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Conservation
as an approach
to urban renewal

Walter Jamieson

In the past decade, as the public became disenchanted
with and then antagonistic towards urban renewal,
planners’ attitudes followed. Since the disillusionment
with “bulldozer” renewal, there has been another, perhaps
equally dramatic change in the practice of urban renewal.
But very little has been written about these changes,
especially about positive responses to critiques of old-style
urban renewal. Most of what have been published are
cases studies, descriptive in nature, not explicitly
comparative, and rarely seeking to identify new
directions. ! In particular, reports about neighbourhood

.conservation efforts are first-hand, fragmented and

impressionistic. One quickly comes to the opinion that
planners working in this field are constantly
rediscovering the wheel.

This article is concerned with assessing a new approach to
renewing urban areas. This concept stressed conservation
from a public policy perspective, Within that perspective,
the role of private property interests is seen as an integral
element of new and innovative forms of partnership
and cooperation.

ABSTRACT

In the past, urban renewal in the form of wholesale
clearance and rebuilding was seen as the appropriate
strategy for improving older areas of Canadian cities. A
number of political and economic forces such as
increasing demands for participation, reform city
councils, changes in property developmeni approaches
and a new concern for architectural heritage have
brought about changes in the way that cities are
improved. A new approach to urban renewal is evident
in the current practice and experience in selected areas
and projects in North American and Britain. In most
North American and British cities, policies that stress
retention and conservation have, in effect, created a
new style of urban renewal.

The main purpose of the paper is to describe and
compare key attributes of that experience. This new
renewal can be seen to encourage new private, public
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and volunteer partnerships, demand innovative
financing techniques, put a stress on economics and
incorporate new concerns into the planning process.
Conservation appears to be well suited to the present
realities of slow or no growth, declining budgets and
new attitudes towards heritage conservation.

Dr. Walter Jamieson is Associate Professor of
Planning and Continuing Education at the University
of Calgary. His research and consulting has dealt with
many facets of histeric preservation including small
town revitalization, the creation of historic areas,
feasability studies for the reuse of commercial and in-
stitutional buildings, and the design of management
and promotional tools for the renewal of downtown
areas.



There are many definitions of the term “conservation”,
or “preservation” as it is sometimes called in the United
States. We use the term to suggest a process that seeks to
retain, maintain, and improve insofar as possible,
buildings and areas that meet social, cultural, economic
and psychological needs. It implies that small scale and
gradual renewal does take place, indeed that renewal
should be constantly taking place as an ongoing process of
change and adjustment. Therefore, as a process, conserva-
tion is concerned with assessing existing environments,
deciding what to retain, and then making best use of them
including ensuring that a building and areas can meet the
present and future requirements of its users.

We begin with a brief historical overview of the
bulldozer and public rehabilitation eras in area
renewal. This background stands in contrast to a
description of what can be seen as a new and emerging
style of urban renewal. The latter is developed out of a
series of thumbnail sketches of successful renewal efforts
in Britain, the U.S. and Canada that illustrate a new
approach to the revitalization of urban areas. The
conclusions attempt to identify planning and policy
approaches and design solutions that have worked in at
least one place, appear to be applicable elsewhere, and
seem to offer an alternative to traditional urban renewal
planning and development practice in Canada.

AN HISTORICAL OVERVIEW

Through much of the recent past, the process of urban
renewal has been characterized by the bulldozer as the ma-
jor instrument of change and rejuvenation in urban
environments. Negative effects of bulldozer renewal are
now well understood: significant social disruption, large
areas of cities cleared and in some cases still not rebuilt,
and where it has occurred the redevelopment often ap-

pears ill-conceived. 2 Subsequent changes in legislation
and public sector planning practices reflected the conclu-
sion that the bulldozer approach had proven inappropriate
as a treatment of existing urban environments. 3

Public policies stressing retention and improvement of
existing structures are now accepted, at least in theory, by
most planners. But the Canadian federal programs that
were developed to support this rehabilitation philosophy
are no longer in effect. The Neighbourhood Improvement
Program (NIP) no longer exists, though a few provinces
have counterparts. 4 The Residential Rehabilitation
Assistance Program (RRAP), companion to the NIP pro-
gramme, operates on a much reduced and diluted basis.
And in general the private sector has not been receptive to
the maintenance of older residential and commercial
areas; regardless of community interests, the profit
motive is often better served by demolition and replace-
ment than by conservation and repair.

Key elements in the official repudiation of bulldozer
renewal were citizen resistence to displacement or disrup-
tion of their neighbourhoods, excessive demand for public
urban renewal funds, and politician’s and professionals’
disappointment with the results of the redevelopment pro-
cess. But these perceptions and changes in policy have not
been accompanied by appropriate changes in the everyday
attitudes, skills and biases of many architects and planners
involved in design of the urban environment. Many
architects still prefer to work with totally cleared sites.
Many planners still do not understand how to plan for
reuse of existing elements of the urban fabric.

But despite slow acceptance by many planners and
architects, conservation of the existing physical environ-
ment is becoming increasingly evident. It has become, we
argue, the new urban renewal of the 1980's. Almost every
city in North America is experiencing improvement and
reuse of its older areas, in large part through private ac-

LA PRESERVATION: UNE FACON D’ABORDER LA
RENOVATION URBAINE

Autrefois, on considérait 1a rénovation urbaine sous
forme de dégagement systématique et de reconstruc-
tion comme la stratégie adéquate pour améliorer les
plus vieux quartiers des villes canadiennes. Un certain
nombre de forces politiques et économiques comme les
demandes croissantes de participation, les conseils de
réforrne municipaux, les changements dans la fagon
d’aborder le développement des propriétés et un intérét
nouveau pour 'héritage achitectural ont amené des
changements dans Penvisagement d’amélioration des
villes. Une fagcon nouvelle de voir la rénovation urbaine
se manifeste actuellement dans la pratique et dans cer-
taines expériences réalisées dans des quartiers et pro-
jets en Amérique du Nord et en Angleterre. Dans la

plupart des villes américaines et britanniques, les
politiques dues aux contraintes de conservation et de
préservation ont créé en fait un nouveau style de
rénovation urbaine.

Le principal objectif de cet article est de décrire et de
comparer les attributs clefs de cette expérience. On
peut observer dans ce nouveau t{ype de rénovation un
encouragement aux associations entre le privé, le
public et les volontaires, une demande de techniques de
financement innovatrices, une mise en place de con-
traintes sur Péconomie et Vintégration d’intéréts
nouveaux au processus de la planification. I1 semble
que les conservateurs s’adaptent bien aux réalités ac-
tuelles de croissance lente ou nulle, en rejetant les
budgets et les attitudes nouvelles envers la préserva-
tion de I'héritage.
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tions spurred by citizen demands and consumer tastes.
Common among quite varied developments are young
couples buying and renovating houses in declining areas,
developers rehabilitating large old commercial structures,
and retailers discovering economic value in older buildings
and districts. Motives for these development decisions in-
clude proximity of older areas to downtown, the aesthetics
of earlier architectural quality and variety, attraction to
socially heterogenous populations and the services they
support, and lower real estate prices. A synthesis of three
social movements that were important in the 1960,
historic preservation, environmental awareness and com-
munity organization, is evident in the contemporary trend
‘back to the inner city’.

A major area of controversy in conservation has related
to the economics of development. While the preservation
community argues that retention and rehabilitation can be
to the financial advantage of the building owner, the
development community often stress that reuse costs more
per square metre than total redevelopment. We would
state that it is not possible to argue that reuse of the
existing environment is intrinsically either a good or a
poor financial investment.® A number of factors will
either aid or adversely affect the economics of
conservation.

They include: the intensity of use permitted under the
prevailing zoning (i.e. can the land owner achieve more
developable space through redevelopment), market condi-
tions, the nature and condition of the building stock, public
attitudes, the location of a building or area, building and
fire code regulations and the availability of financing. ®
These factors will, in most situations, determine the finan-
cial expectations of the land owner and it is he, in large
part, who will carry out the actual conservation of
buildings. In any case, most of the projects discussed in
this paper and most of the others on which data were
gathered by the author at the same time appeared to be
economically sound.

EXAMPLES OF
THE NEW URBAN RENEWAL

Urban renewal which stresses retention and improve-
ment is characterized by decision makers demonstrating
awareness of social, economic and cultural values of
existing environments, and by the active participation of
individual building owners in the improvement process.
The cases which follow describe a selection of projects and
areas that illustrate the attributes we take to be critical to
the definition and understanding of an urban renewal style
and process. 7 There is no attempt to be comprehensive in
description or all-inclusive in critique of these projects and
areas. The examples are not placed in any order of
importance, rather have been grouped by geographic
location.
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Bath, England

In order to understand the process of change administered
in Bath, it is important to note the difference between the
system of zoning used in most parts of Canada and the
degree of development control exercised in England. Zon-
ing in Canada is limited to the uses and intensity of those
uses permitted; in some circumstances design guidelines
are attached to the zoning classification, Development con-
trol in England gives the planning authority a great deal
more power to intervene in the development process.

In Britain, the central government through the Depart-
ment of the Environment has the power to identify
buildings or areas of historical and/or architectural
significance. This is done through a process of ‘listing”
which does not allow a building owner to change his struc-
ture in any way without the permission of the central
govenment. Listing can be either at the request of the local
authority or simply a decision of the central government.
Consultation or even consent of the owner is not required.
The listing of a property can affect the exterior of the
structure or both its exterior and interior elements.

Bath possesses a significant architectural heritage rang-
ing from the formal terraces of the Royal Crescent (Figure
1) to more everyday commercial and residential
streetscapes. This heritage is largely intact with only
minor modern-day intrusions. A large part of the city is a
conservation area which allows both the local and central
governments to control not only what work is carried out
on individual buildings but also any changes in the area’s
setting. There are a great many of these areas in Britain;
what makes Bath interesting is the range of policies
adopted by the local authority to ensure the preservation
of this historic environment. They include:

a) A ban on the development of retail space unless a
demonstrated need for new space can be identified.
This forces retailers to reuse existing buildings before
applying for a permit for a new building or the conver-
sion of non-retail structures to retail use.

b) A restriction on the number of banks and building
societies which can locate on any retail street. This
policy is concerned with protecting the rich variety of
street and shopping life against intrusion by large
numbers of financial institutions,

¢) A green belt around the entire City of Bath that
forces people to reuse buildings in the existing
developed areas or to locate elsewhere. This strategy
has helped to stop the process of abandonment that
has occurred in some British cities.

d) The discouragement of residential-to-commercial
conversions unless it can be proven that there is no
suitable existing commercial space for the activity.
This forces existing space to be used before usually
less expensive residential stock is converted.



Figure 1
The Royal Crescent, Bath

These policies demonstrate how a conservation ethic can
affect a wide range of planning and design programmes
and have a major impact on the evolution of a city and on
the form of its development. The conservation program’s
approach has helped to ensure that many parts of the
historic environment have been rehabilitated to such a
high standard of workmanship that they offer an accurate
visual impression of the streetscape 100 years ago. Bath
has to be seen as a significant success from the viewpoint
of historic preservation, and there is no doubt that from a
tourism perspective, Bath has profited from this preserva-
tionist attitude. But while in any culture there is a need to
protect selected environments on a large scale, broad ap-
plication of this approach carries serious social and
economic costs when the necessary development restric-
tions are invoked. Roy Worskett, a leading conservation
consultant in England who has done a great deal of work
in Bath, argues that in Bath if gentrification is the only
means to achieve conservation, then that route has to be
followed. ® This attitude, that all methods are fair in order
to retain and improve the environment whatever the social
and economic impacts, takes us back to the bulldozer
mentality.

The high level of intervention employed in Bath is not
necessarily typical of all parts of England and certainly it
would be difficult to implement the entire package of its
somewhat draconian measures in Canada. But they do of-
fer useful experience with a number of policies that a local
authority can put in place to help preserve selected en-
vironments ? and a number of principles that could be in-
corporated into Canadian planning programs.

There are examples in North America where zoning has
attempted to deal with some of the same issues as in
Bath. 1° These regulations are intended to ensure that new
developments respect the retail activity that exists in that
location. In order to implement these approaches planners
must be able to establish suitable controls and obtain
political support.

Charleston, South Carolina

From the Civil War until recent decades, there was no
money and therefore no pressure for re-development in
Charleston and no tendency to follow architectural
fashions. People, it was said, were “too poor to paint — too
poor to whitewash”. Buildings were not demolished or
changed. These poor economic conditions saved the
physical environment from change through development.

Charleston was one of the first cities to create an
historic district, in 1931. Initially 144 acres in size, the
district was expanded in 1966 and further enlarged in 1975
to encompass much of the original city. The Board of the
Historic Charleston Foundation (HFC), a private organiza-
tion which represents many interest groups in the city,
was the first to use a revolving fund that could

— acquire and sell property, with or without strings
attached

— buy and demolish buildings of no value to create
gardens and parking lots

— provide mortgage and home improvement loans.

Revolving funds are not intended to compete with banks
but rather in most cases are seen as the lender of last
resort. Very often they are used as leverage to obtain
grants or more conventional financing. Where banks lend
for profit, revolving funds will be loaned at little or no in-
terest in order to achieve a goal of conserving or improv-
ing an area. In most cases, revolving funds have been
established to assist projects which banks are not
interested in financing because of a perceived or real risk
related to the reputation and investment value of an area
or to the financial unsuitability of an owner or potential
buyer of a property. In the past, this judgment has often
been made of areas that were once run down and in the
process of being improved. Also, revolving funds are used
where a conservation policy exists to encourage establish-
ed residents to remain in an area and special mortgage
arrangements may be necessary to support this policy.
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Through the efforts of the Charleston Foundation, most
of the large homes in the District have been elegantly
refurbished. While some might argue that dealing with the
social consequences of their actions was not part of
original mandate of the HCF, these considerable heritage
achievements have been overshadowed somewhat by the
social costs incurred. Revitalization has been in large part
privately initiated and little attention paid to the lower
income groups displaced by the restoration of historical
buildings. 11 Both the Pittsburgh and Savannah, Georgia
examples which follow demonstrate that displacement
need not be an inevitable consequence of conservation. In
Charleston, either the Foundation or the city in coopera-
tion with HUD could have instituted programs to protect
the original residents. But given the early date when
Charleston’s historic district was originally created, it is
difficult to be highly critical. Sensitivity to the displace-
ment of residents resulting from conservation programs
has only recently surfaced and the problem only satisfac-
torily dealt with in a limited number of cases.

Mexican War Streets in Pittsburgh, Pennsylvania

In 1969, at the urging of the Pittsburgh History and
Landmarks Foundation (PH&LF), the Mexican War
Streets Society (MWSS) was formed to enable residents to
assume responsibility for solving local problems and to
promote restoration of the inner-city district known as the
War Streets Area. Members include long-time residents,
newcomers and investors, and people of every income
level. As a group, the Society has met with local school
officials, taken stands on zoning issues, lobbied for
additional street trees and served as an information clear-
ing house on available restoration techniques, contractors
and properties. The Society also co-sponsors community
activities such as a June house tour and a neighbourhood
street fair.

A basic principle of the entire effort is to preserve the
character of the houses, not by making the Mexican War
Streets a museum but a place to live with the comforts of
the present and the charm of the past. 12 The area is
located well away from the development pressures of the
Pittsburgh downtown area and therefore not subjected to
the land price increases typical of many Canadian inner
city residential areas. Two major goals of the PH&LF
efforts have been to ensure that housing opportunities are
available to all income groups and to encourage
neighbourhood residents to remain in the area and become
active in the programme.

PH&LF invites its members to contribute to the
Restoration Fund, a revolving fund initiated with a
$100,000 grant from the Sarah Scaife Foundation, which
has grown since that initial grant. The fund has been used
to buy several houses in poor condition, restore them and
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make them available to households at a variety of income
levels. As well, PH&LF encouraged other land owners to
restore houses both for this own use or as an investment.
Facade restoration by residents was also encouraged.
Through the federal government’s leased housing (rental
subsidy) programme, newly restored houses have also
been made available to low income families.

With the aid of Federal HUD funds, this approach has
enabled preservation to escape an elitist image by allowing
lower income families either to remain in the area or move
into restored housing, thereby avoiding the displacement
that comes with most conservation efforts. The Founda-
tion plans to rehabilitate 600 units for low income
residents and so allow the district to become economically,
socially and racially diversified. 13

Savannah, Georgia

Savannah provides an example of how public support
and a well-organized local effort can achieve both
significant physical results and social objectives as well. Its
neighbourhood conservation programme, one of the oldest
in the United States, covers the entire original 2'% square
mile city. Most buildings are 100 to 150 years old, and
when the programme began most of the area was blighted.
The Historic Savannah Foundation (HSF), begun when a
few concerned citizens saved the historic Isaiah Davenport
home from demolition, is committed to the planned,
historically sensitive revitalization of the entire area. With
the help of local bankers and businessmen, it created one
of the first preservation revolving funds to purchase
deteriorating properties and re-sell them with design
restrictions. As with all revolving funds, the objective is to
recover all expenses.

The HCF has been able to achieve a high quality of
restoration in the orginal historic area without putting into
place the draconian measures used in Bath. The high level
of restoration care can be seen in Figures 2 and 3. The
original designated historic area has been expanded to
take in a low income area. Here the Foundation is buying
out slum landlords and restoring housing for low income
family use. The city authorities, from all evidence, have
been most cooperative, with the intitial funding for this
effort coming from the National Endowment for the Arts.

With the aid of Federal HUD funds, this approach has
enabled preservation to escape an elitist image by allowing
lower income families either to remain in the area or move in-
to restored housing, thereby avoiding the displacement that
comes with most conservation efforts. The Foundation plans
to rehabilitate 600 units for low income residents and so allow
the district to become economically, social and racially diver-
sified. 13

St. Lawrence Historic Distriet, Toronto, Ontario

The St. Lawrence Historic District is located to the east
of Yonge Street, the major north/south artery in the city.
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Figure 2 and 3 Restored residences, Savannah, Georgia

Its southern boundary is the new St. Lawrence Housing
Project, its northern boundary formed by new, fairly
intense development. The heart of the area is the St.
Lawrence Hall (Figure 4) and Market area which gives the
area an historical focus.

The District has a eoncentration of historic buildings and
a rich mix of building types — commercial, industrial, and
warehouse. Having had little pressure for new develop-
ment in earlier years, the district retains much of its
original character. There are a number of important assets
in the area: the restored public market buildings; St.
Lawrence Hall, used for concert performances; a location
close to downtown and to restaurants. There has been a
significant demand for space in the historic area. In addi-

Figure 4 St. Lawrence Hall, Toronto

i

tion to its central location, new retailers and land owners
have recognized the value of the historic character of the
area, and its relatively low land prices compared to other
central Toronto locations. Under a generally favourable
Toronto economy, most of the existing buildings now
appear to have been reused with vacant lots redevelop-
ment with sympathetic infill structures.

The city has reduced densities, developed special plann-
ing controls and spent money on public improvements, but
has done little in the way of purchasing or renovating
buildings. The St. Lawrence area has been financially suc-
cessful without significant government intervention, a
lesson that can also be learned from several other of the
examples presented here. Contrast these successes with
the Winnipeg Historic Warehouse area which has a much
better stock of buildings and has received a significant
amount of government financing and technical aid. The
design work in Winnipeg, especially on the public
environment, is of high quality. Yet, because of
Winnipeg’s depressed economy, the area is not an
economic success and a great many of its buildings remain
empty despite several creative attempts to find new uses
for them. The significance of this factor will be assessed
later; here it provides a lesson about the role and impor-
tance of government intervention under different
economic conditions.

Hillhurst-Sunnyside, Calgary

This is one of Calgary’s oldest existing residential areas.
Many of the original houses built between 1910-1913 are
still in place and many streetscapes in Hillhurst-Sunnyside
represent an important remnant of Calgary’s residential
heritage. A typical streetscape can be seen in Figure b.
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Figure 5 Typical Streetscape, Hillhurst-Sunnyside, Calgary

Children of original residents remain in the area, so there
is a continuity of both buildings and people.

Hillhurst-Sunnyside is centrally located to the north of
Calgary’s downtown area and separated from this area of
intense development by the Bow River. In 1979, the area
was downzoned under the provisions of a community plan,
the Hillhurst-Sunnyside Design Brief, prepared for the
area. 14 Before that, new developments under a higher
zoning classification had usually been three story walk-up
apartments and were generally inappropriate for families
with children. Much of the existing housing stock was in
need of varying degrees of repair. Guidelines were propos-
ed that encouraged family housing and respected the ex-
isting neighbourhood setting. Previously, zoning regula-
tions had required that a large site be assembled in order
to achieve full density and development possibilities. The
new zoning system allowed the development potential to
be met on a site as small as a 25 or 30 foot wide lot.

The Design Brief, along with the supportive efforts of
the Community Association has produced new housing
that respects the height, scale, materials, roof types and
siting of existing homes. The results have been so suc-
cessful that in many cases, a new house can be mistaken
for one that has been renovated. In almost all cases ex-
isting vegetation has been conserved or replaced with
similar materials. Most of the planning and design has
been done through the City Planning Department and resi-
dent committees, but actual renovation work has been
initiated by homeowner and small developers.

However, the zoning classifications that have been put
into place and the price of land have tended to serve a
high-price housing market, so there has been and will be
changes to the community’s socio-economic structure.
Many of those being displaced are tenants and roomers oc-
cupying subdivided single family houses. With these
houses now returning to single family use, these persons
are often forced to find housing outside the community.
This displacement, in Hillhurst-Sunnyside as in other
cases, has been an unintended consequence; neither City
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Planning Department nor the community had identified it
as a potential problem. Three years ago the community
began to realize the extent of the dislocation problem and
formed a non-profit housing group, which bought a
number of existing housing units with CMHC assistance as
well as built a large senior citizen’s building. This initiative
has to a small degree helped to counter higher house prices
in the area.

The higher income families now attracted to the area are
usually of a professional class, and while there is still a mix
of age and occupational groups, there is no doubt that high
prices, brought about by the renewed attraction to the
area and its emphasis on family housing, will result in a
more homogeneous community.

‘With the residential sector of Hillhurst-Sunnyside more
attractive for higher income families, commercial activity,
particularly restaurants, has increased significantly, but
without proper development guidelines, adequate parking
or traffic improvement. In fact, it can be argued that
Hillhurst-Sunnyside has suffered in this respect from the
success of its planning and improvements. In other
respects, however, the combination of the downzoning
which has protected the character of the area and the ef-
forts of the community association in housing and other
areas has helped to stabilize the area with minimal support
from the city.

CONCLUSIONS

There are several general observations that can be made
about these different approaches before discussing their
implications.

1. A conservation-based approach to urban renewal can
have asg significant an impact on the existing popula-
tion of an area as did the wholesale clearance techni-
ques used in the bulldozer era. This was evident in
Charleston and the initial phases of Savannah and
Hillhurst-Sunnyside. In fact, gentrification has to be
seen as an inevitable consequence of retention and
improvement if normal market forces are allowed to
dictate what will happen in an area. Once an area
begins to improve and in most cases becomes more
desirable, it is highly likely that market demands will
further renew the residential and commercial
character of the area. In order to achieve improve-
ment and also to allow the existing residential and
commercial population to remain in the area, if not in
their present buildings, special private or public sector
initiatives are required.

2. Except in the case of Bath, government has tended to
play a role in conservation secondary to the work of
volunteer, community and commercial organizations.

3. Many of the major actors were not planning or ar-
chitectural professionals. This has interesting implica-
tions for planners.



4. Innovative financing, it could be argued, was the most
important consideration in guaranteeing success.

5. The health of the local economy played a major role in
many of the examples cited. In Charleston and Savan-
nah, an earlier depressed local economy helped to
preserve intact a major aspect of the heritage of the
United States. In Toronto, on the other hand, a
healthy economy was an important factor in ensuring
successful revitalization of the St. Lawrence Historic
Area.,

6. Bath demonstrates how extensively a conservative
approach to planning can influence the development
of an ares or city. The entire Bath conservation pro-
gram could not be transferred to a Canadian situa-
tion, but the intent and some of the actual techniques
are definitely applicable in Canada.

7. The architectural and historical significance of
buildings and areas played varying roles in the conser-
vation process. The Hillhurst-Sunnyside and the Mex-
jican War Streets areas contain buildings of minor
significance, some in Bath are of national if not inter-
national importance. The condition of the building
stock varied considerably but in no case was this a ma-
jor factor in determining the success of conservation
efforts. In the past, significance and condition would
have been considered major factors by many tradi-
tional conservationists.

The following factors, then, appear to have had the most
impact in ensuring the success of the conservation
processes described:

— the nature of the city or town’s economy

— the financing techniques employed

- the nature of volunteer, governmental and private
sector cooperation

— planning and regulatory concerns

— social planning.

The city or town economy

In some situations a declining or depressed economy can
protect the building stock of an area from considerable
physical changes or demolition. But this does not have to
be a necessary ingredient for subsequent success in con-
servation, and many areas did not go through this process.

As part of any area conservation planning process, it
becomes important to assess present as well as potential
economic conditions. The economy of a city or town must
be either stable or growing if an historic area is to survive
in the long term. This is perhaps obvious for commercial
districts; it is equally true for residential areas. There has
to be a demand for the conserved structures at prices that
will allow rehabilitation and restoration to be done. In
many cases the health of the local economy will determine
whether a building owner has enough confidence to invest
the necessary funds, especially in situations where the

private sector is expected to carry out a great deal of the
work without government subsidies. Even where govern-
ment funds are available, there has to be a demand for the
residential and commercial space created by the improve-
ment process.

An economic assessment may determine that there is no
demand for additional space and much of the existing
stock is vacant. In these situations “economic restructur-
ing” may be necessary. 15 This may involve strategies to
attract new business or a more fundamental reassessment
and redirection of the economic base of a town or area.
Heritage Canada, in its projects seeking to preserve the
traditional small town main street, has emphasized promo-
tion, preservation and restructuring within the conserva-
tion process. Several provincial programs similarly pro-
mote commercial renewal. The importance placed here
on the economic health of an area should not imply that if
economic conditions are poor, one does not contemplate
conservation, but rather that in these situations economic
development must precede other sets of concerns and
measures. Generally economic conditions are a primary
factor in ensuring success.

Financing techniques

We would argue that the means to be used to finance
conservation projects should be an integral part of plan
making, as it was in most of the examples discussed. Finan-
cing must not be seen as something that is considered after
the conservation area is created.

In Canada, financing for most conservation projects
tends to be conventional in nature, relying on either
government action or private sector initiatives. There are
isolated examples of other interesting financial ar-
rangements, but few of these involve partnerships bet-
ween the volunteer, community, public and private sec-
tors. Many of the projects visited had a mix of quasi-public
and public financing which allowed both the risk to be
shared and interested parties to work together. We should
be looking at such possibilities in Canada. In the United
States and elsewhere, most sectors of conservation acti-
ty tend to be more financially creative. In Lowell,
Massachusetts, federal HUD funds have been used to
recycle large mill buildings into housing for senior citizens.
In Savannah, private and HUD funds are being employed
in rehabilitation. In Chester, England, conservation ac-
tivities are supported by public housing funds, by money
raised by community groups and by a special fund
specifically established for rehabilitation activities.

Most revolving funds are flexible and so able to meet a
variety of goals: to buy buildings, lease a property, give
low interest or no interest loans, provide funds for organi-
zing activities and buy facade easements. 16 Pittsburg and
Savannah have used small revolving funds to attract other
funds. Revolving funds also have the potential to reduce
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the governmental share of financing and thus extend its
availability. A revolving fund is involved in what has been
proposed for designation as Alberta’s first provineial historie
area, in Fort Macleod. It would received an initial endow-
from the Province to be used for small grants, low interest
and no interest loans, contributions to public improvements
and the hiring of an area coordinator. The interest generated
by the fund would pay the corrdinator’s salary as well as pro-
motional expenses. 17

Small U.S. banks have formed consortia to finance
projects involving too large a risk for one bank to under-
take. This represents a different attitude from banks
which often are not supportive of conservation!8 and have
“red lined” inner city areas as poor investment and mor-
tgage prospects. There may be no conservation projects
too big for our large Canadian banks to finance, but from
my observation their individual and regional officials, who
do have final decision up to certain levels of loans, are
often skeptical of the financial viability of local projects. If
four or five local branches of the national banks were to
work together in the community they serve they would be
able to share perceived risks.

Volunteer, public and private sector cooperation

Many of the programs discussed in this article have had
formal or informal partnerships between a number of ac-
tors — governments, volunteers, building owners, con-
munity groups, banks and the general business com-
munity — who share responsibility for, and planning of
projects. In Pittsburgh, the Pittsburgh History and Land-
marks Foundation, other foundations and local residents
have worked together to ensure the preservation of an
area and the retention of its residents. In Savannah, the
Historic Savannah Foundation, banks, homeowners and
HUD are working together. In Denver, a Denver Partner-
ship has helped to develop new conservation-inspired
guidelines for the downtown area. ! In a time of economic
constraint, the notion of partnerships seems to be well
suited to make the best use of the initiatives and resources
of the whole community. It is difficult to imagine a conser-
vation situation which would not profit from such a
cooperative approach, although the nature of the partner-
ships will be different in each situation. In some, local
governments attempt to bring people and organizations
together. In others, the initiative rests with volunteer
organizations. As with financial arrangements, the forma-
tion of partnerships should be part of the early stages of
planning.

Community Planning

It may seem only common sense that community plann-
ing should be an integral part of area conservation, but
many efforts have been structured and managed by
historians, architects or lay volunteers, often because the
exercise was initiated for historic preservation reasons. In
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many situations public agencies have the cooperation of
volunteer organizations in protecting what has been con-
served, often because volunteers initiated interest in the
project. By-laws and comprehensive control systems
which are administered with the assistance of lay
organizations, acquire a cooperative image to their en-
forcement and achieve a better quality of environmental
control, 2

British practices in development control, taken as a
whole, cannot be transferred to Canada, for they involve a
level of government control and intervention most Cana-
dians would not accept. Individual measures deserve at-
tention, as already mentioned. The Bath example
illustrates the very high quality of rehabilitation
possible to achieve with government intervention. At the
same time one can see significant evidence in Britain of
poor design in conservation areas. This may only reflect
English architecture in general, but there is some evidence
to suggest that very tight restrictions produce buildings
which are respectful of height, scale, massing, materials
ete., but still are not sympathetic to their surroundings.
Controls in Savannah, Georgia are almost as restrictive as
those in Bath, but have an element of local community con-
trol. The crucial difference is that demand for control
comes from the local level in Savannah, not centrally im-
posed, as it is in Bath. An alternative used in many cities in
the United States is a series of general guidelines sup-
ported by an interactive design review process, which
allows for the design of sensitive yet visually imaginative
new buildings, 2!

Social Planning

Except in cases such as the preservation of national
heritage treasures, the social well-being of the existing
population of users of an area is paramount, otherwise the
urban renewal will repeat mistakes of the bulldozer era.
Concern for displaced populations has important implica-
tions for the attitude of those involved in conservation, the
planning and design processes and the financial ar-
rangements used. Without a planning process that seeks
to identify and alleviate negative social and economic im-
pacts, some persons living in a conservation project area
will be adversely affected.

Planning skills can help identify social impacts at the
analysis stage and develop strategies to alleviate them.
Displacement of existing populations should not be a nor-
mal consequence of conservation schemes, but in a market
situation without rent controls (which is the case in many
communities in Canada), the increased desirability of an
area will force up rents. Where displacement is
unavoidable, programmes should be in place to compen-
sate those displaced, either through an allowance or iden-
tification of alternative housing. Similar measures are
needed to assist retailers forced to move because rents
increased after improvements to their area.



In summary, then, the major actors in urban renewal ap-
pear to have accepted that a new approach to dealing with
existing and urban environments is necessary, given the
tragic legacy of the bulldozer era of rewewal This accep-
tance has been reflected in changes in professional prac-
tice, legislation and attitudes. The examples described
here help identify some important lessons for structuring a
new approach to renewal in Canada. To apply these lessons
does not require significant changes to the conservation
and planning measures that exist, but does require new at-
titudes on the part of a number of the participants, in-
troduction of the notion of partnership, recognition that
the social side-effects of gentrification must be addressed
as an integral part of the process and willingness to con-
sider innovative financial measures. The lessons also
stress the importance of the economic condition of the city
and area when planning,and the need in some situations
for economic restructuring. Urban design will often play a
secondary role to economic development. The role of the
volunteer or community group is especially important. The
value of volunteers, many of whom were not experts in
architecture and planning, was that they had no profes-
sional filters which would have lessened their willingness
to explore new approaches. There is a lesson in this for
planners who must begin to look at approaches and
techniques not normally within the traditional bounds of
planning.

These are lessons and conclusions based on empirical
research. 1 would like to conclude with some personal
views on urban renewal in the future. The urban renewal
of the past, initiated and implemented op a large scale by
one major actor, private or public, is no longer possible or
desirable, because of high interest rates, public unwill-
ingness to spend public funds on large projects and a
widespread appreciation of heritage values. Moreover, the
issue in most Canadian communities is now one of slow
growth: how to control and affect change, not growth. One
could argue that maintenance will be the planner’s major
preoccupation in a process described by one writer as “ur-
ban consolidation”, which reuses older structures, helps
distribute building densities more evenly, reclaims underus-
ed land and by appropriate infill, gradually intensified the
urban fabrie. 22

If this is the future we face, conservation is an approach
to the planning and design of residential and commercial
areas which appears to be the most suitable direction for
urban renewal to follow. The factors 1 have described can
support this approach, seeking to retain what meets
modern day functions and standards and replacing those
parts of the environment that do not. It will be.interesting
to assess the role of planners in that future, and their will-
ingness to expand their traditional planning practices to
include measures such as those described here.

Footnotes

1

There has been a considerable
amount of Canadian as well as
international literature in the field of
conservation and preservation. Lit-
tle of it is analytic or useful in policy
making. Ann Falkner’s excellent
book, Without Our Past, Toronto:
University of Toronto Press, 1977
began to explore conservation within
the Canadian situation. Others have
been published, most of them dealing
with increasing public awareness.
There have been a number of ex-
cellent reports prepared by
municipal and provincial govern-
ments, especially the work in
Winnipeg’s warehouse district. Some
international publications have
begun to look at the implementation
of a conservation approach: Donald
Appleyard (ed.), The Conservation of
European Cities, Cambridge, Mass:
MIT Press, 1979; Jane Fawcett (ed.),
The Future of the Past — Attitudes to
Preservation 1147-1924, London:
Thames & Hudson, 1976; the most
up-to-date work by James Mason
Fitch, Historic Preservation, New
York: McGraw-Hill Book Co., 1982
and Alan Doby, Conservation and
Planning, London: Hutchinson,
1978.

The literature on the bulldozer era of
urban renewal is considerable. Its
history and impacts are treated in:
“Cities, Planners and Urban
Renewal”, William Alonso; “The
Failure of Urban Renewal, H.J.
Gans; “Urban Renewal Realistically
Reappraised”, R.B. Groberg in Ur-
ban Renewal: The Record and the
Controversy J.Q. Wilson (ed.), Cam-
bridge, Mass.: The MIT Press, 1966;
Urban Renewal: People, Politics and
Planning J. Bellush and M.
Hausknecht, Garden City, N.Y., An-
chor Books, 1967; New Towns for
Old — The Problems of Urban
Renewal, J.B. Cullingworth, Lon-
don: Fabian Society, 1962; Slum
Clearance, John English et. al., Lon-
don: Croom Helm, 1976; Urban
Renewal in European Countries: Its
Emergence and Potential, Leo
Grebler, Philadelphia: University of
Pennsylvania Press, 1964; “Choosing
Renewal Options”, Housing Review,
L. Isaacson, Jan./Feb. 1976; Com-
munity Decay, Jon Rowland, Lon-
don: Penguin, 1973.

There are exceptions to this belief,
especially in cities such as Calgary
and Edmonton where developers
with City assistance and encourage-
ment have cleared large tracts of
land for future large scale develop-
ment. The Eau Claire Estates pro-
ject in Calgary, heralded as one of
the largest redevelopment projects
in North America, cleared a large
neighborhood in order to produce a
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high density mixed use area. This
land will now stay vacant for a con-
siderable period of time due to the
downturn in the city’s economy and
new and less dense uses may have to
be considered for these sites.

Several provinces have innovative
programs for the revitalization of
commercial areas. For example,

The Ontario Business Develop- .

ment Areas

The Ontario Commercial

Improvement Programs

The British Columbia Downtown

Revitalization Program

The Manitoba Main Street and

Business Improvement Area

Programs.
The revitalization of commercial
areas has been assessed by the
author in a forthcoming article on
the subject to be published in The
Alberta Journal of Planning
Practice, #3.

Up until recently, boom areas like
Calgary and Edmonton were excep-
tions where high demand for space
and in the case of Calgary, no ap-
parent limit on downtown densities
made conservation not a viable alter-
native for owners of most older
buildings.

Area

Many of these factors have been
explored in The Problems and
Potentials of Recycling Older
Commercial Buildings in Calgary,
Walter and Carol Jamieson, June,
1982. Available from the author.

The examples were chosen from a
large number of cities that were
visited: Winnipeg Historic
Warehouse Area; St. John’s, Nfld.
historic area; the Halifax waterfront
revitalization area; the first urban
national pack in Lowell, Mass.;
Boston; New York; Philadelphia;
‘Washington; Charleston; Savannah;
Pittsburg; Bath; Chester;
Chichester; Brighton; London; Win-
chester. These cities were visited
within a six month period. In each ci-
ty a specific set of information was
collected and a number of factors
documented using a consistent
research approach of interview,
historical, legislative and
photographic documentation.

Roy Worskett is the author of the
classic, The Character of Towns —
An approach to conservation, Lon-
don: The Architectural Press, 1969.
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11
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13

Bath has been the object of a great
many studies, notably work carried
out by the U.K. Dept. of the
Environment.

Zoning amendments have required,
for example, that in new buildings,
retail and entertainment uses should
constitute at least 65% of the ground
floor frontage. They also require
that 50% of the retail and entertain-
ment frontage be devoted to
transparent window groups. From
Negotiating for Amenities, Partners
for Livable Places, Washington,
D.C., 1982, pp. 34-5.

There have been a number of studies
and assessments of all the projects
that will be discussed. Only the most
relevant studies and publications will
be cited. For Charleston, see: Ken-
neth A. Gifford, “Revitalization in
Charleston, Landscape Architecture,
1981; Shirley Bradway Laska &
Daphne Spaid (ed.), Back to the City,
New York: Pergamon Press, 1980,
pp. 173-185; Robert H. McNulty &
Stephen A. Kiment, Neighborhood
Conservation, New York: Whitney
Library of Design, 1976, pp. 141-1;
National Trust for Historic Preser-
vation, A Guide to Delineating Edges
of Historic Districts, Washington,
D.C., 1976, pp. 23-6.

The work of the Pittsburg History
and Landmarks Foundation and its
Director, Arhtur Ziegler, Jr. has
been extensively documented. The
Foundation has a number of publica-
tions. In addition, the Foundation’s
work has been assessed and
developed in the following: Ursula
Cliff, “Arthur Ziegler: Prophet of
Preservation for the Poor”, Destgn &
Environment, Summer, 1975;
Robert H. McNulty, op. c¢it.; Richard
E. Reed, Return to the City, Garden
City, N.Y.: Doubleday & Co., 1979,
pp. 122-5; Arthur P. Ziegler, Jr.,
Historic Preservation in Inner City
Areas, Pittsburg: Allegheny Press,
1971.

“Historic Savannah”, Colonial
Homes, May/June 1981; Robert H.
McNulty, op. cit., pp. 192-4; Richard
E. Reed, op. cit., pp. 72-83; Nathan
Weinberg, Preservation in
American Towns & Cities, Boulder,
Co.:. Westview Press: 1979, pp.
95-107.

Inc., 1975; and “The Preservation
Loan Program, San Francisco’s
Heritage Revolving Loan Fund Aids
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Hillhurst-Sunnyside Design Brigf,
The City of Calgary Planning
Department, adopted by City of
Calgary on August 9, 1977 and
amended on April 24, 1978.

Economic restructuring is a term
that is used by Heritage Canada.
See footnote 4.

There is now some literature on
revolving funds both of a conceptual
and case study nature. Two ex-
amples are: Revolving Funds for
Historic Preservation, Arthur
Ziegler et. al., Pittsburgh: Ober Park
Low Income Houseowners”, Califor-
nita Preservation, Spring 1982,

Legal agreements between the Pro-
vince and the town are being com-
pleted at the time of writing, so it is
not possible to comment on the ac-
tual use of the revolving fund. For
more information on Fort Macleod
refer to The Fort Macleod Provincial
Historic Area: Management, Finan-
ctal, Design and Legislative A spects,
Walter Jamieson et. al., July 1982,
Available from the author.

The role of the private sector and
bankers is further developed in
“Public-Private Partnerships: A
Growing Urban Phenomenon”, Ur-
ban Futures Idea Exchange, 6, 2.
June 30, 1982: “Building Private
Sector Bankers”, Downtown Idea
Fachange, 29, 12. June 15, 1982,

“Will new Denver zoning become na-
tional model?” Tony Reichhardt,
Preservation News, Feb. 1983.
There is an organization called Part-
ners for Livable Places specifically
concerned with this subject. It can be
reached at 1429 21st Street NW.,,
Washington, D.C. 20036.

This topic is discussed in detail in
A.M. Bowsher, Design Review in
Historic Districts, Virginia, 1968.
(Available from the National Trust
for Historic Preservation.)

This topic could be an article in itself.
There is a growing literature in the
field of new design in older en-
vironments. In particular: Architec-
ture in Context, Brent C. Brolin,
New York: Van Nostrand Reinhold
Co., 1980; and Old and New Ar-
chitecture, Washington, D.C., The
Preservation Press, The National
Trust for Historic Preservation,
1980.

“No wasted space in future space”,
Barton Myers, Globe and Mail,
80-07-14.



Making Land Policy:
P.E.I’'s Attempts to
Control Individual
and Corporate

Land Ownership

Marge Misek and
Mark B. Lapping

Farm land tenure institutions in Prince Edward
Island have been a popular concern and a major
political issue since the 1760s. A pattern of reforms
enacted by governments and then not enforced against
large, absentee land owners was established prior to
Confederation and still appears to prevail. This paper
reviews briefly the history of land fenure on the Island
over two centuries, and then examines in greater detail
some events during the past decade.

In the PEI experience, government requirements im-
posed on large land owners have not been generally en-
forced, and what reform did occur was more a matter of
redistribution of ownership than alteration of tenure
institutions. Those who have taken public positions on
land ownership issues tended to take stands which
reflected their own economic interests and status
within society, and asserted these as matters of moral
principle.

Marge Misek is a land use analyst in the Land Evalua-
tion Group, University School of Rural Planning and
Development, University of Guelph.

Mark Lapping was until recently Director of the
University School of Rural Planning and Development
at Guelph; he is now Dean of the College of Architec-
ture and Design, and Professor of Regional and Com-
munity Planning at Kansas State University.

Land ownership has been a concern in Prince Edward
Isiand (PEI) since the 1760s. Few of those who settled the
province owned the land upon which they toiled; the
majority of the land resource was in the hands of absentee
owners who resided in England. The land bad been divided
into 67 lots, 66 of them conferred on approximately 100
British aristocrats in full or partial proprietorships. The
proprietorship system was to be a catalyst for the settle-
ment process, as the purpose of the proprietorships was to
sell the land on a freehold basis to settlers.

Ninety-four years later, in 1861, the proprietary interest
was still strong, although some land had been sold to set-
tlers and the proprietorship of most land had changed
several times. Also, by this time, the government of PEI
(established in 1851) had acquired the sole proprietorship
of 13 lots and shares in three others. Upon acquisition,
they commenced to sell the land to settlers as fast as possi-
ble. However, as of 1861, only 966, 190.5 acres (about two-
thirds of the Island) was actually held by occupiers. Only
455,952.5 acres of 47 per cent of this land was held as
freehold. 2

This 1861 ownership situation was the result of a great
deal of political agitation, with tenants arguing for an
escheat system, wherein government expropriation
followed by re-sale to tenants was to occur upon the death
of proprietors. This was made necessary, local farmers
argued, because the proprietors had failed to fulfill the
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major condition of the original grant. Instead, the
proprietors opted to rent the land to new settlers.
Simultaneously, the proprietors argued that the Imperial
government had recognized that the original conditions
had been virtually impossible to fulfill and that the
property was theirs by inheritance. They also maintained
that their tenants had accepted rental contracts of their
own free will. 3

Rather than permit the escheat of properties, the PEI
government sought to resolve the dispute by passing An
Act For the Purchase of Lands on Behalf of the Government
of Prince Edward Island and to Regulate the Sale and
Management thereof, RSPEI 1853. In essence, this Act
represented a step toward land reform in the Province of
Prince Edward Island. Further movements toward land
reform were made by a group of Islanders who formed the
“Tenant League” in 1863. Their attempts managed only to
increase the sale of more proprietors’ lands under the Act
of 1853 and to increase the recognition, on the part of the
Imperial government and the proprietors, that some
satisfactory solution had to be found for the problem at
hand. 4

Another Nineteenth Century Act affecting land owner-
ship was the 1859 Act to Emable Aliens to Hold Real
Estate. This legislation was passed to attract American
capital into Island fisheries. Land ownership controls
were relaxed following Confederation. As a result, non-
resident purchases increased to the extent that govern-

POLITIQUE FONCIERE: LES EFFORTS DE P.E.L
POUR CONTROLER L’AGRICULTURE INDUS-
TRIELLE.

Les institutions de redevance de terres agricoles dans
Prince Edward Island (PEI) on fait ’'objet d’un intéreét
soutenu depuis les années 1760. Une série de réformes
décrétées par le gouvernement et par la suite non
exécutées par les propriétaires absentéistes de large
terres, furent établies avant la Confédération et parais-
sent encore prévaloir. Cet article examine briévement
Phistorie de la redevance de terres agricoles dans Ille
pendant deux siécles, et ensuite analyse en plus de
détails quelques uns des événements survenus au cours
des dix derniéres années, L’expérience de PEI suggeére
que la propriété et la reforme fonciére ont été un point
politique majeur, que les conditions imposées par le
gouvernement sur les propriétaires de large terres
n'ont généralement pas été enforgés, que les réformes
qui ont pris place ont consisté plutdt de redistribution
de propriété que de changements dans les institutions
de redevance, et finalement, que ceux qui ont publique-
ment adopté une position sur le sujet de la propriété
fongiere ont eu tendance a étre guidés par leur propre
intéréts économiques et leur position dans la société, et
ont fait de ces soucis personnels une question de
principe moral.
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ment was pressured, once again, to tighten-up the legisla-
tion. However, land tenure problems persisted and new
demands made by Islanders prompted the government to
place a limit of 200 acres on the land holdings of any alien
(non-Canadian). After this restriction was eased in 1939
aliens could hold more than 200 acres with the consent of
the Lieutenant-Governor-in-Council, ®

RECENT NON-RESIDENT

OWNERSHIPS

In 1964, the Real Property Act was amended to limit
non-resident purchases to ten acres and a maximum of 330
feet of shoreline. 6 This legislation did not deter non-
resident purchases, however. The Legislative Committee
on Land Acquisition and Land Transfer to Non-Resident
Corporations and Individuals (1971) was told that as of
mid-December, 1970, about 72,000 acres (5.13 per cent of
the province) was held by non-residents, including some
29,936 acres of Class 2 and 3 agricultural capability land. 7
The same sources predicted that, without any controls, 50
per cent of the Island land would belong to non-residents
by the year 2000. The results of recreational land invest-
ment in Prince Edward Island were becoming apparent.

Additionally, price and production oriented agricultural
policies, coupled with relatively low land prices in PEI, led
to the expansion and incorporation of both resident and
non-resident owned farms. Over the century, then, there
had been an increase in both non-resident owership of
recreational land and large corporate farm ownership,
with the latter held by either resident or non-resident in-
terests. The greatest concerns over these trends appeared
to lie in the ownership status of the land. Greater control
and ownership of the land base was in the hands of fewer
people, a large percentage of whom were non-residents.
The general fear among Islanders was that a select group
of land owners would pursue their own interests which
were not necessarily coterminous with the interests of the
vast majority of the province’s people. Additionally, con-
cerns about corporate farms were raised in terms of the
ability of large, corporate entities to cut costs in ways
which would ‘squeeze out’ smaller, family farms. In
essence, trends in land ownership appeared to be return-
ing PEI to a tenure situation roughly equivalent to that
which prevailed before Confederation. It was clear that
tighter controls on the land market were necessary to pre-
vent history from repeating itself. These controls came in
a series of amendments, mainly to the Real Property Act.
In 1972 that Act was altered to force all corporations (both
resident and non-resident) and non-resident persons to ob-
tain permission from the Lieutenant-Governor-in-Council
for the purchase of more than ten acres of land or 330 feet of
shoreline. This amendment was followed by another in
1974 which ensured that all corporations, regardless of
their place of incorporation, would be subject to the Act.
Finally, in 1980, as a last attempt at blocking loopholes in



TABLE: 1 CORPORATE CONTROL OF FARMS INP.E.I. AS OF JANUARY, 1982

Farm % of PEI % of Total
Area, Farm Island
Acres Area Land Area
Resident Corporations 93,000 13.3 6.6
Company-Owned Land 43,000 6.2 3.1
Land Available to Company 50,000 7.1 3.5
Non-resident Corporations 39,000 5.6 2.8
Compan-Owned Land 20,000 2.8 1.4
Land Available to Company 20,000 2.8 1.4
All Companies 132,000 18.9 9.4
Company-Owned Land 63,000 9.0 4.5
Land Available to Company 69,000 9.9 4.9
Land in Farms 700,000 100.0 50.0
All P.E.I. Land 1,400,000 100.0
TABLE: 2 NATURE OF CORPORATIONS OWNING FARMS INP.E.1.
' Status of Corporation Row
Residence Non Resident Totals
Residence of Investors
All are P.E.L Residents 15 8 59
Some or All Non-residents 16 7 23
Column Totals 67 15 82

Source for both tables:

M. O'Brien, Planning Officer, Government of PEI, while under employment of Select Standing Committee on Agriculture.

the legislation, the government altered the law to disallow
companies with land holdings in excess of 100 acres from
amalgamating with other companies or non-residents
without permission of the Lieutenant-Governor-in-
Council. This amendment was accompanied by collateral
changes in the Companies Act, which required that
membership shares in all companies be disclosed. 8

These policy initiatives still did not deter corporations
from acquiring the controlling interests in existing land
holding corporations, which had previously obtained per-
mission to hold land. ? Other loopholes in the legislation
have led to the present status of corporate land holding,
which is summarized in Table 1. However, at least in-
dividual non-resident applicants for land purchase had
decreased, in number and in the acreage applied for, by
1980, 10

The province’s Land Use Comission (LUC), a descendent
of the Royal Commission on Land Ownership and Land
Use (1972), created in 1974 to advise the government on
land policy, recommended in 1980 that the province adopt
legislation which would not stifle the legitimate interests
of Island farmers and family-farm corporations. The LUC
also suggested that there be ample time allowed for
public participation before adopting new legislation. 11

Due to the changes in provincial government, and in
Conservative leadership, these recommendations were not

implemented until April, 1981, when Cavendish Farms of
K.C. Irving applied to purchase an additional 6,000 acres
of land. This would have increased the firm’s holdings to
9,000 acres, and, some believed, would have given it pre-
eminent control over much of the province's agriculture in-
dustry. 12 The news of this application shocked the
residents of the Island, and resulted in significant pressure
on the government to take action against K.C. Irving and
all other non-farm corporate land owners. Thus began the
yearlong process which led to Bill 837, the Lands Protection
Act. In essence, this Act encompasses all past legislative
efforts, and, also attempts to control resident land owner-
ship. The first stage in the process was to invite public sub-
missions and comments on the issue to the Select Standing
Committee on Agriculture,

LANDS PROTECTIONS ACT:
PREPARATORY STEPS

The Select Standing Committee received briefs on land
ownership issues from such diverse groups as the Roman
Catholic Church, farming interests, the New Democratic
Party of PEI, and corporate owners. These briefs were
developed in response to twelve questions which the Com-
mittee distributed to the public as a set of guidelines for
comments. Briefs from groups generally fell into two
categories: those who saw the marketplace as the proper
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allocative mechanism for determining all matters related
to land ownership, and those who adopted a model with
some degree of government intervention.

Those participants who supported the “marketplace”
position included Cavendish Farms, Campbell and Burns
Limited, Everett Champion and Sons Limited and the
PEI Real Estate Association. The “interventionists” were,
generally speaking, a more diverse lot. They consisted of
such groups and organizations as the National Farmers
Union (NFU), the Federation of Agriculture, the Potato
Industry (Potato Processing Council, Potato Marketing
Board, Potato Producers Association), the Social Action
Commission and the Latin American Mission of the
Roman Catholic Church, and HOPE (Help Our Provincial
Environment). This diversified constituency tended to ad-
vocate some form of government intervention in the land
tenure process, though the degree of intervention, as well
as the kind and timing of the intervention, often separated
these groups by considerable distances. Nonetheless, they
all perceived some degree of market failure to allocate
land fairly in terms of the scale of holdings and the type of
ownership and, consequently, they all argued for some
government intervention into the market place.

Typical of the response of the “marketplace” grouping
was that of Cavendish Farms. It argued that the “big is
bad” assumption is invalid. Ownership of the land was not
the important issue; rather, what is critical is that
Islanders benefit from the use of the land. Corporations
benefit farmers by providing better land price oppor-
tunities and townspeople are aided by employment
guaranteed by the processing industry. 13 Cavendish
Farms itself employs 375 people. This corporation, which
has been the focus of much of the debates, required addi-
tional land, so it was argued, because contracts with local
farmers have not been met in past years. The firm
operates 11 months of the year and requires a constant
supply of high quality potatoes, quantities which, Caven-
dish claimed, local producers had been unable to provide
on a continuous monthly basis. This argument was
presented in the brief by Cavendish Farms to justify their
need for a larger land base which, in turn, would secure
employment in the province. 4

The very diversity of the “interventionist” group makes
it difficult to select a typical representation. The Potato In-
dustry statement, however, does represent one large
grouping within this larger constituency. It argued that
“Land is our heritage and we (Islanders) are honorably
bound to safeguard it for our future generations”. 1> While
acreage limitations on all farmers may not be necessary,
the interventionists believed some form of limitation on
larger or corporate entities was required. The NFU also
argued that large corporate entities, like Cavendish
Farms, failed to implement sound, long-term and en-
vironmentally sensitive land use practices. 16 Perhaps at
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the other end of the scale stood groups like the Roman
Catholic Church which argued for a “stewardship” concept
of land holding, rather than land ownership, and the pro-
vincial NDP which saw nothing less than the survivial of
the small, family farm being at stake.

FORMULATION OF
STANDING-COMMITTEE
RECOMMENATIONS

The suggested solutions to the land ownership issue pro-
posed in the briefs were diverse, with each category incor-
porating the interests of its groups in its recommendations
and comments to the Select Standing Committee during a
series of public participation meetings. Gordon Lank, the
Committee Chairman, (currently the Minister of Com-
munity Affairs) composed a list of questions based on
debates and discussions with each group. The Committee
discussed the questions, then Lank formulated a concen-
sus of the Committee’s responses. This process was
repeated four times until the Committee finally agreed on
a set of recommendations.

In an effort to strike a compromise among the groups,
the following acreages were specified in the Committee’s
recommendations:

1) that all resident individuals be limited to 1,000 acres,
owned, leased or made use of,
2) a farm coporation would be eligible to own, lease or
make use of land up to a 3,000 acre lirhit, and,
3) that existing non-resident land ownership legislation
remain in force.
It was also recommended that a farm corporation would
be defined as “a company which is primarily engaged in the
business of agriculture and of which not less than 75 per
cent of all issued and voting shares are legally and
beneficially owned by bonafide farmers who are residents
of the Province of Prince Edward Island”. 17 These
acreage limits differed from the range of values suggested
by the groups.



No allowance was made for discretionary approval to ex-
ceed the limits in the recommendations. The inference was
that these limits were to be legislated in the Real Property
Act. A recommendation consistent with the concerns of
the NFU and others, was that the land base owned by an
individual, by virtue of being a shareholder in a corpora-
tion, should be considered part of his total land holdings. 18
The groups in the market allocation category had express-
ed a desire that any restrictions on acreage not be made
retroactive. This request was accommodated in another of
the committee’s recommendations such that the restric-
tions come into effect as of the date the proposed legisla-
tion is enacted.

Several groups insisted that both the LDC and the LUC
become more involved in monitoring land ownership. The
Standing Committee recommended that the LUC be in-
volved in investigating individuals and companies
suspected of contravening the legislation. The Committee
also recommended that the LDC be designated as a
creditor to sons of farmers. In essence, it would be helping
the small land holders purchase additional property. The
Committee disagreed with giving the two institutions any
decision-making authority.

Most of the recommendations made by the Committee
attempted to accommodate, with some compromise, the
desires of the various interest groups. This strongly in-
dicated that segments of the public, through interest
groups, have had a role in making policy. The Committee’s
recommendations were presented and discussed in the
legislature. Following this, the first draft of the Lands
Protection Act (Bill 37) was produced in April, 1982,

LANDS PROTECTION ACT,
FIRST DRAFT

The proposed legislation resulted from a “grass roots”
movement, initiated by public outcry and formulated on
the basis of public hearings and citizen input. The
Islanders, in their opposition to corporate land ownership,
requested a re-distribution of land ownership from a few
owners with large holdings to many owners with smaller
holdings. Government, was to be their vehicle of action.

The draft suggested limiting all individuals to an ag-
gregate land holding of 1,000 acres and all farm corpora-
tions to 3,000 acres. Aggregate land holdings would in-
clude land which is owned, leased, rented and so on. Other
definitions contained in the draft include “a farm corpora-
tion”, which is defined exactly as proposed in the recom-
mendations, and a “bonafide farmer”, defined as “a per-
son who owns a farm, and who receives annually more
gross income from the sale of products of the farm than
from wages for work performed off the farm”, 19 These
definitions clearly indicate that large land holdings would
have to be Islander owned and kept in agriculture.

The draft would preclude any non-resident individual
from acquiring a land holding greater than ten acres. Non-
farm corporations wishing to expand their land base
beyond ten acres would be required to obtain permission to
do so from the Lieutenant-Governor-in-Council. 2° Finally,
the draft specified that all land holdings acquired before
the Act comes into force will be accounted for in com-
puting any individual or corporate aggregate land
holding. 2! There was no provision to control non-
Canadian corporations in terms of acreage limits in this
draft as the definition of corporation in the draft did not in-
clude those corporate bodies incorporated outside of
Canada. 22 This would be totally unacceptable to the
Islanders, considering that a major concern is to limit the
extent of all corporate ownership. The limitations would
become effective as of the date the Lands Protection Actis
passed in legislature. Any individual or corporation own-
ing more land than the legislated limit would be allowed to
keep the entire land holding, provided it was being used
for agrieultural purposes. 28 The suggested limits are not
absolute, however. There was one clause in the draft
allowing the Lieutenant-Governor-in-Council discre-
tionary power to grant exemptions from the limits. The Stan-
ding Committee maintained that this discretionary compo-
nent would provide for flexibility in the final legislation.

The remaining sections of the draft provided for ad-
ministrative requirements such as land identification and
registration of ownership, leasing regulations, the govern-
ment’s right to investigate if it suspects that an individual
or corporation has contravened the Act, and penalities
(both fines and imprisonment) associated with contraven-
tion.

Most of the committee recommendations had been incor-
porated, some slightly modified, into the draft. These
recommendations encompassed the issues of acreage
limits, administration of the limits, and penalties for
violating the limits. The explicit focus of the drafts was to
keep the land in the hands of the Islanders while
simultaneously encouraging a viable agricultural industry
in PEI To accomplish this, the definition of farm corpora-
tion, as suggested by the Committee, was adopted in the
draft. Briefly, this definition can be interpreted to mean
that any large land holdings must be purchased by PEI
farmers. It was proposed that these farmers (constituting
the farm corporation) will be allowed a generous acreage
of 3,000 acres, and perhaps to exceed that acreage at the
discretion of the Lieutenant-Governor-in-Council. Op-
timally, this arrangement will result in a thriving
agricultural industry which is Islander owned and
operated.

The draft was made available to the public for criticism,
comment and additional recommendations, Several of the
groups believed the draft had a distinct market-allocation
bias. They failed to comprehend how the government
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could re-distribute land ownership equitably through the
proposed Bill 37.

PUBLIC PARTICIPATION,
ROUND TWO

Reactions to the first draft of Bill 87 can be found in new
submissions made to the Committee as well as letters and
articles which appeared in the press throughout the pro-
vince, Criticisms and recommendations from some of the
original groups as well as from others who had refrained
from comment during the initial round of public input were
examined. The criticisms indicated that the proposed
legislation was inadequate in terms of suggested acreage
limits, program effectiveness, and the degree of public in-
put actually implemented into policy. The general concen-
sus was that the legislation would do little to change the
present land ownership situation. In fact, the NDP argued
that this legislation would allow a return to a tenure
system similar to that which existed 100 years ago. Some
of the groups suggested the government had approached
the problem incorrectly. They recommended that the
government should design policies aimed at enhancing the
viability of the small farmer, and that such a focus would
permit small farmers to compete successfully for land in
the marketplace.

Those groups which submitted briefs in the Fall of 1981
essentially reiterated their original positions and recom-
mendations. Their major concern was with the discre-
tionary power given to the Lieutenant-Governor-in-
Council, a power thought to have subverted previous at-
tempts at reform, The Latin American Mission Program
summarized this issue in the following statement: “After
all, it was this discretionary power that gave rise to this
enquiry. If the Executive Council is committed to main-
taining it, then this whole public exercise has been
futile.” 24 Even out-of-province interests were represented
at this round of public hearings. Speaking out on ex-
perience with corporate control of provincial resources,
R.C. Eastwood of New Brunswick stressed that PEI
needs much stronger legislation than what had been pro-
posed in Bill 37.

In order to focus on the proposed legislation, the Com-
mittee responded only to the criticisms levied against Bill
37. In its response, the Committee defended the acreage
limits and the discretionary clause which would allow ex-
emptions to those limits. The arguments were based on the
merits of having flexibility built into the legislation so that
some degree of discretion could be maintained. The major
problem appeared to lie in telling a farmer he/she cannot
sell land at the price or to the person/entity to whom
he/she wishes to sell it. 2> The Committee maintained that
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the discretionary clause was not intended to be used exten-
sively, and that the acreage limits proposed in the legisla-
tion was designed to preserve a viable agricultural in-
dustry in PEI. A major concern or posture of government
was to protect the incentive to invest in agriculture in the
province. 26 The Committee firmly believed the govern-
ment had accomplished this through the proposed legisla-
tion. However, the Committee agreed that changes were
necessary in order to better distribute the responsibility of
granting approvals and to further define the terms used in
the Act. Consequently, the amendments made to produce
the final form of Bull 87 provided as follows:

1) a bonafide farmer is a person who owns or leases
land and operates a farm

2) a corporation is any corporate body incorporated in
PEI in any other province of Canada, or in any
country outside of Canada

3) any individual corporation must acquire permission

of the Lieutenant-Governor-in-Council to exceed the

limits specified in the Act

the LUC be given the mandate of reviewing applica-

tions for special permits (exemption of the acreage

limits) in terms of whether the intended use of the

additional land is inconcert with the economic and

social needs of the Islanders

4

—

5) where application for a special permit is made, the
Minister of Municipal Affairs may direct the LUC,
before reviewing the application, to publish details
of the application in a local newspaper and invite in-
terested persons to make representations respecting
the application

6) If an individual corporation is allowed more land by
special permit, they must identify the land under the
land identification program of the province if re-
quested to do so, and

7) this Act does not bind the Crown. 27

1982: THE LANDS
PROTECTION ACT

These amendments and additions to the first draft of the
Lands Protection Act resulted in a fairly comprehensive
and complete piece of legislation. The Act controls both
residents and non-resident individuals and corporations in
terms of the amount of land they may own or lease, how
that land wili be used, and to whom the individual or cor-
poration may sell land. However, the control is not ab-
solute; there is room for exemption in order not to
threaten increased investment in PEI. According to Sec-
tion 9(2) of the Act, the LUC is to make recommendations
for special permits based on the following criteria: an
assessment of the best use of the land based on guidelines



established under the Planning Act (RSPEI 1974), an assess- -

ment of the most effective manner of ensuring the best
land use, and an assessment of the economic and cultural
needs of the people involved in the use of the land in ques-
tion. This formal set of criteria provides a degree of con-
sistency in the review of applications for special permits.
This, in turn, enables the province to be selective in the
type of investment allowed into PEI.

The legislated land limits may seem overly high con-
sidering the current figures for company-owned land in
PEI (Table 1). These limits are not, however, incom-
patiable with the trends toward large-scale farming in
North America and the PEI government’s objective of
maintaining a viable agricultural industry in the province.
Legislating such generous limits may appear to be incon-
sistent with the government’s promise to provide support
for the small family farm since it is “through them (small
farmers) that every available acre becomes productive”. 28
In actuality, there is little inconsistency in policies. The
government has taken measures, such as the Small Farm
Development Program, to support the small farmer. The
Lands Protection Act simply allows those farmers wishing
to expand the opportunity to do so. The government’s
policies work together to enable farmers to operate at the
scale they choose, while simultaneously ensuring that this
scale does not become so large as to threaten the existence
of a land tenure system satisfactory to small and medium
scale farmers.

SOME GENERAL COMMENTS

There are two major criticisms of the Lands Protection
Act: the discretionary clause which allows individuals and
corporations to be excepted from the acreage limits with
special permission from the Lieutenant-Governor-in-
Council, and the lack of any limitations on corporate
agriculture. The first criticism is based upon the perfor-
mance of previous legislation efforts. The Act to Enable
Aliens to Hold Real Estate, later changed to the Real Pro-

perty Act, has consistently contained a discretionary
clause whereby, in certain cases, the acreage limits could
be relaxed. It is believed by the interest groups that this
clause renders the Lands Protection Act useless, just as it
has rendered previous legislation. Evidence to support this
claim is found in a report by the LUC which observed that,
“between 1974 and 1980, nearly every corporation has
been given permission to exceed the acreage limit. In ef-
fect, government has done little to monitor the land
market,” 29

The second criticism deals with the prospect of corporate
control of the land base. Given the contents of the Lands
Protection Act, an effective way to control the number of
corporations that may hold land on the island has not been
provided. Eventually, the entire 700,000 acres of farmland
in the province could, theoretically, be held by 233 corpora-
tions (at 3,000 acres each). Surely this is an undesirable
situation for the Islanders. (See Table 1 and 2 for details)

Although these criticisms may appear harsh, they are
worthy of consideration, given the history of land issues in
the province. This is especially so in the case of PEI where
land is a scarce and highly-valued resource, and more im-
portantly, where control of the land is cherished by the
Island community.

The land tenure system in PEI appears to be develop-
ing into a corporate based system. The Lands Protection
Act facilitates land reform by placing ceilings on the
amount of land a corporation or an individual can own or
operate. No land reform can be successful unless it arises
from the recognition of its necessity by the people concern-
ed, 30 which is exactly what has occurred in PEI In this
respect, land reform serves two functions; it provides
some measure of social justice and it acts to remove bar-
riers to local economic development. Most land reforms
have been primarily social in their aims. In PEI, farmers
have the technology and experience necessary to operate
and manage their farms. Islanders’ objectives were to ob-
tain an equitable land ownership distribution and to con-
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tinue local economic development initiated by Island
farmers. According to King (1977),
if the reform is rapidly and efficiently administered, if viable
sized units are set up, and if beneficiaries have the right at-
titudes to owing and farming the land and learning new

techniques, then there is every reason to expect production
to increase. 1

Tuma (1963) has tied the most successful land reforms to
preceding social and political movements on the part of the
citizens involved. In such cases, reform was a result,
rather than a cause, of the forces of modernization. 32 The
development of the Land Protection Act was initiated by
public concern over the perceived social injustice of current
land ownership distribution and its implications for the
future.

In order to determine the success of a land reform move-
ment, an evaluation of such factors as agricultural produc-
tivity, land ownership distribution, and investment oppor-
tunities for residents must be considered. The major objec-
tives of such an evaluation would be to ascertain whether
the tenure system established by the reform has resulted

in a more equitable situation for Islanders (in terms of the
factors above) than the old tenure system. Evaluations of
land reform movements are difficult to perform due to
other policies which are implemented coincidentally with
the reform. The Small Farm Development Program and
the Natural Products Marketing Act of PEI are examples
of such policies.

As Premier Lee stated,

We, my Government, have done the best we can to accom-
modate the wishes of the Islanders while still maintaining a
viable agricultural industry. The Lands Protection Act is a
first attempt at controlling individual and corporate land
ownership. We will see how it works for awhile; it will pro-
bably have to be changed in the future according to trends in
the Island’s agriculture industry and according to the needs
of the Islanders. 33

One may infer from Premier Lee’s statement, the
necessity of evaluating the effects of the Lands Protection
Act in the near future. Also, in light of past legislative
efforts to control land ownership, close monitoring and
evaluation of this attempt should be compulsory. The
results of the evaluation could then be used to modify the
Act, if necessary.
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What would be the impacts on our profession of Thatcherite governments in Canada?
This analysis of British town planning under the Thatcher regime describes a reality
that Canadian planners and their professional associations may have to face rather
soon. Brief commentaries by some Canadian planners follow the essay.

Viewpoint

British Town Planners

under the

Thatcher Government

Huw Thomas

INTRODUCTION

Since 1979 British town planning has been in a difficult
period. The prolonged crises of the economy has had a
massive and obvious impact on the built environment, and
has produced new kinds of problems for planners. It has
also brought into question the value of town planning. The
Conservative government professes itself to be sceptical
about the need for any elaborate state regulation of
economic and social life: town planning, as a state activity
which has mushroomed since 1947, is an activity which
now needs to justify its existence. As a state activity, town

British Consultate General, Vancouver

planning would, in any event, be insecure, for the Thatcher
government’s economic strategy requires massive cuts in
public expenditure. In Britain, town planning is a state ac-
tivity, as some 70% of planners are state employees, most-
ly in local government. For an occupation which has
always been sensitive to public criticism, the Thatcher
years have been especially trying. ! This paper outlines
Conservative town planning policy, and analyses the
responses of planners in the public sector. It suggests that
the obvious and immediate need to prove their “relevance”
has pushed planners into heing concerned with activity,

ABSTRACT

This paper analyses the responses of British town plan-
ners in the public sector to the policies of the Thatcher
government. It concludes that, in general, planners
have sought to demonstrate the relevance of their work
to their political masters at the expense of developing
convincing critiques of Conservative policy or well
considered new techniques appropriate to the period of
austerity in which they have to operate.

Huw Thomas is a planner with Cardiff City. He is a
volunteer in the South Wales Planning Aid Service, and
also active as a shop steward in the National Union of
Public Employees. He has published articles and work-
ing papers on the education of planners and the rela-
tionship between philosophy and planning. Current
research projects are a study of the occupational
culture of British town planners and an analysis of the
growth of a high-technology firm.
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with being seen to do things, at the expense of reflecting
upon the nature of town planning, what it is and what it
should be . 2 It must begin with a sketch of some elements
of domestic economic policy and performance under the
Conservatives, those that are of direct relevance to town
planning 3

THATCHER CONSERVATIVES
AND THE ECONOMY

In 1979 registered unemployment in Britain represented
5.1% of the workforce; in March 1984 unemployment
reached 12.6% of the workforce, seasonally adjusted. The
British economy, in difficulties for some years, is in crisis;
certain sectors have been particularly hard hit, and
manufacturing industry has fared the worst of all.
The index of manufacturing output (1980 constant price,
1980 base year) fell from 1098.4 in 1979 to 96.5 in February,
1984. 4 This collapse is reflected in the amount of vacant
industrial floorspace, which (nationally) has increased
threefold between December 1979 and April 1983. ® Large
areas which have traditionally been thriving centres of
manufacturing have been laid waste; the hopes of other
areas to consolidate, and perhaps develop a manufacturing
base have been dashed. The economic problems of the
country have a very real physical manifestation,
therefore. 6

As in the 1930’s there are gross regional disparities.
Though it contains pockets of severe poverty, generally
the South-East of England has weathered the recession
better than other parts. Some commentators have iden-
tified a British “sunbelt” extending across the south of
FEngland (Map 1) including some areas outside of the tradi-
tionally prosperous South-East. 7 This, it is suggested, is
increasingly the area where high-technology industries,
research and development functions and higher manage-
ment are concentrated. It is likely that reports of the pace
of change in these areas have been exaggerated 8; never-
theless, some structural changes in British industry seem
to be occurring. It is not at all clear that Thatcherite

LES PLANIFICATEURS URBAINS BRITANNIQUES
SOUS LE GOUVERNEMENT THATCHER.

Cet article analyse les réponses des planificateurs ur-
bains britannigques du secteur publique aux politiques
du gouvernement Thatcher. Il en arrive a la conclusion
quen général, les planificateurs ont cherché 2 démon-
trer a leurs maitres politiques I’ importance de leur
travail plutot que de développer une critique persuasive
de la politique des Conservateurs ou des technigues
nouvelles soigneusement modifiées et adaptées a la
période d’ austérité dans laquelle ils ont a fonctionner.
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policies have influenced these particular changes in loca-
tional structure, though in general the effects of her
policies on manufacturing are quite plain.

As a form of state intervention in economic life, town
planning falls under more than one objective of Conser-
vative economic policy. 19 One part of the Conservative
strategy is the reduction of the government’s budget
deficit by reducing public spending. This poses a direct and
all too obvious threat to the employment of planners, and
also atfects the nature of the problems which planners face
in their work as the effects of cuts are manifested in the
development process,

The other major theme of Conservative policy which
affects planners directly is the oft-repeated contention
that undue state interference in the economy has sapped
the vitality of British business and thwarted the ambitions
of those which remain reasonably lively. “The Planner” has
always figured prominently in the demonology of those
who subscribe to this thesis.

Conservative policies on town planning will now be con-
sidered in more detail organized under headings reflecting
the two themes outlined above.



Map 1: The New Technology Sunbelt

PLANNING AND PUBLIC
SPENDING

From the outset, the Thatcher government introduced
curbs on public spending. As local authorities are a major
provider of state services, including planning, expenditure
plans have had to be accompanied by increasingly str-
ingent central government controls in order to he at all ef-
fective, 11

Expenditure cuts have meant fewer vacancies, even
sackings, in the public service, and planners have not
escaped. Between April 1979 and April 1983, local govern-
ment staff employed on planning and development func-
tions decreased by 5.3%, and this figure masks particular-
ly heavy losses in certain years.!2 In a profession with a
young age structure, the effect on morale of diminishing
career prospects has been considerable. Nor is there any
prospect of an easing of the pressure. A recent report con-
cluded that even under the most optimistic assumptions
there would be minimal expansion of town planning man-
power before 1990. 13 For those planners in employment,
cuts have meant changes too. To take two examples: first,

accurate and up-to-date official statistics on a range of
topics are no longer available as the central government
postpones or ends a variety of its surveys. Secondly, public
investment — in housing, infrastructure and other works
— has also been substantially reduced. Apart from their
“knock-on” effect in the development process, these cuts in
investment have also reduced the need, or reduced the
scope, for the planner to act as a co-ordinator of public sec-
tor projects. In many areas this role has been a major part
of the planning function, so the change is likely to be con-
siderable.

As a backdrop to these operational difficulties there is
the continual claim that planning, like all governmental
functions, can and will be performed more effectively than
hitherto.

In an attempt to promote ‘efficiency’ there have been at-
tempts, of limited success, to introduce measures of the
performance of local councils. Thus statistics are now
published regularly which show the speed with which local
authorities determine planning applications. Predictably,
there are, too, Conservative Party publications which iden-
tify development control (i.e. the processing of planning
applications) as a function which local authorities might
consider a candidate for privatisation, Privatisation’ is
the process by which the state contracts out work to con-
sultants for which it has previously directly employed its
own staff. In the case of planning, one presumes private
consultants would undertake tasks for which publicly-
employed planners are now responsible.

This has yet to happen, but its very possibility reveals
cleavages in the interests of town planners between those
in the public and private sector. Its importance for this
paper is that the standard justification for privatisation is
value-for-money; that aspects of public planning are can-
didates, therefore, makes clear that the Conservatives
regard it as administratively inefficient.

THE PROPER ROLE OF
TOWN PLANNING

Within the ideology of the present Conservative govern-
ment the state is seen as a burden on the so-called “produc-
tive sectors” of the economy. Careful scrutiny is required,
therefore, to ensure that only essential functions are per-
formed. In practice, the Conservatives have, as necessary,
used state power to intervene quite extensively to further
particular class interests. Employment legislation is
perhaps the best known example of this contradiction of
ideology and practice, but planning too has its examples.

Conservative spokesmen have hammered away at a
limited number of themes. They speak of the need for plan-
ning to be ‘realistic’, for planners to know the way the
market works, to foster the conditions in which industry
and commerce can flourish, not to hinder business with red
tape, and so on. The general message is that planning
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should be — in the words of one acad mic commentator —
‘a service for developers’, 15

A spectacular, if extreme product of this general
approach to planning is the ‘enterprise zone’, an area
where a minimum of coarse-grained planning policies app-
ly, where it is hoped entrepreneurs can concentrate on
‘wealth creation’ without the hindrance of ‘excessive
governmental interference’. Enterprise zones are a
desperate response to decaying industrial areas, and are
few in number. 16 But their very existence as what one
might call a controlled experiment on the necessity for
planning, is a powerful reminder to publicly-employed
planners that they need to justify their existence —both to
central government and to their local political masters,who
are being pressed continually to make cuts in local council
spending,. :

Another indication of the Conservative distrust of plann-
ing as currently practiced is the creation of urban develop-
ment corporations for the decaying docklands of London
and Merseyside. In effect, the corporation on behalf of the
central government pre-empts local government planning
initiatives and controls within the boundaries of the
development area. One of the main official justifications
for the corporations is that they will minimize red-tape and
delay for developers, the clear implication being that tradi-
tional planning is a major source of such problems. 17

On the other hand, central government has at times been
prepared to intervene substantially with the attendant
bureaucracy in the development process albeit selectively.
On its own initiative, it has introduced urban develop-
ment grants, payable by central government as subsidies
to private developers to ensure that schemes deemed to be
socially and economically beneficial, but not profitable
unless grant-aided, go ahead. Characteristically the grants
are payable only to private sector schemes.

Nevertheless, it would be fair to say that the general
Congervative line has been one of minimizing planning
‘interference’ in the development process. It has been
suggested that this approach, dubbed ‘positive plan-
supply of land suitable for development: what constitutes
“adequacy” and “suitability” is to be heavily influenced by
the views of the developers. In the same vein, the various
Conservative Secretaries of State for the Environment, in
particu]af the first, Mr. Heseltine, have taken a special in-
interest in freeing architects from the alledgedly ‘deaden-
ing hand’ of over-zealous planning controls: planners are
ning’ 18, should infuse public sector planning prac-
tice. It should create conditions which facilitate the opera-
tions of the various actors in the development process, but
should be careful to limit their involvement to precisely
that task. Thus local planning authorities have been en-
couraged to co-operate with private developers (e.g.
(house-builders) in ensuring that there exists an adequate
to take their aesthetic criteria from those active in
development, not impose their own views. 19
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This outlook is not without its inner tensions, which
basically stem from the fact that the interests the Conser-
vatives seek to serve are not entirely homogenous, though
they share certain fundamental interests. Put simply,
‘positive planning’, if carried too far, might threaten values
which supporters of the Conservatives hold dear. For ex-
ample, the idea of “Green Belts” around conurbations is
still widely supported, both for its amenity value and as a .
way of preserving a rather privileged way of life for those
fortunate enough to live within them. A recent draft of a
Government circular which seemed, much to the delight of
housebuilders, to support new housing developments in
Green Belts, had to be withdrawn because of the storm of
opposition from conservationist and — significantly ~
Conservative members of Parliament. 2° Though this was

‘a rare occurrence, it is not surprising that Michael

Heseltine, the longest-serving Secretary of State for the
Environment to date, always took great pains to stress his
commitment to conservation and “positive planning”,
avoiding the suggestion that there might ever need to be a
choice between the two.

The ethos of positive planning has certainly found its
way into the circulars by which central government seeks
to influence local planning authorities’ practice 21, They
have made it clear that local authorities should seek co-
operation with the private sector in assessing the need for
certain kinds of development, in particular housing
development, and should be sympathetic to the commer-
cial orientation of developers, while being prepared to
define very narrowly the legitimate interests of planners
in the nature and form of development. Above all, the need
for speed is stressed —~ speed in assessing the need for
drawing up plans and speed in determining applications for
planning permissions. Reading the circulars one fully ex-
pects to come across the cliche ‘time is money’.



As with the speeches of government spokesmen,
perhaps the most frightening aspect of the circulars, to the
planner, is their tone. They frequently adopt the pedagogic
mode which has become the hallmark of this government.
Here are typical examples:

Promptness, relevance and efficiency are characteristics of
good planning.

The planning system should play a helptul part in rebuilding
the economy. Development control must avoid placing un-
justified obstacles in the way of any development if it is for
industry, commerce, housing or any other purpose relevant
to the economic regeneration of the country.

There is, perhaps nothing intrinsically offensive in these
dicta, but in reading them it must be borne in mind that
they are addressed by administrative civil servants and
government ministers to experienced planners. In that
context, their clear implication — that up until now plan-
ners have been getting even the basics wrong, and that it
is high time that matters were set right — is irritating, if
not insulting.

From the foregoing sections some themes emerge which
characterize town planning policy under the Conser-
vatives. First, there is the strong central direction of plan-
ning policy, extending to the initiation of major inno-
vations such as enterprise zones, freeports, and urban
development corporations. Secondly, the government’s
scepticism about the need for extensive state intervention
in the planning process is obvious, as is its conviction that
planning, to date, has been administratively inefficient.
These latter beliefs are closely related to the government’s
clear aim that in general, planning policies should “make
Britain a fit place for developers to build in”, as one com-
mentator has put it. 23 In brief, the Conservative ad-
ministration has firm and radical ideas about social and
economic policy and the role of the state, and has sought to
ensure that these shape town planning policy. For this
reason, a serious attack on their policies must engage with
their politics. In general planners have been reluctant to
do this, as will be explained below.

THE RESPONSE OF
PLANNERS: THEORY

The reponse of British planners to the Conservative
onslaught can be discussed in two parts: attempts to
counter their arguments; and changes in practice which,
one can surmise, owe something to the new climate in
planning. The former might loosely be called a theoretical
response, though it will be suggested that it is the very
absence of theoretical sophistication which is handicapping
some planners.

To begin with the Royal Town Planning Institute
(RTPI), while it is impossible to gauge accurately just how
representative the arguments within the RTPI are of the
opinion of planners at large, both members and non-

members alike, there is no obvious evidence that theyare
unrepresentative. In the absence of better evidence they
must serve therefore, as a guide to the kinds of ideas
British planners have about Conservative policy.

Faced with fundamental questioning of planning prac-
tice and extreme economic circumstances, the RTPI has
often fallen back on the twin themes of “practicality” and
“positive planning”. Governmental initiatives or official
reports are regularly accused of betraying an ignorance of
how planning actually works and, hence, of what is
feasible.

One example involved the widespread local government
practice of acquiring “planning gain” when determining
applications for planning permission. 24 Many local
authorities bargain with developers in order to secure
community benefits as a condition of planning permission;
one example is providing some needed housing in return
for planning permission to build offices.

The report of the government -appointed Planning Ad-
visory Group (PAG) took a very purist line on this matter:
planning permission should be granted or refused on the
merits of the application as presented to the local author-
ity, in the light of relevant local, regional and national
policies. It is an essentially administrative matter. Bargain-
ing of any kind threatens to bring the process into
disrepute by suggesting that planning permission can be
‘bought’ by offering the appropriate ‘planning gain’ to the
local authority.

It has not been difficult for the RTPI, and other
organisations representing planning opinion to show that
this is a wholly unrealistic picture of how the control of
development is undertaken. As the RTPI put it

it is normal for there to be negotiations between developer
and local authority in order to obtain a better scheme of
development or to cope with its effects upon the community
within which it lies .
Indeed, researchers in the field have concluded that often
developers welcome the chance to negotiate with local
authorities as a way of fore-stalling time-and-money-
consuming refusals of planning permission. 26

This stance of practicality has the great attraction to the
RTPI of being in accord with its official self-image of a
community of technically-qualified professionals concern-
ed with action in the real world, not ideological formulae.

Anxious, perhaps, to avoid the charge of being negative,
and wishing to avoid the suggestion that planning is en-
tirely irrelevant to the country's economic problems, the
Institute has also identified itself in various ways with new
initiatives in planning, and — that evocative phrase —
“positive planning”.

At the most basic level, Institute journals and
newsletters contain regular features on ‘innovatory plann-
ing’. Typically, these are case studies of initiatives in
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economic development or promotion, showing how plan-
ners can do something in the face of adversity. Their im-
plicit message — of the planner as action-oriented — has
been reinforced by the pronouncements of prominent
members of the Institute. Thus a recent president of the
RTPI called on planners to be “opportunistic, helpful, im-
aginative and positive in their approach”. 27

It should be noted that the conception of “positive plann-
ing” which the RTPI has in mind differs somewhat from
the Conservative notion. This latter idea is, crudely, that
planners should do all they can to help developers under-
take their (essential) tasks. The role which the RTPI seems
to have in mind — and which appears to be gaining ground
in practice ~ entends beyond this to include a more en-
trepreneurial attitude for planners themselves. Rather
than merely preparing the ground for development, it is
suggested that planners should initiate it. With no public
sector development of any scale taking place it is clear that
planners face a difficult task in initiating development, as
will be shown in the next section.

The RTPI, in response to criticism, has undertaken
some wide-ranging discussions and enquiries into planning
procedures. However, these do not appear to have fired
the imagination of planners at large. At a time when, on
present trends, “the entire reformist strand in planning
will disappear except for one or two interventionist local
authorities”, 2 talk about procedural niceties might seem a
luxury. Certainly a prominent minority in the Institute has
pressed, without great success, for a more vigorous and
politically pointed approach. Organized loosely around the
manifesto of the Radical Institute Group (RIG) it argues that
the social and economic policies of the Conservatives leave
little or no room for town planning as hitherto conceived
and practiced in Britain. Planning has been conceived as
part of the state’s attempt to regulate the capitalist
econotmy in order to mitigate the effect of its negative ex-
ternalties, protect the less powerful in society, and, in
time, improve the conditions of everyone’s lives (especially
the worst off). 1t is precisely this last, broadly Fabian aim
of planning which is under attack as an inappropriate task
for the state.

The most convincing riposte to the Conservative
arguments on planning has come from those who, unlike
the RTPI, are prepared to contest the political philosophy
underlying them. RIG has already been mentioned. The
other major critics are the local authorities which are
under radical Labour control. The most prominent of
these, at least in the field of planning, is the Greater Lon-
don Council (GLC) which is attempting to shape the
strategic plan for London, the Greater London Develop-
ment Plan, in accordance with the very distinctive views of
its ruling Labour group.

The GLC is notable among the very few councils which
have kept alive the possibility of planning objectives serv-
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ing broad aims of social welfare. 29 Otherwise this issue,
such a burning one for planners in the 1960s, seems dead.
In the furore surrounding the PAG report, for example, no
one explicitly suggested that social welfare gains (e.g.
municipal housing) were legitimate planning objectives; a
narrow conception of town planning as concerned with the
efficiency and design of urban areas seems to be in the
ascendant. It seems that planners have fallen back upon a
very basic, trusted and, perhaps, easily defensible concep-
tion of planning; in the next section some evidence will be
presented of changes in practice which seems to confirm
this picture.

THE RESPONSE OF
PLANNERS: PRACTICE

The evidence of how planning practice in the public sec-
tor has changed in recent years is fragmented, and
sometimes impressionistic. Yet even if precision is im-
possible, the trends within planning can certainly be
discerned.

A general overview, albeit a crude one, of changes in the
emphasis of local authority planning departments is
available from an analysis of staff members deployed on
broadly-defined tasks. A commentary on the latest figures
concludes that it is

apparent that the downward trend in staff numbers
employed in ‘Planning Policy’ and ‘Development Control and
Enforcement’ is continuing but is being offset, in most cases,
by increases in the staff numbers employed in ‘Environmen-
tal Enhancement’ and ‘Economic Development and Promo-
tion’. This reflects the efforts being made by local authorities
to improve both the physical environmental and job pro-
spects in their area.

This is the picture confirmed by the impressionistic
evidence of articles in journals, symposia, exhibitions and
the like: the basic statutory planning functions of drawing
up development plans and considering applications for
planning permission continue, but there is a new impor-
tance being attached to drawing up and initiating schemes
of environmental improvement and a variety of tasks
associated with economic development. Before adding
some colour to this bare description it is worth recapping
the pressure under which planners find themselves.

Their fundamental problem is the need to justify
themselves to sceptical politicians in local and central
government at a time when tools, techniques and
nostrums developed during years of comparative affluence
need to be radically reviewed. While theoretical
arguments about enterprise zones, planning gain, even
planning itself, tend to be conducted at the national level,
it is, by and large, at the local government level that the
crucial decisions about staffing are made which affect
planners directly. Central government may force local
councils to cut their budgets, but where the ax falls — on
teachers, social workers, refuse collectors ... or planners —



is decided locally. In the absence of detailed case studies
one can only surmise how planners have reacted to this
situation, but it is plausible to suggest that they have
sought to demonstrate, in practical , tangible ways that
they have something to offer their employers; that they
are, in a word, positive.

It is to be expected that, under stress, they fall back
upon an ares where their expertise is generally
acknowledged, and which has an appeal which cuts across
party politics — namely, care for the environment. The
problem they face is that local authority budgets are
limited, and hence so is the amount of work which they can
undertake directly. It would appear, from the planning
press, that planners have responded by adopting the in-
novative, entrepreneurial spirit enjoined by their past
President. There are numerous reports of planners en-
couraging, cajoling, co-ordinating the efforts and resources
of voluntary bodies, private landlords, schools and so on in
the pursuit of an improved environment. The kinds of
scheme undertaken vary, but are generally ones requiring
low levels of expertise: footpath clearance, tree planting
on waste ground, painting of factories etc. Sometimes the
local council will contribute some money itself to the
scheme, to “prime the pump”; in other cases, design skills
will be offered; and sometimes the role of the planner may
be confined to initiator and co-ordinator. In all such cases,
however, the planner can be seen to be achieving results.

The increasing involvement of planners in economic
development is not susceptible to the same explanation as
their renewed interest in environmental improvement.
The political kudos attached to the work is pretty clear,
at a time of recession what better justification for one’s job
than to say one is helping to re-build the local economy?
But town planners have no tradition of undertaking such
work. The involvement of planners in economic develop-
ment seems to vary a great deal across the country, and
local factors will play an important part in complete ex-
planations of their generally increasing role in the field.
These await further research; meanwhile, some factors of
more general applicability can be put forward as partial
explanations.

First, as economic development is a relatively new con-
cern of local government, no department or profession has
a well established claim to be doing it. Because urban pro-
blems and policy responses to them have often been
analysed in physical terms, planners have for many years
found themselves implementing legislation aimed at, for
example, alleviating the problems of the inner city. No
doubt economic development has been seen in many areas
as a natural extension of these earlier activities. One
receives the impression, though no hard evidence is
available, that as economic development increases in im-
portance as a local authority activity, so other professions
in local government are seeking to increase their role in it.

A second general factor which may have led planners into
economic development is the fact that an increasingly
large proportion of them have some background in
economics. 5!

Briefly, then, what kinds of work in economic develop-
ment are planners undertaking? Among the more common
in a great variety of activities suggested in the
literature 32 are,

- advice sessions for small business

— conversions of redundant premises into small

workshops or other uses for which a latent demand
is perceived

— preparation of information bulletins and promo-

tional literature for potential investors in the area.

A number of local authorities also seek to stimulate
tourism in their area. A recent account 33 by a planner of
what his authority does in this respect lists

— promotion of the area in overseas and domestic
markets,

— information services,

— improvement and provision of tourist attractions,

— tourist literature.

Two things stand out. First, many of these activities are
things for which planners have received no specialised
training, so one presumes they learn as they go. Secondly,
these are activities which quite easily produce tangible
results — glossy brochures, converted buildings, etc. — the
political importance of which has already been stressed.

It would be misieading to give the impression that the
entire impetus for involvement in economic development
and promotion has come from a profession deep in crisis.
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An academic commentator has said that,
Planners are being encouraged into an entrepreneurial
approach as opposed to an evaluative one as local authorities
emphasize promotion rather than regulation.

In a barely-researched field, one can only note that
politicans might choose planners as the most appropriate
people to undertake this politically prominent work. No
doubt each area will have its own complex mix of factors at
work.

Finally, even as brief a review as this of trends within
planning practice must mention the draft revision of the
Greater London Development Plan (GLDP). 35 The left-
wing Labour-controlled Greater London Council has been
among the most committed and politically coherent op-
ponents of the Conservative government. 1t has for-
mulated an ambitious interventionist strategy to achieve
desired social and economic goals, and views town plann-
ing policy as an instrument which it can use to help achieve
its aims. Thus, for example, the draft revised GLDP tries
to convert egalitarian principles regarding opportunities
for women, ethnic minorities and the disabled into specific
land use policies regulating housing, industrial location
and social/cultural facilities. A flavour of the document
may be gained by quoting one simple policy and its
justification.

Policy HO25
Permissions involving the loss of a type of housing accom-

modation for which there is a continuing and known local
need in the area will not be granted.

There is a need to retain cheaper residential accommodation
and to retain, and expand, public sector housing at prices
which local residents can afford. Loss of such accommmoda-
tion through change of yse, or to provide luxury accommoda-
tion must be resisted.
A simple quotation cannot pretend to be a proper analysis
of the plan, but it does illustrate the willingness of the
authors of the plan to state quite explicity their com-
mitments e.g., defence of local communities against the
unchecked workings of the land market, and to try to
translate these into policies. It is this recognition of the
connection between politics and planning, and the forging
of links between social welfare and planning policies,
which makes the draft revised GLDP a kind of beacon in
the dark Thatcher years for planners who wish to find a
radical and coherent answer to Conservative policies. 37

CONCLUSION

This paper has tried to indicate and analyse some of the
pressures and tensions within contemporary British town
planning. As state employees, planners have been squeez-
ed between pressure to justify their existence at a time of
cuts in public expenditure and the pressure to find plann-
ing policies and instruments appropriate to a time of
severe economic and, increasingly, social stress.

The idea of positive planning seems, superficially, to
ease both pressures, offering a new avenue for planning
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practice which is politically acceptable. In fact, the notion is
theoretically shallow, and somewhat confused. Its present
vogue illustrates that planners have tended to react to their
predicament by seeking answers which are expedient and
often only of symbolic value, rather than reflecting upon
the fundamentals of planning theory. Planners are
desperately anxious to be ‘positive’, but are increasingly
reluctant to enquire about the ends at which their frantic
activity is aimed. As one group of academics put it,

The profession’s increasingly desperate attempts to
demonstrate ‘relevance’ are hostile to the maintenance of a
critical evaluative capacity...

Planners’ refusal to “take theory seriously” has allowed
the Thatcher government to shift the ground on which
debate occurs within planning, with virtually no opposi-
tion. The government’s attitude towards town planning as
a state function is clearly and explicitly related to its
political philosophy. However, no concerted consistent
response based upon a recognition of this fact has been
forthcoming from planners. There still seems to be a
general lack of awareness that town planning as practiced
in Britain is largely the theoretical and practical product
of the post-war social democratic concensus which has
shaped the welfare state. 3% It is symptomatic that at a
time when debate on the fundamentals of planning and its
future is required, the RTPI generally confines itself to
criticisms of details of circulars and procedures. Mean-
while, whole areas of planning debate, notably, the rela-
tionship between social welfare and town planning, have
all but disappeared.

1t is this ideological assault which distinguishes planning
under the Conservatives from anything likely under a
Labour administration. Public expenditure cuts in
response to economic problems happened under Labour,
though not on the current scale, but there was never an at-
tack on the need for town planning. It is all the more
depressing, therefore, that it is precisely on this
ideological level that planners have failed to match their
new political masters.

Allis not bleak, however.

Within the ranks of those with whom the Thatcher
government has least sympathy there is evidence that a
more considered re-appraisal of planning appears to be
taking place. Socialist planners, drawing, in part, upon the
experience of industrial struggles, have begun to sketch
alternative forms of practice. 4 Women in planning
appear unwilling to accept Mrs. Thatcher’'s Victorian
values, with their implications for the subordination of
‘fairer sex’, so a vigorous debate about women’s place
within the profession and as a subject of planning policy is
currently under way .41 It is to be hoped that these in-
itiatives, small as yet, will suggest to others, not necessarily
of the same persuasion, the importance of careful and deep
thought about the nature of planning in the face of fierce
ideological and organizational attacks.



Canadian Commentaries

Peter Martin
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This paper is biased, emotional and quite lacking in any
hard analysis, consideration of trade-offs or even recognition
that there can be justifiable doubt about the value and direc-
tion of British planning since World War II. Thomas’ central
position is that the evaluative process overlooking develop-
ment proposals is at the heart of planning. In the “dark That-
cher years” however, that type of planning has been question-
ed as one of the hindrances to British enterprise. The govern-
ment doubts planners’ usefulness.

Thomas calls such questioning “irritating if not insulting”,
finds indefensible that planning deserves investigation of its
administrative efficiency, regrets speeding up the approval
process, finds inappropriate that other than planners should
have any say on development needs or aesthetics. The paper
attacks “positive” and “realistic” planning, planners expected
to “know how the market works” and pressure to be “seen to
be achieving results”. “Under stress, planners fall back” on ac-
tivities other than the evaluative process in order to justify
their existence —environmental concerns and economic
development. But his examples of environmental concerns
are narrow —provision of footpaths, painting industrial
buildings— and he does not indicate what planners might
usefully investigate, such as strip mining, waste disposal,
clean water, His criticism of planners undertaking economic
development work is that they have no special training, but
admits that is true of other professions.

Thomas does not answer, or even suggest there is an
answer for, the Thatcher government questioning. He quite
properly questions the enterprise zone, which permits an
avoidance of planning standards, but does not attempt to
justify these standards, apparently taking them for granted.
He complains about urban development corporations replac-
ing municipal councils as planning authorities to avoid red
tape, but gives no reasons for delays. And while he criticizes
developers’ involvement in determining adequacy and
suitability of the supply of development land, he does not
state why such involvement is bad; he apparently believes
that development approval is granted solely for the
developer’s benefit, regardless.of its importance to the
ultimate user. He complains, that “positive planners” are
reluctant to enquire about the “ends at which their frantic ac-
tivity is aimed” but is equally reluctant to have the ends of tradi-
tional British planning questioned. Why should “positive plan-
ning” be “theoretically shallow and somewhat confused” while
traditional planning is apparently based upon “the fundamen-
tals of planning theory™?

Surely Thomas would have done better to give us hard
technical arguments on why the “evaluative process” is essen-

tial for an improved environment —~ and what it has achieved
in the last 40 years. Then we might have an idea of why plan-
ners’ work should be limited to regulatory controls rather
than the broader, more interesting work available and re-
quired by their political masters.

Thomas has provided an example of narrow thinking striv-
ing to support the status quo in a rapidly changing world, un-
supported by hard argument and apparently based on an
ideological formula. If CIP/ICU takes political positions —
and we may well want to— may we look to the future and
develop logical and technical arguments.

Graham Stallard, until recently a planner
in the B.C. Ministry of Municipal Affairs

Thomas implies there is very little political opposition to the
Conservatives town planning policies except in a few cities
where the Labour Party is firmly in control, then elsewhere
notes that the Conservatives have been forced to change
course where it would upset their supporters at the local
level. One obvious difference is the lack of overt party in-
volvement at the local and regional levels in Canada. In any
case, the most effective opposition to the B.C. Government’s
more contentious initiatives has come from staunch members
of the Social Credit Party.

Frequently provincial government criticism of planning
measures should be fairly laid on the doorsteps of local politi-
cians, those who have a firm “political mandate” to do the
reprehensible things that the provincial government has its
“political marglate” to stamp out. Planners are often caught in
the middle of these provincial/local squabbles.

‘When the political pendulum swings as drastically as it has
in the U.K., all staff advisors have serious problems. Planners
are by no means alone! Generally the ultra-conservative
seems to have a fervour of outlook not open to advice or ‘con-
vincing critiques’ and can be a touchy and vindictive creature.
(That may not be universally true, but it is a useful assump-
tion.) Therefore planning institutes have an extremely dif-
ficult problem: to handle criticism very carefully in order to be
effective. One does not stand directly in front of a snorting
bull pawing the ground and it is not wise to shelter directly
behind him. It makes more sense to duck to one side and
gently but firmly lean on him, and get more people to lean
with you so he may get the message. It is obviously advan-
tageous to the profession to encourage a return to less
polarised, more moderate politics. Institute action is limited,
but PIBC’s efforts to encourage an alliance of people in-
terested in planning and land  management is a positive ex-
ample. The greatest scope for political ‘meddling’ of course,
with us as individuals.
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Ron Cope, Planning Officer,
City of Saskatoon

I think the message underlying Mr. Thomas’ article con-
cerns attitude. The accelerated pace of planning centraliza-
tion in Britain between 1979 and 1983 has caused some con-
sternation, frustration and bewilderment. My impression is
that matters are not as serious as they are purported here to
be, but might turn worse if attitudes don’t change.

Last year, the Hon. Patrick Jenkin, currently Secretary of
State in the Thatcher government, commented on the serious
economic consequences he saw resulting from delays in
handling planning applications. Mr Thomas does not go into
detail but I am assuming that in most instances in Britain,
applications are examined with all necessary guidelines and
policies in place, so why the concern about pressure to speed
up the processing time? Is there a feeling that all applications
for development have to be approved regardless? If a pro-
posal meets the guidelines and policies, then is the detailed
processing so onerous that a re-examination of the process is
warranted? Or is it possible that there is resistance by plan-
ners to change?

At least some local authorities in Britain are adapting to
current circumstances as desired by the government. Dudley,
a municipality in the West Midlands, declined significantly
between 1979 and 1983 in its traditional industrial base, a
situation which demanded

a dramatic put positive change in attitude by the local authority.
The key toits success has been the aggressive and determined
use of available vehicles to secure the implementation of well

founded strategies or land use plans and ;ioh'cies. A positive and
interventionist authority has emerged...

I am sure there are other examples of local councils and of-
ficials seizing the initiative to improve their local economy
without detriment to their planning.

Mr. Thomas mentions the Conservative government’s em-
phasis on the need for cooperation between local authorities
and private developers. By implication, its directives are seen
to reduce the effectiveness of planning. But is this really the
case? Adrian Stungo, a British town planner, wrote earlier
this year:

All authorities of whatever persuasion now recognize the contribu-

tion the private sector can make....councils will have different
views but the recession has certainly strengthened the idea of
joint working by the two sectors. 3
Experience in Saskatoon with initial residential
neighbourhoeod layout designs and PUD’s, has shown that col-
laboration, cooperation and give-and-take discussions with
private developers can produce mutually satisfactory results
—though not always, I would be first to admit. Given goodwill

1. Johnson, Roger. “The Local Authroity Planner’s Role’, The
Planner,Vol. 69 Nov/Dec 1983.

2. “Making it Happen” Town and Country Planning Summer
School. The Planner, February, 1983.

3. Clark, Peter, Marching Songs for Victoria Walkers.
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and the desire to produce a mutally acceptable form of
development, I think the planner, in his coordinating role, can
help create better designs for living in the broadest sense
possible.

Mr. Thomas also notes the Thatcher government view that
private developers should determine aesthetic criteria, (which
I take to mean architectural control), not the planners. This is
probably best in the long term. At one stage in my career 1
was an advocate of public control, but have come to realize
that attitudes change and strict control is not necessary. This
is the attitude of my Council, and the Saskatchewan Planning
and Development Act 1983 specifically excludes architectural
design elements from any development agreement. After all,

Though their works may look unprepossessing
Any goose may turn into a swan
‘What is ghastly bad taste,

Will be perfectly chaste
Twenty and thirty and forty years on. 3

Henry C. Hightower, UBC

The most important point for us to take from this analysis
of British experience is that we too could be caught un-
prepared for adverse circumstances.

It is not useful for us in Canada to debate whether the
pressure was deserved, misplaced or not really as bad as
Thomas suggests. Tension and political pressure can hardly
be strangers to those who profess to speak truth to power,
but no doubt the first years of the Thatcher government put
unusual stress on British town planners. We can base useful
scenarios on that kind of pressure, the assumption that a
slogan like “positive planning” may play a key role in both the
imposition and the reaction to such pressure. Matters of
historical interest may safely be left to historians in genera-
tions to come. Many other details of the British experience
need not concern us in Canada because, as Stallard says,
there are many differences in our situations and institutions.
1 assume that some variation on Thatcherism (or Reaganism)
could happen here. I conclude that we should put some priori-
ty on reconsidering what we mean by “planning” and how we
should redevelop our professional institutions to fit that
understanding — in short, rethinking the Future of the
Profession.

1 do not suggest an Institute task force. Peter Martin
chaired one just a few years ago, which offered an agenda of
issues and a call for discussion and action. While one might
(and I did) disagree with statements of some issues, it seemed
a good program then and the news from Britain lends
urgency to it. Peter, how could you overlook the support
Thomas gives to the Martin Report?

Thomas must agree that questions Martin raises should be
debated, among the British in British journals. The fragment
quoted from the draft Greater London Development Plan



hints that Thomas believes the scope of British planning
should be broader than traditional objectives, but he used it to
illustrate a connection between planning and politics, taking
explicit positions and translating these into policies.

Cope sees it as a question of attitudes. Perhaps, but more a
question of platitudes? Of course delay is bad. So is waste.
But it is right to look before leaping, and even to take the
time to prevent the waste that haste makes. Perhaps the
worst platitudes come from exposed parts of those who have
their heads in the sand. If that shoe fits, put your Institute’s
head in it.

The Garden City idea is a good example of positive plann-
ing, and certainly positive planning is good for conservation
of our ecological environment and cultural heritage. Positive
planning may also mean, among those who use the phrase in
a particular context, give the developer whatever he wants,
or give the neighborhood whatever it wants, and damn the
negative externalities and those who suffer them. It used to
be true that nothing was more practical than a good theory,
but now “practical” is often a platitude denying the reality of
some real injury and misleading those who cannot see connec-
tions between theory and the experience of how some things
really do work.

Politicians, among others, who are competent or well advis-
ed, make tradeoffs and policies that are more sophisticated
than their ideological rhetorie, or sometimes just inconsistent
with their rhetoric. Thomas provides examples. There are
opportunities for planners, among other analysts, who can
look to the realities behind the rhetoric. The problem with the
“positive planning” platitude appears to be that the planners,
or at least their leadership, could not give it a better definition
than they had from their political masters, better in several
senses including acceptance by the government of the day.

Being captured by platitudes is ironic for a planners’ in-
stitute. Perhaps it is unfair of Thomas and wrong for me to
blame RTPI for not anticipating the unprecedented. But
Thatcherism would not come to Canada without foreign
precedent, and so our national and regional institates should
not be unprepared.

Henry C. Hightower, MCIP, includes choosing among defini-
tions of planning and futures of professionals in his Planning
Theory course at the University of British Columbia, and is a
retiring Editor of CIP’s journal.
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In Review / Sous critique

Helps dispel some myths surrounding
contradictory approaches to regional problems

“Intellectual progress and improvements in practice
may come about through good, critical reviews of books
as well as through good, new books.” That comment
from one of the reviewers of Weaver’s Regional
Development and the Local Community: Planning,
Politics and Social Context* supports the editorial
judgement that this is worthy of somewhat extended
review. We obtained three reviews of this book,
edited them to eliminate redundant description and
put them into a common overall outline. Our reviewers
did not agree in their evaluations, as will be evident
from the different flavors of these three responses to
Weaver.

Harry Cummings teaches at the University School of
Rural Planning and Development, University of
Guelph, Michael C. Ircha at the Department of Civil
Engineering, University of New Brunswick, Douglas
Webster is currently Director of the Urban and
Regional Planning Program, University of Calgary.
Our reviewers have an academic background, field ex-
perience, and, in the case of Webster and Cummings,
primary professional interests in regional planning.

*Chichester, John Wiley and Sons, 1984, 188 pages.

Ircha

As a student and an observer of regional planning, I
have long been mystified by the changes in direction and
resultant contradictions emerging in this dynamic field.
Regional planners often vehemently argue that the solu-
tion to our regional problems lies in one of several dif-
ferent approaches. Proposed regional solutions have rang-
ed from river basin studies to designated growth poles to
regional science models focusing on transportation
linkages. Recently, increasing concerns have been raised
about the failure of many of these traditional methods to
effectively reduce entrenched regional disparities.
Thankfully, Clyde Weaver's latest contribution to the
regional planning field assists in dispelling some of the
myths surrounding the development of these often con-
tradictory approaches to regional problems. It is a
welcome addition to Territory and Function, the book
Weaver published with John Friedmann in 1979.

Cummings

One might describe this as a detailed literature review
designed to shed new light on the regional question and
put it in a new form. This new form is in part shaped by in-
tegration of anarchist literature, dependency theory and
traditional regional economic concepts. This integration
is a tremendous task.

Webster

This book is a description and analysis of the historical
development of the regional planning field from the neo-
Marxist viewpoint currently fashionable in academic
circles, The material will not be new to those trained in
regional planning; what are new are assimilation of this
material into one volume, and the consistent interpreta-
tion Weaver gives it within the context of one ideology.

Description

At the outset, Weaver introduces the basic themes and
arguments of the book, in particular his assertion that
regional planners have “lost sight of their central objec-
tive: local political control of economic power”.

The second chapter is a history, commencing in Medieval
Europe, of the development of ideas, political processes
and institutions which have led to our modern state and its
associated urbanization.

Chapters Three to Six are the meat of book. Chapter
Three very concisely traces the roots of regional planning
in utopianism, radical socialism and regional and cultural
geography. We are introduced to thoughtful precursors of
our modern state, philosophers, utopians, anarchists and
geographers, many of them little known today, whose
work in the 18th and 19th Centuries laid the foundations of
many of the currently accepted approaches in regional
planning, and indeed urban planning as well.
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a comprehensive and insightful
contribution to the regional planning literature

Chapter Four describes early regional planning practice,
the period of the 1920s and 1930s. The action shifts from
Europe, where regionalism was developed as a field of in-
tellectual enquiry and political thought, to the United
States, where it was first practised on a significant scale.
Lewis Mumford decried the “flood of metropolitanization”
and the “growth of dinosaur cities”. Howard Odum led the
Regional movement in the southeastern United States,
seeking to thwart the then dominant economic trends of
exploitation and underdevelopment in their region.

The significant restructuring of the regional planning
field that occurred after World War II in Europe and
North America is the subject of Chapter Five. Urbaniza-
tion as the central mechanism for regional and national
economic growth became the accepted dogma. Two inter-
related themes emerged, the growth of functional analysis
based on concepts such as location theory, economic base
and growth poles, the decline of territoriality, of concern
for places as objects worthy of study and action. Regional
planning shifted from social and environmental concern to
economic modelling.

Chapter Six describes regional planning activity in
France, Britain and the United States during the past
decade or so, in terms of the gradual realization that
policies based on functional analysis and neoclassical
economics had been ineffective, functionally-based
policies, the mutation of regional planning into anti-
cyclical Keynesian management, and the growing
disenchantment of more conservative and resource-short
governments in these countries with direct, explicit
regional policies and programmes.

Chapter Seven is a discussion of dependency theory,
developed in an extended discussion of first-third world
relationships and then applied though radical regional
science as first-world planners reassess core-periphery
relations within their own regions and nations.

We will leave the characterization of Weaver’s final
chapter in the words of each of the three reviewers. First,
it can be noted that they agree on the value of including a
lengthy but comprehensive list of references encompass-
ing both classical and contemporary material.

Ircha

The varying thrusts in regional thinking during the
Twentieth Century have, apparently, come full circle.
Weaver suggests that current calls for regional economic

76  Review of Weaver

self-reliance and communal self-help echo the anti-
urbanization concerns of our regional planning predecessors.

In developing a better understanding of the evolution of
regional development thought, Weaver provides a com-
prehensive and insightful contribution to the regional
planning literature. Although it is a comprehensive review
of British, French and American regional development ap-
proaches, I was disappointed by the lack of discussion of
Canadian regional issues. As Clyde Weaver Is on staff at
the University of British Columbia, it is hoped his further
writing will include observation and comment on Canadian
regional planning and development.

Weaver’s text is designed to be read by planners or, at
least, by those who have a basic knowledge of planning
history and thought. He builds upon this base of prior
knowledge to provide an insight into the evolution of our
craft. Although the text is at times ponderous and wordy,
many rewards await those who read it.

Cummings

Weaver has provided a complete guide to a literature
that has not previously been compiled in a concise format.
Accomplishing this is in itself the most significant con-
tribution of this book. However, I feel there are significant
flaws. The text is confusing and difficult to read. With five
to ten references per page, and a total of forty pages of
references and notes, the reader is left feeling buried by
the literature. This would not be such a serious criticism
were it not for the confusion that results. The various
parts are not well integrated, and the author does not con-
clude with a substantial statement about future directions.
Suggestions of a need for “interregional social contracts”,
the need to “help identify concrete possibilities for regional
production” and to create regional institutions do not in-
spire me.

This book also raises a more general point with respect
to the regional literature. I have the distinct impression
that this book did not receive the benefits of either discus-
sions with practising regional planners or an operational
review of the current practice of regional planning. As a
result I find the book to be far removed from the needs of
regional planners dealing with the reality of local jurisdic-
tions whose geographic areas of responsibility are smaller
than the nation state. The lack of evidence of contact with
practitioners leads one to fear that this book will con-
tribute to widening the gap between the academic and the
practicing planner.. It may come closer to meeting the
needs of the planner working at the national level.



disappointing conclusions. Though riding high
in academia, neo-Marxism is of little policy relevance

In summary, I recommend the book to academics with
an interest in the regional question or to others with a
general interest in theory. For the reader who is pursuing
alternative theoretical frameworks for the regional ques-
tion, it provides a useful reference.

Webster

Weaver has thoroughly and competently traced the
development of regional planning thought, and to a lesser
extent, practice, from the intellectual roots of the field in
the early Nineteenth Century and earlier. Canada is not
considered directly, although given the substantive in-
fluence of regional planning thought and action in Britain,
France and the United States on Canada, the book will be
of interest to Canadian readers,

I found Weaver’s last chapter extremely disappointing.
It is a hodgepodge of neo-Marxist jargon, romantic no-
tions about subsistence at the household scale and other
esoterica. It does not do justice to the very substantive
chapters (Three to Six) that form the core of the book. If
the first chapter, which summarizes the arguments well,
although cursorily, had been used to end it, the book would
be much stronger.

One can quibble about Professor Weaver “fitting the
facts” to support his ideological viewpoint; where facts
could be interpreted according to a variety of theories or
ideologies, he invariably interprets them in a neo-Marxist
framework. For example, he argues that in the U.S. peo-
ple followed jobs to the Sunbelt though there is a con-
siderable body of literature which concludes the opposite,
that jobs followed people to the Sunbelt. Nevertheless,
neo-Marxist explanations sit well with present realities.
Deindustrialization, the massive elimination of middle in-
come jobs in both the blue and white collar sectors and
high unemployment all fit the Marxist paradigm rather
well,

During past recessions, reformist movements,
sometimes radical ones, enjoyed fairly broad political sup-
port. Regionalist movements were associated with, for ex-
ample, actions by FDR in the U.S. during the 1930's
depression, and events in France in the last quarter of the
Nineteenth Century. Now, an enormous gulf separates
many regional planning theorists and the present political
realities. The difference during this recession is that socio-
economic malaise is not associated with popular support
for change, at least the left of centre variety of change; in
fact, neo-conservatism is the dominant contemporary
political philosophy in the western world. Hence, neo-
Marxism is riding high in academia, but is of little policy

relevance in the contemporary western world.

Despite the book’s rather consistent interpretation of
events, nowhere is a central thesis argued at length. The
author occasionally presents his views for a page or two,
but generally they are implicit. It appears that he favours
equality in terms of living standards amongst regions and
greater socio-economic equality within regions. From the
historical analysis in the book, it is clear that different
regions fare differently through time. Starting with that
dynamic, one could certainly present a counter case, as
Weaver does to some extent in discussing Hirschman, that
tensions in societies, including spatial tensions, are not on-
ly unavoidable but beneficial.

The book is biased toward explicit regional planning, or
what the author calls direct government action. However,
the actions of governments that are not explicitly regional
have much greater incidence effects on given regions than
do explicitly regional programmes., An approach which
dealt more with implicit regional actions of government
would be very consistent with a Marxist approach to the
subject.

In discussing regional planning activity in the three case
countries during the 1960s and 1970s Professor Weaver is
very hard on the functionalists, and justifiably so, in my
opinion. I take issue, however, with his statement on page
112 where, in describing recent activity in regional plann-
ing analysis he says, “For the first time in several decades
questions about rural/urban contradictions, class relations,
and political sovereignty have entered the debate”.
Anyone who studied in the United States during the six-
ties knows that equity was the dominant theme discussed
in almost every class. It is true that the analysis was based
on welfare economics rather than Marxist theory in most
cases, but the content of discussion most certainly included
rural/urban contradictions and class relations. Political
sovereignty was, I agree, still on the back burner,

In reading Weaver’s accounts of recent trends, one feels
a sense of déja vu. Many of the activities he describes as
being lost through industrialization are now returning,
albeit in different forms. For example, work at home is
becoming common again, as in the U.S. five million women
now work for income in their own homes, and industry is
moving back to rural industrial belts. Much industry is
returning from the third world in the form of black market
enclaves using cheap immigrant, often illegal immigrant,
labour. Professor Weaver's neo-Marxism describes this
phenomenon very accurately.

Cummings, Ircha, Webster 77




Our knowledge of retailing has
shown little fundamental change

over 140 years

Robert B. Potter,
The Urban Retailing System

Brookfield, Vermont, Gower
Publishing Company Limited,
1982, 247 pages, US $37.00.

This useful book for planners con-
tinues a series of publications on the
geography of retailing that includes
Jim Simmon’s Toronto’s Changing
Retail Complex, Peter Scott’s The
Geography of Retailing, and Ross
Davies’ Marketing Geography: With
Special Reference to Retailing. The
text covers much familiar ground on
the nature of retail systems, models
of retail location, empirical perspec-
tives on retail structure and urban
consumer behaviour. Its aim is to add
to our knowledge of the spatial
aspects of consumer perception and
cognition. A case study of Swansea
provides a measure of the empirical
validity of the model of consumer
spatial behaviour developed by the
author. An earlier survey of retail
structure carried out in Stockport
serves as a partial basis for the
research that is described here.

The issue about the behavioural
aspects of shopping which the book
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raises are important to those who
study the field of retailing. The
author concludes, in summary, that
the spatial behaviour of consumers
should be studied from an inter-
disciplinary perspective. The fields
mentioned include retailing,
marketing, economics, social
psychology, geography, urban plann-
ing, and architecture among others.
It is unfortunate to find that after
such a pronouncement the 20 pages
of undifferentiated listing of the
sources consulted suggest that little
effort was made to read into the vast
literature on consumer behaviour
found in the marketing and retailing
journals and books. Furthermore, it
is disconcerting to find that the trade
journals are ignored when one is at-
tempting to discover how well cur-
rent models of retail location reflect
changes in marketing strategy within
the industry itself.

Retail studies typically fail to
acknowledge that our knowledge of
the field has shown little fundamental
change over the past 140 years. We
are still faced with a few immutable
facts even though the body of
kmowledge has expanded many orders
of magnitude.

For example, a primary constraint
that has been placed on studies of
consumer behaviour was recognized
140 years ago by Lambert-Adolphe-
Jacque Quételet. He established that
there are great difficulties in
forecasting the behaviour of in-
dividuals deterministically but that
there are regularities in the at-
tributes and behaviour of groups.
These regularities have consistently
been shown to be characterized
mathematically by the laws of
probability, usually in a log-normal
distribution. The psychologists who
have been asked about the prediction
of individual behaviour usually reply
that until we know how an individual
recognizes the human face we will be
a long way from any major
breakthroughs in studies of con-
sumers as single entitites.

At the same time it must be ac-
cepted that spatial shopping deci-
sions are not a matter of individual
choice to any great extent. Rather
they are made by the group of
purchasers who constitute the buying
unit, a household which may contain
many people of different ages with
different preferences, needs and
wants, and whose composition may
change from time to time.

Another problem which seems to
pervade the literature on retail loca-
tion studies is the notion that the
study of consumer behaviour began
with Christaller in 1933 and in
marketing with Reilly in 1931. In
fact, by 1858 it was clearly recogniz-
ed that market areas were statistical-
ly related to size and an inverse of
distance. By 1905 our current notions
about retail location were fully
established and practiced by large
multi-store retailers. The concept of
estimating trading areas for different
classes of goods was in use by 1917.

In the early 1920’s the methods of
trade area analysis were outlined in
text books and the specialization in
studies of retailing was recognized by
the major universities in North
America, led by Nystrom at NYU and
MecNair at Harvard. By 1960 the jour-
nals of marketing, marketing
research and consumer behaviour
reflected rapid growth in the field.
These included the Howard and



Lipstein’s mathematical model of
consumer behaviour. In the 1960’s
and 70’s there was an explosion of in-
terest in retail location and a plethora
of publications, notably by the
Centre for Environmental Studies in
London and the Planning Research
Applications Group which had a
broad influence on planning in
Canada and the U.K.

We are now left, however, with
the sad conclusion that while all this
study has gone on, the retail and
development industries have gone on
their merry way following another
set of notions that appear in the
literature of retailing. An example of
these is the “wheel of retailing”
hypothesis, a process of creative
destruction in which new ways of
achieving a competitive advantage in
the market place spawn new forms of
retailing or modifications of existing
forms. In this model the effectiveness
of a marketing strategy becomes ex-
hausted when ratios of costs to gross
margins reach the limits of corporate
survival. At that point a new concept
emerges and replaces the previous
notions and forms of retailing.
Concerns about the growth in the size
and dominance of first the food store
chains, then the supermarkets, and
then the giant suburban food markets
have now been replaced by what to do
about some of these large empty
stores.

In the final analysis one must also
face the unwelcome conclusion of
John Winter, who has demonstrated
that in spite of the growing
sophistication with which planners
and others may face the problems of
large suburban shopping centres, a
determined developer backed by the
major department store con-
glomerates can build a centre
unimpeded by evidence that they are
not meeting new demand but merely
taking business away from establish-
ed centres, with concomitant loss of
jobs in one location to provide jobs in
another, wasting precious energy
resources by building new unneeded
structures to bolster their own sagg-
ing return on investment.

Robert W. McCabe,
Unaversity of Toronto

Politics is at the core of urbanization,
planning is peripheral

Manuel Castells

The City and the Grassroots
London, Edward Arnold, 1983
Hardcover, 450pp. $Cdn122.50

Citizen involvement in planning
“and all that participatory stuff is just
a fad, and soon we will get back to
real planning, or so I was told a few
years ago by another planner school-
ed in the tradition of technocratic
planning. In The City and the
Grassroots, Manuel Castells soundly
dismisses that sort of belief, using
many case studies of urban social
movements around the world that
have had, in most cases, a significant
impact on urban form, politics and
the provision of public facilities. Any
planner who today thinks public par-
ticipation is faddish or peripheral
should carefully consider the
evidence and arguments Castells has
offered in his new book.

The case studies are drawn from a
diverse range of countries, including
Spain, France and the United States,
and though most are of recent vin-
tage such historically significant ur-
ban protest movements as the Paris
Commune and the Glascow Rent
Strike are included.

Castells concludes from review and
analysis of these case studies that
three structural issues generate
urban social movements:

(i) neighbourhood preservation
and improvement;

(i) proverty;

(iii) oppressed ethnic minorities.

These movements often alter the
physical structure of the city, foster
culture and transform the urban
political system. According to
Castells’ case studies, these urban
social movements have a significant
impact on the city through

(i) their demands for the collective
consumption of public goods;

(ii) the defence of their cultural
identity;

(i) their involvement in
politics.

local

He concludes that politics is at the
core of the urbanization process
Meanwhile, urban planning appears
to play no more than a peripheral role
or at most, an enabling role in the
process of urban change.

Although Castells offers no Cana-
dian examples, it is not difficult to
identify similar experiences. There
were protests and urban reform
movements in the late Sixties and
early Seventies in most major Cana-
dian cities. Neighbourhood groups,
threatened with the destruction of
their local communities by urban
renewal schemes, construction of ex-
pressways or encroachment of high
rise apartments or commercial

development, fought for the preser-
vation of their communites. Such
citizen groups were successful in
changing the agenda of urban issues
from facilitation of urban expansion
to the accommodation of neighbour-
hood wishes, the construction
of public transit sytems and the
down zoning of many inner city com-
munities.

Those who have read Castells’ The
Urban Question (1977; La Question
urbaine, 1972) will be surprised by
this book. He almost completely
dismisses the utility of marxist
theory for the development of urban
theory. Castells concludes that the
class struggle is simply not at the
centre of the process of urban change
and urban politics. For example, he
writes that even the Paris Commune
struggle in the mid-1800’s was an ur-
ban movement incorporating a
diverse range of social classes ban-
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ding together against the state.
Marxist scholars may find this con-
clusion a bitter pill to swallow,
nevertheless, it is pointed out that
marxist theory fails to offer many
useful questions or answers for the
analysis of urban social movements.

However, Castells does not reject
the notion that we live in a class
society. One observation on the
nature of ‘urban crises’ opens the
door to clarifying the nature and tim-
ing of public intervention in urban
development. According to Castells,
‘urban crises’ occur when the basic
goals expected of an urban system
cannot be achieved for a set of domi-
nant interests. It can be concluded
that planning is one tool for resolving
these ‘urban crises’ as planning is
sometimes successful in the resolu-
tion of urban issues and the
necessary adjustments of urban
policies.

What insights does Castells offer
urban planners attempting to under-
stand the dynamics of urban politics
and urbanization? He finds that the

production and reproduction of cities
occurs through conflict, domination,
alliances and compromises among ac-
tors in the urban arena. Because so
much of urban politics centres on
regulation of property and land use
and the provision of urban services, it
is understanable that the lines be-
tween classesin urban poltics are not
always easily identified. Both work-
ing class and bourgeois households
own property and are concerned with
the provision of adquate urban ser-
vices and the preservation of inner
city neighbourhoods. With the advent
of whitepainting or gentrification,
they often share the same
neighbourhood. If anything, the divi-
sion between tenant and homeowners
has often been more important in ur-
ban political debates at the
neighbourhood level. However, the
most important conflict in cities is
between the state and the interests of
property owners. Social movements
arise when tension increases between
these, and then in certain cases urban
planning is called in to attempt to

resolve the conflict so as to maintain
social stability.

Castells makes a significant
achievement with this book by focuss-
ing our attention on the central role
of urban politics in urban develop-
ment. Urban planning practitioners,
even those who prefer a more
technocratic view of urban change
and development may be impressed
with the many cross cultural com-
parisons of urban social movements
and their impact on urbanization,
This book leads one to conclude that
technocratic planning remains a mere
sideshow in the larger picture of ur-
ban politics and urban transforma-
tion. It appears that in our society we
can expect that at best, urban plann-
ing will continue to play an important
role in providing a platform for the
debate of urban issues and to be of
assistance in the resolution of conflict
between the state and the various ac-
tors involved in urban development.

Clyde Weaver and Michael Gordon
University of British Columbia

A patchwork
quilt

Norman Williams, Jr., Edmund
H. Kellogg, and Frank B. Gilbert,
editors

Readings in Historic Preserva-
tion Why? What? How?

New Brunswick, New Jersey:
Rutgers University Press, 1983.
314 pages.

This book has all the earmarks of a
set of course reading.

The readings are divided into four
sections: ‘Historical Perspective,
‘What to Preserve,” ‘How to
Preserve,” and ‘A Major Problem
Often Overlooked.” Sections are
divided into from c¢ne to four
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chapters, each with a preamable and
set of course readings.

Individual readings come from a
wide variety of sources, from the
writings of academics such as Kevin
Lynch, Stephen Jacobs and James
Marston Fitch, to newspaper articles,
some attributed (e.g. Paul Gold-
berger) but most indicating only the
newspaper in which they appeared
and the date. The flow is maintained
as well as possible under the cir-
cumstances, but inevitably both the
emphasis and style vary. With many
of the readings only a few pages long
one is left pieceing together discon-
nected essays or excerpts. Kevin
Lynch's What Time is This Place? is
one and a half pages lifted from the
book by the same title.

The preambles are short, and often
make no attempt to tie together the
essays in the chapter. The result is a
patchwork quilt of quotations and

some whole articles, on historic
preservation, arranged by topic. No
reference is made to important works
such as the UNESCO volume Preserv-
ing and Restoring Monuments and
Historic Buildings (Paris: UNESCO,
1972) and Sigfried Giedion, Space
Time and Architecture (Harvard
University Press, 1959). I do not
recognize any Canadian authors or
titles among the writings included.
There is no bibliography for further
reading, and no index.

Perhaps the ‘Preface’ provides the
key to what this book is. The readings
were pulled together for a law
course, and often law professors do
produce such a set of materials for
their students. What is lacking here
are the lectures to pull the whole
thing together.

Godfrey L.Spragge
Queen’s University



Dramatic impacts on land

Wendy Simpson-Lewis, Ruth
McKechnie and V. Netmanis,
editors

Stress on Land

Ottawa, Lands Directorate,
Environment Canada, Folio No.
6 1983, 323pp., Softcover, $18.00
(21.60 outside Canada)

This is another of Environment
Canada’s Folio Series devoted to the
topic of land. Simpson-Lewis,
McKechnie and Neimanis are billed
as the producers and co-ordinators of
this tome, but they have assumed
other roles including writing of two
of the nine papers in the book.

Their first paper defines the con-
cept of stress in relation to land and
provides a framework for the topics
selected for presentation. Most
readers will question the selection of
topics because their own particular
land use concern may be missing.
However, if the impacts of each of
man'’s activities on land were to be in-
cluded a much larger and perhaps
less useful book would result. In the
words of the editors,

It would be less than productive to
rationalize the lists of topics not
covered — this book presents a new
concept and develops it with a
selected range of examples.

An inductive approach was used to
categorize all land uses into four
types, as either additions or subtrac-
tions to the land. Examples were
then selected to illustrate each.
The four classes are:

Additions to the Land:
1. Infrastructure
2. Wastes

Subtractions from the Land.:
3. Extraction
4. Depletion

Thus, the selection of topics is based
on waste, infrastructure such as
transport systems, extraction and
depletion.

In general the land uses covered do
not affect large areas of land, but
tend to have a very dramatic impact.
Disposal of radioactive wastes,
sanitary landfills, coastal and inland
oil spills, airports, pits and quarries
are the topics that fit this description.
Only two deal with large land areas,
the degradation of agricultural land
and the degradation of forest land.
The subject of the last paper, laws
that place a societal limit on land use,
does not fit the title of the book,
because it does not directly place a
stress on land, but it is a useful
adjunct to the other material in the
book.

Most professional readers will be
quite familiar with the content of
some and perhaps all of the papers.
For example, members of the plann-
ing profession working in
municipalities where pit and quarry
development is a major thrust will be
as knowledgeable as the author with
the subject of stresses on land caused
by this form of surface mining. Such
planners will also have a much better
knowledge of the socioeconomic
impacts of this land use on their
locality.

In spite of this acquaintance with
content most readers will find this is
a valuable addition to their libraries.
The book contains well written, up-
to-date and useful chapters about a
wide range of land resource impacts,
their causes and their controls. In
most instances case studies are pro-
vided to demonstrate the planning
and management of land for resource
allocation and rehabilitation purposes.
Charts and diagrams are clear and
straight forward and the photo-
graphs help to illustrate the
manuscript.

This is a non-technical report,
whose main value is in the breadth of
information it provides. This is the
first publication to consider
in a single report all the stresses
placed on land. Usually researchers
study and write about a specific
aspect of the topic. The excellent lists
of references at the end of each
article provide good sources of more
detailed information for those who
wish it.

As might be expected, there are a
few minor irritations. One I found
most provoking occurs in the chapter
titled “Land as a Subject of
Environmental Law.” After an able
and interesting discussion about the
Canadian Constitutional scheme, the
forms and purpose of law, and the
legal concepts of land, the flow is in-
terrupted by a listing of legisiation
relating to land degradation. In my
opinion the brief descriptions of
Lands Acts, Environmental Acts and
others from across the country serve
no useful purpose. They only get in
the way of the much more interesting
sections dealing with criminal law,

private prosecutions and civil
liberties.

In a strict sense this may not be
seen as a planning document in that
the theory and process of planning
are scarcely mentioned. On the
other hand, all of the authors have
something to say about legislation
and policies for managing Canada’s
resource lands. Some deal with land-
use planning in particular and others
write about planning issues. Here,
then, is a document of interest to
planners, relevant to the broad con-
cerns of the profession.

Doug Hoffman
Unaversity of Waterloo
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limited to better understanding
of urban structure as influenced
by transportation costs

James R. Melvin and David T.
Scheffman

An economic analysis of the im-
pact of oil prices on urban
structure.

Toronto, University of Toronto
Press, University of Toronto
Press 1983, 1456 pp., $10.50 in
softcover,

Two short quotes tell the tale. In
the introduction to Chapter 9 titled
“Policy Implications and Con-
clusions”, the authors make the
following statement:

The goals of this chapter are very
modest, and the reader hoping for
solutions to all the problems facing
urban areas will be disappointed. In-
deed, even for the specific issue of
the effect of increasing gasoline
prices on urban areas no firm policy
recommendations of a general
nature can be suggested.

At the end of that same chapter,
the authors make this disclaimer:

The authors’ personal views concern-
ing the probable effects of petroleum
price increases on urban structure
can be avoided only by reading no
farther. It must be stressed,
however, that these following few
guesses simply represent personal
weightings of the probabilities of all
events described. Those who have
read this far will be in an equally in-
formed position to make predictions
of their own.

This is an important subject —the
notion of saving society's scarce
resources, of rationalizing the provi-
sion of various services, by encourag-
ing an optimum distribution of ac-
tivities in space, so as to minimize
transportation costs.
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If energy costs increase substan-
tially, as they did following the OPEC
price increases in the 1970’s, the op-
timal location for various activites
should change. Unfortunately, what
Melvin and Scheffman do for us is
confirm that the entire subject is ex-
tremely complicated, influenced by
many variables, several of which are
subject to a wide range of opinion
concerning their probable future
values. As a result the usefulness of
the book is limited to an improved
theoretical understanding of urban
structure as influenced by transpor-
tation costs, and some interesting
analysis of the metropolitan Toronto
area, Planners will not find the book,
in itself, helpful in developing or
evaluating public policy alternatives.

The book contains an excellent
review of the recent literature in ur-
ban economics, with an emphasis on
theoretical models and the effects on
those models of increases in gasoline
prices. A good understanding of
modelling  techniques and
mathematical economics would be
most helpful to any reader working
through the first six chapters of the
book.

Early in the book, the authors
mount a fairly convincing argument
that oil price increases will not affect
urban structure, but rather that a
number of factors such as substitu-
tion. of other energy sources,
technological progress, increasing in-
come, and transit improvements will
offset the effects of price increases.
With respect to the location of hous-
ing, they argue that housing supply is
not sensitive to price in residential
districts near the central business

district, but that demolition and
rebuilding are more influenced by the
age of the structure and its condition
than by other economic factors.

The authors include a short section
describing various possible reasons
for intervention to affect the urban
structure, but are unable to offer
strong recommendations in favour of
intervention, particularly as the
theoretical models and empirical
litarature are not conclusive.

In the end, the authors’ personal
observations are that gasoline prices
may not continue to rise as expected
anyway, that people will continue to
want to move away from the conges-
tion of the urban centre, and that
“overall, the long-run consequences
of petroleum price increases on urban
structure are likely to be small.”

The book is well written, and it
deals with a very difficult subject.
The authors are not to be faulted for
failing to reach firm conclusions;
rather they have rightly recognized
the major problems which continue to
exist. But the bottom line for plan-
ners is that, while the subject is in-
teresting, it does not make a signifi-
cant contribution to general
knowledge which will assist us in
policy analysis. Good judgement, and
a hard assessment of the facts in any
given stituation, must continue to be
the planners tools in evaluating
whether or not to close another city
centre school, spend more money on
transit, or recommend higher density
residential areas near the city core.

Robert A. Russell, MCIP
Canada Oil and Gas Lands
Administration

Halifax, N.S.



Among government policy units
survival tends to predominate

Maichael J. Prince

Policy Advice and Organiza-
tional Survival: Policy Planning
and Research Units in British
Government

Aldershot, Hampshire, Gower
Publishing Company Ltd, 1983,
244 pp.

Policy Advice and Organizational
Survival is a timely look at govern-
ment planning, policy and research
organizations in the United Kingdom.
The research which forms its basis
was undertaken in 1978 in Britain, at
the end of a period of government
reorganization which focussed on in-
creasing the rationality of decision-
making. That year also marked the
beginning of the economic recession,
the ascendance of Margaret That-
cher’s ferocious politics of restraint
and the start of serious questioning
of the value of government policy and
planning efforts. The British ex-
perience has anticipated similar pat-
terns in Canada and most recently
British Columbia by some five years.
Consequently, although the research
is foreign and not totally new, in the
1980’s the message is of great value
to all those who, in the words of
Aaron Wildavsky, attempt to “speak
truth to power”.

The author, who teaches in the
School of Public Administration at
Carleton University, Ottawa, analyz-
ed some thirty-two British policy
planning and research organizations,
almost equally divided between cen-
tral and local governments. He
defines the policy, planning and
research unit as a “permanent
government organization which per-
forms policy oriented staff
functions”. Using organizational and
management theory, the author
analyzes the historical origins, ra-
tionale, goals, personnel and
organization of the policy units. His
central thesis is that:

e  policy units have the two goals of
providing a serviceand surviving;

e  balance between these two goals
is required; and

e the survival goal tends to
predominate because the units
are relatively new and small in
size, have fairly novel mandates,
produce few tangible outputs
and operate in hostile environ-
ments.

What can be more relevant at a
time when planning, policy research
and indeed government itself are
under intense challenge than a book
whose central thesis is that “For plan-
ning and research units the politics of
policy advice are the politics of
organizational survival”?

The most powerful parts of the
book are the chapters “The Market
for Policy Advice” and “The Impacts
of Policy Units” which explore the
strategies that individual organiza-
tions use not only to survive but to
thrive. Planners who are interested
in professional and organizational
effectiveness would be well advised
to learn some of the more significant
lessons in this the book:

e  Practice “goal abridgement”. In-
tentionally reduce or abbreviate
original service goals to gain
credibility and maintain support;

o Keep the organization small.

“Survival is a more categorical
imperative than growth”;

e Be creative. Encourage frank
mutual criticism, and a constantly
fresh approach within the
organization;

¢ Be relevant. “Push at half-open
doors”, pursue those projects
with the best chance of success
and avoid problems without
meaningful solution; and

e  Actively manage your research
program to achieve aims like
service, survival and high
reputation.

These are but illustrations of the in-
sights of this book. The arguments
are all the more powerful because
they are often presented in the words
of the planners and policy analysts
interviewed as part of the research,

In conclusion, this is a good book
which should strike a responsive
chord on all those who provide advice
for a living; it is both practical and
hopeful. While supportive of policy
development, planning and research,
it clearly recognizes the political and
organizational context of all those
who toil in the public sector and pro-
vides concrete guidance on the
creative opportunities that are
available,

Gary Paget

Mianistry of Municipal Affairs
Province of British Columbia,
Victoria, B.C.

Planners

The Proctor & Redfern Group

Consulting Engineers

Environmental Scientists

@ Halifax @ Hamilton @ Kenora @ Kitchener
@ London @ North Bay @ Ottawa @ Sault Ste. Marie
@ Simcoe @ St. Catharines @ Si. John'’s @ Sudbury
@ Thunder Bay ® Tampa, Fla.

Head Office: 45 Green Belt Drive, Don Mills, Ont. M3C 3K3
Telephone: (416) 445-3600 Telex: 06-98173
Cable TORFERN Toronto

Plan Canada 24:2 83




SECOND CLASS MAIL REGISTRATION 5479
Return Postage Guaranteed

Retwrn to; Canadian Institute of Planners
30-46 Elgin St., Ottawa, Ont., K1P 5K6

24:2 Sept 1984

ARTICLES
Walter Jamieson
Conservation as an Approach to Urban Renewal 44

Marge Misek and Mark B. Lapping
Making Land Policy: P.E.L.’s Attempts to Control 55
Individual and Corporate Land Ownership

VIEWPOINT

Huw Thomas

British Town Planners Under the 63
Thatcher Government

Canadian commentary
by Ron Cope, Peter Martin,
Graham Stallard and Henry Hightower

In review/Sous critique 75
Harry Cummangs, Michael C. Ircha, Douglas Webster
Clyde Weaver: Regional Development and the

Local Community: Planning, Politics

and Social Context

Robert W. McCabe
Robert B. Potter: The Urban Retailing System

Clyde Weaver and Michael Gordon
Manuel Castells: The City and the Grassroots

Godfrey L. Spragge

Norman Williams Jr., Edmund H. Kellogg and
Frank B. Gilbert: Readings in Historic
Preservation Why? What? How?

Doug Hoffman
Wendy Simpson-Lewis, Ruth McKechnie and
V. Neimanis: Stress on Land

Robert A, Russell

James R, Melvin and David T, Scheffman:
An Economic Analysis of the Impact of
il Prices on Urban Structure

Gary Paget

Michael J. Prince: Policy Advice and
Organizational Survival: Policy Planning and
Research Units in British Government





