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Pmperty, nghts and The

Charter Of Rights And
Freedoms

Henry C. Hightower and Michael Gordon

As the Canadian Charter of Rights and Freedoms comes
into full effect there may be renewed efforts to add a ‘property
rights’ amendment to the Charter. We oppose such a change.

Existing statutory and common law protections of rights
of property owners remain unaffected by the Charter, and, we
believe, are generally working well. As problems are identified,
it is better to correct them by incremental improvements,
within the present framework, than by adding the three words
“enjoyment of property” to the Charter. These words might
result in marginal improvements to the legitimate rights of
Canadian landowners, but these benefits would be more than
offset by the legal uncertainties created by such an amendment.
Most importantly, we feel that a ‘property rights’ amendent
would substitute slogans for substance, and prove, in the end,
to be an empty promise.

We will start with a brief review of the Charter, develop our
argument by analyzing some tough cases and how an amend-
ment might effect these cases and then briefly consider the
nature of land and property in our culture. We use British
Columbian examples without apology, as we want readers to
use their own examples to develop their own positions.
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Editor’s Note

The editors will introduce a number of columns into Plan
Canada during the next few years. This first column, on
Planning Law, is introduced on a trial basis to determine the
level of interest of the readership. Comments will be ap-
preciated. ,

CONSTITUTIONAL PROVISIONS

Section 7 of the Charter of Rights and Freedoms gives
special constitutional status to “the right to life, liberty and
security of the person”, Some feel that this protection against
unreasonable actions of governments and their agencies
should be extended to private possession and enjoyment of
property. For example, the Government of British Columbia,
has proposed doing this by adding the words underlined below.
Section 7 would then read:

Everyone has the right to life, liberty, security of the

person and enjoyment of property, and the right not to

be deprived thereof except in accordance with the prin-
ciples of fundamental justice.

With respect to real property, land and things attached to
the land, ‘enjoyment of property’ has a nicely misleading
sound. The word ‘enjoyment’ might start a flight of fancy
about environmental pleasures like golden sunsets, birds




singing in trees and the feel of the rich earth of one’s domain,
but in legal fact ‘enjoyment of property’ is a matter of
economic interest or possession. In the context of property
rights, land is a commodity to be traded, not a resource to be
conserved and valued for what it provides to a community.

With or without ‘enjoyment of property’, the assurances of
Section 7 are subject to broad qualifications. One of these
qualifications is the general limitation in Section 1.

The Canadian Charter of Rights and Freedoms

quarantees the rights and freedoms set out in it subject

only to such reasonable limits provided by law as can be

demonstrably justified in a free and democratic society.
In addition, Section 33(1) allows a federal or provincial
legislature to exempt a statute from the application of Section
7, overriding parts of the Charter by including a ‘notwith-
standing’ clause in the enactment, and Section 38 allows a
provincial legislature to ‘opt out’ of an amendment to Section
7.

To complete this survey of the constitutional situation, it
should be noted that rights to own and enjoy property are
expressed in the common law and in various statutes which
continue to exist independently of the Charter (Section 26).
Some of those protections operate against individuals and
private corporations as well as governments, while the Charter
seems to limit only state actions, i.e., the actions of govern-
ments, their agencies and officials who draw their power from
statues.

Would a government exercise its right to override part of the
Charter? Brian Smith, B.C. Attorney General, has said:

We won’t treat it frivilously . . . But if courts step in on

some major issues of social and economic policy, we will

use it without hestitation.

What if the proposed Charter amendment was passed, and
then was used in a court decision in which a provincial
government considered that decision to have influence on a
major issue? If that government responded with an override
statute we would be back full circle to the beginning. On the
other hand, what if a provincial government did not view land
use regulations and other planning measures as worthy of
justification (s.1) or override (s.33 or s.38)? Given enshrine-
ment of property rights in the constitution, it would not take
many court decisions to place the the legal basis of land use
planning and regulation in doubt. The institutions of
parliamentary democracy, including public opinion and free
elections, are the real safeguard against unjust legislation and
bad administration.

CONFLICTS WITH EXISTING LAW AND PROPERTY
RIGHTS

A draft of a proposed CIP policy, opposed to a property
rights clause in the federal Charter, identifies some questions
which an amendment would raise but could not answer. What
effect might it have on powers and responsibilities now shared,
in fact, by federal and provincial governments? Would
provinces lose present jurisdiction over such land-related issues
as foreign ownership, environmental protection and
agricultural land preservation? Would such an amendment
undermine the ability of governments to execute legitimate and
necessary projects that require expropriation of interests in

land? Would a new declaration of property rights generate a
paralyzing number of court cases challenging municipal
planning and zoning?

SOME DIFFICULT EXAMPLES

One way to test a proposed change in the rules of the game
is to use current examples, in particular hard and contentious
cases, as a basis for making projections of the effects of new
and old rules.

Compensation where Property is Not Taken

B.C. Transit (BCT) is constructing a light rapid transit
facility from downtown Vancouver southeast into the suburbs.
Elevated guideways and stations are used for much of the route,
and, in some sections, the new facility parallels existing rail
lines. Although BCT has acquired properties actually required
for construction of the system, other properties, remaining in
private hands, have suffered negative impacts and will suffer
more when the system is in operation. In one area of older
apartments and mixed commercial-residential development
the BCT guideway is being constructed roughly at second-
storey window level and only 3.5 m from some buildings. In
another place the guideway is above and 11.5 m from windows
of a seniors’ housing project. In a third location the guideway
is above roof level and 17.1 m from an existing house, but the
relocated railroad track is at grade on a property line only
11.5 m from the house. Because BCT refuses to purchase such
property at its pre-project value, owners lose money due to
construction and use of the transit facility.

If part, even a very small part, of the property were required
by BCT there would be compensation to the land owner for
noise, visual intrusion and loss of privacy and shadowing by
the guideway structure. But the general rule for public works
is that if no land is taken, there is no loss for which compen-
sation is required. In Australia, New Zealand, Canada, and,
until 1973, England, this rule has been modified only to require
compensation for damage to land (not personal or business
losses) and then only from the construction, rather than use
of operation, of the public works project. In England, where
thereis no counterpart to our Charter, the Land Compensation
Act of 1973 allows for compensation to land owners, and to
long-term residents, for a variety of negative effects of con-
struction and use of nearby transportation facilities, and for
soundproofing grants. In the United States, where state and
federal constitutions have property rights clauses, the situa-
tion varies among states but is generally closer to the Cana-
dian than the English position.

A Conflict of Environmental and Economic Necessities
East and north of Vancouver, the Fraser and Thompson
rivers run through narrow gorges into which are crowded

almost innumerable transportation and communications

facilities, including two railroads, the Trans-Canada Highway,
pipelines and high tension wires. The terrain forces this
concentration of facilities into the canyon and makes construc-
tion difficult. Part of the recent Crows Nest Pass freight rate
agreement mandates the CN Railroad to double-track its
mainline from the Rockies to the Pacific. The CN has claimed
that at some points double-tracking requires dumping fill
down the slope and onto gravel bars which are prime salmon
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spawning habitat, Natives have not resisted the CN taking
additional reserve land for the second track but have stopped
CN construction crews where they believe the work would
destroy spawning grounds. These Indians have special fishing
rights.

Do the Indians have a property right in the salmon or in the
salmon habitat? Does the CN have a right to expropriate and
then bury river bed to construct its second track? Would it do
so if ‘enjoyment of property’ were added to Section 7 of the
Charter? Would the situation be different if it were the private
CPR rather than the public CN? Legal principles, common
sense and fundamental notions of justice seem to lead to at

least three different sets of answers to these questions. At the

moment, the parties are using a mediator, who is
knowledgeable about the environmental issues, to try to
negotiate a mutually acceptable construction plan.

Meares Island Trees: Timber or Hertiage?
Meares Island is some 8500 hectares of land just off the west

coast of Vancouver Island, near Infinn. Years ago the
MacMillam Bloedel forest products company obtained a long-
term grant of timber rights to a large area of provincial crown
land, including this island, and since then, non-treaty Indians
have asserted aboriginal claims on Meares Island.

Some of the world’s oldest and largest stands of cedar, trees
up to 1500 years old, are on Meares Island. Some trees exhibit
cultural modifications made, by carving or taking material
from them without killing the cedars, at dates since 1642. Over-
turning a lower court ruling, a B.C. Court of Appeal decision,
in March 1985, prohibits logging until a trial, scheduled for
November, in which the native claims issues will be addressed
and cultural modificiations to cedars may be introduced as
evidence of occupation and use of the land by the Nuu-Chah-
Nulth tribe,

Natives and environmentalists feel it would be very wrong
to destroy this unique natural and cultural heritage. MacMillan
Bloedell appears to be concerned that Meares Island could
become a precedent limiting its property right; an interest in
land which is certainly limited in scope and time. The B.C.
Government, which collects a stumpage fee when timber is cut

on its crown land, has supported the company’s position.
West Coast Japanese-Canadians in World War II
As the war began in the Pacific the War Measures Act was

used to move Canadians of Japanese origin or descent far away
from their homes on the West Coast. Homes, real estate,
personal effects, farms, fishing boats and businesses were
confiscated. It seems generally accepted now that this was an
injustice, though there is less agreement about appropriate
redress.

Would a property rights provision in Section 7 affect the
chance of a similar injustice occuring in the future? We doubt
it. First of all, the confiscation of property was incidential to
an even more serious wrong, deprivation of liberty. Secondly,
it is in the nature of legislation providing for emergency powers
that it include a ‘notwithstanding’ clause, and in a time of war
or emergency the reasonable limitations in Section 1 would be
interpreted as including things considered unreasonable in
more normal times. Thirdly, the fact is that public opinion
made it politically feasible at that time to deprive Japanese-
Canadians of human and property rights.
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Flood Damage: Double Jeopardy?

Almost every year there is serious flood damage, sometimes
with loss of life, somewhere in British Columbia. In the after-
math of these situations there is public compensation for
destroyed homes and their contents. A question which then
arises is, should the owners be allowed to rebuild on the same
site, or to sell their land to someone else who would want to
live on the site? Obviously there is a real risk of another flood
with similar costs. But residential lots that cannot be built upon
have very little market value.

Isit really a different situation where disaster is predictable
but has not yet occured? Consider a mountain lake with some
cottages and permanent homes opposite an unstable cliff,
Expert opinion is that a rockslide is quite likely to occur which,
if it did happen, would cause a massive wave of lake water up
the opposite hillside. Where is the right balance among the
property rights of owners in the hazard area, the rights of
present or prospective residents or cottagers, and the rights of
taxpayers who would be expected to pay for emergency
response and subsequent compensation if and when people
are caught in a disaster?

Common to these scenarios is a conflict in property and
other rights which involves several kinds of actors and interests.
If 4 property rights amendment would not ensure justice in
these cases, we cannot trust it to work well in others. We are
equally concerned that a property rights amendment would
prove ultimately disappointing to its proponents, that it rests
on a simplistic view of the nature of both land and property,
and that it would have the effect of foreclosing informed
debate on the real issues. Many of these issues, incidentally,
are within the scope of land use planning practice. In short,
we urge our colleagues to oppose an amendment that would
substitute an empty slogan for public debate and informed
political decision making processes.

CONCEPTS OF LAND AND OWNERSHIP

People who have not thought about property rights in other
times and cultures must be forgiven for their misconception
that our contemporary concepts are universal beliefs, or at the
least have been in our heritage since time immemorial. C.B.
Macpherson demolishes those myths in Property: Critical and
Mainstream Theories (University of Toronto Press, 1978).

An example of different concepts of property may be seen
in the contrast between aboriginal concepts of land use and
contemporary concepts of land ownership. Commorn to both
views are notions of benefit from what is supplied by the land
and adjacent waters, including produce, game, and fish for
sustenance, tools and shelter, or, in the legal jargon, ‘usufruc-
tuary rights’. Exclusive possession of land (the right of an
individual to keep out other members of his community) is not
part of most Native cultures but is important to us. When
thinking about the future, Native traditions placed emphasis
on maintaining the natural productivity of the ecosystem,
while our concerns is for a ‘fee simple’ that can be bought and
sold, inherited and given, and used to accumulate capital or
economic power, We are concerned with land as a commodity,
and thus with protecting its exchange value. Life, liberty and
security of the person are rights attached to natural persons,
not corporations or things. They have no market value because



they are not transferable to another.

We suspect that many ordinary Canadians think that if

property rights were enshrined in the constitution their
‘residential environment would be secure. That dangerous
assumption is supported by some common misconceptions
about what typical home owners in fact own. Often they do
not own whatever may be below the surface of their lot. If they
are fortunate enough to have a trout stream, stately trees, a
spectacular view at sunset, or good neighbours, they should
enjoy these while they last for they probably have no property
right to any such amenities. Environmental protection laws,
zoning, the law of nuisance, and common courtesy to one’s
neighbors may provide some protection of these benefits, but
not addition of ‘enjoyment of property’ to the Charter.

In our culture there is deep symbolic value and substantial
economic benefits associated with land ownership. Landlords
also have powers that tenants lack. Arethese so basic to normal
human existance, in our society, that the right to enjoy property
should be enshrined in the constitution? Perhaps, but we
should give higher priority to some even more fundamental
symbolic and economic rights, like decent food, shelter and
clothing.

But having said that, it remains a fact that there are
considerable interests favouring an amendment, and they have
the advantage of the slogan value of ‘protecting private
property rights’. We urge our colleagues to develop their own
positions and arguments on this issue, and to be prepared to
advise their clients and employers on the myths and realities
of the situation.

We assume that the proposal to add property rights to
Section 7 of the Charter is a well-intentioned but simplistic
solution to a very ill-defined class of problems. The alternative
motive is to give added economic power and security to those
who have property and power. The proper response to plan-
ners to a misleadingly attractive slogan is identification of real
problems, analysis of their causes, and consideration of direct
and side effects of possible solutions.

Biographical Note

Henry Hightower teaches planning theory and analytical methods at the
University of British Columbia, and is a past editor of Plan Canada.

Michael Gordon has worked in planning in Regina and Edmonton, has just
completed his M.A. in the U.B.C. planning school, and is employed by the
City of Vancouver in local area planning.
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Editors Note

Since last September, Plan has included a number of articles
which have explored the state and future of the planning
profession., Huw Thomas’ article (September 1984) and the
accompanying commentaries, explored the state of planning
in the United Kingdom and the implications for Canadian
practice. In March of this year, John Dakin reflected on Eugene
Mattyasovszky’s work which looks to the physical sciences as
a source for the philosophical and operational bases of
planning. In the last issue, Tom Gunton observed that our
methods seem to lead us to plan for the past rather than for
the future.

This month we have two items which further explore the
state of planning practice; one from the United States and one
from Canada. Charles Hoch’s article, while it is about

American experience and practice, has considerable relevance
for Canadian planners. Changes in Canada tend to lag some-
what behind those in the United States and we typically do
things more conservatively then our more radical friends to
the south. The ideological debate may be more muted but is
no less important in Canada and Hoch’s proposals will no
doubt strike a familiar chord.

Anne Westhues takes a new perspective on the longstanding
issue of comprehensive versus incremental planning, While the
theory surrounding this issue is familiar to most planners,
Westhues has undertaken a systematic examination of social
services planning in Quebec and Ontario. She concludes with
some observations on the outcomes arising from the different
approaches.

Make No Large Plans

“Make no small plans; they have not the power to stir
men’s blood?’
Daniel Burnham

Charles Hoch

Burnham’s plan for Chicago included a comprehensive
vision for a grand city and the practical physical scaffolding
to support its growth. His plan channeled an era of
metropolitan growth in Chicago and even continues, to this
day, to inspire the location and forms of city improvements
(Central Area Committee, 1983). But such bold and confident
enterprises, as Burnham’s plan, seem today to represent only
amemory of past glory. Rapid growth, big plans and power-
ful actions no longer offer planners the promise of civic leader-
ship. Instead, continued growth remains uncertain, the scope
of plans shrink and the powerful blame planners for the pro-
blems of decline (Butler, 1981, 24-74).
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To complicate matters, the planning profession has suffered
a serious decline in the number of new entrants over the last
five years or so. In 1965 more than one third of the professional
members of AIP had practices for less than five years. This
porportion of new entrants remained relatively stable until the
late 1970’s after which it began to decline. By 1981 the
proportion had slipped to 27 percent and by 1983 it had fallen
precipitously to slightly less than 17 percent (see table one).

Although professional membership polls, upon which these
figures are based, may not accurately sample the entire
population of planners this evidence of decline is also
supported by recent research which (Krueckberg, 1984)
analyzes changes in the number of planning degrees awarded
per year in the United States. Between 1955 and 1975 both the



number of planning schools and graduates increased with the
highest rates of growth in the late 1960’s and early 1970’s. The
number of graduates peaked in 1975 when more than 1400
students completed their education from 65 planning schools.
However, by 1981 the number of graduates had dropped to little
more than a thousand. The prospects for an immediate
turnaround in the decline of planning graduates seems unlikely
with many planning schools reporting shrinking enrollments
and struggling against university efforts to shut them down.
(Knack, 1983).

Table One
Years of Experience Among
Professional Planners
Percent of Respondents
Years of Experience 1965 1977 1981 1983

4 years and under 37 33 27 17
5 - 10 years 30 35 38 44
11 years and up 33 32 35 39

Source: AIP, 1965, Getzels, 1981, 1984,

This paper first argues that this decline of planners is the
product of changes in the social conditions that, since the
Second World War, have linked the prosperity of the planning
occupation with urban economic growth, local government
expansion and bureaucratic specialization. Next the paper

explores three kinds of responses to these changes taken by
planners: conservative accommodation, liberal revival and
progressive appeal. The final section concludes with a brief
proposal.
PLANNING AND THE WELFARE STATE

The foundation of the city planning profession in the United
States was laid by a diverse assortment of civic reform profes-
sionals who shared a common interest in planning for the
orderly development of a city as a whole. This common
interest, however, could not cement these architects, landscape
architects, lawyers and engineers into a coherent social body.

Throughout the largely prosperous 1920°s architects, land-
scape architects and civil engineers prepared master plans and
capital improvement programs for municipalities. They
worked as private entrepreneurs under contract to local
government. Planning remained a speciality, within the design
disciplines, which applied the principles of efficiency and order
to the physical organization of cities (Scott, 1969, 227-255;
Adams and Hodge, 1965, 48-49).

With the onset of the economic turmoil of the great depres-
sion, however, planning entrepreneurs found little work among
municipalities willing to forego the cost of planning as part
of austerity measures designed to avoid bunkruptcy. Attention
shifted from the preparation of plans, designed to channel
urban growth efficiently, to the conservation and mobilization

Abstract

The dropoff in the growth of the planning profession in the
United States parallels the decline in urban economic growth
and local government revenues. Disenchanted with the
bureaucratic specialization of the welfare state, conservatives
argue to expand the profession to include private sector
strategic planning and liberals argue to expand the role of the
national government in industrial policy. Both views rely on
renewed growth and a shift in focus from local to larger scale
interventions. In contrast, the response from the Left, drawing
largely on the tradition of advocacy, focuses on issues of justice
and the quality of life on a community scale.

Instead of relying on a growth beyond their control planners
might better concentrate on giving it a just and humane form
by drawing on the experience of governmental regulations and
adopting more explicit and coordinated policies. These could
combine professional concerns for competence and public
interest with such political practices as advocacy and collective
bargaining. The substance of a progressive agenda, when
combined with the broad social purpose of the liberals and the
anti-bureaucratic spirit of the conservatives, offers a policy
direction that acknowledges the limits of the profession while
seeking to consolidate its practical and political strengths on
a small scale.

Biography

Charles Hoch is an assistant professor in the Urban Plan-
ning and Policy Program at the University of Illinois at
Chicago conducting research on the delivery of social services
and planning of shelters for the homeless.

Résumé

Le ralentissement de croissance que connait actuellement
le secteur de urbanisme aux Etats-Unis va de pair avec le
ralentissement de expansion économique urbaine ainsi
qu’avec la diminution des revenus des administrations locales.
Dégus par la bureaucratisation de I'Etat-providence, la faction
conservatrice plaide en faveur de Pélargissement de la profes-
sion de fagon a inclure la planification stratégique du secteur
privé. De leur coté, les libéraux appuient le renforcement du
role du gouvernement national en matiére de politique
industrielle. Tous deux comptent sur la relance dela croissance
et un changement d’orientation vers des interventions de plus
grande échelle et non plus suelement locales. En revanche, la
réaction de la gauche - basée davatage sur la tradition de la
préconisation de causes - insiste sur les questions de justice et
de qualité de la vie a I’échelle communautaire,

Au lieu de compter sur une croissance liée 4 1a conjoncture,
les urbanistes devraient voir a ce qu’elle prenne un visage plus
juste et plus humain, tirant parti de leur propre expérience des
réglements gouvernementaux et en adoptant des politiques
plus explicites et coordonnées, liant les intéréts professionels
en matiére de compétence et du bien public aux pratiques
politiques tel la préconisation et I'organisation de tables
rondes. La substance m&me d’un plan de travail a caractére
progressif, combiné aux grands objectifs politiques sociaux
des libéraux et au sentiment anti-bureaucratique des conser-
vateurs, offre une orientation de politique qui reconnait les
limites de la profession tout en cherchant & consolider ses
forces sur une petite échelle, tant sur le plan pratique que
politique.
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of the national resources necessary to revive the economic
vitality that had been lost (Beckman, 1964; Scott, 1969,
270-365). New Deal programs transformed the meaning of
planning by treating it as a function of government.

The legacy of New Deal innovations on planning was
threefold. First, the scope of planning expanded to include
social and economic elements as part of a comprehensive
effort to solve the problems of urban growth and expansion
(Perloff, 1965). Second, planning became a legitimate (if
ancillary) function of local government deserving ongoing
support. And third, the performance of this function became
increasingly fragmented and specialized. Planners, filling new
occupational roles and even new government agencies, were
required to acquire forms of analytical expertise and political
practice outside the purview of the design professionals.

The massive surge of economic growth after the Second
World War was channeled by Federal policies which indirectly
stimulated metropolitan suburbanization and big city
redevelopment while directly subsidizing planning. Perhaps
the most significant legislation was Section 701 of the 1954
Housing Act which authorized funds to subsidize the develop-
ment of master plans for municipalities. Amendments to this
Act, in future years, expanded the subsidy to include counties,
states and regional agencies (Scott, 1969, 602; Altschuler, 1965,
416-429).

New Deal programs transformed the meaning
of planning by treating it as a function of
government.

These funds were used to hire planners to meet federal
guidelines which were trying to cope with the friction and
fallout of postwar growth. Whether regulating suburban
sprawl, negotiating redevelopment projects, protecting
minority neighborhoods, locating public works or
redistributing public benefits to the poor, planners came to
depend on the reality and promise of continued prosperity and
* Federal largesse.

The infusion of federal funds, combined with economic
prosperity, increased the demand for urban and regional
planners by local governments throughout the 1950’s and 60’s.
The combined membership of the American Institute of
Planners (AIP) and the American Society of Planning
Officials (ASPO), which had yet to reach 2,000 by 1949
(Scott, 1969, 467), soared to over 23,000 members by the time
the two organizations merged in 1978 (ICMA, 1979). The
largest share of this growth was the result of government
employment. By 1979 about seventy-three percent of APA
members claimed they worked as public employees (Longhini,
1980). This is a conservative estimate of government employed
planners given the underemployment of government
employees in the professional organization (Beauregard, 1976,
1983).

In effect, the justification for planning became intimately
connected with the liberal justification of government
programs and policies. The practice of planning became a
form of government practice (Erber, 1970, 125-216) despite the
protests and warnings of the older entrepreneurs.
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Planners employed in government agencies tended to
specialize in discreet arecas of expertise that reflected the
administrative requirements of government legislation
(Wetmore, 1970, 34). By the late 1970’s planners performed
such diverse functions as energy planning, human services
planning, neighborhood planning, environmental impact
assessment, economic development planning, infrastructure
programming, fiscal impact analysis and historic preservation.
Planning schools reflected this diversity by teaching a wide
range of analytical skills, based largely in the social sciences,
which could be applied in a variety of contexts (Perloff and
Klett, 1974, 168-173). ,

This fragmentation of interest and expertise was further
complemented by jurisdictional division of planning respon-
sibility and authority. For example, in the 1960’s regional
councils of government virtually exploded into existence in
response to federal effort to rationalize the inefficiency of the
growing intergovernmental grants economy (Mogulof, 1971).
PLANNING UNDER PRESSURE OF DECLINE

In 1978 the effects of the deep and prolonged economic
downturns of the 1970’s combined with popular tax revolts to
induce significant cutbacks in what had, for twenty-five years,
been a steady and dependable increase in state and local
government revenues. Tax relief initiatives, undertaken by state
and local governments across the United States, had by 1981
managed to limit growth in tax revenues to a rate below that
of personal income growth (Peterson, 1982, p. 197). The result
was a dramatic turnaround in the fiscal stability of state and
local government.

Between 1954 and 1977 state and local governments had
respectively averaged a 4.9% and 4.2% annual increase in per
capita expenditures. During the five year interval 1978-1982,
however, expenditures actually declined an average - .4% for
states and -2.7% for local governments (ACIR, 1982, 24).
These local fiscal pressures were intensified when the Reagan
administration began implementing its New Federalism by
cutting back grants-in-aid and proposing a redesign of the
entire grant system. This new system would distribute less
federal funds to state and local government in return for
granting them greater discretion in allocating these funds.

Squeezed between increasing demands for public services
and dwindling revenues, government departments have
intensified their competition for a greater share of the local
budget. Planning departments remain particularly vulnerable
to such competition. A close and practiced fit between the
criteria of government bureaucracy and the growth manage-
ment principles of planning has intermingled the destiny of
planning with the prosperity of local government. This
historical connection, which stimulated the explosive growth
in government planning employment, now serves to discredit
arguments made to defend the contribution planning might
make in an era of decline.

The revival of new conservatism with the election of Reagan
has incorporated pro-market anti-government principles into
local and national policy debates. Planners are the object of
attack, first, because they allegedly represent one among many
kinds of wasteful government employees and, second, because
their activities supposedly contribute to economic decline. The



conservatives intend to undermine the legitimacy of public
planning altogether. For example, the arguments supporting
the privitization of public functions of local government
rejects the use of plans to justify government provision of
services which conservatives claim would otherwise be
provided more efficiently by benign and self regulating
markets (Borcherding, 1977; Savas, 1981; Straussman, 1980).

The plausibility and appeal of the conservative interpreta-
tion rests in the fact that the programs of the welfare state no
longer adequately deliver the order and security promised at
aprice taxpayers are willing to pay. Citizens hold government
accountable as the pressures of unemployment and inflation
erode their standard of living. Ironically, the response of
government is to raise taxes and cut back services in the face
of rising costs. The resulting gaps in service fuel the mistrust
of the citizens who, although they continue to want the
collective benefits of the welfare state (Kirlin, 1981), refuse to
support more government spending.

Planners, by embracing the expertise of technical specializa-
tion that fits the requirements of government bureaucracies,
gained direct access to the policy making apparatus of local
government but lost autonomy and credibility as independent
professionals.

On the one hand, the procedural and programmable aspects
of government planning undermined professional attachments
to a clearly prescribed substantive knowledge. Without a
common purpose to bind them together, planners emphasiz-
ed the common method of pragmatic problem solving they had
learned as government employees. This common experience
provided a concept of planning practice abstract enough to
encompass diverse specializations but not specific enough to
define meaningful professional boundaries. The use of the
rational planning process, throughout most of the public
sector, dilutes the professional claims planners might make in
determining who qualifies for specilized occupations. Hence,
people with education and experience in other professional
fields are able to compete successfully with planners for
employment in these specialized jobs (Levin, 1970, 30).

On the other hand, the increased specialization of planning
occupations removes more planners from contact with public
officials and citizens. The client of the specialist planner
becomes other planners or administrators. The bureaucratic
organization of planning replaces the professional authority
of the planner, as someone serving the public interest (or
expanding choice and opportunity for all persons), with the
institutional authority of technical expertise and government
regulations.

MAKE NO LARGE PLANS: THE RESPONSE TO THE
DECLINE

The combination of fiscal austerity, ideological attack and
bureaucratic absorption has introduced turbulent uncertainty
at the core of planning practice. Confronted with these diverse
sources of instability, and their simultaneous yet uneven
impact on those employed in different sectors and geographic
regions, planners appear to have responded in a cautious and
ambiguous manner.

The Board of the American Planning Association formally
adopted an “entrepreneurial style” of organization in April
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of 1983. Perhaps this was a symbolic effort to vaccinate the
association against a more serious infection of privitization
that would decimate the ranks of its public employee members.
Whatever the reason, the board borrows ‘‘concepts from the
business world” to produce a strategic plan that it believes “will
more effectively meet the needs of a wider group of members
and potential new members with more diverse functional and
geographic interest” (APA News, 1983, 1). In order to cast its
net in private sector waters the board has modified its organiza-
tional vessel and widened the mesh of its membership nets
using, as a template, the marketing metaphor. Unfortunately,
the metaphor glosses over the nasty realities confronting public
planners laid off from older cities in declining regions or
regional planning agencies losing federal support. The board
recognized these challenges to public planning by promising
to intervene “in communities where planning is threatened;’
butit gave such a claim a lower priority than efforts to “build
the image of APA” or “increase the interaction of APA with
business organizations” (APA News, 1983, 3).

The same sort of adaptive response shaped the strategy for
the American Institute of Certified Planners. However, instead
of promising that the Institute function like a service
corporation seeking to expand its markets, they suggested that
professional planners equip themselves “as more effective
competitors in supplying planning services and seeking to
enlarge the demand for those services)” One can only wonder
what thousands of planners who work as public servants think
when they read this strategy.

It is hard to believe that planners, most of whom have spent
their lives as public employees struggling to plan for, manage
and regulate the inefficiencies, externalities and inequities of
private sector development, would now be convinced of the
benign efficiency of the self regulating market. Yet interviews
with planning directors reveal an adaptive response that rejects
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long range comprehensive planning in the public interest for
short range strategic planning using limited city resources to
attract private sector investment. Most of these directors,
convinced that community prosperity rests on a foundation
of economic growth, propose that local government reduce
taxes, lift regulations and finance in order to subsidize private
investment. They believe that, without the public and private
resources such investment provides, “it makes little sense to
~ design a future” (Einsweiler, 1980, 18; Catanese, 1975).

“In part, the interest in strategic planning is fueled by
the realization that it is a way of involving the local
business community in civic affairs . . . Business people
may feel more comfortable involving themselves in a
business-derived process and city managers, seeking to
build greater credibility with the business community, feel
that the use of the process will make them look good in
the eyes of the bottom line people” (So, 1984, 18).
Finally, there are the planning educators. A suggestion from

one member of this group states that in order to attract
students to graduate school “we need to explore other generic
metaphors such as the planner as manager or the planner as
mediator. In a country that fears and belittles public sector
planning it makes more sense to describe ourselves in terms
of the roles we are needed to play rather than the goals we have”
(Susskind, 1984, 89). According to other teachers “new”
students are less reform minded (Klosterman, 1984, 92) and
more concerned about the sorts of jobs they will obtain after
graduation (Knack, 1983, 12). In other words, planning
educators ought to provide a closer fit between the
requirements of the job market and the skills students learn.

Economic and political forces also contributed
by constraining and influencing what planners
could do.

This spirit of accommodation, on the part of many
professional leaders, planning directors and educators, reflect
alack of confidence in public planning. It is true that many
public planning efforts were mistaken, perverse and in some
cases disasterous but that was not entirely the result of
planning. Economic and political forces also contributed by
constraining and influencing what planners could do.
Although planning employment exploded in the 1950°s and
1960’s the influence of planning remains confined by those
very conditions that made this growth possible in the first
place. These were; economic prosperity, active government and
bureaucratic specialization. Uncertainty in the planning
profession is being caused by more fundamental changes in
these conditions.

Attempting to make planning over in the image of the
private market provides a flimsy metaphorical smokescreen
for the uncertainty that confronts public planning. Planners
cannot easily cloak themselves in the entrepreneurial garb after
growing accustomed to the uniform of the public servant.
Furthermore, it is not at all apparent that the neoconservative
interpretation of the causes of the recent economic decline and
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the privatization it recommends merit the attention they have
attracted. Other interpretations offer competing diagnoses and
treatments which remove the stigma of blame from planners
and urge planners to play a more openly political role in solving
public problems.

Liberal planners recognized the failure of government
programs to deliver what was promised. They are willing to
admit that they mistakingly made promises in the form of
government policies that government alone was incapable of
keeping. However, the liberals resist the agrument that govern-
ment was at fault, They argue, instead, that public expectations
were too high and the capacity of government too weak to
successfully implement social policy reforms.

The leaders of the Task Force on National Planning,
established by the APA board in 1980, represent perhaps the
most visible proponents of a revived liberalism inside the
profession. Proclaiming their continuity with the “New Deal’s
two basic postulates, that the sound functioning of the
economy is a responsibility of government and that its citizens
have a right to look for assistance to overcome adversity . . 7,
they call for a “comprehensive national system of strategic
planning . . . to overcome an accumulation of underlying
structural disorders that are undermining American Society”
(Erber, 1984, 1). The present economic disorder requires more
directed government intervention, first, in the form of a
national industrial policy and, second, in the form of public
development and planning institutions capable of implement-
ing this policy efficiently and fairly.

This ambitious liberal program for national planning
requires a growing economy to ensure that the expanded
government authority does not create what the neoconser-
vatives fear; a punitive arbiter deciding claims among diverse
social and geographic interest competing in a zero sum game.
The liberals, along with the neoconservatives, retain a basic
faith in the necessity of economic growth as a prerequisite for
solving other social problems but they place their confidence
in public planning rather than the marketplace as the most
effective means for reviving national economic prosperity. In
this scheme the demand for public planners would expand
along with their increasing authority. Specialization would
also increase as the demands of economic actors for govern-
ment assistance, advice, permission, subsidy, etc. . . . would
require employees skilled in such areas as finance, investment,
marketing and budgeting.

A complementary set of proposals for local planners are
represented in the ideas of the late Harvey Perloff (Perloff,
1980, 1979). Perloff argued that the transformation to a post-
industrial society has created increasing disparities which, he
contended, have been accompanied by the formation of
stratified and socially fragmented life style groups. When
combined with the intense pressures aggregate demand is
placing on national resources, and the fiscal capabilities of
local government, these changes have produced an uncertainty
that undermines confidence in government and have
stimulated a fear of the future that Perloff believed planning
might help overcome (Perloff, 1980, 16-19).

Perloff proposed that a comprehensive planning process be
integrated into all aspects of local government. Economic,



social, cultural and physical goals would guide long range
capital programming and budgeting by using planning-
oriented asset accounting as a point of departure and socially
responsive forecasting to prepare alternative futures that
balance present and future needs for efficiency, equity and
quality of life (Perloff, 1980, 271-292). In effect Perloff urges
planners to embrace the powers and functions of local govern-
ment as the appropriate means of guiding political decisions
regarding urban functioning and development.

The liberal revival of planning, with its emphasis on growth
and development, tends to underemphasize both the popular
disenchantment with large scale bureaucratic organizations
and the sorts of “wicked problems” (Rittel, 1972) such
organizations create as more spheres of life are subject to their
rule. Recent research, studying planning professionals,
uncovers how this dilemma between the technical-bureaucrat
and the political-democrat defines the roles planners adopt in
their practice (Vasu, 1979; Howe, 1980; Baum, 1983). Hence,
even if the liberal revival were to be realized, the problem of
legitimation would continue to grow not only on a national
scale but within the profession itself.

The response to the pressures of austerity from the left
within the profession has come from the ideologically diffuse
but politically engaged ranks of advocate planners who moved
away from participation in the professional association
throughout the late 1960’s and 1970’s. Instead of focusing on
the problem of economic growth like neoconservatives and
liberal revisionists, the advocates concentrate on issues of
distributive justice and quality of life.

The most famous case of this sort of progressive advocacy
was that of Cleveland under the planning directorship of
Norman Krumholz. Arguing that the urban development
process generates uneven socioeconomic effects, which local
governments tend to reinforce, Krumholz asserts that equity

be the primary guiding principle for local planning efforts. In
testimony before Congress he laid out four kinds of action
which his department took to make city policies responsive to
the needs of working class and minority residents. These
actions were to; impose restraints in public subsidies to
downtown investments, create investment proposals that direct
private resources to serve public objectives, negotiate
constructive shrinkage which ensures that the city obtains
reimbursement for past investments from those who
benefitted, and strengthen community organizations as a
“countervailing political force to the demands by downtown
interests for capital improvements?” (Krubholz, 1977, 200-209).
Krumholz was committeed to the long range implementation
of these modest proposals and he expected and prepared for
conflict since those who are wealthy and powerful will
frequently resist efforts to challenge their political interests
(Krumholz, 1982, 71).

Unfortunately, the practice of advocacy planning, based on
principals of social justice, provokes significant resistance from
both corporate and state institutions despite the legitimacy of
such practice. The failures of advocacy far outweigh its
successes. It is not surprising then that, although research
suggests that most planners claim to combine technical
expertise with poitical advocacy in their day to day work, the
institutionalization of advocacy within the profession remains
weak (Howe, 1980; Vasu, 1979).

CONCLUSION

Liberal and conservative reforms alike, in their struggle to
obtain the prestige and status of a traditional profession for
urban planning, may be intensifying the dependency of urban
planning on larger occupational and economic forces. Urban
planning remains a vulnerable semi-profession despite its rapid
growth.

“Semi professional organizations are more concerned

with the communication and, to a lesser extent, the

application of knowledge, their professionals are less
likely to be guaranteed the right of privileged communica-
tions, and they are rarely directly concerned with matters

of life and death?’ (Etzioni, 1969, xii)

The growth in urban planning during the 1950’s, 60’s, and
70's was not based on the professional strength of planning
but on its institutionalization as a growth management
function of local government. This increase in size should not
be mistaken for an increase in power.

Planners do not, for the most part, enjoy the automony of
corporate executives, city managers, elected officials or
traditional professionals like doctors and lawyers. The grand
achievements of planners like Daniel Burnham and Robert
Moses represent exceptions which offer unrealistic
expectations for contemporary planners.

A policy of entrepreneurial accommodation urges planners
to challenge austerity in the market place. But this emphasis
on competition undermines the capacity to build stronger
professional bonds. Increasingly specialized planners working
as government employees in diverse regions of the country will
not identify with a profession that offers little more than an
area for the competitive agglomeration of occupational self
interest. The adoption of a market based policy encourages
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only further fragmentation and division among the members
of the profession. The fact that approximately eighty percent
of planners are government employees strongly suggests that
the short run prosperity of planning remains dependent on the
destiny of the welfare state which is under attack. Plans for
establishing the professional autonomy among planners in a
manner similar to doctors or lawyers in the private marketplace
ignores this dependence.

The liberal revisionists offer a common moral vision for the
profession. Instead of setting members adrift in the turmoil
of competition the liberals want planners, as public servants,
to provide for and promote growth through active government
intervention at the national as well as local level. However,
government intervention as a solution to the problems of
economic growth remains limited, on the one hand, by the
structural changes in the world economy and, on the other, by
the growing mistrust of bureaucratic controls and their
perverse effects. Urging planners to take greater responsibility
in the government, when the economic power and moral
authority of government is declining, seems ill advised.

Instead of adopting either a conservative strategy of
entrepreneurial accommodation or a liberal strategy of govern-
ment intervention, both of which presume planning is a strong
profession, the leadership of the profession might consider
adopting what Elizabeth Janeway (1981) calls the powers of
the weak. For planners this would mean recognizing that
economic growth will not obtain long term prestige and
prosperity for planning professionals. In acknowledging our
weakness as planners, without shame, we take the first step in
building a social bond of cohesion cutting across the economic
and political conditions that keep us isolated and passive not
only from one another, but from potential clients. Admitting
weakness might prove to be a strength when seen as an
opportunity for political mobilization.

Planners might take a more complex, perhaps more radical
approach when redefining the direction of their profession in
the face of economic decline, government retrenchment and
bureaucratic specialization. The small scale projects being
undertaken by the advocates, progressives and populists on the
periphery of the profession offer examples of a planning which
is non bureaucratic, participatory and focused on issues of
distributive justice and the quality of life,

Should the planning profession link the long term prestige
and prosperity of the profession to hopes for renewed growth
if economic growth depends on conditions largely outside the
power of planners. Regulating urban growth has taught many
planners the costs of such growth. They are especially aware
of its uneven distribution of benefits among inhabitants of
different places and the negative externalities that erode the
quality of urban life. Why not respond to the pressures of
economic decline by adopting a critical professional role that
integrates the broad moral purpose of the liberals with the anti-
bureaucratic spirit of the conservatives? Emphasizing an
interpretation of the public interest, focused on issues of social
justice and the quality of life, might enhance the legitimacy
of the profession in the eyes of the public while building on
the practical experience of most planners who have tried to
cope with the problems of growth in the past.
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If the identification of planners as inefficient government
employees is accepted by the planning profession then the
attacks by conservatives will be justified. However, what if
planners, as public servants, were to escalate their efforts to
expand citizen participation by the weak, in the formulation
of plans, while intensifying their regulation of the strong?
What if, instead of relying exclusively on the protection of the
civil service, planners relied on practical, political bonds of
solidarity among themselves and their clients as well? Walking
the edge between legitimacy and authority in the formulation
and implementation of local government policy would increase
risk but it would also expand the autonomy of planners beyond
the bureacratic arena to the public arena. Advocates have long
inhabited one side while bureaucrats inhabited the other. The
profession might support efforts to combine both not only by
recognizing the importance of such innovation but by pro-
viding direct political support where possible.

Planners might take a more complex, perhaps
more radical approach when redefining the
direction of their profession......

On the one hand, the many planner bureaucrats who already
seek to advocate for the weak, despite the limitations of their
position, would find professional support for their efforts and
perhaps be willing to play a more open political role. While
such open support for the weak would attract the resistance
of the strong it would not necessarily motivate worse attacks
on planners than those already being made. On the other hand,
the autonomy of weak professionals like planners relies on the
collaboration and cooperation of others. Like teachers, nurses
and social workers, planners might learn to negotiate
collectively with their employers seeking to balance
professional performance, client satisfaction and bureaucratic
responsibility in solidarity not only with other planners but
other public service professionals as well.

Shouldn’t planners consider new ways that will help their
clients make sense of the public problems they face if
specialization is removing planners even further from the
world of everyday political discourse. Planners possess neither
the political strength nor the proscribed body of knowledge
needed to cordon off an exclusive arena of expertise. Planners
might revive the comprehensive claims of an earlier era, putting
them to practical use instead of deepening reliance on technical
expertise. If planners and the planning profession hope to
reduce the uncertainty surrounding public action, in ways
which are both efficacious and democratic, they might
consider improving their abilities to communicate comprehen-
sively, sincerely, and truthfully with the public (Forester, 1981).

In recognizing their limits planners need not accept them.
The dependency and vulnerability of public planners and
planning is a condition shared by most public service
professions which have been nurtured by the policies and
programs of the welfare state. The challenge is to provide a new
form of professional practice that will overcome the indignities
of bureaucratic practice while meeting the popular social
purposes of the welfare state on a community scale.
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Northern Land Use Planning:
Genesis Of A Program

William E. Rees,

INTRODUCTION

In 1980 the Northern Affairs Program (NAP), of the
Canadian Department of Indian Affairs and Northern
Development (DIAND), announced its intention to develop
a generalized approach to land use planning for the Yukon and
Northwest Territories (NWT). This initiative produced at least
two internatl discussion documents on Northern Land Use
Planning (DIAND 1980, 1981), a policy workshop bringing
together academic and practising planners from across the
country! and several promising consultants’ reports (DPA
Consulting Ltd. 1981; Richardson 1982). These initial activities
culminated in October 1982 with the selective release of a draft
policy document, Land Use Planning In Northern Canada
(DIAND 1982) for review and criticism. DIAND intended to
have its final text ready for Cabinet approval early in the new
year.

Instead, by January 1983, DIAND’s approach to northern
land use planning (NLUP) had been broadly rejected by
northern interest groups and both territorial governments.
Only after months of negotiation on matters of basic principle,
between DIAND, the Government of the Northwest Territories
(GNWT) and three prominent NWT native organizations, was
a draft “Basis of Agreement” on land use planning for the
NWT finally produced on 28 July 1984. A similar agreement-
in-principle was reached betwen DIAND, the Yukon Territorial
Government (YTG) and the Council for Yukon Indians (CYT)
in September 1983,

Despite approval for the NLUP program by Prime Minister
Pierre Trudeau’s Liberal Cabinet in November 1983,
subsequent difficulties impeded implementation throughout
1984, Indeed, Treasury Board did not approve funding for
NLUP until May 1985, and there is little indication yet of
precisely how the Conservative government of Brian Mulroney
(elected in September 1984) will implement the program.

This paper attempts to explain the near universal rejection
of Land Use Planning in Northern Canada (LUPNC) by
northerners. I first outline the historical roots of the new
program and then examine the institutional and procedural
framework originally proposed by DIAND. This analysis
suggests that DIAND’s approach was a product of the long-
entrenched centre-periphery relationship between
metropolitan Canada and its resource hinterland. The demise
of LUPNC was therefore predictable in light of contemporary
demands by northerners for greater political autonomy. Next,
I explore a decentralized model for land use planning. Variants
of this model operate successfully in other jurisdictions with

88

comparable cultural and land use problems but with more
mature political institutions. This discussion suggests that a
similar approach might ultimately be adapted to circumstances
in the Canadian Arctic. Finally, I highlight the agreements
negotiated between the federal and territorial governments
that may constitute the first tentative steps in the right
direction.

ROOTS OF THE PROBLEM

The controversy over northern land use planning is bound
up in the wider question of political control over an immense
expanse of geography. The Yukon, which borders on Alaska
in the western Arctic, has an area of 482,515 sq. km (186,300
sq. miles). The NWT spans the nation from near Greenland
(60° W) to the Yukon (136° W). With 3,379,684 sq. km
(1,304,903 sq. mi.) the NWT contains one-third of Canada’s
land area and constitutes the largest sub-national political
jurisdiction in the western world! Both territories are believed
to possess correspondingly large hydrocarbon and mineral
reserves.

For all their immensity and development potential the
Yukon and the NWT, with populations of 24,000 people and
46,000 people respectively, together account for only .3% of
Canada’s total population (25,000,000). Not surprisingly,
therefore, neither the Yukon nor the NWT has provincial
status.? This is significant because, constitutionally, Canadian
provinces have nearly exclusive jurisdiction over such critical
areas as property rights, municipal institutions, and land and
resource development. In the south, therefore, provincial
governments play the lead role in regional development
planning which includes any land use component. By contrast,
while the Yukon and Northwest Territories do have jurisdiction
over local government and control of “Commissioner’s Land”
within certain communities, they cannot exercise significant
control over the bulk of their land and non-renewable
resources. The major levers of political and economic power
over these vast but sparsely populated areas are wielded from
Ottawa.

DIAND is the principal entity through which Ottawa
exercises its authority in the North as is reflected in the scope
of the department’s mandate. The Indian and Inuit Affairs
Program provides limited socioeconomic services to status
Indians (other programs for Indians and all Inuit programs
are administered by the GNWT). The Northern Affairs
Program (NAP) has the principal federal responsibility for
northern resource and economic development and retains most
of the legislative authority for environmental protection. Most



significantly, DIAND is principal land administrator
representing the federal crown in both the Yukon and
Northwest Territories,

The important history of present arrangements in the
northern territories dates from the Glassco Royal Commission
on Government Organization (1963) which recommended
placing ‘“..all the functions normally undertaken by a
provincial government...under control of the same federal
department..””. Unfortunately, the consolidation of power
within the Department of Northern Affairs and National
Resources, and its successor DIAND, failed to achieve the
government’s objectives of northern policy coordination. On
the one hand, it destroyed the incentive for other departments
to develop policy with a specific northern focus. On the other
hand, despite, or perhaps because of, its wide-ranging
authority DIAND has consistently failed to articulate a
coherent approach to northern development (Abele and
Dosman 1981; Rees 1982; Stabler and Olfert 1980).

A partial explanation of this failure is that DIAND had
become an unwieldy bureaucracy whose mandate strained

with contradictions. Moreover, not all these conflicting forces
pull with equal political weight. Throughout the 1960s and
early 1970s the department’s primary emphasis, in close
collaboration with the private sector, was on resource
exploitation and the industrial development of the North.
Indeed, as Dosman (1975) has shown, industry was able to use
its privileged position to exert significant self-interested control
over the policy-development process.®

The discovery of oil and gas on Alaska’s north slope in 1968
served to consolidate this government-industry alliance.
Incipient efforts to develop integrated programs in other
sectors therefore simply withered from official neglect.® Thus,
throughout the 1970s;

“..Canadian government “policies” in the North [were]

formulated only when they were urgently needed; there

was seldom a policy in place prior to new developments

or demands by particular interest groups. As aresult, the

most audible interest group, that is, business... usually

won the day)’” (Stabler and Olfert, 1981, p. 381)

Perhaps the most serious consequence of this longstanding

Résumé

En octobre 1982, Le Programme des Affaires du Nord du
ministére des Affaires Indiennes et du Nord (MAIDN) a émis
un document sur un project de politiques concernant
Paménagement du territoire dans le Nord-canadien (ATNC)
pour discussion et étude, dans le but d’obtenir une version
révisée du programme pour l'obtention de "approbation du
cabinet des ministres au début de 1983. Au lieu de cela, dans
les quelques semaines qui ont suivi, le projet a provoqué une
vive controverse avant d’étre rejeté a 'unanimité, étant
considéré impossible a mettre en application par certains des
principaux groupes intéressés du Grand-nord ainsi que par les
gouvernements des Territoires du Nord-Ouest et du Yukon.

Dans ce document, j’ai d’abord passé en revue les racines

“historiques et cadre institutionnel de PATNC et j’ai tenté

d’expliquer les causes de Pabandon hative du programme, a
la lumiére des réalités politiques actuelles du Canada au Nord
du 60°. Le MAIDN avait proposé une approche ultra-
centralisée et hiérarchisée au moment méme ot les institutions
du Grand-nord sont bien décidées 4 atteindre une plus grande
autonomie politique.

Jai ensuite exploré une autre possibilit¢é de modele
d’aménagement du territoire qui semble structurellement bien
adapté aux réalités du Nord-canadien, et j’ai exposé sa mise
en application dans deux autres juridictions ayant des
ressources et des problémes d’aménagement similaires, mais
des institutions politiques locales plus évoluées.

Enfin, Particle expose les divers accords d’aménagement du
territoire subséquemment négociés entre la MAIDN et les
parties intéressées du Grand-nord, et qui sont quelque peu
orientés vers le modele mentionné ci-dessus. Contrairement
A PATNC, ces derniers accordent un rdle plus important aux
populations du Nord, tant au niveau de la formulation des
politiques d’affectation du sol que celle des plans d’aménage-
ment qui en découlent.

Abstract

In October, 1982, the Northern Affairs Program of the
Department of Indian Affairs and Northern Development
(DIAND) released a draft policy document on Land Use
Planning in Northern Canada (LUPNC) for discussion and
review. The intention was to have a revised version of the
program ready for cabinet approval early in 1983, Instead,
within weeks, the proposed program was the centre of
controvery and was universally rejected as unworkable by
major northern interest groups and both the Yukon and
Northwest Territorial governments.

In this paper I review the historical roots and institutional
framework of LUPNC and attempt to explain the early demise
of the program in light of contemporary political realities in
Canada north of 60°. DIAND had proposed a highly
centralized, “top-down’ approach at a time when northern
institutions were fixed on achieving greater political autonomy.

I then explore an alternative model for land use planning,
that seems structurally well-adapted to conditions in the
Canadian North and outline its application in two other
jurisdictions with similar resource and land use problems but
more sophisticated local political institutions.

Finally, the paper highlights the land use planning
agreements that have subsequently been negotiated between
DIAND and northern interests and that make some movement
toward the “alternative model” mentioned above. In contrast
to LUPNC, these give northerners a significant role in both
land use policy formulation and in the development of land
use plans.
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ad hoc approach to northern development, was the “artificial
limits” it imposed on policy choices. So long as “the agenda
of policy considerations for northern Canada [was] set in the
private sector]” there was no effective institutional forum for
“introducing major northern policy alternatives which [did]
not involve industrial development projects” (Abele and
Dosman 1981, p. 441).°

RECENT TRENDS

Abele and Dosman (1981) identified two “diverging trends”
with the potential to transform the post-World War I pattern
of northern decision-making. These forces pose a significant
threat to the DIAND hegemony over Northern Affairs.

The first trend is renewed federal attention to northern
policy in such diverse areas as national defence and sovereignty,
international relations, native claims, environmental
regulation, and energy development. The controversial
National Energy Program (NEP) of 1980 serves as an example,
Under the NEP, a new agency, the Canada Oil and Gas Lands
Administration (COGLA) emerged as a powerful, and highly
discretionary, centralized regime governing oil and gas rights
in federally owned lands. While COGLA reports jointly to the
ministers of Energy, Mines and Resources (EM&R) and
Northern Affairs both its mandate and operdting style
signalled EM&R’s ascendancy and DIAND’s loosening grip
over land and resource administration north of 60°,

The second divergent force is the increase in political
pressure from the North for the devolution of province-like
political control to the territorial governments. The
accelerating pace of economic activity since 1968 has
contributed significantly to the growing sophistication of
northern political institutions, Native organizations in
particular have grown in stature and credibility through their
participation in such forums as the Mackenzie Valley Pipeline
Inquiry (Berger 1977, Rees 1978a), the Federal Environmental
and Review Process (EARP), and ongoing land claims
negotiations.® Indeed, in recent years native representatives
have been in the majority in the Northwest Territories Council
(now called “Legislative Assembly”).

The increasing boldness ...... of the territorial
councils produced a confrontation with the
federal government in 1977.

The increasing boldness and independence of the territorial
councils produced a confrontation with the federal
government in 1977, of Mr. C.M. Drury as “Special
Representative for Constitutional Development in the
Northwest Territories?” The Drury report subsequently called
for the transfer of much of DIAND’s authority to the North,
and the reallocation of its core mandate (economic and
resource development, environmental protection, etc.) to those
departments with the same responsibilities in the rest of
Canada (Canada 1980). While Drury’s major
recommendations have not been implemented they reinforced
arguments for increasing the pace of devolution of responsible
authority from DIAND to northern political institutions.

At this critical period of the department’s history, one might
have expected DIAND to display great sensitivity to the
changing realities of northern development. Indeed, through
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creative institutional design, the department might have used
Land Use Planning in Northern Canada (LUPNC) as a vehicle
to help consolidate its northern constituency. An analysis of
the original October 1982 proposal, however, shows, instead,
an alienation of northern interests.

First we should note that none of the objecting
organizations were opposed, in principle, to land use
planning.” On the contrary, most had long pressed for more
rational approaches to land and resource development in the
North, and were strongly supportive of DIAND for finally
taking the initiative. The rejection of LUPNC, then, can be
traced to the specific mechanisms, proposed by DIAND, to
implement the policy.

“LAND USE PLANNING IN NORTHERN CANADA”: A
CRITIQUE?

With LUPNC, the Department of Northern Affairs pro-
posed to implement “‘an organization process for determining
the uses of land and related resources based on co-operative
decision-making by governments, groups and individuals,
according to their various needs and desires and to the
limitations imposed by the environment” (DIAND 1982, p.
6). However, confidence in DIAND’s sincerity was
undermined from the outset by an apparent pro-industry bias.
LUPNC made clear that there would be no serious re-
evaluation of established directions and de facto northern
development policy. For example, there was to be no “freeze”
on current development plans — “ongoing projects will be
integrated smoothly” or “adapted to the land use planning
process in an efficient manner” (pp. 6-7). Land use planning
would proceed ‘“concurrently”, even with native claims
negotiations (i.e., before settlement), “to ensure avoidance of
unnecessary delays” (p. 10). In short, everything seemed geared
toward ensuring that “existing schedules are met” (p. 10). Such
qualifications were apparently designed to relieve any anxiety
in the private sector about the program and led to the
conclusion that Ottawa did not intend northern land use
regulations to have a significant impact on the status quo?

This impression was reinforced by the fact that land use
planning was explicitly not intended to “..replace any existing
planning mechanisms” (p. 6) and that the proposed policy
would not actually require anyone to do anything. In the
absence of enabling legislation, DIAND merely “expect[ed]”
other departments “..to adjust plans, programs, legislation
and regulations as required to implement a northern land-use
plan” (p. 21). Remarkably, DIAND did not even suggest how
its own planning-related instruments, such as the Territorial
Land Use Regulations, were to be integrated with LUPNC.

A planning system based on such cooperative voluntarism
might be made to work in circumstances where participating
agencies and groups share the same values and objectives and
are motivated by strong and coherent policy directives.
However, the proposed mode of implementation was quite
unrealistic given competing departmental mandates, the
absence of integrated policy, the legacy of inter-and intra-
cultural resource conflicts, and the relative powerlessness of
northern interests.

DIAND divided the Yukon and Northwest Territories into
six proposed Northern Land Use Planning Regions to facilitate



the formulation of regional land use plans. These planning
regions were in turn composed of a total of 50 so-called
Northern Land Use Planning Areas for actual planning
purposes. Oddly, no relationship was implied between these
functional Planning Areas and the predetermined Land Use
Planning Regions!

Territorial organizations expressed concern with DIAND’s
exclusive use of biophysical features to determine planning unit
boundaries. Why was there no consideration of cultural and
language groups, to say nothing of economic land use patterns
in the North? Unfortunately, DIAND’s emphasis on the
biophysical also extended to the working level, where it
overshadowed socioeconomic considerations, The latter were
to be included in the field work, but only “to the extent
appropriate for land use planning” (p. 7).

Conceivably the Department was merely naive in its virtual
separation of land use planning from socioeconomic issues in
the North. However, a more likely explanation is that DIAND
conceived land use planning to be a largely technical exercise
designed to facilitate resource extraction projects!® In any
event, this bias would clearly serve to ensure the continued
dominance of southern socioeconomic interests.

On the surface, LUPNC seemed to recognize the need for
effective participation by local residents in plan preparation:
“The primary responsibility for preparing northern land
use plans will rest with northerners. Public involvement
will be encouraged...in whatever ways are found
appropriate to meet land use planning regional

charcteristics and differences?” (pp. 7-8).

However, the few details presented in the draft policy suggested
that the proposed administrative structures would be
cumbersome and redundant, at the policy and coordination
levels, yet wholly inadequate to deal with local concerns.

. At the policy level, LUPNC proposed a “Northern Land Use
Policy Committee” for each Land Use Planning Area. These
committees would include representation from both federal
and territorial governments, as well as local native
organizations. The principal function of the committees would
be to set out broad policy objectives and priorities, and to
establish the time frame for planning in their respective areas
(pp. 15-17).

The actual “definition and conduct of planning” would be
coordinated by a “Northern Land Use Planning Commission”
to be set up for each designated planning area, Membership
on these commissions would be expanded beyond that of the
policy committee to include affected municipalities,
community organizations, “and/or other...groups with an
interest in the Land Use Planning Area” (pp. 18-19). The
Commission’s responsibilities would include recommending
the terms of reference, directing the planning and submitting
a draft plan to the minister of DIAND for approval.
Unfortunately, LUPNC did not explain why both a Northern
land Use Planning Policy Committee and a Northern Land
Use Planning Commission would be required for each
designated planning area, and there was no explanation of the
intended working relationship between these bodies.

Finally, DIAND proposed that an “Area Planning Team”
prepare an overall northern land use plan. Such a team would

form the operational arm of each Commission, and include
professionals and experts drawn from DIAND and
presumably other government departments at the federal and
territorial levels.

No role was specified for local organizations. DIAND
merely “expected” the “full participation” of native groups,
and residents of the Northern Land Use Planning Area: “Such
abroad involvement is essential to land use planning” (p. 19).
Thus, while all parties might have agreed that community
participation was essential for the success of the new program,
LUPNC did not specify whether local bodies would be given
sufficient leverage to influence the planning process in conflict
situations.

Why was there no consideration of cultural and
language groups.....in the North?

Historical precedent was not encouraging. The Mackenzie
Delta Regional Planning Exercise (1975-76), DIAND’s only
previous attempt at formal regional land use planning in the
NWT, had failed precisely because of the Department’s
technocratic approach and the powerlessness of local
institutions. At that time, too, DIAND had been repeatedly
warned by territorial officials that, if the Regional Council
were confined to a mere advisory role, native and other local
organizations “might well feel that the participation would be
a waste of time and effort” (ACND 1975; see also Rees 1978b).

As with institutional arrangements, the few details provided
on operational procedures for LUPNC did little to persuade
territorial organizations that the “primary responsibilities” for
preparing land use plans would, in fact, ‘‘rest with
northerners”. Welearn only how DIAND expected the process
to end. Naturally enough, “once a [draft plan] has been
prepared... [the Commission] will forward its recom-
mendations to the minister of DIAND” (p. 20). The minister
then “[chooses] from the alternatives recommended..” (p. 21),
and approves the Northern Land Use Plan. Most remarkably,
“a Northern Land Use Planning Commission will be
disbanded after the minister of DIAND has approved its
[plan]” (p. 21).

This made clear the department’s insensitivity to the value
of planning-as-process. DIAND apparently perceived
planning to be entirely product oriented or committed to the
production of end-state master plans. These would be followed
by the dissolution of key institutions or of the process itself.

The document was equally sparse in its description of the
implementation stage. As previously noted, in the absence of
legislation, DIAND could only “expect” the cooperation of
other government agencies. At the same time no role or
authority was allocated to local organizations beyond vague
assurances that “..implementing, monitoring and reviewing
[the plan]... will rest with the various groups involved with the
Land Use Planning Area” (p. 21).

Finally, no procedures were stipulated for the review and
updating of plans; nor were any mechanisms suggested for
affected parties to appeal decisions of implementing agencies.
Apart from reference to consultation among ‘“appropriate
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groupsinvolved with the...Planning Area” and possible “new
Commissions” (p. 22), LUPNC was silent on these critical
tasks.

To summarize, northern governments and interest groups
had been pressing for a firm commitment from DIAND for
an authoritative approach to public land use planning. They
wanted accessible institutional structures, clear lines of
responsibility, fair and unambiguous operating procedures
and, most importantly, explicit recognition of their own land
use concerns through an effective role in decision-making.
Instead, the department advanced a vague proposal whereby
the Minister of DIAND would provide the terms of reference
and planning priorities, appoint the policy committees and the
planning commissions, choose the desired alternative plan,
approve his own choice and, finally, terminate the process.

As one Indian represenative to a November 1982 impromptu
workshop on land use planning in Yellowknife remarked, the
proposed policy was another example of northerners having
to “jig to the minister’s fiddle” (personal observation).

HISTORICAL LEGACY, PRESENT DILEMMA

Why would DIAND devote so much effort, since 1980, in

promoting a program that so obviously *..[failed] to convey

anything” to its most immediate potential beneficiaries?

Several conflicting factors may have been involved:

¢ The department had been under mounting pressure, for a
decade, from all sectors of society to improve the
administration of land and resources. In short, while
recognizing that something had to be done, DIAND was
pushed reluctantly into land use planning.

¢ Asnoted previously, DIAND’s mandate reflects a plurality
of interests. However, the traditional resource development
orientation of Northern Affairs determined the form of the
land use planning program.

e The Northern Affairs Program lacked adequate in-house
experience and expertise. As a technocratic organization,
the department had no sense of planning as a political and
social process.

e The growing federal deficit dampened Ottawa’s enthusiasm
for any policy that would raise to question its control over
the distribution of future economic rents from northern
resource development.,

® Maintaining exclusive control over petroleum and gas
production in the North would give the federal government
needed leverage in pricing, taxation and revenue sharing
negotiations with the present energy-producing provinces.

e The principle of ministerial accountability and a tradition
of cabinet solidarity inhibit the establishment of institutions
and procedures in Canada that enable the officials of one
federal department to exert significant influence on areas
within the jurisdiction of another ministry!*

e DIAND is conscious of the forces chipping away at its
traditional power base. The “devolution” of significant
control over land use to territorial institutions would
therefore not be seen to be in the best interests of the DIAND
bureaucracy.

While these speculations help explain DIAND’s abiguity
toward land use planning, the historic pattern of development
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planning in southern Canada provides an additional useful
backdrop to planning initiatives north of 60°,

As previously noted, provincial governments have the power
to initiate regional development and land use planning
programs. Nevertheless regional planning processes are
characteristically ill-developed. “Typically, provincial enabling
legislation where it exists is of reasonably broad scope and
potential, but this has not been matched by organizational
maturity or strong leadership at the provincial and regional
levels” (Gertler, et al,, 1975, p. 76). Indeed, while most
provinces have the equivalent of regional districts or regional
planning commissions, these agencies are usually specifically
denied significant jurisdictions over ‘..major resource
developments, transportation corridors, pipelines, major
hydro proposals, forestry leasehold proposals; in other words,
all crucial development issues” (Webster, 1979, p. 41). Regional
development efforts therefore typically proceed with only
token consultation by provincial authorities with regional
interests.

Consequently, “in Canada we are still locked into a
metropolitan-frontier relationship in which hinterland
resources are extracted and shipped out with negligible or no
processing to the southern urban industrial belt. Under this
arrangement most of the benefits flow one way: toward the
metropolitan investor, and the resource region experiences just
enough development to facilitate its prescribed economic
function and no more” (Gertler and Crowley, 1977, p. 201; see
also Hodge, 1975).

In the final analysis, then, northern land use planning, as
conceived by DIAND, reflected both current tensions North
of 60° as well as an established north-south colonial axis
within Canada.

ALTERNATIVES IN LAND USE ADMINISTRATION

What institutional options exist for the redesign of
DIAND’s northern land use planning program? Boschken has
provided a useful comparative analysis of the effects of
differing institutional mechanisms and their corresponding
decision rules on the outcome of land use decisions in conflict
situations. He addresses squarely the question of institutional
balance which is at the centre of the northern land use planning
debate.

“in Canada we are still locked into a
metropolitan-frontier relationship......

At one extreme lies the large, general purpose bureaucracy
using “bureaucratic efficiency” and “welfare-at-large”
decision rules. This is ‘“‘the predominant form of
administration in land use control” (Boschken 1982), pp.
30-31). Such unitary bureaucracies operate as if on behalf of
an assumed homogeneous society. Accordingly, their
operational style is centralized, closed and unresponsive to
social forces outside the organization’s boundaries. Although
often comprehensive, plans produced by such agencies lean
toward static solutions (master plans) based on the assumption
of long-term social and environmental stability.

Unfortunately, when the values of society-at-large are held
to be more important than minority preferences, the situation



may arise where the costs of public decision-making are
systematically distributed to different groups than are the
benefits. Indeed, when there is no societal agreement or natural
consensus, government “‘operates collectively on the basis of
constitutionally legitimized coercion..,’ and “prohibitive
problems of representation arise” (Boschken 1982, p. 27). This
latter problem is greatly exacerbated when powerful interest
groups play a role in structuring the unitary authority (see
Popper 1981).

The extreme alternative to the unitary bureaucracy, and
potentially the most complex form of land use control, is a
system of multiple concurrent jurisdictions!? In this case, the
individual authorities may be highly specialized, and hold
limited jurisdiction over particular resources or regulatory
activities. The point, however, is that each entity brings
significant clout to the bargaining table when conflict arises.
This approach to land administration, when purposefully
designed, explicitly acknowledges the diversity of public
interests. The complexity of land-related issues is such that,
in any particular case, concurrent government may be both
multi-tiered and multi-nucleated (Boschken 1982, p. 40).

Here the fundamental decision rule is institutional fairness,
recognizing that what seems fair and appropriate for one
region or group of people may be unacceptable to another.
“Due process”, the principle criterion for fairness, replaces
majority rule. Integrated decisions are therefore reached
through bargaining, mediation or negotiation (“mutual
adjustment”) where the potential for mutual gain exists. The
underlying assumption is that fair procedures can lead to a
proportionate distribution of both costs and benefits among
affected parties, “‘as in a positive sum game” (Boschken 1982,
p. 28).

As might be expected, this form of administrative structure
is characterized by maximum public access, and multiple
forums for deliberation. Thus, no one group can exert excessive
control over the entire system. Planning is characterized by
continuous incremental adjustment in recognition of a
complex and fluctuating socioeconomic environment.

Boschken’s classification clearly reveals DIAND and
LUPNC to be a textbook example of unitary bureaucracy at
work. Unfortunately, the political volatility of Canada’s
northern territories today violates the assumptions of social
stability and homogeneity that are fundamental to the unitary
approach. It is not surprising, therefore, that LUPNC was
overwhelmed by protest before it could be implemented.

On the other hand, certain characteristics of “‘concurrent
government” seem compatible with the social diversity and the
complexity of land use issues in northern Canada. Is there any
empirical evidence that this more balanced approach might
be adapted to the peculiarities of land use conflict in the
territories? to be successful, such a system would have to
acknowledge the legitimacy of northern political institutions,
while reflecting the reality of political hierarchy in Canada as
a whole,

At least two other countries have established seemingly
successful land use planning regimes in somewhat similar
circumstances. These examples are both cast from the
concurrent government mold.

The Scottish Shetland Islands and Alaska’s Northern Slope
Borough have recently been the subject of a detailed
comparison with Canada’s Beaufort Sea region (Nelson and
Jessen, 1981). The three areas have much in common. They are
all far northern regions isolated from their respective national
metropolitan centres. They all have relatively sparse
populations with long histories of economic dependence,
largely, on renewable resources. In each case the indigenous
population is ethnically or racially different from that of the
larger political unit of which their homeland is a part. Most
significantly, in the past 20 years, all three regions have been
subject to environmentally hazardous, and culturally
disruptive, development pressure from national and multi-
national corporations engaged in the development of
hydrocarbon reserves.

Integrated decisions are reached through
bargaining, mediation or negotiation........

The three areas differ markedly, however, in their relative
capacity to manage and benefit from these externally imposed
industrial initiatives. This is because of significant differences
in land-tenure and the sophistication of local and regional
government authorities. In the Shetlands the local people have
historically owned the land and, in Alaska, the Arctic Slope
Regional Corporation in the North Slope Borough was granted
5.6 million acres under the Alaska Native Claims Settlement
Act (1971). By contrast, in Canada’s Beaufort region DIAND
has been, in effect, principal land owner. Only in 1984 did
settlement of the COPE claim give the Inuvialuit varying
degrees of ownership and control over large parts of their
traditional homeland (see DIAND 1984a). Shetlanders and
North Slope residents, therefore, have long benefited from
critical leverage in the negotiation of development agreements
with industry and senior governments. Such leverage has not
been available to native people, and others, in the Canadian
North.

Turning to local authorities, the Sheltands have had strong
local government since 1886. The present Shetland Islands
Council exercises general responsibility for land use planning
and implementation under the Town and Country Planning
(Scotland) Act 1972, These powers were greatly enhanced
through the Zetland County Council Act 1974, This latter act
enabled the Council to become a full partner in the new Sullom
Voe oil terminal, 'and extended its authority over
environmental matters to the entire Shetlands coastal zone.

Similarly, although incorporated only in 1972, Alaska’s
North Slope Borough has broad powers for assessment,
taxation and land use planning within its boundaries under
Title 29 of Alaska Statutes. A Planning Department and
Zoning Commission were among the first departments set up
by the new government in 1974. The Borough implemented its
Comprehensive Plan in January 1983 and was scheduled to
implement its Coastal Management Program in 1984 (Anjum
1983). Significantly, under federal and state coastal zone
legislation, once such a Coastal Management Program has
been negotiated and approved by the state, most state and

93




federal actions must be consistent with the local program
(Alaska 1979, 1982).

Local authorities in the Shetlands and North Slope do not,
of course, have sole jurisdiction over land and resource
management. There are numerous overlapping or shared
jurisdictions with state or national authorities, and safeguards
exist to ensure that the national interest cannot be blocked by
regional authorities (e.g., the Offshore Petroleum
Development [Scotland] Act 1975). The important point,
however, is that these established systems of concurrent
jurisdiction provide local people with significant legal,

psychological and financial power to influence and participate .

in development (even if thrust upon them by outside economic
forces). Moreover, given appropriate attitudes and institutional
arrangements, local residents have learned rapidly and have
proved capable of managing much of that development
(Nelson and Jessen, 1981, p. 105).

By contrast, while the population of the Beaufort Sea region
(8,000) is similar to that of Alaska’s North Slope, Beaufort
residents have had no comparable forms of local or regional
government. Indeed, the fragmented settlements generally
have only hamlet or unincorporated status and “are dependent
on the territorial and the federal governments for financing
and power” (Nelson and Jessen, p. 90).

Clearly, both the Shetland Islands and the North Slope
Borough are able to exercise important controls over
development because of an established division of authority
among federal, state and local levels. Such legislated or
constitutional authority is simply not yet available to residents
of Canada’s northern provinces-in-waiting. Nevertheless, in
the post-Berger (1977) era, most informed Canadians would
support innovative institutions for northern decision-making
that would balance and integrate fairly the interests of
northern residents with those of southern Canadians. It is
interesting to speculate on how LUPNC might have been
received had DIAND considered experimenting with a form
of locally-based planning authority, appropriate to each
priority region, as a means of implementing its new program.,
Such entities could have been delegated sufficient authority
to ensure the effective expression of local land use concerns
within a framework of articulated national interests. It is
unforunate that DIAND, given the examples of the Shetlands
and the North Slope Borough, chose instead to defend the
status quo through the structures it did propose for LUPNC.,
PROGRESS THROUGH NEGOTIATION

DIAND was clearly taken aback by the strength of
opposition to its initial proposal. In the months following the
release and rejection of LUPNC, the department was forced
into extended negotiations with the territorial governments
and major native organizations to arrive at a more equitable
approach to northern land use planning. These negotiations
were arduous and controversial but ultimately resulted in a
significant shift in DIAND’s position!®

A major contention was a list of “basic principles”, for land
use planning, which were advanced by the three major NWT
native organizations. These organizations felt that these
principles must be in place before they could participateinthe
planning process (Press Release, 1983). The principles saw land
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use planning as an expression of socioeconomic objectives and
emphasized “the priorities and values of the residents of the
planning regions!’'* In short, their orientation was the polar
opposite to the structural bias contained in LUPNC,

After several false starts, tentative agreement was finally
reached between DIAND and the Government of the
Northwest Territories on 28 July 1983 (DIAND/GNWT, 1983).
This agreement fully incorporated the natives’ principles and
contained substantial changes to the administrative arrange-
ments proposed in LUPNC. If fully implemented, these
changes would greatly enhance the cohesion and continuity -
of the planning process. For example, there would now be only
a single Land Use Planning Policy Committee (Section 5.2)
and, rather than disbanding after a plan is approved, any land
Use Planning Commission” shall continue to exist as long as
required, even if it is relatively inactive for some periods of
time” (Section 5.1.10).

A major contention was a list of “basic prin-
ciples,” for land use planning......

The July agreement seemed, also, to greatly alter the
distribution of responsible authority at higher levels within the
system. Balanced representation on the Policy Committee and
Planning Commission(s) would place the GNWT and native
organizations on a more equal footing with federal agencies
in the formulation of land use plans. Moreover, instead of the
Minister of DIAND alone approving plans, they would now
be “accepted” by both the federal Minister and the Minister
of Renewable Resources, GNWT, prior to submission to their
respective Cabinet/Executive Council for “commitment and
approval” (Section 5.4.3).

A separate, but basically similar agreement, was reached
between DIAND and the Yukon government in September
1983 (DIAND/YTG 1983). However, this agreement gives a
lesser role to Yukon native organizations than is the case in the
NWT. Yukon natives represent a minority of the population,
and enjoy proportionately diminished political influence.

Unfortunately, the significant progress reflected in the
negotiated agreements was also almost their undoing.
Although resources for NLUP were approved by the federal
Cabinet (subject to Treasury Board) in February 1984, further
action was stalled for several months because of concernin the
Privy Council Office that the agreements might represent a
constitutionally invalid transfer of decision-making authority
over federal crown land to the territorial governments.
Consequently, in May 1984, then Prime Minister Trudeau
asked DIAND Minister John Munro to confirm with both
territorial governments that the planning agreements were not
to be interpreted as affecting existing jurisdictional
arrangements,

On 18 June 1984, Nellie Cournoyea, Minister, Renewable
Resources, GNWT, and Mr. Munro signed a letter of
Agreement on Northern Land Use Planning stipulating that
the July 1983 accord was “in no way intended to supplant or
modify the current jurisdictional authorities and
responsibilities of the parties involved?’'® The Yukon, however,



declined to follow suit. The YTG apparently considered that
it had, in fact, negotiated a change in the jurisdictional status
quo and that its September 1983 agreement foreshadowed
significant land transfers to the territory.

After additional delays, attributable in part to the election
and change of federal government in September 1984, Treasury
Board finally released funds to implement the NLUP in the
Northwest Territories in May 1985, In the remainder of fiscal
year 1985-86, each of the major native organizations will
receive $150,000 to support its participation in land use
planning and additional funding will be made available to
assist local residents to participate on planning teams. The
GNWT will receive $400,000 for its central role in the process
and it is anticipated that a Northwest Territories Planning
Commission will be established shortly. Comparable levels of
funding are anticipated in subsequent years (Northern
Decisions 1985).

The Yukon was not included in the May 1985 funding
arrangements. However, with a recent change of government
in that territory, DIAND officials hope that the Yukon will
soon sign the required Letter of Agreement, The Yukon would

then be able to benefit from a separate Treasury Board
submission on land use planning later in the year.

It must be noted that the 1983 agreements between Ottawa
and both the territorial governments are largely political
documents dealing with the allocation of owner and decision-
making authority. They provide only limited details of
institutional arrangements at the planning area level and
virtually none on planning procedures. Moreover, it remains
to be seen how the stipulation that the agreements “in no
way...modify the current jurisdictional authorities...of the
parties involved” (June 1984 Letter of Agreement) will impede
their implementation as intended. In short, while it appears
that great progress has been made toward a workable approach
to NLUP, the real test for northerners will be inits application
or in the interpretation of what it means to implement plans
under “current jurisdictional authorities”.
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NOTES

1) Theauthor participated in this workshop. Although DIAND claims that
“many of the concepts presented in Land Use Planning in Northern
Canada result from a workshop on northern land use planning held
in...March 1981” (DIAND, 1982, p. 2), these concepts appear only in much
diluted form.

2) The government of each territory consists of an elected Legislative
Assembly and Executive Council (‘Cabinet’). These governments are
officially headed by a Commissioner appointed by the federal Cabinet
and reporting to DIAND. In the Yukon, which has moved further toward
full responsible government, the Commissioner’s role is largely
ceremonial, similar to that of Lieutenant Governor in the provinces.
However, the Commissioner is more like a colonial governor in the NWT,
The Assemblies have limited but expanding legislative powers
(particularly over local government, social affairs, and non-renewable
resources) that are periodically delegated by the parliament of Canada.
Since the 1960s, such administrative functions and personnel have
gradually been transferred from the federal to territorial public services.

3) Rising public concern over environmental and social issues did lead in
1972 to DIAND’s only attempt to produce a comprehensive northern
policy statement (Chretien, 1972). This document claimed “quality of
life” and environmental considerations as its highest priorities, but
subsequent policy decisions were once again guided by the statement;
...a realistic assessment is that in major terms that can effect the
overall wealth of Canada, the economic future of the North lies in
the ground (Chretien, 1972, pp. 13-14),

4) For reference to the effect of this neglect on the administration of land,
see Beauchamp (1975), Lucas and Petersen (1978), and Usher and
Beakhust (1973).

5) The various native claims negotiations going forward under the federal
governments’ comprehensive native land claims policy, In All Fairness
(1981) may be a significant exception.

6) One result is that by January 1985, negotiations within the NWT’s
Constitutional Alliance had settled on a corridor for a boundary that
will eventually divide the Territories into two new, more autonomous
political entities including an eastern region, Nunavut, with a majority
native population. .

7) Native groups included the Committee for Original Peoples’ Entitlement,
the Dene Nation and the Inuit Tapirisat of Canada. These organizations
and the Government of the Northwest Territories pressed to open
negotiations with DIAND on land use planning. The Yukon territorial

government moved affirmatively by passing its own Land Use Planning
Act late in 1982. They apparently intended it to apply even to federal lands.

8) Allquotations and page numbers in this section refer to DIAND (1982)
unless otherwise noted, This analysis revised from Rees (1983).

9) Internal reviews by other federal government agencies reached similar

conclusions. Consider the following remark from a contribution to
Environment Canada’s assessment of DIAND’s proposal:
“..they propose not to alter existing processes or operations of
government, to not slow up development, in fact not to change very
much at all. If so, what is the purpose of the planning exercise? Given
this lack of intent, perhaps it is not important the process they have
defined is unworkable!’

10) As a senior advisor to the Inuit Tapirisat of Canada noted early in the

debate:
“...this new planning system deals more with establishing a formal
mechanism for the speedy resolution of land use conflicts resulting
from the new energy push, than it deals with proper regional and
community development that involve Inuit participation and
control?” (Thompson 1981)

11) Theresultant reliance on “cooperative voluntarism’ among government
agencies, upon which LUPNC would be dependent, has impeded the
effectiveness of other quasisregulatory processes such as the Federal
Environmental Assessment and Review Process (Rees 1980a, 1980b;
FEARO 1983).

12) Boschken (1982) also discussed the single-purpose land use planning
commission as a variable form lying between the extremes considered
here, but with a logic similar to the unitary bureaucracy. The doctrine
of “welfare at large”, however, is conditioned somewhat by recognition
of the need to achieve greater balance among perceived societal interests.

13) For a summary of events during 1983-1984, see DIAND (1984b).

14) For example:

e “.land use cannot be planned and managed without reference to the
human community. Accordingly, social, cultural and economic
endeavours of the human community must be central to land use planning
and impiementation [emphasis added]”

o “The primary purpose for land use planning in the Northwest Territories
must be to protect and promote the existing and future well-being of the
permanent residents and communities of the Northwest Territories taking
into account the interest of all Canadians..”

e “The planning process must ensure land use plans reflect the priorities
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and values of the residents of the planning regions)’

e “To be effective the public planning process must provide an opportunity
for the active and informed participation and support of the residents
affected by the plan, Such participation will be promoted through means
including: recruitment and training of local residents to participate in

comprehensive land use planning?’
(Press Release, 5 May 1983).

15) Section 5.3.6 of the 28 July 1983 Basis of Agreement already stipulated
that “Once approved, plans will be implemented on the basis of
jurisdictional responsibility)’
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Toward a Positive Theory of Planning

Anne Westhues

Planners, whether their area of practice is transportation,
land use, or the social services, have shown an interest over the
years in understanding the process of planning or in develop-
ing what Faludi has called a theory of planning (1973a) or pro-
cedural planning (1972). Though each subgroup requires a
substantive theory, thatis particular to its area of practice, there
seems to be reasonable agreement by now that certain aspects
of the planning process are common to all fields (Bolan, 1974;
Faludi, 1973a; Hightower, 1969; Michael, 1973; Ozbehan,
1968; and Webber, 1963).

While agreement has been reached on this point no such ac-
cord exists with regard to which model, or approach to plan-
ning, one should adopt. There is no consensus on whether an
incremental approach to planning is more effective than a com-
prehensive one, whether a transactive approach is better yet,
or whether these three approaches are indeed the best ones to
conceptualize. The decision to adopt one model rather than
another is currently shaped by individual values and by
organizational milieu, It may not be possible, or even desirable,
to toally eliminate these influences on decision-making. Fac-
tual information on which model appears to be preferable
however, would help guide the practice decisions of planners.

Before the question of which model is most effective can be

addressed, however, it is necessary to develop what Faludi calls
a “positive theory of planning” (1973b). By this he means to
define and operationalize existing theoretical statements so as
to yield empirical statements which can be tested. Once this
task of developing a positive theory of planning is accomplish-
ed it can be tested in different planning sectors, in different
organizations within the same sectors, and even cross-
culturally. The ultimate goal, somewhat utopian at this point,
would be empirically-based knowledge of which model of
planning should be adopted under given conditions to max-
imize the probability of meeting planning objectives.
Efforts to develop a positive theory of planning have so far
been limited to conceptual work like Faludi’s (1973b) and ex-
ploratory research by Altschuler (1965), Meyerson and Ban-
field (1955) and Rabinovitz (1969). Faludi argues that such a
theory would be useful to planners in three ways. First, it would
help them face the challenge of constructing an image; of
themselves in their role as planner, of the agencies in which
they operate, of the procedures of these agencies, and of the
environment as it is affected by, and is affecting, the opera-
tions of these agencies. Second, it would give planners an
analytic framework that would allow them to learn from the
experience of colleagues both within and outside of their
substantive area. Finally, he argues, a solid theoretical base

would allow planners to systematically improve planning agen-
cies and their procedures (Faludi, 1973b).

The research presented in this paper contributes to the
development of a positive theory of planning by operationaliz-
ing statements drawn from the existing literature on planning
theory and testing hypotheses based upon these opera-
tionalizations. The research is limited to the social service sec-
tor and addresses only the comprehensive-incremental dimen-
sion of planning. It is clearly one of many research efforts that
will be required if a positive theory of planning is to be
developed. Only through the accumulations of studies like this,
addressing the various dimensions and settings of planning,
can Faludi’s dream, with its attendant consequences for im-
proved practice, be realized.

THE LITERATURE

A review of the literature on planning theory shows that the
original writings focused on the question of “how much” plan-
ning is, or should be, done. Faludi calls this the rational-
comprehensive versus disjointed incrementalism dimension
(1973b). More recent work has concerned itself with the ques-
tion: To what extent should the planner engage in the intellec-
tual work of problem-solving versus communicating with
those who will be affected by the plan (Perlman and Gurin,
1972)? Those addressing the rational-comprehensive versus
disjointed-incremental dimension may be categorized as
describing planning models, or approaches to planning, in one
of three ways: comprehensive, incremental, or middle range.

The comprehensive approach, also called “rational-
comprehensive” (Faludi, 1973a), “total” (Madge, 1968),
“synoptic” (Braybrooke and Lindblom, 1963), or “root”
(Lindblom, 1959) planning, is perhaps the best-developed
theoretically. Banfield, in his study with Meyerson of the plan-
ning process in the Chicago Public Housing Authority, pro-
vided one of the earliest discussions of the comprehensive
model (Meyerson and Banfield, 1955). Later works by Kahn
(1969), Faludi (1973b), Altschuler (1965) and Perlman and
Gurin (1972) have contributed to a fuller understanding of the
approach. The essence of the comprehensive approach is that
it is characterized by an examination of all alternatives and
their consequences (Lindblom, 1959; Altschuler, 1965; Etzioni,
1967; Faludi, 1973b), by specification of goals (Lindblom,
1959; Altschuler, 1965; Banfield, 1959), a means-ends analysis
(Lindblom, 1959), an holistic image of society (Faludi, 1973b;
Altschuler, 1965), a future orientation (Faludi, 1973b), use of
atheoretical base (Linblom, 1959), a broader knowledge base
(Lindblom, 1959; Etzioni, 1969; Faludi, 1963b), and support
for greater government intervention (Altschuler, 1965).
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The incremental, “disjointed-incremental” (Faludi, 1973b),
“successive-limited comparisons”, “partial”, “piecemeal” or
“branch” method is most commonly associated with Lind-
blom (1959). His theory of planning developed following an
analysis of the shortcomings of the comprehensive model. He
considered five of these shortcomings sufficiently major to
seriously question the feasibility of comprehensive planning.

First, the comprehensive approach assumes that value con-
sensus is possible when it often may not be. In some instances,
it may not even be possible to explicate values. Further, it is
difficult to priorize values when some are conflicting and when
their weights vary from situation to situation. Second, it is
doubtful that the human mind has the capacity to be com-
prehensive on the consideration of alternatives or their con-
sequences. Third, it requires too many resources (time, money
and expertise) to be comprehensive. Fourth, a comprehensive
approach would require a better-developed information base
than currently exists in most areas. Finally, it would also re-
quire a better-developed theoretical base than generally exists.

The incremental approach deals with all of these concerns
effectively, Lindblom argues, because it does not assume that
all alternatives and their consequences must be considered;
only those which differ marginally from current policy. Con-
sequently, it is not necessary to clearly specify societal goals
or values when making policy. This approach also makes fewer
demands upon resources, is less likely to require a theoretical
base, and demands a smaller factual base. All of this means
that it is more certainly within man’s capacity to carry out such
planning.

A third group, which might be described as holding a
“theory of the middle range”, has emerged in response to pro-
ponents of both the comprehensive and incremental theories
of planning. This group includes scholars like Etzioni (1967),

Meyerson (1956), March and Simon (1958), and Chadwick
(1971). This main thrust of the arguments of this group is that
neither a comprehensive nor an incremental approach ade-
quately describes the planning process. Rather, some balance
of the two is required to give an accurate picture of what is and
ought to be done. Etzioni calls this perspective “mixed-
scanning”, March and Simon call it “satisficing” and Myer-
son calls it “the middle-range bridge’”

Of current concern in the literature is whether a more ac-
tive relationship should be developed between planners and
their clients. In Friedmann’s terms; whether we should be mov-
ing away from the traditional “expert” role of the planner
toward a more “transactive” one (1973). Friedmann argues that
an interactive approach, with a heavy emphasis on verbal
rather than written communication, will result in mutual
learning between planner and client, the closing of the com-
munication gap, the fusion of the technical knowledge of the
planner and the personal knowledge of the client, and
ultimately the creation of a “societal guidance system?” This
societal guidance system, he argues, will yield solutions
superior to those generated by either the incremental or the
comprehensive approach to planning. Davidoff, in a similar
vein, makes a plea for “advocacy” or “plural” planning (1965).

Others, who might be considered “social learning theorists”
(Watts, 1981) or transactive planners, are Schon and Hampden-
Turner. Both critique the positivist conceptions of society,
which underlie the rational approaches to planning, as clos-
ed and stable and result, they say, in the generation of solu-
tions to problems which no longer exist. Schon (1971) argues
that, to produce more cogent results, planning practice should
be be grounded in systems analysis and existentialism. The
former recognizes the changing dynamics of society and the
latter recognizes the non-rational nature of much of the plan-

Abstract

Theoretical literature on planning is well-developed by now.
Efforts to test those theories, however, are not well-developed.
Some exploratory studies have been completed but none of
these use rigorous research methodologies. This paper argues
that we should now be moving toward greater methodological
rigour in our search for a fuller understanding of different ap-
proaches to, or models of, planning. Results of a comparative
study of social planning in Ontario and Quebec, between 1966
and 1981, show that differences in planning approach can be
identified through analysis of interview data and content
analysis of planning documents. The information provided
through this empirical approach will not only contribute to our
understanding of the planning process but will provide the
basis for a more practice-relevant theory of planning,
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Résumé

Siles ouvrages théoriques sur 'urbanisme sont a I’heure ac-
tuelle bien définis, ce n’est en revanche pas le cas en ce qui con-
cerne les efforts déployés pour tester ces théories, Certaines
études préliminaires ont été entreprises mais pour aucune d’en-
tre elles, a-t-on appliqué des méthodes de recherche plus
rigoureuses. Cet article prend position a Peffet que nous
devrions nous orienter vers un plus grande rigueur méthologi-
que dans nos recherches visant une meilleure compréhension
d’approches ou modeles d’approche s’offrant a la planifica-
tion. Ce document présente également les résultats d’une étude
comparative de planification sociale au Québec et en Ontario
entre 1966 et 1981; ces résultats indiquent que les différences
dansPapproche ala planification peuvent étre identifiées par
l'analyse de données recueillies lors d’entrevues ainsi que
I'analyse du contenu des documents de planification. Les in-
formations recueillies par cette approche empirique con-
tribueront non seulement & notre compréhension du processus
de planification, mais seront étalement la base qui permettra
d’atteindre une théorie de planification plus axée vers Papplica-
tion pratique.



ning environment. Hampden-Turner (1970), in a similar line
of thought, argues that a planning practice based upon an
existentially-based model of human development will yield
solutions that are more likely to utilize the knowledge of both
planner and client,

Galloway and Mahayni (1977) and Watts (1981) argue that
transactive planning is an alternative paradigm to incremen-
tal or comprehensive planning. The concepts appear not to be
independent, however, but related. One could, for instance,
have high levels of citizen participation with either an in-
cremental or a comprehensive approach to planning. Conse-
quently, it seems to be more appropriate to conceptualize tran-
sactive planning as addressing a second dimension of the plan-
ning process (the analyticinteractional dimension) rather than
as describing an alternative paradigm. Since this area is not
yet as fully conceptualized as the comprehensive-incremental
dimension, however, it does not lend itself as readily to the
operationalization of theoretical concepts. The decision was
therefore taken to work only on empirically testing the latter
dimension in this study.

RESEARCH QUESTION

The focus of the study is on social planning in the provinces
of Quebec and Ontario following the passage of the Canada
Assistance Plan in 1966. This legislation permitted, for the first
time, federal/provincial cost-sharing of social assistance (an
income maintenance program) and of the personal social ser-
vices (like child welfare or family counselling). In response to
the greater availability of funding, new programs were created
in both provinces and old programs were expanded. The
research addressed whether there was a difference in the plan-
ning approach, adopted within the personal social services sec-
tor in the two provinces, between 1966 and 1981.

A review of the literature on French/English differences sup-
ported the testing of a directional hypothesis; that planning
in Quebec during this period was more comprehensive than
in Ontario. The French were shown to be more collectivist and
the English more individualistic (Hughes, 1943; Taylor, 1964;
Arnopoulos and Clift, 1980). The French also tended to be
more involved in the process of problem-solving, “enjoying
the process of problem-solving itself}” while the English were
more concerned with arriving at a solution. This results in the
French giving a more profound treatment of a problem and
the English a more superficial treatment (Richer and Laporte,
1971). The French were also found to be more rationalistic in
decision-making than the English (Bakvis, 1978; Porter, 1965)
and were found to accept greater government intervention
(Canadian Institute of Public Opinion Polls, 1977-80).
METHOD

Two sources of data were used to test the above hypothesis.
The first of these were interviews with planners and
policymakers in the personal social service areas in each pro-
vince (ie. those in the social service areas outside of income
maintenance). The second was a content analysis of planning
documents released by the two government between 1966 and
1981,

Twenty and twenty-one interviews were conducted respec-
tively in Ontario and Quebec. Respondents were identified
through a snowball technique giving a non-random and pur-

posive sample. Interviewing took place over a ten month period
and interviews were structured by an open-ended question-
naire. The content analysis was thematic and focused on the
same areas as the interviews. In total, forty-three Ontario
documents and thirty-nine Quebec documents were analyzed.
INTERVIEW RESULTS

Before discussing the results of the interviews a brief word
is in order about the characteristics of the people who were in-
terviewed. An examination of six characteristics (position held,
years working in the social services system, years involved in
planning, level of education, age and sex) revealed that the only
significant differences between respondents in Ontario and
Quebec concerned age and years in the system. The
Quebeckers were six years younger than their Ontario counter-
parts, on average, and had worked in the system an average of
three years less (though they held equal responsibility).

In the interviews, respondents were asked questions about
the planning process: The range of alternatives examined;
whether goals were specified, what factors were considered
when choosing among alternatives, how far ahead the Ministry
tends to plan and, whether thereis a philosophy or theoretical
perspective guiding planning. They were also asked about the
level of government intervention supported and about their
conception of society.

Forty percent of Ontarians said that only
sometimes were goals clearly specified.

Given the similarities between the two sets of respondents,
in their occupations and in the legislative context of their work,
it is not surprising that they voiced many of the same attitudes
and outlooks. Nonetheless, significant differences were found
between Ontario and Quebec respondents on four of seven
variables; whether they thought goals tended to be specified,
whether a philosophy or theoretical perspective was guiding
planning, on the level of government intervention supported,
and on the conception of society held. The number and percen-
tage of respondents giving the more comprehensive response
on each of these variables is summarized in Table One. The
following paragraphs describe these differences.

Specification of Goals: Responses to the question “Is it your
experience that goals are clearly specified as part of the plan-
ning process?” were found to be significantly different in the
two provinces, at or beyond the .001 level. While 20.0 percent
of Ontarians answered that it was their experience that goals
are clearly specified, fully 85.7 percent of their colleagues in
Quebec gave the same response. Forty percent of Ontarians
said that only sometimes were goals clearly specified. Thus,
the Quebec respondents were significantly more likely to select
the comprehensive response on this variable than were their
Ontario counterparts.

Philosophy or Theoretical Perspective: There was also a
significant difference between the provinces on whether
respondents thought there was a theory or philosophy guiding
planning. Seventy percent of Ontarians and 95.2 percent of
Quebeckers said, without equivocation, that there was a
philosophy or theoretical perspective guiding planning in their
province. Only one Ontarian (5.0%) and no Quebeckers said
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that there was no philosophy at all. Twenty-five percent of On-
tarians and 4.8 percent of Quebeckers said that this philosophy
was vague and ill-defined. Once again, then, the Quebec
respondents were significantly more likely to select the most
comprehensive response.

Table One

Interview Data: Respondents Giving
the Comprehensive Response

Ontario Quebec Significance
Raw Raw
Percent Data Percent Data
Goals Tend to be
Specified 20.0 4/20 85.7 18/21 e
Theory Tends to
Guide Planning 70.0 14/20 95.2 20/21 **
High Level of
Government Inter-
vention Supported
Residential
Services for
the Aged 0 0 45.0 9/20 ok
Residential
Services for
Children 16.7 3/18 68.4 13/19 wrk
Social Democratic
Conception of
Society 0 0 85.0 17/21 *REK
* X2 significant <<.10, one-tailed test
** X2 significant <05, one-tailed test
FEE X2 significant < .01, one-tailed test

Hdkk X2 significant < .001, one-tailed test

Level of Government Intervention Supported: Five ques-
tions were posed to measure the level of government interven-
tion favoured by respondents. It was hypothesized that
Quebeckers would be more likely than Ontarians to choose
responses indicating support for higher levels of government
intervention. This hypothesis was supported in two of the five
policy areas in which questions were posed. These were residen-
tial services for the elderly and residential services for children.
Quebeckers were significantly more likely to respond that both
of these services should be publicly owned. That is, they chose
the response which shows the highest level of support for
government intervention.

Conception of Society: A question was posed about the
respondent’s conception of society to determine whether there
were differences between Ontario and Quebec on the variable
of individualism versus collectivism.

It was expected that Ontarians would answer the question
“Assuming that every individual enters into an agreement, or
a social contract, with his society, how would you describe the
agreement that seems to characterize Ontario society?” with
“liberal” responses or with responses that were characterized
by the mention of freedom to choose and individualism (Mac-
pherson, 1965).

Quebeckers were expected to answer the question with what
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might be called social democratic, non-liberal responses. Like
the liberal perspective, the social democratic shares a basic
belief in the ultimate worth of the dignity and freedom of the
human being. Where the two differ, however, is that the
socialist perspective asserts that the goal of the ultimate
development of man can only be achieved by the operation of
an undifferentiated general will (Macpherson, 1965). Hence,
it was expected that Quebeckers’ answers to this question
would be characterized by references to the collectivity or to
Quebec as a society in itself.

The differences between Ontario and Quebec were highly
significant on this variable. Eighty-three point three percent
of Ontarians gave responses which were categorized as liberal
and 85.0 percent of Quebeckers gave responses which were
categorized as social democratic.

DOCUMENT ANALYSIS RESULTS

A second source of data was used to provide a cross-check
onthe question of which approach to planning was followed.
This was a content analysis on documents published between
1966 and 1981 by the Ministry of Social Affairs in Quebec, the
Ministry of Community and Social Services in Ontario, and
the Secretariat for Social Development in both provinces.
Population projections, social indicators, standards papers,
reviews of the literature, research that was not directly related
to policy or program development, budget guidelines and
routine administrative policy were excluded from the analysis.
Forty-three Ontario documents and 39 Quebec documents
were analyzed.

Most of the variables, pertaining to planning process, that
were examined in the interviews were also examined in the con-
tent analysis. These included; breadth of analysis, specifica-
tion of goals, criteria for choosing among alternatives, time
focus, and theoretical perspective. Conception of society and
extent of government intervention supported were originally
included but so little explicit material was in the documents,
on these variables, that it was decided to exclude them from
the analysis. Analytic approach and knowledge base were add-
ed, however, since they could be coded from the documents
with reasonable objectivity. The rationale for choosing the
document was also coded as was the year of publication.

In both provinces, the largest single reason for selecting a
document for inclusion in the study was “Preliminary Work
for New Program/Policy.’ This included; discussion or con-
sultation papers about proposed policy or program changes,
baseline data collection regarding the numbers served and the
type of services given, attempts to define a particular client
group or service, and reports of special task forces that have
been struck to advise the Ministry. Fifty-five point eight per-
cent of Ontario documents and 41.0 percent of Quebec
documents fell into this category.

The remaining Ontario documents were fairly evenly spread
among the other rationales which were; Statement of a New
Policy, Policy Coordination, Statement of a New Program,
Program Coordination, Priority Setting and Implementation
Planning. The remaining Quebec documents tended to cluster
into Statement of a New Policy and Implementation Plann-
ing. Itisin this latter category that the difference between the
two provinces was greatest.



The only variable on which a significant difference was
found between the two provinces, in the first document
analysis, was breadth of analysis. A document was considered
comprehensive if three or more alternatives were considered
and incremental if fewer than three were considered. Thirty-
seven point two percent of the Ontario documents and 15.4
percent of the Quebec documents were coded as comprehen-
sive on breadth of analysis. Thus, contradicting the hypothesis,
Ontario documents were found to be significantly more com-
prehensive on breadth of analysis.

The question that arises is why the findings from this docu-
ment analysis are so different from those of the interviews.
Why were the perceptions of the people, responsible for plan-
ning and policy-making during the period in question, not con-
gruent with the data obtained from the documents? Two possi-
ble explanations present themselves. One is that there is no dif-
ference, in practice, in what planners do even though they may
be operating from different theoretical perspectives. That is,
there is a convergence in terms of how one actually prepares
planning documents, A second possibility is that there was
some marked change in planning philosophy in either province
at some point during the period of interest that might account
for a shift from what would otherwise be considered the
characteristic approach to planning.

A review of the dates of publication of the documents
analysed suggested that something out-of-the-ordinary hap-
pened in Ontario in 1978. The pattern of publication changed
markedly from one or two a year to ten documents being
released in 1978, seven in 1979, and three in each of 1980 and
1981. An examination of the source of the documents reveal-
ed that all but two of the documents published in Ontario since
1978 were released by the Children’s Services Division. This
was a unit, created in April, 1977, which was given the man-
date to rationalize the children’s services delivery system in On-
tario, Services were brought under the jurisdiction of the
Ministry of Community and Social Services that had previous-
ly been the responsibility of the Ministries of Health, Educa-
tion, Attorney-General and Corrections.

The Division was given both operations and policy respon-
sibilities and a large new complement of staff was hired to carry
out its responsibilities, Many of these new employees had been
vocal critics of the way children’s services were organized and
delivered. Those hired as policy analysts tended to be well-
experienced in the field and often had formal training in plan-

ning. This was a marked shift from hiring those trained

primarily in economics as policy arlalysts Possibly these new
staff had brought a more comp1ehens1ve planning perspective
with them,

The content analysis data was re-analysed to test whether
this might be the case, This time all documents published by
the Children’s Services Division were excluded. This left
twenty-two Ontario documents to be compared with thirty-
nine Quebec documents.

The character of the documents did not change dramatically
with the above exclusions. The largest single category, which
included 68.2 percent of Ontario documents and 41.0 percent
of Quebec documents, was still “preliminary work for new pro-
gram/policy” The remaining Ontario documents were fairly

evenly distributed among the other categories and the remain-
ing Quebec documents were divided between Implementation
and Statement of a New Policy as before.

The results of the analysis, however, had changed fairly
markedly. Significant differences at or beyond the .05 level were
found between the two provinces on five out of eight variables.
These were; specification of goals, analytic approach follow-
ed, time focus, whether a theoretical base was utilized, and
whether a broader knowledge base was utilized. A difference,
significant only at the .10 level, was also found on the number
of documents which scored, overall, as more comprehensive.
These findings are summarized in Table Two.

Specification of Goals: Specification of goals, not
significantly different in the first analysis, was significantly dif-
ferent at the .05 level in the second analysis. Twenty-seven point
three percent of Ontario documents had specified goals com-
pared to 53.8 percent of Quebec documents. That is, as
hypothesized, Quebec documents were more likely to be
characterized by a comprehensive approach, on this variable,
than were Ontario documents.

Analytic Approach: Analytic approach, which was not
significantly different in the first analysis, was significantly
different beyond the designated .05 level in the second analysis.
Twenty-two point seven percent of Ontario documents, com-
pared to 51.3 percent of those from Quebec, followed a means-
ends analysis. The remaining 77.3 percent in Ontario and 51.5
percent in Quebec were categorized as using a “muddling
through” analytic approach. These findings supported the
hypothesis that Quebec documents would be more likely to
follow a means-ends analysis than Ontario documents.

Table Two

Document Analysis Two: Documents Scored
as Comprehensive, by Variable

Ontario Quebec Significance
Raw Raw
Percent Data Percent Data
Goals are Specified 27.3 6/22 53.8 21/39 ok
Analytic Approach
Followed is
Means-Ends 22.7 5/22 513 20/39 ok
Longer term Time
Focus 18.2 4/22 56.4 22/39 ok
Theoretical Base
Utilized 4.5 1722 30.8 12/39 Rk
Broader Knowledge
Base 36.4 8/22 61.5 24/39 ok
Higher Scores on
Index of Compre- :
hensiveness 4.5 1/22 28.2 11/39 *
* X2 significant < .10, one-tailed test
*x X2 significant << 05, one-tailed test
xk X2 significant << .01, one-tailed test

w5k X2 gjgnificant <<.001, one-tailed test

Time Focus: Time focus, significantly different at the .10
level in the first analysis, was significantly different at the .01 .
level in the second analysis. Only 18.2 percent of Ontario
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documents, compared to 56.4 percent of Quebec documents,
were found to have the longer-term focus. Greater than half
(68.2%) in Ontario and almost half (43.6%) in Quebec had
the shorter-term focus. These findings supported the
hypothesis that Quebec documents would be more likely to
have a future focus.

Theoretical Base: In this analysis, a difference at the .01 level
of significance was found between the two provinces on
theoretical base. Four point five percent of Ontario and 30.8
percent of Quebec documents were coded as having an explicit
theoretical base. This leaves a large majority in either province
that did not have an explicit theoretical base; 86.4 percent in
Ontario and 69.2 percent in Quebec. Nonetheless, the dif-
ferences between the two provinces supported the hypothesis
that Quebec documents would be more likely to have an ex-
plicit theoretical base than Ontario documents.

Knowledge Base: Like theoretical base, knowledge base was
not found to be significantly different in the first analysis but
was found to be significant at the .05 level with the second
analysis. In Ontario, 36.4 percent of the documents were found
to have a broader knowledge base while 61.5 percent of the
Quebec documents were so designated. The remainder, in each
case, was found to have a narrower knowledge base; 63.6 per-
cent in Ontario and 38.5 percent in Quebec.

Index of Comprehensiveness: Finally, a significant dif-
ference was identified between the two provinces, though
only at the .10 level, on the index of comprehensiveness. This
is simply a summing of how many of the variables examined
in the content analysis were scored as comprehensive for each
document. Possible scores could range from zero to nine. A
document was considered more comprehensive if five to nine
variables were so scored, and less comprehensive if fewer than
five were considered comprehensive.

As shown in Table Two, only 4.5 percent of Ontario
documents received a large number (5-9) of comprehensive
scores compared to 28.2 percent of Quebec documents. The
remainder in each province receive a small number (0-4) of
comprehensive scores. This means that, though Quebec
documents tended to be more comprehensive than Ontario
documents, the overall character of these reports in both pro-
vinces was nowhere near a comprehensive ideal.
DISCUSSION

The broad concern which prompted this research was to
determine whether it was possible to define and operationalize
concepts in a way that would allow us to systematically and
empirically identify whether the planning approach adopted
in specific setting is more comprehensive or more incremen-
tal. The general hypothesis tested was that between 1966 and
1981 the planning approach in the social services in Quebec
tended to be more comprehensive than in Ontario. The data
presented above suggest that the empirical hypotheses, tested
in this research, do indeed distinguish between more incremen-
tal and more comprehensive planning approaches. The data
show that the Quebec approach remained consistent,
throughout this time, toward the comprehensive end of the
continuum though it was by no means an ideal of comprehen-
sive practice. The Ontario approach was shown to change
significantly, from incremental to extremely comprehensive,
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during the period studied. There appears, by now, to be areturn
to an incremental approach which suggests that the Ontario
model might most appropriately be described as mixed
scanning.

What difference does it make whether planning was more
incremental or more comprehensive? No comparisons of the
Ontario and Quebec social service systems appear in the
literature and no evaluation of either system is reported. Three
essays do appear, however, which make a passing assessment
of the Quebec system (Davies and Thomson, 1984; Lesemann,
1984; and Shragge, 1979). In each case, it is characterized as
bureaucratic, unresponsive to client needs, and not equally ac-
cessible across all regions of Quebec, Written assessments are
not available for Ontario but similar comments are frequent-
ly heard from those working in that province’s social service
system, That is, social service workers in Ontario also see their
system as bureaucratic, unresponsive to client needs and not
equally accessible across all regions of the province,

What is clearly different in the two provinces is the emphasis
on prevention. The Castonguay-Nepveu reforms were based
upon a commitment to prevention in both the health and social
service sectors with the goal of maximizing the development
of each individual (Lesemann, 1984). This can be seen in pro-
visions such as Quebec’s dental program for children or its
policy of supplementing the wages of low-income earners.
Neither of these exist in Ontario.

It also seems likely that the Quebec system is more
geographically accessible than Ontario’s. The goal was to open
one hundred and sixty Local Community Services Centres
(C.L.S.C.)in Quebec by 1986 (Anctil, 1982). These would pro-
vide the more concrete helping programs like home care for
the aged, social assistance, or day care in a community. Fiscal
problems have deferred that goal but one hundred and seven
of the centres have opened. Two criteria guided choice of sites.
Each centre was to serve approximately 40,000 people and was
to be accessible to its users within half an hour’s travel time.
These criteria are clearly difficult to meet in the sparsely-
populated Northern region of Quebec but it would appear that
the commitment to improve accessiblity is greater in Quebec
than it is in Ontario where accessibility is also a concern.
Because each C.L.S.C. may provide different services, and
because those services may be provided by either the public,
the voluntary or the proprietary sector in Ontario, a careful
analysis of the two systems would have to be made before this
conclusion could be confirmed. '

Without further study, then, it is hard to say “what dif-
ference” it makes if one plans incrementally or comprehensive-
ly. This task is made more difficult by the fact that we do not
have value consensus on what some of the indicators mean.
For instance, are higher per capita expenditures on social ser-
vices (or street maintenance, or garbage collection) good or
bad? Can we ever answer that question without knowing more
about the quality of the service and the demographic profile
of the population being served? Nonetheless, in this field of
planning, it would appear that the comprehensive approach
has resulted in a greater emphasis on preventive services and,
probably, better access to service. These are both goals that
are generally undisputed as positives in the social service.



SUMMARY

Faludi has argued that it is time to move from a theory of
planning to a “positive” theory of planning (an empirically-
tested theory). The above data provides us with an understand-
ing of similarities and differences in the approach to plann-
ing, adopted in the personal social services sector in Ontario
and Quebec, following the passage of the Canada Assistance
Plan. The data is also evidence that it is possible to move from
the generally less rigorous empirical approach of the case
study, with its emphasis on concept clarification and genera-
tion of hypotheses, to the more rigorous level of definition and
operationalization of concepts and hypothesis testing. The in-

creased understanding of the planning process, which the
above promises, should result in more effective planning prac-
tice, more practice-relevant research on the planning process,
and, ultimately, the ability to determine what difference it
makes to our clients whether our practice is guided by one ap-
proach to planning rather than another.
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In review / sous critique

We continue to view rural Canada in
the images of the past.

A review essay based on The Pressures of Change in Rural
Canada edited by Michael F. Bunce and Michael J. Troughton,
Toronto. York University Geographical Mongraphs, 1984, soft
cover, 386 pp.

In contemporary Canada, the historical differences between
the city and the country have faded. Industrial cities and
agrarian villages have been submerged by metropolitan regions
and urban fields. Corporate institutions and the mass society
have spread across the national space reconstituting local
economies and homogenizing social practices. Farmers
operate as industrial entrepreneurs and urbanites cultivate
country ways of life. Not that the city and the country have
disappeared but they have been restructured into new forms.

Today’s rural Canada is home to about five times as many
non-farm households as farm households. It supports un-
precedented activities and serves new functions in the Cana-
dian settlement system. While rural Canada has changed, we
continue to view it in the images of the past. Any book or study
which illuminates the nature of contemporary rural Canada
is very welcome and the book edited by Bunce and Troughton
is a valuable addition to the literature.

This book describes the changes that rural Canada has been
undergoing since the 1950’s in general and for thelast oneand
a half decade in particular. It offers essentially geographic
perspectives about the changes and is made up of original con-
tributions by geographers and planners who have been on the
forefront of rural studies in Canada. With Bryant and
Russwurm Brunet, Sundstrom, Momsen, Martin, [ronside,
Krueger, Davidson and other equally known observers of the
Canadian rural scene contributing to the book, it offers a
representative cross-section of the current viewpoints about
rural Canada.

Almost any discussion of the Canadian rural situation
begins with the question of what has happened to agriculture.
Some of the facts are well known. The farm population has
been reduced to almost one third of what it was in 1950. The
number of farms has decreased though the average size of a
farm has increased. Farming has become a capital intensive
business relying on industrial technologies. Farmers now
specialize in one line of production to such an extent that, for
instance, those who produce fluid milk normally stay out of
industrial milk production. Even the success of farmers not
in the mainstream agriculture, as Ryan documents with the
case of Hutterite colonies, depends on astute business prac-
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tices and effective uses of modern technologies. They may have
resisted television and radio but have readily adopted com-
puters to plant crops and keep accounts.

It is obvious that Canadian agriculture is closely linked with
‘urban’ institutions, technology and markets. They are com-
plementary to each other. Undoubtedly the two sectors com-
pete (for land and other resources) and occasionally collide
with each other but that is not unusual for elements con-
stituting a system. The interdependence of the agricultural and
the urban society is illuminated by Bryant and Russwurm’s fin-
ding that agriculture generally has prospered in urban fields
and farms near cities have higher investment per acre than
those in nonurban areas. Modern farming depends on the
availability of capital, labour, markets, irrigation and efficient
transportation. Such facilities and services can be more
economically made available in populated areas (a point not
to be overlooked).

Despite the demonstrable interdependence of the city and
the country, the theme that urban development spoils rural
communities has come to dominate contemporary literature
and public policy forums. In the geography and planning texts,
itis quite fashionable to blame all rural ills on urban intrusions
without taking into account, interest rates, international trade,
oil prices and other factors that farmers complain about. In-
stead non-farm residences and sprawl are held responsible for
rising land prices, abandonment of farming, loss of
agricultural land, and environmental degradation. In the same
vein urbanites living in the country are made out to be ig-
norant, if not irresponsible, residents who vandalize farms,
litter the landscape and demand better schools. Their presence
issupposed to cast a dark shadow, which drives away farmers
and gobbles up prime farm land. These assumptions have at-
tained the status of a theory through repetition, notwithstand-
ing their simplistic physical deterministic bias. A study of con-
temporary rural Canada has to give attention to these asser-
tions if for nothing else than as hypotheses to be tested. In-
evitably they undergird the articles of this book, though con-
tributors present more balanced and objective accounts of
rural-urban relations in contemporary Canada.

Russwurm and Bryant point out that “Instead of the 1941
compact city surrounded by many dispérsed farm households
and slow growing rural service centers, we now have a regional
city with a lacerated edge surrounded by dispersed exurbanite
households and a few farm households”. This is the new set-
tlement structure in Canada. Momsen, reporting from a survey



in a Calgary-Edmonton corridor, concludes that country liv-
ing is now a ‘stage’ in the residential life cycle of young families.
People want to do ‘time’ in the country to satisfy their
preference for rural living and privacy. Walker points out that
rural and urban social worlds are no longer spatially discrete.
Rural areas are now inhabited by the full caste of Canadian
society. There are farmers and their children who have taken
new occupations, blue collar workers and retirees and the ‘rich
and famous’ of country estates to mention a few social groups.
They reproduce distinct social networks reflecting their respec-
tive class and status preferences. Obviously it is a mistake to
reduce exurban social structure to two categories, ‘urbanite’
and farmers, '

From a rural planning perspective, the loss of agricultural
land is a significant but not an all embracing issue. Ironside
and Davidson, independently, examine many of the rural
development problems (the loss of agricultural land, farm in-
come maintenance, small town revitalization, resource
development) and describe the array of national and provin-
cial programmes devised to solve them. These accounts call
for soul searching on the part of planners. They make depress-
ing readings in that most of public policies add up to little
tangible results. The rise and fall of the B.C. Land Commis-
sion or of Alberta’s Rural Resource Projects and Saskat-
chewan’s Farm Start Programme are a few examples of shif-

ting public policies.

Planners have a habit of blaming the ineffectiveness of their
programmes on politicians. They seldom pause to ask if they
really understood an issue or if their proposals were relevant.
Rural planning has come to be a crusade against sprawl and
a dream to reconstruct sharp edged compact villages. How
such policies might raise incomes or improve the quality of life
is a question seldom raised. Undoubtedly programmes based
on such preconceptions are not likely to be relevant in most
situations. Comay planning Consultants in, A Study on
Sprawlin New Brunswick (The Department of Municipal Af-
fairs, N.B. 1980 p. 132) concludes that rural and fringe develop-
ment was not having ‘a serious negative effect’ on the use of
rural land. Such voices have not been heard in planning circles.

This book offers information about the current situation
inrural Canada. It raises questions about our assumptions and
approaches. Yet its gems of wisdom are buried in the concep-
tual baggage of the past and are scattered across the various
contributions. Being a compendium of articles, the book
becomes repetitive and tiresome reading. This is a common
failing of books which are collections of articles. The need for
a more systematic updating of our notions about rural Canada
remains to be met.

Mohammad A. Qadeer
Queen’s University, Kingston.

Cette recherche nous améne a nous interroger
sur les sens du paysage urbain que nous

sommes a créeer.

The Aesthetic Townscape, A. Shihara Yoskinobre, M.I.T. Press
Cambridge, Massachusetts, 1983, 183 pages, Unpriced

Ce livre a été originalement publié au Japon en 1979 sous
le titre “Machinami no bigaku”.

Dans son introduction, Pauteur énonce clairement la
prémisse de sa recherche: le paysage urbain est le produit de
Iintervention conjuguée de I'homme, de sa culture et de
Penvironnement qu’il habite, Selon 'auteur toute tentative
visant a planifier une ville qui ignore 'un ou Pautre de ces
facteurs est vouée a I’échec, Il cite a titre d’exemples Brasilia
et Chandigarh. Son approche de la ville ot plus exactement
de Pespace urbain est manifestement orientée vers 'importance
de la culture comme variable permettant d’expliquer
Pévolution du paysage urbain. Tout au long du livre, qui est
une comparaison entre Purbanisation au Japon et en occident,
Pauteur nous montre a quel point des variables telle que la
religion, le climat, les matériaux disponibles influencent
P’évolution de I’architecture urbaine.

Lauteur insiste également sur la différence de perception
entre les Japonais et les occidentaux en ce qu’il définit comme
Pespace intérieur et ’espace extérieur. Alors qu’au Japon
P’espace intérieur est nettement coupé de I'espace extérieur a
la fois par Parchitecture des maisons qui sont protégées de

Pextérieur par un mur et par des coutumes telles celles d’enlever
ses chaussures avant d’entrer dans une maison, l'auteur
constate la quasi absence de cette brisure en occident ou selon
lui la maison se situe dans le prolongement de ’espace extérieur
comme en témoigne I'architecture qui favorise ’acces facile a
la rue.

Lensemble du livre utilise la comparaison avec ’architec-
ture occidentale afin de mettre en lumiére les différences
marquées entre cette derniére et Parchitecture japonaise.

En cas sens la recherche est intéressante, permettant tout a
la fois de découvrir et de comprendre le développement des
villes au Japon et dans une certaine mesure en occident. Cette
recherche nous amene a nous interroger sur les sens du paysage
urbain que nous sommes & créer. Accordons-nous suffisam-
ment d’importance au moment de la conception d’un plan
d’urbanisme aux valeurs culturelles? Savons-nous seulement
qui nous sommes et ce qui nous distingue des autres peuples?
N’avons nous pas remplacés une valeur chaude comme la
culture par une autre froide comme ’efficacité? La réflexion
de Yoskinobre Ashihara mérite d’étre poussée plus loin.

Allain Guimont
Ottawa, Ontario
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... the book is a clearly written competent piece

of work

Neighborhoods, People, and Community, Roger S.
Ahlbrandt, New York, Plenum Press, 1984, 244 pages, US
$27.50

Ahlbrandt’s Neighborhoods, People, and Community, is a
report of a study of neighborhoods in Pittsburgh,
Pennsylvania. Its subject matter is essentially the
neighborhood seen as a micro-social system. There is little
discussion of the larger economic climate affecting incomes,
limited reference to the impact of race on housing oppor-
tunities other than to differentiate white and black responses
to a variety of survey questions, and very little mention of
neighborhoods as part of a regional housing market, or as part
of alarger system of land use occupancy, property right, and
government regulation and control. Its focus, in short, is
considerably more restricted than the title might suggest. The
apparent narrowness of focus is perhaps explained by the fact
that Pittsburgh has been a leader among U.S. cities in
developing ways to work with neighborhoods (seen as social
institutions) to improve neighborhoods (seen as a set of
physical environments). The author may have taken a certain
amount of background as given.

Within the range that it has set for itself, however, the book
is' a clearly written, competent piece of work. Based on a
telephone survey of nearly 6,000 residents, the study “explores
the conditions under which people involve themselves in their
local community)” It reflects the concept of community
contained in recent work, such as that by Barry Wellman at

the University of Toronto, which sees individuals at the centre
of an interpersonal network. Both physical conditions (such
as availability of transit or personal mobility constraints) and
social characteristics (such as income or religious affiliation)
can affect the size of the network and the extent to which it
lies inside or outside the neighborhood where the individual
lives.

The study reviews the nature of attitudes toward neigh-
borhoods and the kinds of neighborhood characteristics which
elicit various kinds of responses. It looks at the influence of
race, religion, life cycle, and income on use of formal and
informal neighborhood services and facilities, the consequent
extent of reliance on, and commitment to, the local
neighborhood, and examines the way in which the interaction
between individual network and neighborhood environment
can affect “life satisfaction?’

While the conceptual apparatus is useful, the study’s policy
conclusions are rather general and not likely to be of great
interest to the generalist planner in Canada. For those who
want a clear and straightforward introduction to conceptions
of the neighborhood as a social system, those interested in
mobilizing communities, and/or those who are considering a
survey of a variety of neighborhood attitudes and want a
workable framework for defining types of questions to
consider, this would be a useful reference.

John Hitchcock
Toronto, Ontario
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Libre opinion

Comme tous les membres de PICU, j’ai regu la copie du juin
de Plan Canada ol J’ai pu constater que la question du frangais
était a 'ordre du jour. Dans ce débat, par ailleurs fort intéres-
sant, il me semble qu’un aspect a été singuliérement oublié:
la qualité de la langue frangaise dans une revue qui ne ’'a jamais
trop respectée mais qui depuis quelque temps ’a maltraitée au
point de ridiculiser toute la profession.

Etant membre depuis 1963, a I’époque ot H. Carver
présidait aux destinées de PLU.C., j’ai conservé tous les
numéros de Plan Canada et leur relecture est a ce sujet
instructive sur au moins deux points: sur le plan linguistique,
le francais n’a jamais occupé qu’une place modeste dans la
revue et cela ne dépendait et ne dépend encore que de la bonne
volonté de ses membres, mais elle I'occupait de maniere
beaucoup plus correcte qu'aujourd’hui. A titre d’exemple, on
comparera la traduction frangaise du professeur J. Alaurent
du texte anglais du professeur R.W. Bryant trés soignée bien
qu’entachée de quelques coquilles (Plan Canada, vol. 4, no.
1, juin 1963, pp. 43-50) a celle du résumé frangais de l’article
du professeur T. Gunton (Plan Canada, 25:2, juin 1985, p. 41)
qui est inintelligible et dépasse allégrement la moyenne d’une
faute par ligne sans parler des coquilles qui parsément toute
larevue y compris la traduction de I’“Opinion” du professeur
J. Glenn sur. . . ““‘un point de veu (sic) québécois.’ Sur le plan
de la présentation, on peut constater depuis quelques années
un abaissement considérable de la qualité sur les questions de
mise en page, de typographie, des graphiques et des illustra-
tions, bref sur tout ce qui vise a donner une image de marque
a une publication de qualité.

Il me semble qu’il existe des remédes relativement simples
a cette situation. Sur la question de la qualité de la langue, il
suffirait de prévoir ’envoi des épreuves de tous les articles a
leurs auteurs respectifs; cela aurait au moins le mérite de situer
la responsabilité des erreurs commises. En ce qui concerne la
question des résumés dans les deux langues, cette obligation
devrait €tre la seule responsabilité des auteurs a charge pour
eux de trouver, le cas échéant, un traducteur compétent. En
ce qui concerne la qualité de la présentation, elle devrait faire
P’objet d’une codification trés stricte du format, de la mise en
page, des types et de la taille des caractéres typographiques,
des graphiques et des illustrations qui, une fois établie, devrait
étre suivie par les rédacteurs et imposée aux auteurs. Un
profressionnel de Pédition pourrait étre éventuellement engagé
pour aider les rédacteurs a formuler une telle présentation. Il
importe de souligner que ces dispositions relativement peu
cofiteuses sont communément pratiquées par toutes les revues
scientifiques de renom. ,

Je ne sais si mon point de vue pourra étre entendu et compris
mais il m’apparait assez sérieux pour &tre porté a Pattention
de tous les membres de 'ICU, par le probléme existe également
pour les textes anglais publiés dans Plan Canada.

L. Ploegaerts
Université d’Ottawa

Study Tours

The Council of International Urban Liaison is organizing
study tours in 1985 which may be of interest to Canadian
Planners:

Cities 21: Urban Development for the Next Century

November 2 - 16: The information society is emerging in
Japan with major urban development projects underway that
will change the spatial organization of cities, lifestyles, work
and commuting habits as the new millenium appears on the
horizon. Tokyo, Yokohama, Osaka and Kobe are among the
metropolitan areas with massive project and cooperative
public/private ventures to build new satellite towns. The buzz
words are “Teletopia” and “Technopolis”, mountaintops are
being dumped in the sea to create new housing areas and port
facilities, fiber networks are starting to link the country,
futuristic transport systems are under construction, computers
and robots are taking over the factories. We'll talk with the
people responsible and get a glimpse of this emerging transac-
tional society, then move on to Hong Kong and Singapore
where secondary cities are taking shape and a high rise lifestyle
driven by the scarcity of urban land is in full swing. How wall
to wall concrete is softened by amenities and planners are
insuring that the next century belongs to the people and not
to Big Brother will be the object of our talks, site visits and
sight-seeing. Round trip from the West Coast, first class hotels,
meeting arrangements, interpretation. Contact: Council for
International Urban Liaison Suite 300, 1120 G Street NW,
Washington, DC 20005 or call (202) 626-4624 for details.

MASTER OF SCIENCE IN PLANNING

University of Toronto

Preparation for a wide range of planning careers
with specializations in:

Policy Analysis
Community, Corporate Sector, Regional and
Environmental Planning

For information, contact:

John Hitchcock .

Director, Programme in Planning
Department of Geography
University of Toronto

100 St. George St.

Toronto
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