrimination in those areas. The range of indicators available 
both by sex and by region, however, was extremely limited. In the case of the 
aging, the breakdown of indicators by region was even more limited. Much 
more detailed data, analysed by age, sex and region would be necessary for 
general conclusions to be drawn. Furthermore, given the particular conditions 
in Greece, a breakdown of data at the county rather than the regional level 
would be valuable. In certain areas, particularly Greater Athens for example, 
analysis at a much lower level would be necessary, on the line of the Small 
Area Data used in Britain. 

It is also obvious from the lack of available social indicators, that much 
more needs to be known about the agents and beneficiaries in certain areas of 
activity, as for example, cultural and recreational activities. 

Finally, apart from an examination of organisational provisions for the 
participation of certain groups in decision-making, the development of 
indicators concerning the representation of particular groups amongst M.P.s, 
in local authorities, in workers' unions and in high administrative positions for 
example, would shed light on participation. Participation in political elections 
would not be a relevant indicator in Greece, since voting is compulsory. 
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CHAPTER XI 

CONCLUSIONS 

1. International planning experience 

The reasons for planning have been shown to be many, ranging from a mere 
facade to 'legitimize' the aims of an authoritarian government, to meeting the 
demands of a loan-giving organisation, and a sincere attempt to affect changes 
in the direction of specified goals and objectives. Similarly, the techniques of 
plan formulation can vary from decision-making based simply on the practical 
knowledge and experience of policy-makers, to highly sophisticated planning 
models. 

Despite the sophistication of many tools of planning, it has also been seen 
that value-judgements, which are frequently not explicit, permeate the 
planning process at all levels. Even the basic data available to planners is a 
result of value judgements concerning the type of information worth 
collecting. The training of planners for their tasks reflects as much, if not 
more, the values of academic institutions, as those for whom planning is 
purportedly being undertaken. 

Planning is a political process. It does not, indeed cannot, take place without 
some political frame of reference. On the other hand, many of the techniques 
and tools of planning cross the barriers of political systems. Similar 
mathematical techniques, and the development of similar indicators to serve as 
planning norms for example, can be found in the planning systems of countries 
of very different political backgrounds. 

Perhaps even more surprisingly, many of the stated goals and objectives of 
development planning in different countries appear to be strikingly similar. 
This can be seen in the international resolutions to which capitalist, socialist, 
and the hybrid societies in between, pen their signatures from time to time, one 
such recent example being the World Health Organisation's 'Health for all by 
the year 2000'. What differs more, is the way in which the various countries set 
out to achieve these goals. 

The difficulty of attributing broad changes to specific planning policies has 
been amply demonstrated, the web of inter-relationships being so intricate. 
Planners are rarely in the position of being able to carry out before and after 
evaluations as in the case of the Finnish health reforms refered to. An attempt 
can be made however, to assess whether stated planning targets have been 
reached. 
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2. The 1968-72 Plan for Greece in its own terms 

This has been done in the case of the 1968-72 Development Plan for Greece. 
From this assessment a number of points come very clearly to the fore. 
Perhaps the most striking of these is the almost total failure in all sectors, to 
carry out proposed institutional and organisational reforms. This reflects 
seriously on the real political will, or lack of it, of the policy-makers to actually 
implement the Plan. It has been pointed out that institutional and organisation
al rigidities are frequently an obstacle to plan implementation. 

The failure of the public sector to meet many of the targets set, and the 
contrasting surpassing of targets in certain fields of the private sector, again 
give room for conjecture as to how far developments were the result of a 
favourable international economic climate and an upward trend in economic 
development which had started before plan implementation. 

3. Assessing development from the point of view of a unified, social 
planning approach, with special reference to the period 1968-72 

An assessment of the plan simply in its own terms, with regards to the 
achievement of the targets set, does not, however, give a real picture of the 
impact of development on the population during this period. 

Frequently, one of the professed aims of development planning is to 
formulate a 'strategy of equality', a term coined by Tawney, but supported by 
many. It is often assumed that certain 'redistributional' or 'egalitarian' policies 
will achieve equality. 

In examining and discussing some of the problems being faced in planning 
throughout the world, and in a number of studies to which we have refered, it 
has been seen, however, that such equality has not yet been achieved. The 
failure to achieve an equal share in development for all groups of the 
population has not been restricted to countries of any particular political and 
administrative structure. Both developed and developing countries, market 
economies and those which are centrally planned, are facing many of the same 
problems. Furthermore, in many instances, there has been a failure to involve 
the population in decision-making, whether in their capacity as consumers of 
goods and services, workers, or members of special interest groups. 

The interest in certain academic and planning circles in integrated planning, 
which has been apparent for a number of years, has been outlined. Despite the 
discussion, however, the planning techniques we have examined, in most 
countries and particularly in Greece, have not been of a multisectoral nature. 

An attempt has been made to examine the 1968-72 Plan for Greece on the 
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basis of the criteria for unified, social planning. That is, the provisions of the 
Plan and developments which were observed during the Plan period were 
evalued on the basis of the four main characteristics of such an approach to 
planning, i) that the inter-relationships of the 'economic' and the 'social' be 
expicitly taken into account, ii) that development is people-oriented, enhanc
ing individual welfare and ensuring that no groups are left out as agents and 
beneficiaries of development, iii) that the population take part in decision
making at all levels of the planning process, and iv) that developments are in 
the direction of greater social justice and integration. 

3.1. Inter-relationships of the economic and social 

From this evaluation, with regards to the first criterion, it is clear that there 
was practically no recognition of the multi-sectorality of development. 
Sectoral planning was carried out within restricted sectoral boundaries. There 
was no real attempt to achieve objectives in one sector, through corresponding 
measures in other sectors. 

3.2. People-orientation 

Most of the objectives of the Plan were defined in terms of economic growth 
and increased productivity of labour, rather than being people-oriented. This 
is not to say that the notions of individual welfare and active participation and 
benefit from development were totally ignored. The opening sentence of the 
Plan stated that the final aim of development policy is to secure in the shortest 
possible time, a high standard of living for all the population, and favourable 
conditions for continued cultural development and social progress. It was 
assumed, however, that this could be achieved through high rates of economic 
growth. This frame of mind characterised the Plan, and restricted the types of 
policy measures proposed. 

In an attempt to evaluate changes over the period from the point of view of 
this criterion, and as is discussed below, from the point of view of whether 
developments were in the direction of greater social justice, an effort was made 
to set up and monitor a system of social indicators. 

Our examination of the types of indicators used in planning, showed that 
regardless of the theory which stresses output and final states, in most cases 
planning is 'input oriented'. Planning has been mainly concerned with resource 

425 



allocation for the provision of services and infrastructure as an end in itself, 
rather than with outcomes and final states which are people-oriented. This was 
eminently clear in the case of the 1968-72 development plan for Greece. 

3.3. Popular participation 

Since the 1968-72 Plan was formulated and implemented during a military 
dictatorship, the question of popular participation for that particular period 
was largely without meaning. Apart from the political situation, however, 
other institutional conditions necessary for popular participation, such as 
decentralised administration and strong local government, were also lacking in 
Greece. 

3.4. Equality, integration and social justice 

The sets of social indicators refered to above, which were used to monitor 
developmental changes in Greece, have shown how problem areas can be pin
pointed, not only with regards to inequality in the provision of services, but 
also as concerns equity in final states or outcomes. The social indicators do not 
answer why certain development occurred, but they do describe what happened 
and to whom. 

Improvements in the development and selection of indicators, and the 
development of subjective indicators, will obviously improve the quality of the 
informational background for planning thus obtained. Even if full equality is 
perhaps a Utopian dream, it has been shown, using actual data for the period 
1968-72, that the use of social indicators within a unified approach to 
planning, can be instrumental in assessing whether at least some measure of 
equality is being achieved. 

Even with the limited data which was available, it has been seen that the use 
of such indicators can be a tool to clarify to some extent, the impact of 
development on various groups of the population. Such clarification can assist 
sectoral planners in their understanding of the multi-sectoral nature of 
development, policy makers and planners in externalising implicit value-judge
ments, and the population in grasping the concept of development and 
formulating their own objectives. Such an approach moves nearer to 
determining whether planning in a particular country really is a people-orient
ed process, directed at all groups of the population, both as agents and benefi
ciaries of development, in such a way as to ensure greater social integration 
and justice. 
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4. Some implications for the future of planning in Greece 

4.1. Definition of objectives and specification of targets 

From the examination of the 1968-72 Plan, and from experience in the 
formulation of other plans for Greece, it is apparent that there is a need for a 
much clearer definition of the goals and objectives of planning, both at the 
overall planning level and at the sectoral planning level. In the context of 
unified social planning, this entails close cooperation between the planners or 
'technicians' of the planning process, and the policy-makers expressing the will 
of the people at both the central and local level. Such cooperation was not 
entirely successful even in the formulation of the most recent (1983-87) Plan 
for Greece, where in some instances there was a lack of cooperation between 
the sectoral planners of the central planning organisation responsible for the 
technical formulation of the plan, and the political representatives of the 
corresponding ministries. There is a need for the breaking down of parochial 
interests, and a greater realisation that development planning is of necessity a 
team effort if it is to be more than an academic exercise. 

The heavy burden of inherited social, economic, cultural and institutional 
conditions, and the obstacles to the introduction of radical changes which 
these constitute, have been emphasised. In the short term it is frequently 
possible to make only incremental changes. When clear, long-term goals and 
objectives have been defined, however, the incremental changes brought about 
by short and medium term measures may be informed by and harmonized with 
more radical changes reflected in these long-term objectives. 

The need to specify targets and policy-measures for the implementation of 
the goals and objectives defined is also clearly apparent. This is not simply a 
question of moving from the level of wishful thinking or 'window-dressing' as 
we have called it, to the level of concrete action. In a unified social planning 
approach it also means that the relationship between input targets and final 
states of well-being is defined as clearly as possible. 

The relative under-development of the greek economy, which has been seen 
above, means that in some fields Greece is not heavily burdened with sunk 
investments, such as large obsolete industrial units or hospitals for example, 
which are difficult to adapt to new aims. Much can be learned from the vast 
experience of other countries, but as has been seen from the above discussion 
of such experience in many sectors, care will need to be taken in avoiding a 
simple transplant of foreign methods, and in developing techniques which are 
adapted to the Greek situation. The similarity of many of the problems being 
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faced by countries of different political hues which has been seen above, 
suggests that this should include the avoidance of simplistic political choices, 
which may hide the substance of planning problems under ideological rhetoric. 

4.2. Multi-sectorality 

The 1968-72 Plan clearly ignored the inter-relationships of the economic and 
the social. Although more recently, some lip-service has been paid to the 
multi-sectorality of development, it is still apparent that there is a considerable 
need for much more emphasis to be given to the indivisibility of the economic 
and the social. The central planning organisation for example, is still staffed 
almost exclusively with economists and econometricians, there being a notable 
absence of disciplines such a sociologists and anthropologists. As seen in the 
chapter on health, the recently established Central Health Council is a purely 
sectoral organ. 

4.3. People-orientation 

The lack of inter-disciplinary planning teams gives some room for doubt as 
to how far planning in Greece will be people-oriented, and how far it will be 
oriented towards the development of some 'economic model of production'. 
There appears, therefore, to be a need for attention to be given to the impact of 
different patterns of economic development on life-styles. This is particularly 
important in Greece, given the high proportion of the self-employed and the 
individualism of the Greek character. The danger of taking the aspirations of 
the population for granted, or of identifying them with those of the planners 
needs to be avoided. 

4.4. Popular participation 

The above leads directly to the question of popular participation. Attention 
will need to be given to the institutional and organisational changes necessary 
for the facilitation and encouragement of popular participation in planning. 
Some changes have recently been made in this direction, but care will need to 
be taken to ensure that small organised pressure groups do not dominate such 
an effort, and that the 'silent majority' takes part in the planning process. 

Institutional and administrative changes do not suffice. Attention will also 
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need to be given to education for participation, which must include the 
education of the educators. So far, rather spasmodic attempts have been made 
at this through the programme for 'Popular education' (Laiki Epimorphosi). 

It is worth noting that in the framework of the formulation of the 1983-87 
Plan, the proposals coming from the recently set up county advisory councils 
(nomarchiaka simvoulia) did not differ greatly from the traditional typef of 
planning proposals put forward by the bureaucracy. 

It is also essential that recognition be given to the continual tension between 
the need for popular participation in decision-making and the need for central 
provision for social equality. Possible conflicts of interest need to be brought 
into the open through informed public discussion, divorced as far as possible 
from political rhetoric. 

4.5. Equality, integration and social justice 

The above has indicated how little is known about who is actually 
benefiting from development in Greece, and whether the changes affected are 
in the direction of greater social justice and an integrated society. Information 
concerning particularly vulnerable groups such as the handicapped, especially 
the mentally handicapped, and the chronically sick, is woefully inadequate. As 
was seen above, social indicators could not be developed for territorial groups 
even at the regional level, let alone the county level. 

This highlights one of the most serious implications for the future of the 
above exercise, that is, the need for a much more substantial data base for 
planning. 

There is a need for a re-examination of the data collected and processed on a 
regular basis in Greece. This does not mean simply the collection of 'more 
data', but of 'more relevant information'. If planning in Greece were to be 
carried out in the framework of a unified approach, then data collection would 
need to be related to the development of relevant social indicators, particularly 
of the output and final state type, which are necessary for an evaluation of the 
movement towards social justice. 
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TABLE II.A.1 

Indicators used in 1983-87 plan to rank counties 

Demographic conditions 

1. Change in population 

2. Urbanization 

Economic conditions and level of living 

3. Per capita income 
4. Increase in regional product 
5. Per capita deposits 
6. Private cars 
7. Electricity consumption 
8. Telephones 
9. Hospital beds/inhabitants 

10. Doctors/inhabitants 

Infrastructure 
11. New construction 
12. Roads 
13. Water supply 

Agricultural resources 

14. Irrigated cultivation 

15. Agricultural land 

Structure of labour force 

16. Employment in manufacturing 

Other 

17. Hotel beds 
18. Distance (in time) from Athens 





APPENDIX TO CHAPTER V 





POLICY MEASURES AND INSTITUTIONAL REFORMS PROPOSED 
FOR EDUCATION, 1968-72 DEVELOPMENT PLAN 

Policy measures & institutional reforms Required action 

1. Concentration of all special agencies for education under a single Legislative 
agency action 

2. Reorganisation of School Buildings Organisation Legislative 
ammendment 

3. Increase in number of classrooms, labs. & teaching equipment for all Ministerial 
levels of education decision 

4. Increase in number of teachers at all levels of education Ministerial 
decision 

5. Grouping together of very small schools for creation of larger units Ministerial 
decision 

6. Expansion of scholarship system Ministerial 
decision 

7. Improvement of standards of operation of private tech. & vocation- Ministerial 
al schools decision 

8. Modernisation of existing public tech. & voc. schools, construction Ministerial 
of new ones in main towns decision 

9. Reorganisation & strengthening of Gen. Direct, of Tech. & Voc. Ministerial 
Educ. of Min. of Education decision 

10. Increase in financial assistance to students on basis of area of Ministerial 
specialisation, training, achievements decision 

11. Introduction of system of student loans for tech., voc. and higher Decision of 
education currency committ. 

12. Creation of independent dept. of econ. & business admin., radical Dec. of University 
reorganisation of existing schools of economics Approval of Min. 

13. Organisation of post-grad, scientific training Legislative 
action 

14. Compulsory teaching of one foreign language in higher education Decision of univ. 
Approval of Min. 

15. Reorgan., modernisation of admin, in higher education Legislative 
action 

16. Introd. of appropriate ranking for teachers in higher education Legislative 
ammendment 

17. Introd. of "special" professors in higher educ. Legislat. ammen. 
18. Expansion & modernisation of libraries, creation of new libra- Administrative 

ries, exten, of radio & TV educ. programmes decision 
19. Reorgan. & financial assist, of research centres Legislative 

ammendment 
20. Emphasis on extra-curricular athletics Admin, decision 
21. Creation of Division for Policy on Science & Technology in Min. of Legislative 

Coordination action 
22. Creation of post-grad, schools in higher educ. Univ. admin, dec. 
23. Sending of greek univ. grad. abroad for post-grad, educ, Administrative 

encouragement of repatriation of greek scientists to staff research decisions 
centres & higher education 
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TABLE V.A.1 

Percentage of pupils in private education, by level, 1967/68, 1972/3 

Level of education 1967/68 1972/73 

Kindergarten 14.7 17.1 
Primary 6.8 8.2 
Secondary (general)1 10.5 12.9 
Vocational & technical (secondary & higher) 72.5 58.1 

Source: Educational Statistics, National Statistical Service of Greece. 

1. includes day & night schools. 

TABLE V.A.2 

Proportion of children in private education, kindergarten, 
primary and secondary level (general) 1967/68, 1972/73 

Geographic region Kindergarten Primary1 Secondary1 

1967/68 1972/73 1967/68 1972/73 1967/68 1972/73 

1. Greater Athens 
2. Rest of Cent. Greece 

& Euboea 
3. Peloponnesos 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

61.8 
4.5 

17.8 
27.2 

1.4 
6.1 
4.3 
0.0 
6.6 

10.0 

14.7 

73.7 
7.7 

11.5 
12.9 
2.5 
5.2 
4.7 
0.0 
5.0 
8.7 

17.1 

21.4 
1.0 

1.3 
1.8 
0.3 
0.9 
1.5 

34.8 
0.7 
1.1 

6.8 

21.5 
1.9 

1.3 
1.8 
0.4 
0.9 
1.8 

39.8 
0.7 
2.1 

8.2 

21.1 

2.0 

4.5 
1.4 
1.8 
7.7 

11.1 
4.9 
0.7 
7.1 

10.5 

23.5 

3.6 

5.7 
0.0 
2.9 
7.9 

124 
7.0 
0.5 
9.2 

12.9 

Source: National Statistical Service of Greece, Educational Statistics. 

1. Day and night schools. 
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TABLE y.A.3 

University students, by place of permanent residence 
of their parents, 1967/68, 1972/73 

Geographic region ... .. .. Univ. Students/1,000 mhab. Indices 

1967/68 1972/73 1967/68 1972/73 

1. Greater Athens 
2. Rest of Central Greece & Euboea 
3. Peloponnesos ., 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

12.0 
5.7 
7.6 
5.3 
6.7 
6.2 
6.8 
3.0 
4.4 
8.0 

10.2 
5.2 
8.3 
6.6 
8.3 
7.1 
7.1 
3.3 
4.7 
8.1 

100 
48 
63 
44 
56 
52 
57 
25 
37 
67, 

100 
51 
81 
65 
81 
70 
70 
32 
46 
79 

Total 8.3 8.5 

Source: Educational Statistics. National Statistical Service of Greece. 
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TABLE V.A.4 

University students by father's profession, 1968/69, 1972/73 

Father's profession 1968/69 1972/73 

Number % Number % 

1. Professional 
2. High level managerial 
3. Office, clerical 
4. Commerce, trade 
5. Agriculture & fishing 
6. Mining, quarrying 
7. Transport & Communications 
8. Manufacturing & labouring 
9. Services, recréât. 

10. Other unclassified labourers 
11. Armed forces 
12. Pensioners & others non-wage 

earners 
13. Father deceased 
14. Not declared 

Total 

7,730 
1,440 
9,680 
9,263 

18,655 
56 

2,801 
98,457 

2,009 
91 

1,011 
6,910 

379 
1,387 

71,259 

10.8 
2.0 

13.6 
13.0 
26.4 
0.1 
3.9 

13.8 
2.8 
0.1 
1.4 
9.7 

0.5 
1.9 

100.0 

} 
} 

8,392 
1,445 

10,758 
9,892 

17,753 

14,396 

3,325 
72 

1,068 
6,407 

2,527 

76,035 

11.0 
1.9 

14.1 
13.0 
23.5 

18.9 

4.4 
0.1 
1.4 
8.4 

3.3 

100.0 

Source: National Statistical Service of Greece. 
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TABLE V.A.5 

Pupils/teacher in kindergarten, primary and secondary schools, 
by geographic region, 1967/68, 1972/73 

Geographic region Kindergartens1 Primary2 Secondary3 

1967/68 1972/73 1967/68 1972/73 1967/68 1972/73 

1. Greater Athens 
2. Rest of Cent. Greece & Euboea 
3. Peloponnesos 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

45.9 
42:0 
39.0 
46.6 
22.0 
34.2 
31.3 
27.7 
38.0 
37.9 

32.4 

30.8 
35.7 
34.6 
31.1 
22.5 
31.7 
30.3 
18.3 
35.3 
32.1 

29.9 

44.4 
34.3 
31.6 
31.0 
28.5 
34.9 
37.0 
34.2 
30.7 
29.9 

35.0 

41.9 
32.1 
28.8 
27.8 
25.1 
31.5 
34.2 
27.4 
29.7 
29.3 

32.8 

34.8 
28.7 
32.1 
23.2 
41.1 
35.9 
31.7 
34.6 
25.6 
33.1 

32.6 

37.0 
29.6 
30.9 
29.8 
30.6 
33.2 
32.2 
34.4 
26.9 
30.3 

32.8 

Source: National Statistical Service of Greece, Educational Statistics. 

1. Public kindergartens. 
2. Public primary school (day schools only). 
3. General secondary schools, public and private (day and night schools). 
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TABLE V.A.6 

Pupils/teacher, by specialisation of teacher, in public 
secondary schools (general, day-schools), 1968, 1973 

Geographic Pupils per teacher by speciality of teacher 
region ..,._...__.._ 

ζ •'••; . — ^ _ ^ ^ ^ ^ ^ ^ _ ^ _ ^ _ _ ^ ^ _ _ _ _ _ 

Year Total Theol- Liter-Maths. Phys. Foreign Gymn-Other 
ogy ature Chem. Lang, astics 

Total Greece 

Greater Athens 

Rest of Central 
Gr. & Euboea 
Peloponnesos 

Ionian Islands 

Epirus 

Thessaly 

Macedonia 

Thrace 

Aegean Islands 

Crete 

1968 

1973 
1968 

1973 
1968 

1973 
1968 
1973 
1968 
1973 
1968 
1973 

1968 
1973 
1968 
1973 

1968 

1973 
1968 
1973 

1968 

1973 

32 

31 
35 

34 
29 

30 
31 
30 
23 
30 
41 

30 
34 
31 
32 

31 
37 

36 

25 
26 
33 

30 

229 
299 
370 

361 
192 
284 

181 
265 
247 
404 
261 
324 

211 
286 

240 
277 
189 

414 
135 

215 
204 

273 

74 
71 

190 
77 
72 

68 

75 
69 
45 
67 
97 

61 

75 
74 
70 

71 

Î03 
84 
60 
62 
82 
73 

245 
239 
62 
242 
217 
225 
244 
244 
165 
224 
314 
230 
267 
233 
288 
258 
379 
293 
158 
188 
314 
292 

315 
250 
80 
382 
337 
245 
360 
229 
297 
224 
339 
243 
305 
210 
218 
211 
229 
231 
317 
186 
305 
211 

613 
494 
156 
468 
460 
622 
645 
590 
618 
475 
996 
613 

1,057 
510 
503 
399 
579 
500 
763 
558 
774 
593 

371 
323 
94 
361 
300 
280 
327 
266 
297 
299 
498 
367 
451 
341 
445 
336 
448 
521 
357 
267 
424 
337 

570 
686 
145 
459 
424 
856 
480 
641 
412 
577 
996 
827 
808 

1,068 
1,158 
2,249 
1,095 
1,333 
579 

1,191 
314 
374 

Source: National Statistical Service of Greece, Educational Statistics. 
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TABLE V.A.7 

Equipment of public primary schools (day-schools), 1972/73 

% of schools not having at all : 
Geographic 
region 

No. of Geog. Biol. Physics Chem. Geom. Gymn. 
schools maps diagr. instr. instr. instr. equip 

1. Greater Athens 
2. Rest of Central Gr. 

& Euboea 
3. Peloponnesos 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7, Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

528 

1,331 
1,710 

351 
759 
782 

1,753 
308 
572 
788 

8,882 

28.0 

26.1 
22.5 
27.4 
27.5 
21.7 
36.5 
29.9 
44.2 
25.4 

28.6 

55.3 

63.5 
59.9 
62.1 
61.3 
55.4 
64.7 
60.7 
73.1 
60.3 

61.8 

24.8 

33.9 
34.8 
35.6 
39.3 
23.9 
31.5 
26.9 
37.2 
34.9 

32.8 

36.4 

66.6 
65.7 
69.5 
66.0 
61.9 
61.4 
61.0 
69.8 
70.9 

63.6 

40.2 

43.1 
36.4 
37.0 
45.7 
40.4 
50.4 
42.5 
60.8 
40.6 

43.7 

79.4 

87.3 
86.6 
83.8 
90.0 
87.5 
83.9 
86.0 
81.1 
88.5 

85.8 

Source: National Statistical Service of Greece, Educational Statistics. 



TABLE V.A.8 

Equipment of public secondary schools (general day schools), 1972/73 

Geographic 
region 

Greater Athens 
Rest of Cent. 
Gr. & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total Greece 

No. of 
schools 

148 

120 
133 
22 
35 
60 

154 
21 
62 
48 

803 

physics 
instr. 

26.4 

34.2 
34.6 
31.8 
25.7 
31.7 
46.1 
57.1 
35.5 
47.9 

36.0 

% of schools not 

chem. 
instr. 

30.4 

44.2 
44.4 
36.4 
37.1 
50.0 
52.6 
61.9 
46.8 
58.3 

44.7 

geom. 
instr. 

35.8 

47.5 
49.6 
36.4 
37.1 
40.0 
60.4 
76.2 
53.2 
66.7 

49.2 

having at 

library 
(101 

books) 

73.0 

53.3 
51.9 
63.6 
62.9 
58.3 
35.1 
19.0 
43.5 
35.4 

51.6 

all: 

sports 
field 

82.4 

84.2 
86.5 
95.5 
82.9 
90.0 
81.8 
81.0 
87.1 
83.3 

84.6 

gymn. 
equip. 

27.7 

44.2 
44.4 
31.8 
45.7 
51.7 
50.6 
81.0 
51.6 
64.7 

46.0 

W.C. 

18.8 

12.5 
9.8 
0.0 

28.6 
10.0 
11.7 
19.0 
14.5 
6.2 

12.1 

Source: National Statistical Service of Greece, Educational Statistics. 
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TABLE V.A.9 

Enrollment ratios (%) by level of education, 1967/68, 1972/73 

Level of education I 9 6 7 / 6 8 1 9 7 2 / 7 3 

Kindergarten 
Primary 
Secondary (general) 
Secondary (tech. 
& vocational) 
University 
Teaching acad. 
Higher tech. 
& vocational 
Total 'higher' 

Total 

12.2 
95.2 
47.9 

9.2 
12.1 
0.9 

1.7 
14.7 

Male 

12.3 
96.6 
50.6 

15.8 
16.3 

1.0 

2.4 
19.7 

Female 

12.0 
93.8 
45.1 

2.2 
7.7 
0.9 

1.0 
9.6 

Total 

20.0 
88.8 
58.6 

14.7 
14.7 
0.8 

2.1 
17.7 

Male 

20.0 
89.9 
58.9 

24.5 
18.9 
0.6 

2.9 
18.7 

Female 

19.9 
87.6 
58.3 

4.4 
10.2 

1.1 

1.3 
12.5 

Source: National Statistical Service of Greece, Educational Statistics. 

TABLE V.A.10 

Proportion of children in public primary schools (day schools), registered for 2 
or more years in the same class, by geographic region, 1967/68, 1972/73 

% 

Geographic region 1967/68 1972/73 

1. Greater Athens 
2. Rest of Cent. Greece & Euboea 
3. Peloponnesos 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

Total 

3.4 
6.2 
6.5 
6.4 
7.3 
6.2 
6.9 
7.5 
7.4 
6.6 

6.1 

Boys 

3.9 
7.0 
7.2 
7.2 
8.4 
7.2 
8.0 
9.1 
8.5 
7.8 

7.1 

Girls 

2.8 
5.3 
5.6 
5.5 
6.2 
5.2 
5.6 
5.8 
6.2 
5.4 

5.1 

Total 

2.4 
5.0 
5.5 
6.0 
6.4 
4.8 
4.4 
4.3 
5.8 
4.9 

4.4 

Boys 

2.6 
5.9 
6.3 
6.8 
7.6 
5.6 
5.1 
5.1 
7.0 
5.8 

5.2 

Girls 

2.1 
4.1 
4.6 
5.2 
5.0 
3.9 
3.6 
3.4 
4.6 
3.9 

3.6 

Source: National Statistical Service of Greece, Educational Statistics. 
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TABLE V.A.11 

Proportion of pupils in secondary education (general)1 registered for 2 or more 
years in same class, by geographic region 1967/68, 1972/73 (percentages) 

Geographic region 1967/68 1972/73 

1. Greater Athens 
2. Rest of Cent. Greece & Euboea 
3. Peloponnesos 
4: Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

7.9 
9.2 
9.1 
9.0 

ILO 
6.4 
8.8 

10.3 
6.1 

10.3 

9.4 
11.8 
11.4 
11.8 
13.0 
8.2 

10.4 
12.1 
8.6 

13.2 

Total 8.6 10.5 

Source: Educational Statistics, National Statistical Service of Greece. 

1. Public day-schools. 

TABLE V.A.12 

Proportion of students in higher education registered for two 
or more years in same year of education, 1967/68, 1972/73 

Type of 
education 

Students registered 2 years or more 
1967/68 ' 1972/73 

number number 

University 

Teaching 
Academies1 

Total 
Male 
Female 
Total 
Male 
Female 

16,683 
12,093 
4,590 

158 
141 

17 

23.4 
24.8 
20.4 
4.3 
7.7 
0.9 

9,625 
7,571 
2,054 

102 
94 

8 

12.7 
15.0 
8.0 
2.4 
5.8 
0.3 

Source: Educational Statistics, National Statistical Service of Greece. 

1. Includes primary school, kindergarten, physical education and home economics teachers. 
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TABLE V.A.13 

Percentage of children in public primary schools, successful 
in examinations, by geographic region, 1967/68, 1972/73 

Geographic % successful % with grade % with grade 
region in a l ! 9 o r 10 10 (class 6) 

classes (class 6) 
1967/68 1972/73 1967/68 1972/73 

1. Greater Athens 
2. Rest of Cent.Greece & Euboea 
3. Peloponnesos 
4. Ionian Islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

95.8 
93.5 
93.2 
93.6 
92.6 
93.8 
93.0 
92.0 
92.6 
93.4 

93.6 

95.9 
97.5 
95.4 
95.0 
94.5 
95.5 
95.9 
96.0 
94.3 
95.3 

95.9 

38.3 
22.9 
22.5 
25.4 
18.5 
28.5 
29.6 
27.9 
29.7 
20.1 

27.8 

21.9 
7.5 
8.0 
6.7 
3.4 

12.3 
14.3 
12.8 
11.8 
6.1 

12.7 

Source: National Statistical Service of Greece, Educational Statistics. 



TABLE V.A.14 

Percentage of children in public primary schools who were 
successful in examinations, by class, 1967/68 

Class % o f 
children 

successful 

% achieving grade 9 or 10 

All classes 93.6 

Total 

31.5 

Boys 

27.8 

Girls 

35.3 

Class 1 
2 
3 
4 
5 
6 

86.4 
91.8 
92.1 
96.0 
96.8 
99.6 

40.8 
36.9 
27.5 
31.1 
23.7 
27.8 

38.2 
33.3 
24.3 
30.0 
19.9 
23.1 

43.6 
40.7 
30.9 
35.4 
27.7 
32.8 

Source: National Statistical Service of Greece, Educational Statistics 1967/68. 

TABLE V.A.15 

Proportion of males and females in the population (10 years old and over), 
who are illiterate, or who are university graduates, 

by geographic region, 1971 

Geographic region 

1. Greater Athens 
2. Rest of Cent. Greece 

& Euboea 
3. Peloponnesos 
4. Ionian islands 
5. Epirus 
6. Thessaly 
7. Macedonia 
8. Thrace 
9. Aegean Islands 

10. Crete 

Total Greece 

% illiterate 

Males 

3.6 
7.0 

5.5 
8.9 
5.6 
6.8 
6.6 

17.8 
10.4 
6.3 

6.2 

Females 

11.0 
28.9 

25.9 
33.8 
30.6 
29.7 
20.7 
36.4 
21.5 
22.9 

21.3 

% university graduates 

Males 

8.0 
2.1 

2.6 
2.1 
3.0 
2.5 
3.2 

'2.4 
2.6 
2.8 

4.3 

Females 

2.7 
0.8 

1.1 
1.0 
1.1 
1.0 
1.5 
0.8 
1.0 
1.2 

1.6 

Source: Population census, 1971. 

450 



Comparative regional profiles for education - List of indicators 

Value of indicators 

Most favourable Least favourable 

Region Value Region Value 

A. 
1. 
2. 
3. 
4. 
B. 
5. 
6. 
7. 
8. 
9. 

10. 
11. 
12. 
B: 
14. 
15. 
16. 
17. 
18. 
19. 
20. 
C. 
21. 
22. 
23. 
D. 
24. 
25. 

Demographic indicators 
% pupils in private pre-school 
% pupils in private primary 
% pupils in private secondary 
University stud./1,000 pop. 
Input indicators 
Pupils/teacher - pre-school 
Pupils/teacher - primary 
Pupils/teacher - secondary 
Pupils/literature teacher 
Pupils/maths, teacher 
Pupils/phys. & chem. teacher 
Pupils/foreign lang, teacher 
Pupils/gymnastics teacher 
% primary sch. no geog. maps 
% primary sch, no phys. instr. 
% primary sch. no chem. instr. 
% primary sch. no gymnast, equip. 
% secondary no phys. instrum. 
% secondary no chem. instrum. 
% secondary no library (101 b.) 
% secondary no gymn. equip. 

Thrace 
Epirus 
Ionian Is. 
Gt. Athens 

Thrace 
Epirus 
Aegean Is. 
Epirus 
Aegean Is. 
Aegean Is. 
Macedonia 
Peloponnesos 
Thessaly 
Thessaly 
Gt. Athens 
Gt. Athens 
Epirus 
Gt. Athens 
Thrace 
Gt. Athens 

Output (performance, utilization) indicators 
% pupils reg. 2 or more yrs. prim. 
% pupils reg. 2 or more yrs. sec. 
% pupils top grade exam. sue. prim 

Final state indicators 
% males lOyrs plus, illiterate 
% males lOyrs plus, univ. grad. 

Gt. Athens 
Thessaly 
Gt. Athens 

Gt. Athens 
Gt. Athens 

0.0 
0.4 
0.0 

10.2 

18.3 
25.1 
26.9 
61 

188 
186 
399 
266 
21.7 
23.9 
36.4 
79.4 
25.7 
30.4 
19.0 
27.7 

2.4 
8.2 

21.9 

3.6 
8,0 

Gt. Athens 
Thrace 
Gt. Athens 
Thrace 

C. Gr. & Euboea 
Gt. Athens 
Gt. Athens 
Thrace 
Thrace 
Gt. Athens 
C. Gr. & Euboea 
Thrace 
Aegean Is. . 
Epirus 
Crete 
Epirus 
Thrace 
Thrace 
Gt. Athens 
Thrace 

Epirus 
Crete 
Epirus 

Thrace 
Crete 

73.7 
39.8 
23.5 

3.3 

35.7 
41.9 
37.0 
84 

293 
382 
622 
521 
44.2 
39.3 
70.9 
90.0 
57.1 
61.9 
73.0 
81.0 

6.4 
13.2 
3.4 

17.8 
2.8 

Values of the indicators for all regions are presented in tables of appendix. 
Above indicators refer to 1973, apart from 24, 25 which refer to 1971. 
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APPENDIX TO CHAPTER VI 





POLICY MEASURES AND INSTITUTIONAL REFORMS 
PROPOSED FOR HEALTH, 1968-72 PLAN 

Policy measures and institutional reforms Required action 

1. Creation of large general hospitals 
2. Establishment of rural clinics in all areas where they do 

not exist 
3. Improvement of the regional distribution of medical and 

nursing personnel 
4. Appointment of doctors on a permanent basis in state 

hospitals 
5. Creation of five mental hospitals 
6. Extension and improvement of schools for the training of 

nursing personnel 
7. Gradual unification of the health services under the 

auspices of Min. of Social Welfare 
8. Systematic extension of immunisation to the whole 

population, and continued attempt to prevent pollution 
of atmosphere and water supply 

9. Establishment of paidiatric departments in general 
hospitals 

Legislative action 

Ministerial decision 

Ministerial decision 

Legislative action 
Legislative action 

Ministerial decision 

Legislative action 

Ministerial decision 

Ministerial decision 

Economic and Social Development Plan 1968-72, Ministry of Coordination, Athens, 1968, pp. 244-
245. 
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TABLE VI.A.12 

Number of patients discharged from hospital/medical and nursing personnel 1967-73 

Patients discharged/medical and nursing personel 

Geographic region 1967 1968 1969 1970 1971 1972 1973 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total Greece 

37.2 
72.4 
66.7 
65.8 
78.7 
78.3 
65.7 

103.6 
42.0 
69.0 

48.9 

39.3 
79.0 
71.4 
65.2 
79.0 
84.2 
68.5 
99.1 
49.4 
74.8 

51.8 

40.7 
83.6 
70.9 
62.4 
71.9 
82.5 
66.9 
88.8 
45.2 
71.4 

52.2 

38.9 
75.3 
68.9 
61.6 
64.7 
79.6 
62.6 

103.3 
44.4 
71.2 

50.1 

37.6 
75.8 
63.5 
59.0 
68.4 
78.1 
58.4 
91.1 
42.5 
76.5 

48.0 

37.6 
68.1 
65.5 
56.4 
64.3 
73.0 
56.8 
74.7 
43.2 
72.6 

47.0 

35.6 
66.2 
62.8 
54.3 
58.4 
67.2 
51.1 
73.9 
40.4 
74.8 

44.2 

Source: Bulletins of Health and Welfare Statistics, National Statistical Service of Greece. 
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TABLE VI.Α. 13 

Percentage of total hospital beds in private enterprise clinics, 1968-1973 

Geographic region 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total Greece 

Total including private non-profit 
hospitals 

Percentage 

1968 

39.0 
50.9 
41.5 

8.5 
38.9 
76.7 
32.1 
45.8 

7.1 
55.2 

37.6 

51.9 

of total hospital beds in 

1969 

39.2 
54.1 
41.4 

8.7 
40.9 
78.4 
35.7 
48.0 

8.7 
57.2 

39.0 

53.5 

1970 

40.7 
56.3 
39.4 
6.3 

45.9 
75.1 
33.9 
45.3 

8.0 
53.4 

39.2 

53.6 

1971 

40.1 
57.7 
38.9 

5.5 
46.1 
75.2 
34.8 
46.6 

8.4 
53.9 

39.2 

53.6 

private 

1972 

38.8 
55.7 
39.6 

6.6 
46.0 
74.5 
36.1 
44.1 

8.4 
53.9 

38.7 

53.5 

clinics 

1973 

36.8 
55.3 
34.7 

6.2 
39.3 
71.7 
39.3 
43.1 

7.4 
52.9 

37.7 

52.4 

Source: Bulletins of Health and Welfare Statistics, National Statistical Service of Greece. 
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TABLE VI.A. 14 

Patients discharged from hospital per 1,000 inhabitants, 
by sex and age-groups, 1973 

Patients discharged from hosp./Ι,ΟΟΟ inhab. 

Age groups males 

93.3 
86.1 
60.4 
68.3 

115.7 
64.0 
86.5 

106.0 
153.5 
193.0 
270.1 
259.5 
200.9 
105.7 

females' 

66.4 

65.1 
51.4 
72.5 
74.0 
57.8 
77.2 
88.5 

127.8 
149.2 
188.3 
161.8 
117.9 
85.3 

(103.7) 
(225.1) 
(113.6) 

(83.3) 

(115.7) 

0 - 4 
5 - 9 

10 - 14 
15- 19 
2 0 - 2 9 
30 - 39 
40 - 49 
50 - 59 
60 - 64 
65 - 69 
70 - 79 
80 - 89 
90 & over 
Total 

Source: Bulletins of Health and Welfare Statistics. 

1. Does not include confinements, utilization rates including confinements are shown in 
brackets. 
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TABLE VI.Α. 18 

Live births by person who attended confinement, by geographic region, 
1967, 1968, 1972, 1973 

Geographic region 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 

Macedonia 
Thrace 
Aegean Islands 
Crete 

Total Greece 

% of live-births attended by 

1967 

98.9 
72.8 
62.5 
40.6 
48.5 
69.2 
63.2 
18.0 
80.1 
78.0 

72.5 

a physician 

1968 

99.2 
77.5 
64.3 
43.9 
52.0 
70.9 
64.8 
18.9 
80.1 
83.0 

74.6 

1972 

99.7 
87.2 
76.0 
53.6 
69.7 

80.3 
84.1 
22.0 
84.8 
90.4 

85.2 

TABLE VI .A. 19 

1973 

99.7 
87.4 
76.7 
50.6 
73.8 
82.3 
88.0 
24.4 
86.2 
90.4 

86.6 

% of live-births attended 

1967 

1.0 
18.2 
27.2 
57.2 
26.7 

19.9 
30.1 
52.4 
18.7 
19.4 

20.3 

by a midwife 

1968 

0.6 
15.2 
27.3 
54.2 
26.3 
18.7 
29.4 
53.2 
18.7 
15.0 

19.2 

1972 

0.3 
8.2 

18.6 
44.6 
16.9 
12.9 
13.8 
55.9 
14.7 
8.3 

11.4 

1973 

0.2 
9.2 

17.9 
47.8 
14.5 
11.1 
10.5 
56.2 
13.4 
8.7 

10.4 

Live births by person who attended confinement (%) 
in urban, semi-urban, and rural areas, 1967, 1973 

Person attending 
confinement 

Physician 
Midwife 
Nurse 
Other person 

Urban 

93.3 
5.9 
0.0 
0.7 

1967 

Semi-urb. 

60.7 
36.0 

0.1 
3.3 

Rural 

49.5 
34.1 

0.1 

16.3 

Urban 

97.1 
2.6 
0.0 
0.3 

1973 

Semi-urb. 

78.6 
19.7 
0.0 
1.7 

Rural 

69.6 
22.0 

0.1 
8.3 

Source: Bulletin of Health and Welfare Statistics, National Statistical Service of Greece. 
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Comparative regional profiles for health - List of indicators 

List of indicators 

A. Demographic indicators 
1. Crude death rate 
2. Infect, dis. death rate 
3. Death rate from accidents 

B. Input indicators 
4. Hosp. beds/1,000 inhab. 
5. Inhab./physician 
6. Inhab./dentists 
7. Inhab./pharmacy 
8. % qual. hosp. nurses 

C. Output (performance, utilization) 
indicators 

9. Hosp. discharges/1,000 inhab. 
10. Discharges from psy. hosp./l,000inhab. 
11. % births attend, by physician 
12. % deaths 'ill-defined* 
D. Final state indicators 
13. Infant death rate 

Value of indicators 
Most favourable 

Region 

Gt. Athens 
Thessaly 
Thessaly 

Gt. Athens 
Ct. Athens 
Gt. Athens 
Gt. Athens 
Thrace 

Gt. Athens 
Gt. Athens 
Gt. Athens 
Gt. Athens 

Thessaly 

Value 

7.7 
4.1 
0.7 

8.1 
279 
899 

2,757 
38.7 

128 
3.3 

99.7 
4.2 

16.6 

Least favourable 

Region 

Ionian Is. 
Ionian Is. 
Ionian Is. 

C. Gr. & Eub. 
C. Gr. & Eub. 
Ionian Is. 
Thrace 
Aegean Is. 

Crete 
C. Gr. & Eub. 
Thrace 
Epirus 

Thrace 

Value 

13.3 
10.7 
4.4 

2.2 
1,407 
6,329 
8,649 

13.3 

121 
1.6 

24.4 
24.3 

40.8 

Values of the indicators for all the regions are presented in the tables of the appendix. Above indi
cators refer to 1973. 
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APPENDIX TO CHAPTER VII 





POLICY MEASURES AND INSTITUTIONAL REFORMS 
PROPOSED FOR WELFARE, 1968-72 PLAN 

Policy measures and institutional reforms Required action 

1. Modernisation of orphanages, and devel. 
of system of foster families 

2. Construction of hostels for children of school age 

3. Extension of care for mentally deficient children 
4. Doubling no. of day-nurseries & nursery-nurses 
5. Wide extension and reorganisation of soc. services 

provided by the Welfare Centres 
6. Doubling of no. of children sent to Min. of Social 

Services summer camps 
7. Estab. of new schools for training personnel to serve in 

summer camps 
8. Coordination of activities of all organisations connected 

with social welfare 
9. Construction of new, small homes for aged 

10. Improvement of living condit. in homes for aged, 
financial assistance for indigent old 

11. Provision of care for chronic sick in special institutions 
12. Control of vagrancy and begging through professional 

and social rehabilitation 
13. Construction of new schools for the education of the 

handicapped 
14. Systematic organisation of educ. and recréât, programmes 

dealing with social welfare 
15. Increase of philanthropic activities of church and of 

church funds devoted to that purpose 
16. Inventory and classification (by purpose) of funds available 

for philanthropic activities 

Legislative action or 
Ministerial decision 
Legislative action or 
Ministerial decision 
Ministerial decision 
Ministerial decision 

Ministerial decision 

Ministerial decision 
Legislative action or 
Ministerial decision 
Legislative action or 
Ministerial decision 
Legis, act. or Min. decis. 
Legislative action or 
Ministerial decision 
Ministerial decision 

Ministerial decision 

Ministerial decision 

Ministerial decision 
Joint decision of 
church auth. & Min. Educ. 
Joint decision of church 
authorities & Min. Educ. 

Economic and Social Development Plan 1968-72, Ministry of Coordination, Athens, 1968, pp. 245-
246. 
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TABLE VII.A.1 

Marriage rates, by geographic region, 1967, 1973 

Geographic 
region 

Greater Athens 
C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

Marriages /1.000 in 
1967 

13.4 
8.4 
6.6 
7.3 
8.1 
9.5 
8.9 
8.4 
7.7 
8.7 

9.4 

habitan 
1973 

9.7 
6.9 
6.3 
7.0 
8.8 
8.1 
7.8 
8.4 
7.3 
7.7 

8.3 

Source: Natural Movement of the Population, National Statistical Service of 
Greece. 

TABLE VII.A.2 

Suicides/10,000 inhabitants, by geographic region and sex, 1967, 1973 

Suicides per 10,000 inhabitants 

Geographic region Total population Women % 

Greater Athens 
C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

1967 

0.25 
0.32 
0.28 
0.57 
0.61 
0.38 
0.36 
0.35 
0.40 
0.43 

0.35 

1973 

0.23 
0.36 
0.34 
0.56 
0.31 
0.32 
0.26 
0.25 
0.32 
0.40 

0.29 

1967 

20.0 
40.6 
35.5 
41.7 
33.3 
50.0 
26.9 
25.0 
44.4 
33.3 

32.8 

1973 

27.0 
36.1 
45.5 
40.0 
55.6 
42.9 
32.0 
12.5 
15.4 
22.2 

33.0 

Source: Natural Movement of the Population. 
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TABLE VILA. 3 

Crime rates, by geographic region, 1967, 1973 

Crimes committed per 100,000 inhabitants 

Geographic region 1967 1973 

Greater Athens 
C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Serious bodi
ly harm 

63.4 
72.5 
79.0 
37.9 
69.0 
59.6 
47.6 
64.1 
46.4 
62.0 

Murder 

0.5 
1.7 
0.8 
1.4 
1.2 
0.9 
0.8 
0.6 
0.4 
0.6 

Serious bodi
ly harm 

60.7 
12.1 
35.5 
30.5 
18.4 
18.8 
21.7 
13.1 
16.5 
10.4 

Murder 

1.1 
0.5 
1.3 
0.6 
1.7 
1.5 
0.6 
— 

0.2 
0.9 

Sale or 
possession 

of drugs 

2.8 
0.2 
1.8 
0.6 
0.3 
1.1 
1.0 

10.0 
2.2 
0.2 

Total 63.1 0.9 32.8 0.9 1.9 

Source: Statistics of Justice, National Statistical Service of Greece. 
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POLICY MEASURES AND INSTITUTIONAL REFORMS 
PROPOSED FOR HOUSING, 1968-72 DEVELOPMENT PLAN 

Policy measures and institutional reforms Required action 

1. Revision of legislation affecting the development of the 
housing sector. Creation of the necessary institutional 
framework and organisational conditions to meet, as 
quickly as possible, the existing housing needs of the 
population and further housing development. Legislative action 

2. Creation of central housing planning coordinating agency 
which will be responsible for the formulation of a uniform 
housing policy, and will provide the necessary framework 
for research and planning in the sector. Revision of Legislation 

3. Creation of an advisory Housing Council within the central 
housing agency. Legislative action 

4. Creation of incentives for the development of low income 
group housing, such as tax exemptions and granting of 
loans under favourable terms. Legislative action 

5. Taxation of land and land use. In order to avoid land 
speculation a special yearly tax is planned to be imposed on 
open or insufficiently developed land within the city plans. Legislative action 

6. Creation of a Central Housing Financing Agency, Concent
ration of all functions relating to financing of housing in a 
central body. Legislative action 

7. Area Development Agency: Creation of a central body (and 
/o r regional bodies) for area development projects. Revision of Legislation 

8. Reduction of the real estate transfer tax and the various 
other fees relating to mortgage pledges, etc. and abolition 
of double taxation imposed on transfer of building lots, in 
the case of lower income classes. Legislative action 

9. Formulation of physical plans and city-planning studies. Legislative action 
10. Planned unit development. Promotion of the creation of 

"Proprietors' Groups" for organised construction of 
dwelling structures on large sites and promotion of 
industrialisation of the building sector. Legislative action 

11. Revision of the Building Code Legislative action 
12. Mobilisation of local housing agencies. Promotion of 

administrative and economic decentralisation. Legislative action 

13. Research connected with the housing sector. Reinforcement 
of existing agencies, and creation of new ones to carry out 
research on various problems of development and city 
planning. Legislative action 

14. Development of housing research and technology. Creation 
of a special centre of house construction research. Legislative action 

15. Rearrangement of settlements. Rearrangement of rural and 
urban centres. Legislative action 

16. Urban renewal, conservation and landscape protection. 
Solution of urban problems, protection of monuments etc. Revision of Legislation 

17. Residential zones. Designation of zones for residential Constitutional ammendment 
development. & legislative action 

Economic and Social Development Plan 1968-72. Ministry of Coordination, pp. 247-249. 
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TABLE VHI.A.2 

Households in regular dwellings but sharing dwelling, households in 
"irregular dwellings" by geographic region, 1971 

Geographic region of households in regular 
dwellings who share 

dwelling 

% of households in 
"irregular dwellings" 

Greater Athens 
Cent. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

3.0 
5.0 
4.2 
3.9 
7.3 
5.8 
6.8 
8.8 
3.2 
4.2 

0.2 
1.6 
0.5 
0.6 
1.8 
1.0 
0.3 
0.3 
0.4 
0.3 

Total Greece 4.8 0.5 

Source: 1971 population census. 

TABLE VIII.A.3 

Households living in regular dwellings, by number of persons 
per room, in urban, semi-urban and rural areas, 1971 

No. of persons per 

Less than 1.0 
1.0 - 1.4 
1.5 - 1.9 
2.0 - 2.9 
3.0 - 3.9 
4.0 & over 
Number of rooms ι 

Total 

rnom 

not declared 

Total 

42.3 
37.5 

8.8 
8.3 
1.8 
1.2 
0.1 

100.0 

Households ( % ) 

Urban 

42.4 
39.3 

8.1 
7.6 
1.5 
1.0 
0.1 

100.0 

Semi-urban 

43.2 
36.7 

8.6 
8.3 
1.9 
1.2 

0.1 

100.0 

Rural 

42.2 
34.8 

9.9 
9.3 
2.1 
1.6 
0.1 

100.0 

Source: Population census, 1971. 
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Comparative regional profiles for housing - List of indicators 

List of indicators 

Output and final state indicators 
1. % households in 'irregular' dwellings 
2. % households in regular dwellings 

sharing 
3. % with water tap inside dwelling 
4. % households with kitchen 
5. % households with bath or shower 
6. % households with electricity 
7. % with WC (with water) in dwelling 
8. % households with no WC of any kind 
9. % households connected to sewage 

disposal network 

Indicators 2-9 refer to households living in 
gions are presented in the tables of the cl 

Value of indicators 

Most favourable Least favourable 

Region Value Region Value 

Gt. Athens 

Gt. Athens 
Gt. Athens 
Crete 
Gt. Athens 
Gt. Athens 
Gt. Athens 
Gt. Athens 

0.2 

3.0 
93.0 
80.7 
69.7 
99.4 
77.7 
0.2 

Epirus 

Thrace 
Epirus 
Epirus 
Thrace 
Epirus 
Thrace 
Crete 

1.8 

8.8 
30.4 
65.2 
9.4 

71.2 
10.9 
25.8 

Gt. Athens 48.0 Thessaly 2.1 

ular dwellings. Values for the indicators for all re
ter and its appendix. 
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most 

favourable 

Least 

favourable 

Rank 

1 x 

2 

3 

4 

5 

6 

7 

β 

9 

10 

X X 

X 

X 

Greater Athens, 

x χ x 

1971 

X 

3 4 5 6 
indicators 

Rank Central Greece and Euboea, 1971 

most 

favourable 

least 

favourable 10 

1 

2 

3 

4 

5 

6 

7 

8 

9 

0 

X 

X X 

X 

X 

X 

X X 

X 

3 4 5 6 7 8 9 

indicators 
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REGIONAL PROFILES FOR HOUSING 

most 
favourable 

Rank 

least 
favourable )Q 

Peloponnesos, 1971 

1 
2 

3 

4 

5 

6 

7 
8 

9 
0 

X 

X 

X 

X 

X 

X 

X 

X X 

3 4 5 
indicators 

8 9 

Rank 

most 
favourable 

least 
favourable 

502 

Ionian Islands, 1971 

1 

2 

3 

4 
5 

6 

7 
8 

9 

10 

X 

X 

X 

X 

X 

X 

X 

X 

X 

2 3 4 5 

indicators 

6 7 



REGIONAL PROFILES FOR HOUSING 

most 

favourable 

least 

favourable 

Rank 

6 

7 

8 

9 

10 

3 4 5 

indicators 

Epirus, 1971 

6 7 8 9 

Rank 

most 

favourable 

least 
favourable · 0 

6 

7 

8 χ 

9 

2 3 4 5 

indicators 

Thessaly, 1971 

7 8 9 
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Rank Macedonia, 1971 

most 
favourable 

least 
favourable 

6 

7 

8 

9 

10 

X X X X X 

3 4 5 6 7 8 9 

indicators 

Rank Thrace, 1971 

most 
favourable 

least 
favourable 

1 
2 

3 
4 

5 

6 

7 
8 

9 
10 

X 

X 

X 

X 

X 

X 

X 

X 

X 

3 4 5 
indicators 

6 7 8 
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REGIONAL PROFILES FOR HOUSING 

Rank 

most 

favourable 

least 

favourable 

Aegean Islands, 1971 

1 
2 χ 

3 

4 

5 X 

6 

7 

8 

9 

10 

* χ 

X 

X 

X 

x χ 

2 3 4 5 6 7 8 9 
indicators 

Rank Crete, 1971 

most 

favourable 

least 

favourable 

1 

2 

3 

4 
5 

6 
7 

8 

9 
10 

X 

X 

X 

X 

X 

X 

X 

X 

X 

2 3 4 5 6 7 8 9 

indicators 
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APPENDIX TO CHAPTER IX 





POLICY MEASURES AND INSTITUTIONAL REFORMS PROPOSED 
FOR AGRICULTURE AND INDUSTRY, 1968-1972 Plan 

The full list of proposals is not given for these sectors, since many of them 
are extremely detailed, and are not relevant to a social planning approach. The 
following is a summary of the types of proposals made: 

Employment 

2 proposals concerning training 
Improvement of distribution of civil servants by dept. and region 
3 proposals to encourage later retirement 
7 proposals to protect emigrant workers from exploitation and to encourage 
their staying in Greece, or repatriation. 
Re-organisation of labour exchanges. 
5 proposals to encourage labour mobility, including transferability of 
insurance rights. 

Agriculture 

(Total of 65 measures for agriculture, forestry and fishing) 
8 proposals to restrict land fragmentation and to encourage land consolida
tion. 
6 proposals for mechanisation of agriculture. 
7 proposals for increased livestock production and production of specific 
crops. 
6 proposals for improved methods of production (fertilizers, seeds etc.) 
including increased technical assistance. 
Replacement of existing system of price supports and subsidies of agricultural 
products, by a new system of income transfers to farmers, and minimum 
intervention prices. 
5 proposals for decreasing transportation costs and improving storage 
facilities. 
Quality control and standardisation of agricultural products. 
Promotion of exports of agricultural products. 
Establishment of accelerated intensive training programmes for the retraining 
of farmers to be moved out of agriculture to other occupations. 
Provisions for execution of public works in rural areas and creation of other 
complementary employment in tourism and handicraft. 
Institutional reforms in Agricultural Bank and related services. 
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Re-organisation of cooperatives, including 'adoption of legislative measures 
for the introduction of compulsory farmers' cooperatives'. 
Revision of agricultural credit system. 
5 proposals for encouragement of forestry. 
8 proposals for modernising fishing fleets, improving ports, and encouraging 
fish canning and processing. 

Industry 

2 proposals to ensure free competition between private enterprise and 
cooperatives. 
Improvement of system of government procurements, and preference for greek 
products. 
Decrease of import duties on raw materials. 
Protection against 'dumping'. 
Extension of long-term credit. 
Revision of price-control system of industrial products. 
Encouragement of private studies for business and industrial development. 
4 proposals to foster technological progress. 
Special incentives to industry. 
Quality control of greek products. 
Establishment of industrial zones and creation of industrial estates. 
4 measures to encourage small-size firms. 
Acceleration of programme of mineral surveys. 
Modernisation of mining legislation. 
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TABLE IX.A. 1 

Percentage of economically active population unemployed, 
by sex and geographic region, 1971 

Geographic region Males Females 

Greater Athens 
Rest of C. Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Total 

2.6 
3.0 
1.9 
2.9 
4.4 
4.3 
3.7 
4.5 
2.6 
2.0 

3.0 

3.9 
4.2 
2.9 
1.9 
3.2 
6.6 
5.0 
5.8 
4.0 
2.0 

4.1 

Source: Population Census, 1971. 
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TABLE IX.A.2 

Degree of self-sufficiency in agricultural products (%), 1967-73 

Year Wheat Meat Milk Cheese & 
butter 

Eggs Fruit' Vegeta
bles' 

1967 
1968 
1969 
1970 
1971 
1972 
1973 

133 
110 
123 
140 
141 
130 
124 

73 
70 
73 
73 
74 
77 
82 

58 
54 
56 
53 
55 
56 
53 

97 
97 
98 
99 
100 
102 
94 

104 
106 
107 
107 
107 
107 
113 

110 
118 
124 
115 
113 
131 
130 

160 
153 
156 
160 
162 
158 
166 

Source: a) Statistical Yearbooks, 1967-1977. 
b) General Directorate of National Accounts, Min. of Coordination. 

1. Refers to the production and consumption of fresh fruit and vegetables only. 

TABLE IX.A.3 

Product/employee, by sector of economic activity, 1967, 1972 
(1972 prices) 

Economic sector 

Product per employee 
1967 1972 

Average an
nual rate of 

change 1968-
1972 (%) 

Agriculture 
Industry 
of which: 
Mining, quarry. 
Manufacturing 
Electricity 
Construction 
Services 
of which: 
Trade, bank. ins. 
Trans. & Commun. 
Other services 

33,660 
75,040 

115,500 
71,629 

171,820 
69,010 

110,200 

94,970 
75,690 

132,277 

40,890 
122,590 

214,290 
117,650 
276,000 
110,770 
138,260 

131,080 
110,660 
152,500 

3.9 
10.3 

13.2 
10.5 
10.0 
9.9 
4.7 

6.7 
7.9 
2.9 

Total 66,600 95,050 7.4 

Source: Unpublished working paper for 1973-77 Plan. 
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TABLE IX.A.4 

Women's average hourly wage as a percentage of that of men, in 
industrial and handicraft enterprises,1 1972, 1973 

Type of manufacturing 

Total 
Food 
Beverages 
Tobacco 
Textiles 
Clothing & footwear 
Wood and cork 
Furniture 
Paper 
Printing and publishing 
Leather 
Rubber & plastic products 
Chemicals 
Products of petroleum & coal 
Non-metaHic mineral products 
Basic metal industry 
Metal products 
Machinery (non-electrical) 
Electrical supplie 
Transport equipment 
Miscellaneous manufactures 

1972 

67.3 
64.0 
67.7 
71.4 
70.9 
65.2 
67.6 
81.4 
60.6 
49.1 
69.1 
63.7 
67.0 
64.6 
62.2 
53.8 
63.4 
74.5 
75.1 
71.6 
71.1 

1973 

65.0 
66.4 
67.6 
66.4 
72.1 
67.7 
78.3 
78.4 
68.4 
49.3 
76.0 
62.2 
66.1 
59.1 
59.4 
56.5 
61.9 
66.9 
70.3 
51.7 
61.2 

Source: National Statistical Yearbook, 1974. 

1. Establishments employing 10 persons or more. 
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Proportion of 

Age-groups 

10 -
15 -
20 -
25 -
30 -
35 -
45 -
55 -

14 
19 
24 
29 
34 
44 
54 
64 

65 & over 

Source: Human Resources, F 
Research, Athens, 1 

TABLE X.A.2 

the population participating in tl 
by age-group, 1961, 1971, 1975 

Males 

1961 

20.3 
66.0 
55.7 
95.0 
97.2 
96.2 
93.2 
81.5 
43.7 

1971 

10.8 
46.4 
48.5 
89.1 
95.5 
95.5 
91.6 
74.5 
31.9 

1975 

7 
42 
46 
90 
96 
96 
91 
73 
26 

art of Working Group, 
», Table 18, p.54, 

labour force, 

Females 

1961 1971 1975 

16.0 
46.8 
52.2 
43.6 
38.6 
37.1 
34.5 
24.3 
10.0 

7.1 
27.7 
36.5 
33.4 
31.9 
31.9 
28.8 
19.8 
6.7 

5 
26 
37 
34 
33 
32 
29 
20 
6 

of Planning and Economic 
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TABLE X.A.3 

Income distribution of heads of households 65 years of age and over, by sex 
and by urban, semi-urban and rural areas, 1974 

All areas Total aging heads of households 
Level of income (drs.) 

Total males females Urban Semi-urban Rural 

Up to 500 
501 - 1,000 

1,001 - 1,500 
1,501 - 2,500 
2,501 - 3,750 
3,751 - 5,000 
5,001 - 7,000 
7,001 - 9,000 
9,001 - 12,000 

12,001 - 15,000 
15,001 - 20,000 
20,001 - 25,000 
25,001 - 30,000 
30,001 - 40,000 
40,001 - 50,000 

50,001 + 

Total 

Average income 
Standard deviation 

10.3 
8.7 
6.5 

17.3 
14.2 
11.0 
10.5 
6.7 
6.2 
2.6 
2.6 
1.3 
0.6 
0.5 
0.3 
0.5 

100.0 

5,197 
7,717 

6.2 
8.8 
5.1 

15.7 
15.0 
12.1 
12.1 
7.6 
7.2 
3.0 
3.3 
1.6 
0.7 
0.7 
0.3 
0.7 

100.0 

5,913 
8,368 

25.2 
8.5 

11.6 
22.9 
11.6 
7.2 
5.0 
3.5 
2.7 
0.8 
0.4 
0.4 
0.0 
0.0 
0.0 
0.0 

100.0 

2,607 
3,635 

7.2 
3.7 
5.1 

15.2 
15.8 
10.6 
11.0 
8.8 
8.9 
3.9 
4.1 
2.3 
1.0 
1.0 
0.4 
1.0 

100.0 

6,888 
9,601 

8.3 
8.3 
7.0 

20.6 
16.2 
14.5 
11.8 
3.9 
3.9 
2.6 
1.3 
0.4 
0.0 
0.0 
0.4 
0.4 

100.0 

4,313 
6,401 

14.9 
15.5 
8.4 

19.2 
11.7 
10.6 
9.6 
4.7 
3.1 
0.7 
1.0 
0.3 
0.1 
0.1 
0.0 
0.0 

100.0 

3,173 
3,588 

Source: Kanellopoulos, K., The aging in Greece: Statistical analysis of their socioeconomic char
acteristics, Athens, Centre of Planning and Economic Research, 1985. p. 37 (in greek). 
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TABLE X.A.4 

Deaths from all causes per 10,000 inhabitants, in urban and rural areas 
(average for 1972-1974, standardised for age) Sex differentials 

Geographic region Urban 

Males 

109 
103 
105 
86 
97 

103 
107 
125 
105 
97 

areas 

Females 

79 
60 
77 
56 
65 
69 
73 
80 
83 
65 

Rural 

Males 

-
98 
92 

104 
103 
100 
99 

111 
91 
80 

areas 

Females 

-
70 
75 
79 
64 
73 
73 
73 
69 
71 

Greater Athens 
Central Greece & Euboea 
Peloponnesos 
Ionian Islands 
Epirus 
Thessaly 
Macedonia 
Thrace 
Aegean Islands 
Crete 

Source: Health, Report of Working Group, 1976-80 Development Programme, Centre of Plan
ning and Economic Research, Athens, 1976 (Table Appendix 8). 
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TABLE Χ. A.5 

Deaths per 100,000 population, by cause of death, in urban, semi-urban 
and rural areas, by sex, (average for 1972-74, standardised for age) 

Cause of death 
(large groups) 

Infectious diseases 
Tumour of stomach 
Tumour of intestine 
Tumour of lung 
Tumour of breast 
Tumour of womb 
Tumour of prostate 
Diabetes 
Ischaemic heart dis. 
Cerebrovasc. diseases 
Other heart diseases 
Acute infect, respir. 
Other respiratory dis. 
Peptic ulcer 
Cirrosis of liver 
Other dis. of peptic 
Dis. urinary & genet. 
External injuries 
Other causes 

Urban 

males 

23.0 
18.6 
10.9 
74.0 

0.6 

-
13.6 
35.6 

150.2 
151.2 
105.3 
40.0 
52.5 

6.6 
24.8 
21.6 
36.1 
60.8 

235.0 

areas 

females 

11.8 
11.24 

10.2 
10.2 
18.0 
9.3 

-
40.2 
67.3 

160.0 
97.6 
32.2 
29.6 

2.4 
8.7 

17.0 
19.3 
33.0 

183.6 

Semi-urban areas 

males 

24.3 
26.4 

8.6 
65.7 

0.4 

-
13.0 
19.8 

101.1 
134.9 
111.2 
41.0 
60.5 

7.3 
22.5 
18.2 
32.2 
58.7 

250.6 

females 

14.1 
14.1 
9.1 
8.4 

13.1 
8.7 

-
23.6 
48.0 

138.1 
106.7 
35.7 
35.8 

3.2 
8.5 

13.7 
21.0 
25.7 

188.3 

Rural 

males 

25.6 
22.8 

7.3 
49.4 

0.4 

-
8.9 

11.8 
70.4 

113.6 
111.7 
39.8 
58.7 

6.4 
21.0 
19.5 
30.9 
67.6 

291.4 

areas 

females 

14.8 
11.8 
6.6 
7.8 

10.2 
6.1 

-
14.2 
37.5 

117.5 
105.4 
35.2. 
35.4 

2.2 
7.6 

14.4 
16.6 
25.9 

252.4 

Total 1060.1 762.5 996.4 715.7 956.9 719.3 

Source: Health. Report of working group, 1976-80 Devel. Plan, Centre of Planning and Econo
mic Research, Athens, 1976 (Table 2). 
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