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EDITORIAL

Today when the word “environment” is on everyone’s lips, there is a great tempta-
tion to assume that a new age of enlightenment has dawned. Can anyone imagine
Mackenzie King lecturing F.D.R. on the fragile ecology of the Arctic? The change
in public and political awareness of environmental issues is indeed a development of
great promise. Perhaps at last we fight back effectively against the ravages of
Canada’s first century—our century of exploitation.

While this new mood has great potential, it is important from the viewpoint of
the urban and regional planner to understand its limitations—and, by implication,
the citadels which remain to be taken. This brings us to the concept of environ-
ment. Gut feelings notwithstanding-—each of us knows what is wrong and what
should be done, it is a concept that eludes elegant definition. It is certain however
that the concept is divisible into a number of parts. There is the biological environ-
ment—the ecosystems of land, water and air on which life depends; the natural
environment of landscape and resources; the community environment of urban
hierarchies, networks and fields, and at the smaller scale, of design and direct
human concern; and the urban-regional environment, which is a composite of the
others and which through the relationship of major activities gives us those variables
of form and structure which has much to do with the character of urban and ex-
urban existence.

Each of these aspects of environment has its policy imperative. The first leads
to pollution control in the broadest sense of sustaining the ecosystems on which
life depends. The second requires policies of landscape and resources preservation
and development of resources in accordance with principles of conservation. The
third suggests at the regional scale the deliberate shaping of an urban network,
and at the level of the individual, an environment in which man feels at home, i.e.
a human environment. And the fourth leads to a regional planning process for the
entire ecological unit formed by the relationship of human activities, and by the
foregoing environments.

We appear to have arrived at a position in our concern for environment where
the first aspect, related to sheer survival, is widely appreciated, but we have a long
way to go with regard to awareness and action on the other aspects of environ-
ment. According to Eric Trist, who writes in this issue, the wheel of history is taking
a favourable turn—in the post-industrial society the “quality of life” could become
as consuming a passion in the next thirty years, as blind economic gain has been
in the past thirty years and more. The change will not, however, be automatic. It
depends on a transformation in values, philosophies of organization, and “ecolo-
gical strategies.” The wheel of history needs a good hard push.
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URBAN NORTH AMERICA — THE CHALLENGE
OF THE NEXT THIRTY YEARS
A Social Psychological Viewpoint

Eric Trist

This paper constitutes the text of the keynote address
to the Annual Meeting and Conference of The Town
Planning Institute of Canada, held at Minaki,
Ontario, June 26-28, 1968. The author is Professor
of Organizational Behaviour and Ecology, Graduate
School of Business Administration, University of
California, Los Angeles, and Member and former
Chairman of the Executive Commiitee, Human Re-
sources Centre, Tavistock Institute of Human Rela-
tions, London, England.

I. THE DRIFT TOWARDS POST-INDUSTRIALISM

I feel deeply honoured personally that you should have asked me to offer this
address. I also take the fact that you should be prepared to give a hearing to some-
one who has found his way to an interest in the planning process from a back-
ground in social psychology as a sign that you — a key professional group in plan-
ning who carry major responsibility at the action as well as the academic station —
are among those seeking to extend the inter-disciplinary range of environmental
studies. This gives me a much needed feeling of scientific and professional rein-
forcement, which is something, I suspect, that all who ‘engage’ with the problems
of the contemporary environment could do with more often. Though we have
increased our numbers over what they were even two or three years ago, we remain
too few. Moreover, we are not moving fast enough, either in developing our under-
standing or in making an impact.

Let me now state my premise: — that an irreversible change process is proceeding
in the world, at an accelerating rate but with extreme unevenness, both within and
between countries, which I shall refer to as a drift towards the post-industrial
society — to use the term for which Daniel Bell (1967), Chairman of the American
Academy’s Commission on the Year 2000, has won widespread recognition. The
advantage of this term lies in the implication of its metaphor: that we may not
assume that the present social order will continue in the future; rather must we
prepare ourselves to assist the emergence of a society radically different from the
industrial societies which have evolved in the last two hundred years — whether
these remain substantially capitalistic or have taken on a socialistic complexion.

I have used the word “drift” to indicate that the process is not under control.
In his forthcoming book, Value Systems and Social Process, Sir Geoffrey Vickers
(1968) warns us as a species that unless we succeed in establishing a control
within some acceptable limit the danger is extreme that critical aspects of our
environment and our lives will become unregulable.

To understand why this is so requires an appreciation of what has become the
salient characteristic of the contemporary environment, namely, that it is taking
on the quality of a turbulent field. This turbulence arises from the increased com-
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plexity and size of the total environment, together with the increased interdepen-
dence of the parts and the unpredictable connections which arise between them as
a result of the accelerating but uneven change rate. This turbulence grossly in-
creases the area of relevant uncertainty for individuals and organizations alike.
It raises far-reaching problems concerning the limits of human adaptation. Forms
of adaptation, both personal and organizational, developed to meet a simpler type
of environment no longer suffice to meet the higher levels of complexity now com-
ing into existence.

My colleague, Dr. F. E. Emery, and I attempted to describe this quality in a
joint paper some years back (1963, 1965). He has recently elaborated the analysis
then made in a report to the British Social Science Research Council on “The
Next Thirty Years” (Emery, 1967). Let me use this line of thought to pin-point
the planner’s dilemma, with which you will be only too familiar and which may be
summarized as follows: the greater the degree of change, the greater the need for
planning, otherwise precedents of the past could guide the future; but the greater
the degree of uncertainty, the greater the likelihood that plans right today will be
WIong tomorrow.

Such dilemmas produce what Vickers has called “ecological traps” (op. cit.).
The analysis which I will now offer represents an attempt, by looking for certain
characteristics of the future in the texture of the present, to search for ways of
getting out of the trap.

Il. THE STRUCTURAL PRESENCE OF THE POST-INDUSTRIAL SOCIETY

Just as the past can persist in the present so can the future lie concealed within
it (Emery op. cit.). My endeavour will be to show that in the most advanced
countries the post-industrial society is already structurally present. Far from being
an imaginary entity which may possibly happen in the year 2,000, structurally, it
has already “occurred”; it has in fact been building up for some considerable time
and its outline form, if we can but see it, is present in our midst. What, by contrast,
has not yet occurred, and is not building up at the pace required, is any correspond-
ing change in our cultural values, organizational philosophies or ecological strate-
gies. This will be my second theme. For it is the existence of this mismatch which
is likely to prove our stumbling block in the next thirty years. We go on behaving
as if we were still industrialists, Until we recognize that we are not, we cannot
develop the capability, though we have the resources, to shape our future to good
advantage. To turn the mismatch into a good match constitutes the challenge about
which you have asked me to talk, and a central issue which this raises —~ concern-
ing the establishment of a new relation between the planning and the political
process — will be my final theme.

In what follows I have depended extensively on work at present being carried
out and still unpublished by my colleague Bertram Gross of the Maxwell School
of Government of the University of Syracuse (1968b) under the sponsorship of
the Twentieth Century Fund — “An Overview of Change in America” - both as
regards a good deal of the data and certain of the ideas ~ not that he is responsible
for the particular method I have used or the model I have constructed. My pre-publi-
cation use of his material is privileged for this occasion, and I am indebted to him
for granting permission.
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For convenience I have presented the model in a set of descriptive tables. The
calculations on which the various sections of Table I are based make use of Kend-
rick (1967) and Schultz (1961) revisions of national economic accounts and of
Gross’s further modifications of these; they also incorporate his and others’ (1966)
work on social accounts. Though reference is to the U.S., the model is applicable
to any of the advanced countries, which differ only in degree and rate of change in
the respects considered. Canada is closest to the U.S. in most of these, though not
in some other, respects which would be included in a more comprehensive model.

The method consists of selecting aspects of society which have undergone a
“phase change” from an industrial to a post-industrial pattern in the thirty years
which separate the mid or late 30’s from the mid or late 60’s, so that changes in
the last thirty years may serve as a base for considering — though not predicting —
changes in the next,

Vision thirty years backward and thirty years forward has an existential property.
It is as far back as a man in his prime may look without being confused by his
recalled adolescence and as far forward as he may look without becoming confused
by his anticipated senility. I suspect this is not without relevance to the longest
time-span which has psychological reality as a planning horizon. Conceptually this
time-span corresponds to the “back- and forward-reference periods” of medium-
term “directive correlations” as Gerhart Sommerhoff (1950) has developed this
concept in his theory of adaptation, In this theory medium-term directive correla-
tions represent ontogenetic time — and ontogenetic time is perhaps the best type of
time for a planner to keep if his conjectures are to be living,

TABLE I

PATTERNS OF COMPARATIVE SALIENCE 1935-1965
(based on U.S. data)

I (a) The Power Base of Change

Aspect Salient 35 Salient 65
Type of scientific Empirical Theoretical
knowledge
Type of technology Energy Information
Politically most Financiers and Scientists and
influential establishment industrialists professionals

In Table I the first column lists the aspects selected; the second, patterns salient
thirty years ago; the third, patterns salient, or becoming salient, “now”. The result
is a model consisting of a set of contrasting patterns which exhibit the scope and
nature of fundamental and irreversible changes which have led to the structural,
though not yet the cultural, presence of the post-industrial society.

The first group of aspects (1-3), Table I (a), represents the power-base of
change, the configuration of the “prime movers”, factors which show that a phase
change has occurred in the character of the change-generating forces. As Daniel Bell
(1967) has emphasized, “what has become decisive for society is the new centrality
of theoretical (scientific) knowledge”. This, as distinct from knowledge derived
rather than tested empirically, “has become the matrix of innovation”.

This change is related to the emergence of a new technology based on a new



TRIST: NEXT THIRTY YEARS: SOCIAL PSYCHOLOGICAL VIEWPOINT

concept — information. The advent of the computer constitutes a step-function in
human ability to handle complexity without which the post-industrial society would
be unrealizable. Factor increase in computer capacity since World War II is a
graph with an almost vertical climb (Ayres, 1966). Fusion of the information and
energy technologies has produced systems engineering, the systems aspect of which
was soon appreciated as general. This is building a new capability to understand
large-scale systems in a variety of fields and post-industrial society is characterized
by an increase in the number of these which would otherwise be overwhelming.
Systems analysis does not in itself, as some would suppose, solve the problem of
the multi-valued choice; it does, however, if we so will, enable us to confront it.
This confrontation is becoming a central issue as post-industrialism emerges.

These changes have occasioned a third: the replacement of the financial-industrial
establishment by the professional-scientific establishment as the most influential
group in the corridors of power, though the former group is still there and is likely
to continue as a powerful and needed “third force”. Governments are, however,
now themselves the wealthiest capitalists and control the markets for the most
advanced industries. The resources they need are more than ever those provided
by the knowledge-makers and the knowledge-appliers, and these compose inter-
dependent fraternities, who still own the means of their own production — which
are in their heads. How and where such people and the total set with whom they
interact have and want to live in relation to where they have and want to go and how
they have and want to get there constitute issues central to any consideration of
the urban environment in the next thirty years.

I (b) The Structure of the Economy

Aspect Salient 35 Salient 65
Contribution to GNP Goods and goods Service and person
related services related services
Sector Market Non-market
Leading private Domestic International
enterprises
Costs Marketable commodities Supporting social and

urban environment

The second group of aspects (4-7), Table I (b), identify major changes which
have taken place in the character of the economy. When goods and goods-related
services are separated from service-related services and person-related services,
these latter now account for more than half the GNP, for more than half of total
employment, and for most of the gains in numbers employed. If the activities of
all other non-profit organizations are included along with those of government they
now contribute rather more than half of what the market sector contributes. If,
however, a value is added (following Kendrick and Gross) for households — non-
paid personnel, capital, productivity gain and volunteers — the total non-market
sector begins to exceed the market sector. The relevance of pooling all components
of the non-market sector is that it releases us from being controlled by the industrial
“image” which assumes that somehow the market sector alone counts in producing
the wealth of a society, however important it still is and will be.
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Within the market sector itself the larger enterprises, which account for the
largest part of the activities, have in their scope become predominantly inter-
national — an important trend in view of the increasing nationalism of nation states.

Considerable discretionary purchasing power is now enjoyed by the many as
compared with the few, but the cost of bringing into being and maintaining the
total environment (urban and social) required to permit a high level of personal
consumption is approaching the cost of producing the commodities themselves.
Though, through technological change, mass consumption societies produce more
marketable commodities more cheaply, they are in so doing generating costs of
another kind whose scale is only now beginning to be realized and which must be
met if the transition to post-industrialism is to be made without increasing dis-
organization (c.f. Vickers op. cit.). The relation of market to social costs is the
area about which present confusion and misunderstanding are greatest, controversy
most bitter and conflict most difficult to resolve — since it is an area where questions
of basic values cannot be avoided. It is also the area of most direct relevance to
those concerned with improving “the urban condition” (Duhl, 1963), who find
themselves constrained by these value differences, while being challenged to pro-
duce new forms of “the built environment” (c.f, Holford, 1966) which will increase
rather than diminish “the quality of life”.

Post-industrial society may already be seen as a service society in which the
market, though remaining highly important, is nevertheless becoming sub-dominant,
Economically, it will be a more international society, though one in which national-
ism and “sub-nationalism” will continue to assert themselves. Though remaining
a mass-consumption society, with social costs beginning to overtake market costs,
it will tend to become, to use Daniel Bell’s term (op. cit.), a more “communal
society” in which the individualistic values of industrialism will be less pronounced.
Not that these values, any more than the other industrial features listed, are likely
to diminish beyond a certain limit. Rather is the question one of a change of
emphasis. This different emphasis does, however, imply a change of structure. A
new type of social balance must somehow be struck if the new order of complexity
is to be regulated.

I (¢) Occupational Structure and Education

Aspect Salient 35 Salient 65
Composition of work force Blue collar White collar
Educational level Not completing Completing High

High School School
Work/learning ratio Work force Learning force
Type of career Single Serial

The third group of aspects (8-11), Table I (¢), is concerned with phase changes
in the occupational structure in relation to employment and education. The large
mass of industrial jobs depending on unskilled, semi-skilled or even skilled labour
when this is manipulative, is being automated and computerized out of existence.
The jobs that remain, or are being created, involve perceptual and conceptual skills
on the one hand and interpersonal skills on the other. White collar already out-
number blue collar workers.
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A first implication is that the qualifications required to enter “the world of work”
have been raised to a new level, which gives one meaning (there are others which
are also important) to the fact that well over 50 per cent of the present school
generation is completing high school, with over 40 per cent of the 18-21 age
group at least attempting some form of college education (Bell, 1967, op. cit.).
Thirty years ago the latter was 12 per cent, the former well below 50 per cent,
against grade school completion for the bulk of the population, which expressed
the norm of the industrial society. A second implication relates to the “mainten-
ance effort” now required to remain in the work force, given the obsolescence-rate
of skill and knowledge. Pertinent here is a new finding by Gross — that the “learning
force” is already greater than the work force. If all those in some form of continu-
ing as well as formative education are put together, they outnumber those working
at their job.

A linked change is that from the single to the serial career — based on a growing
realization that an initial occupation is unlikely to last out a working life. In my view
this change is already salient in the generations still on the younger side of their
mid-careers. The town planner must already be taking account of a changed occu-~
pational structure with far-reaching effects on the nature of work and of the
educational process.

I (d) Leisure and Unemployment

Aspect Salient ’35 Salient ’65
Work/leisure ratio More working hours More leisure hours
Character of unemployment Cyclical though large Permanent in

disadvantaged minorities

The next two aspects (12-13), Table I (d), consider leisure, first in relation
to employment, then to unemployment. The ratio of leisure to working hours
(among waking hours) has now become positive for the bulk of the employed
population if the year (including weekends and holidays) is taken as a whole. The
only groups for whom the work-leisure ratio remains negative are the members of
the scientific and professional establishments and their executive and political
counterparts who together constitute the “meritocracy” (Young, 1958). For these
the distinction between work and leisure is frequently unreal (or alleged to be).

If the development of opportunities for effective use of more leisure in the
employed population constitutes one challenge to innovative urban planning, a
more immediately severe challenge arises from the need to ameliorate the circum-
stances of those whose “leisure” derives from their unemployment. In the late 30’s
the unemployed were perceived as a manifestation of incomplete recovery from
economic depression. If Keynes could be used to manage the economy they would
all but disappear; and post-war Western European experience for two decades has
seemed to confirm this expectation. For some time, however, another process has
manifested itself in the U.S., and in Canada, and may be beginning to affect cer-
tain European countries (including my own) namely, the permanent presence of a
large, heterogeneous and growing class of disadvantaged individuals unequipped
to meet the higher requirements now obtaining as a condition of entering, or

9
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maintaining a position in, the changed occupational structure, and “ecologically
trapped” in poverty.

In the U.S. that the negro should be the core member of this class has produced
a situation of deepening crisis, which suggests that a limit of the Vickers type has
been passed. The nature of the underlying problem and its growing scale are, how-
ever, general and a function of the presence of post-industrial features in a society
continuing as if still only industrial. This type of problem has no solution in terms
of the values of industrialism. New understandings are required, for example, of
the relation of welfare and development which have become interdependent under
post-industrial conditions (Trist, 1968).

Michel Chevalier (1966, 1967) has called many-sided problems of this type,
which require new appreciations in the transition to post-industrialism, “meta-
problems”. His central point is that not only have the problems themselves devel-
oped far wider ramifications through the increased connectedness in the causal
texture of the environment but that this quality of diffuse extension is also becoming
more widely perceived. This is equivalent to saying that it has become “existential”,
and that this existential dimension represents a new factor which must be taken
into account. In his view, “society has come more and more to perceive and articu-
late a new kind of problem. It is not only a matter of putting related problems
together; new knowledge and expectations have caused a fusion, an interrelation of
problems into a class of meta-problems. And society, once having perceived a
meta-problem, begins also to perceive that courses of action to relieve it are inter-
related. In fact, some comprehensive attack is now the only strategy acceptable to
society”. He refers to Poverty, Environmental Pollution, Water Resources, Back-
ward Areas, and Bi-lingualism and Bi-culturalism as issues now widely recognized
in Canadian society as constituting meta-problems.

The urban planner, it would follow, must learn to work in the meta-problem
rather than simply in the problem frame of reference, and to take a leadership role
in persuading others to do so also. A number of people at the “grass roots” have
been found in several studies (e.g. Higgin, Emery & Trist, 1969), to understand
this better than a number of decision-makers who tend to cling to whatever part of
the problem lies within the jurisdiction of their departments. But then our whole
institutional structure has been built up in this way — which suited the conditions
of industrialism.

The fifth group of aspects (14-16), Table I (e), concerns the family where
phase changes producing considerable disturbance have also occurred. The nuclear
family is being complemented by the “semi-extended” family (Gross, 1968 b),
characterized by the presence of more than two generations (three commonly, four
and even five not uncommonly - in communication, thanks to the technology now
available, though not necessarily under the same roof). This change is occurring
at a time when inter-generational conflict is rising directly as a result of the faster
overall change-rate, which gears each generation to a different future. Meanwhile,
the prolongation of the educational process is increasing the economic dependence
on their parents of adolescents and young adults (now marrying at an early age)
at a time when these same parents are having to take more responsibility for their
own elders,

The ensuing strains are both emotional and economic, but the latter aggravate
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I (e) Family Structure

Aspect Salient ’35 Salient ’65
Basic type Nuclear Semi-extended
Inter-generational Less extreme More extreme
conflict
Hard goods investment Businesses Households

the former in upwards mobile families in the lower middle class — the post-indust-
trial version of the “working class”. This accounts in no small measure for the
hostility of this class to the disadvantaged groups who threaten them, for example,
as a tax burden, as devaluers of their property, or as lowerers of the quality of
education available in their neighbourhood.

The more established a middle class family becomes, the more highly does it
capitalize itself. More hard goods investment now goes into homes than into busi-
ness enterprises (Gross op. cit.). This is a resultant of complex forces, intensified
by the cost of purchasing personal services. If one effect is to increase the isolation
of the middle class family from the surrounding society another is to create innu-
merable pockets of under-employed resources which make the middle-class suburb
the most cultivated economic wasteland in post-industrial society. For the urban
planner it creates problems equalled only by those, however different, of the inner-
city slums. In a sense we have all become “ghettoized”. This image targets the
extent to which social defences of segmentation, fragmentation and dissociation
(Emery op. cit.) have been mobilized by the societal drift towards post-industrial-
ism. A different type of more integrated urban environment is a necessary condi-
tion for correcting this — one in which daily contact can take place between mem-
bers of a wide cross-section of a society. Without the informal and continuous
“reality testing” which this permits, hostile fantasies may be expected to develop
which will entrench prejudice between the various sections of an “apartheid
society”.

I ( ) The Environmental Context

Aspect Salient 35 Salient ’65

Organizational Large single Inter-organizational
organizations clusters

Urban Single metropolitan Inter-metropolitan
areas clusters

Rural Quasi-autonomous Urban-linked or

dissociated

Pollution Within safety limit Passing safety limit

Natural resources Treated as Feared as exhaustible
inexhaustible

My last group of aspects (17-21), Table I (f), concerns certain broad features
of the environmental context, beginning with the organizational. The phase change
here is that the salience of the large single organization, such as General Motors,
has been replaced by the salience of large inter-organizational clusters, such as the
NASA-space complex. And there are wider and more vaguely bounded entities;
for example, people as different as Lyle Spencer, head of an IBM subsidiary (vide
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Gross 1968a), and a social critic such as Michael Harrington (1968), have recently
begun to talk about the social-industrial complex — rising in the wake of the mili-
tary-industrial complex — the first being a response to the urban crisis as the second
was to the cold war. These clusters represent complex interrelationships between
government agencies, industrial enterprises and university departments.

They have been a principal cause of the second change in environmental context,
the appearance of the inter-metropolitan cluster. Whether or not we care for any
of its particular manifestations to date, the inter-metropolitan cluster would seem
to be the urban intimation of the post-industrial society. What could be brought
into being, if people such as yourselves are given their head, papers such as that by
Friedmann and Miller (1965) on “The Urban Field” give promise. How and how
far you may get your head is a question I will leave for the concluding section.

Here I will comment, however briefly, on three critical and not unrelated aspects
of environmental context, noting that:

(a) those parts of the rural environment (such as “agro-bis” farms) which are
economically viable have become part of the urban field; those (such as outlier
homesteads) which are not have become dissociated and are in decay; their inhabi-
tants are outside the main society as much as those of the city’s slums and as diffi-
cult to reach with any effectiveness;

(b) even the present level of environmental pollution cannot continue for the
next thirty years without inflicting irreparable damage (such as a change in the
CO, balance in the atmosphere) ;

(c) the rate of consumption of natural resources cannot continue as if the
supply were infinite (hydro-carbons, for example, especially as fuels).

The structural presence of the post-industrial society discloses that we have
reached or will soon reach a number of limits critical for our survival. Unless we
can learn new methods of social regulation, the chances are small of our being
able to realize the immense possibilities that now exist for improving the quality of
life.

1. THE CULTURAL ABSENCE OF THE POST-INDUSTRIAL SOCIETY

This brings me to my second theme, the absence of a culture congruent with the
needs of the post-industrial society despite the fact that post-industrialism is struc-
turally present to a far greater extent than is commonly recognized. If I ask what are
the salient cultural patterns of today compared with those of thirty years ago, more
especially those related to our core values, whether personal, organizational or
political, my answer can only be that they are largely the same. It is scarcely sur-
prising therefore that we are witnessing a mounting crisis of alienation whose mani-
festations increase in variety and in intensity, whether expressed as withdrawal or
protest. This is not to say that new and appropriate trends are nowhere to be dis-
cerned, but that these are nearer the horizon than the main sky.

If I ask what kind of new values can be regarded as appropriate, I find myself
answering in terms of the following criterion: that they must be values which en-
hance our capability to cope with the increased levels of complexity, inter-depen-
dence and uncertainty that characterize the turbulent contemporary environment —
a turbulence likely to increase during the next thirty years. Evidence is mounting
that the individual by himself, or indeed the organization and even the polity by
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itself, cannot meet the demands of these more complex environments. A greater
pooling of resources is required; more sharing, more trust, more co-operation. The
inference may be drawn that appropriate emergent values will tend to be communal
rather than individualistic. Their direction will be opposite to that which value-
formation has taken in industrial societies, moulded as these have been by the
Protestant Ethic. One may, therefore, expect resistance to their establishment and
diffusion. Such resistance, which is both conscious and unconscious, has in my
view been responsible for a good deal of the cultural lag which has prevented more
extensive co-operative action from having already been taken concerning prob-
lems of the urban environment. In the U.S. only this year has the Urban Coalition
made an effective appearance, though now that it has emerged rapid progress may
follow.

TABLE 1I

CHANGES IN EMPHASIS OF SOCIAL PATTERNS IN THE TRANSITION TO
POST-INDUSTRIALISM

Type From Towards
Cultural values achievement self-actualization
self-control self-expression
independence inter-dependence
endurance of distress capacity for joy
Organizational mechanistic forms organic forms
philosophies competitive relations collaborative relations
separate objectives linked objectives
own resources regarded as own resources regarded also as
owned absolutely society’s
Ecological responsive to crisis anticipative of crisis
strategies specific measures comprehensive measures
requiring consent requiring participation
short planning horizon long planning horizon
damping conflict confronting conflict
detailed central control generalized central control
small local government units enlarged local government
units
standardized administration innovative administration
separate services co-ordinated services

Table 1I represents a model of the key cultural patterns persisting from indus-
trialism (column one) and contrasts them with a set of recently emergent patterns
(column two) which, though their hold is precarious, may be regarded as congruent
with post-industrialism and therefore likely to gain in salience during the next thirty
years (c.f. Trist, 1968, op. cit.). The model may be compared with that for the
structural variables presented in the various sections of Table I.

Under “cultural values” I have listed four corner-stones of our traditional mor-
ality: achievement, self-control, independence, and endurance of distress (grinning
and bearing it as we still say in Britain). But while psychologists are busy giving
tests to discover how “need achievement” (McClelland 1960) is progressing in
developing countries, planners concerned with urban North America might be
better advised to design the “habitats” of the future from the other list. Self-
actualization, a value discerned by Abraham Maslow (1954, 1967), is something
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for which more and more people are demanding some opportunity. As regards
self-expression, Friedmann and Miller (op. cit.) report data obtained by the Stan-
ford Research Institute showing that there are already 50 million Americans par-
ticipating in amateur art activity. As regards interdependence, my Tavistock col-
league Ronald Laing (1963) notes that the word “you” does not occur in Freud,
whose “self” had no “other”; perhaps it took a second world war to add the other
to the id. The regulation of positive as distinct from negative affects (Tomkins,
1964) will require the formation of new norms. We shall need to find ways of
going “beyond the super-ego principle” without simply falling back on the “plea-
sure principle”. The urban field during the next thirty years is likely to be occupied
by increasing numbers of people who carry values of this kind and who are seeking
solutions to problems of value.

New values, however, will become salient only if experience in all parts of the
life-space consistently supports them. Therefore, what is happening in organizations
has particular importance. Column one summarizes classical organization theory
and prevailing management practice. It is significant that it is in complex science-
based enterprises, i.e. the most post-industrial, where the attitudes and values of
column two are beginning to take hold. The impact of McGregor’s Theory Y
(1960) in these enterprises illustrates the trend, as does the increased use of long-
range planning (Steiner, 1968) and the more frequent recourse to consortia
arrangements (Higgin & Jessop, 1965). Attitude to ownership of resources became
a central issue in a project on company objectives and management philosophy
which the Tavistock Institute began some three years ago with Shell Refining
Company in London (1965). The company has stated formally that it regards its
resources, both material and human, as belonging to society as well as to itself and
has undertaken to manage these resources in accordance with this principle. The
social responsibility of business has recently become a central issue in the U.S. in
relation to the urban crisis. If the value systems of leading private enterprises
begin to shift in a more communal direction the effects on the wider society may
be considerable even within a decade. The shift of attitudes in this direction, within
one year, of a group of leading industrialists who have been visiting Los Angeles
has been so great that it would constitute a phase change should it prove to be
permanent.

Just as kinship systems tended to be the most salient component of the social
structure in pre-industrial societies, formal organizations, of the type just discussed,
have taken this role in industrial societies. But the salience of inter-organizational
and inter-urban clusters is already sufficiently established in post-industrial societies
for the ecological systems they compose to be regarded as their critical element.
The appropriateness of the strategies through which ecological as distinct from
organizational systems are regulated becomes therefore a decisive feature in deter-
mining the adaptive effectiveness of the culture of post-industrialism. This will
require, as I shall attempt to show later, a new kind of politics. In column one I
have set out the prevailing pattern, which reflects the persistence of an industrial
concept of ecological regulation based on bureaucratic principles. Column two
contrasts it with a very different pattern which only in the last few years has begun
to take shape. This gives some hope that we may become able to meet adaptively
the higher orders of complexity, inter-dependence and uncertainty now obtaining.
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When Emery and I (op. cit.) were considering the causal texture of complex
environments we concluded that adaptation to them would lead to dissimilar organ-
izations becoming positively correlated and that these correlations would take the
form of social matrices — that is to say, ecological systems. A social matrix, or
ecological system, cannot be held together by bureaucratic controls for it lives
under many roofs rather than under a single canopy. It can only be regulated
through a system of values which its members hold in common. Hence the impor-
tance of shared values in the regulation of post-industrialism. Whether a sufficiently
rapid diffusion of new and appropriate systems of shared values can take place in
complex pluralistic societies undergoing rapid and uneven change is something
which no-one can know at the present time since the problems posed are entirely
new.

The emergent trends noticed in this section are congruent and, in my belief, in
the right direction, though they have made a late entry. We must not forget, how-
ever, that we now live in the age of Marshall McLuhan - that the communica-
tions technology of post-industrialism is available. According to what we do with
it, it may work for us rather than against us and increase the diffusion rate of new
values in ways not previously possible. The urban planner must be an active contri-
butor to the combined and growing effort which is beginning to steer the process
in this direction,

IV. THE POLITICAL ENGAGEMENT OF THE PLANNING PROCESS

The structural-cultural mis-match which I have examined, together with the
nature and direction of the emergent adaptive processes, leads me to these conclu-
sions. The accelerating and uneven change-rate in the contemporary world is pro-
ducing a post-industrial society in which auto-regulative processes cannot be de-
pended upon to take care of the future. Since the next thirty years will not take
care of themselves, our only option is to take care of them ourselves. This means
taking an active, intervening rather than a passive, respondent role (Emery, op.
cit.) in regulating the welfare and development of society; and this means plan-
ning in its many varieties (c.f. Shafer, 1967), which under conditions of post-
industrialism, becomes a mandatory activity.

What style of planning, then, has the best chance of success? Let me be bold
enough to suggest that something not unimportant has been known about this for
some time, though the forms in which it is beginning to appear and be developed
in Canada and the United States are different and novel. For example, thanks to
Monnet, French planners fifteen years ago put into practice a simple but funda-
mental truth:— that planning is not so much a programme as a process, which,
however technical many of its aspects may be, is in underlying nature a social
process. This process is both continuous - its phases of formulation, implementa-
tion, evaluation and modification succeeding and interacting with each other with-
out reaching a final limit (as in the Chicago plan); and participative — all those
concerned must contribute in appropriate roles (as in the plan for the Gaspé of the
Bureau d’Aménagement de I'Est de Québec). Else, one may ask, regarding con-
tinuity, “what of the plan, now that circumstances have changed?”; and regarding
participation, “who is making plans for whom about what?”.

Planning processes, understood in this way, will, in my hypothesis, become the
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basis of a new “culture” of politics. On the one hand, this new political culture
will involve continuous dialogue, “animation sociale”, bargaining and accommoda-
tion among interest groups — leading to innovative joint problem-solving as ex-
perience is gained and greater trust is established. On the other, it will demand a
full technical “input” from the planning professions and their supporting sciences
at all stages and at all levels. I suspect there will always be a certain dissonance
between the technical and the participative aspects, and I doubt if the “planners’
dilemma” will ever be completely resolved, though the attendant conflicts, we may
hope, will on the whole be benign rather than malign in Boulding’s sense (1966).
The task of the new politics will be the regulation of ecological systems under-
going rapid but uneven change under conditions of increasing complexity, interde-
pendence and uncertainty. One of the troubles is that there is a galaxy of such
systems which overlap in various dimensions. Somehow we must find a way of
reducing both systems and dimensions to a manageable finite set — though not,
I suspect, by factor analysis any more than by opportunistic circumscription or
overcentralised control. To succeed in a problem-continuing environment, post-
industrial politics must become both more informed and more participative than
the politics of industrialism; more devolved and open to more rapid and continu-
ous feedback. Post-industrial man will spend more of his time in politics than
industrial man and more also in planning. This, I anticipate, is how not a little of
his excess leisure will be consumed.

Michel Crozier (1966), who is carrying out a sociological study of the decision-
making process of the V° Plan, has shown that the most important effect of French
planning lies not so much in the achievement of the targets as in the social learn-
ing released in the innumerable commissions which take part in making, carrying
out, and revising “the plan”. Each of these represents a particular coalition of
interests, often never brought together before, or previously too antagonistic to
cooperate. One has to remember that this whole process, whatever its shortcomings
(it has, for example, been too élitist even though cross-élitist), got going during
the Fourth Republic when the party political system was collapsing and the Algerian
war dividing the country; and that it has continued during the Fifth Republic. De
Gaulle has had to take the need for more involvement into account in the current
crisis of his country. When planning as a continuous and participative problem-
solving activity becomes organically linked to the open-ended political process of
a society, however imperfectly, it would seem somehow to develop a certain
“robustness”,

An anti-planning ideology persisting from the most powerful industrialism in the
world has delayed the emergence of acceptable forms of the planning process in
North America until relatively recently, apart from the herculean and often com-
peting efforts of special agencies on the more discrete “industrial” model. Now
that they have begun to make their appearance the context is not so much as in
Western Europe that of the national economy (the President’s Council of Economic
Advisers and the Economic Council of Canada are deemed to regulate, not to
plan) as that of the urban environment — which is where the central meta-problem
lies, in the zone of the greatest turbulence, over here, on your continent.

The challenge of the next thirty years in urban North America consists in search-
ing out new ways of organically relating the planning to the political process in
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Canada and the United States, when these two very similar yet very different socie-
ties are “frontiering” their way towards post-industrialism not only for themselves
but also in the interests of learning on the part of the rest of the world in its vary-
ing circumstances. New relationships between planning and politics which actively
involve the citizenry will need to be evolved, pluralistically, at all levels — local,
state, provincial, and national — and between government and non-government
organizations of all kinds. To an outsider, progress would seem to be under way
despite vicissitudes, and recent tragedies in the United States. Many types of
coalition between public and private power and statutory and voluntary bodies
have appeared; and projects and programmes, sometimes small, sometimes large,
have provided a basis for a growth of involvement, while experience has been
gained in the harnessing of protest. The professionals and the academics are
beginning to work out new roles of a kind which are enabling them to retain their
commitment to professional and scientific values while collaborating with the
other actors. Only the joint participation of the professional and scientific forces
with the socio-industrial and political forces can secure the necessary and sufficient
conditions for solving the problems of urban North America in the next thirty
years.

I would like now to quote a passage from the book by Sir Geoffrey Vickers
which I mentioned at the beginning of my address as a way of restating my general
thesis:

“I have described our present state as the last stage in a free fall - the fall from
the agricultural into the industrial epoch (and beyond): from a natural into a
man-made world; and so into an increasingly political world, a world so unpre-
dictable that it demands to be regulated, nationally and internationally, by pol-
itical decisions of increasing scope.

“There is nothing defeatist in this conclusion. Government is our major instru-
ment of adaptation. Just as we pride ourselves that through technology we have
learned to shape the natural world to suit us, rather than suiting ourselves to it,
so we shall pride ourselves, if we ever succeed in doing it, on shaping the man-
made world to suit us, rather than scurrying about in search of ways to live with
its vagaries. But we cannot pride ourselves on this yet, because we have not
yet achieved it, nor have we evolved either the political institutions or the politi-
cal ability to achieve it.

“Worse — we are not yet developing this ability fast enough even to keep pace
with the course of events. This is not surprising, because political change is
limited by the speed at which people can change their ideas of the world they
live in, their expectations of it and their willingness to accept its expectations of
them; and all of these I regard as cultural changes. Culture changes with the
generations, but, as with other changes, there is a limit to the rate at which it
can change without losing its coherence.”

This, in the words of a countryman of mine who is no stranger to Canada, and
who, though now into his seventies, takes his thought several steps further with
each new book, is the problem as I see it. We are at the beginning of a new type
of learning through which we must become able to meet a faster, uneven, change-
rate without losing coherence. Planning, in the sense I have been talking about it,
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is the master-skill of this new learning. As a combined technocratic and democratic
operation concerning all dimensions and levels of a society it is a young and un-
mastered art representing the basis of the new form that politics is beginning to
take, the new mould that its “culture” is beginning to “grow”, in the post-industrial
society. It is a process of unending imperfect co-ordination and of continuously
learning more about how to decide among seriously uncertain alternatives so that
some of the better futures are kept open.

To ask for more technocracy and more democracy at one and the same time is
to ask for a lot — but who dare ask for less when the structural presence and cul-
tural absence of the post-industrial society require the political engagement of the
planning process?

RESUME
1 La dérive vers une société post-Industrielle

D’un élan non controlé nous “dérivons” vers une ére nouvelle. Frappés de la tur-
bulence qui caractérise ce mouvement, certains d’entre nous n’hésitent plus a ex-
primer leurs craintes de ce qu’a moins que nous arrivions d des normes de controle
acceptables, des aspects critiques de notre environnement, de nos vies, nous échap-
peront totalement.

De la turbulence de cette évolution nait un dilemne qui fait que s'il est vrai que
le besoin de plannification grandit dans la mesure ou le rythme de Pévolution
s’accéleére, Paccéleration méme de cette évolution compromet, dans la méme mesure,
Pefficacité de toute plannification.

Pour contribuer a éviter les “piéges écologiques” auxquels de tels dilemnes peu-
vent nous réduire, je me propose, dans la présente analyse, d’identifier dans la
trame du présent certaines caractéristiques de cet avenir qui, a tant de justes titres,
nous inquiéte.

2 La présence des structures d'une société post-Industrielle

Loin d’étre un mythe, cette société présente déji des profils reconnaissables. A
cette émergence ne correspondent pas cependant les essentielles mutations de va-
leurs culturelles, de philosophies de I'organization, de stratégies écologiques.

Le redressement de ce décalage est mon principal propos. La question des nou-
veaux rapports a établir entre les processus de planification et de politique, U'une des
clefs de ce redressement, me servira de théme final.

Le modéle de déspistage de la présence des structures post-industrielles au sein de
notre société soi-disant industrielle est proposé sous forme de tables descriptives
de Pévolution de certains aspects sociaux de 1930 a 1960 de sorte que les muita-
tions de ces trois décénnies puissent servir a considérer, mais non pas a prédire, les
mutations des trois décennies a venir.

Il résulte de ces tables une mise en lumiére de limportance et de la nature des
changements fondamentaux et irréversibles qui ont suscité Iémergence des struc-
tures, quoique pas encore de la culture, d’une société post-industrielle.

La présence de ces structures révéle que nous avons atteint, ou atteindrons bien-
tot, la plupart des limites critiques a notre survie. A moins que nous n’apprenions
de nouvelles méthodes de discipline sociale, il semble que nous ne parviendrons
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pas a tirer parti des possibilités qui pourraient étre consacrées a U'amélioration de
la qualité méme de la vie.

3 L'absence culturelle de la sociéié post-Industrielle

Si Uon s’interroge sur les différences fondamentales qui caractérisent notre culture
ainsi qu'elle se manifeste en 1930 et ainsi qu’elle s'exprime aujourd’hui, surtout
pour ce qui touche nos valeurs essentielles, qu’elles soient personnelles, organisa-
tionnelles ou politiques, on est forcé d’admettre que ces différences sont fort peu
marquées.

Tout semble indiquer pourtant que nous devrions évoluer vers des valeurs com-
munautaires plutét qu’individualistes; la responsabilité sociale de “U'Entreprise” est
devenue, aux Etats-Unis, l'un des thémes majeurs de la crise urbaine. Si les sys-
temes de valeurs des grandes entreprises s'orientent vers la “communauté” les effets
de cette mutation sur notre société deviendront considérables, a bréve échéance.

L’importance, au sein des sociétés post-industrielles, des noyautages inter-orga-
nisationnels et inter-urbains est déja affirmée au point ont ces véritables systémes
écologiques doivent étre considérés comme leur élément critique; Popportunité des
stratégies grdace auxquelles les systémes écologiques, par opposition aux systémes
organisationnels, seront réglés devient donc un facteur décisif de Uefficacité d’adap-
tation d’'une culture post-industrielle, ce qui implique des systémes politiques
nouveaux.

4 L'engagement politique du processus de plannification

Le décalage structure-culture et la nature et 'orientation des nouveaux processus
d’adaptation me portent aux conclusions suivantes: de la turbulente évolution du
monde actuel surgit une société nouvelle ol aux processus d’auto-régulation inadé-
quats devra étre substituée la plannification en ses multiples variétés.

Quel style de plannification promet les meilleurs résultats? On en pergoit des
indications en tenant compte, par exemple, de U'expérience frangaise qui, il y a déja
15 ans, appliquait une simple mais fondamentale vérité: La plannification n’est pas
tellement un programme qu’un processus qui, quelque techniques que soient bon
nombre de ses aspects, est au fond un processus social.

C’est un processus continu, et ¢'en est un de participation ou tous les individus
concernés doivent jouer un role.

Compris de cette fagon les processus de plannification deviendront la base d’une
nouvelle culture “politique” supposant un dialogue continu de tous les participants
et la contribution technique des professionnels de la plannification et des sciences
qui lappuient.

L’homme post-industriel se consacrera davantage a la politique et a la plannifi-
cation que 'homme industriel.

En autant quelle est a la fois technocratique et démocratique et fouche toutes
les dimensions et tous les niveaux de la société, la plannification est un art neuf qui
reste a maitriser, afin que restent accessibles les meilleurs avenirs.
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URBAN NORTH AMERICA: THE NEXT THIRTY YEARS.
SOCIAL PROBLEMS IN PLANNING

William Michelson

The ideas of this paper have been used with consider-
able elaboration, in Chapter 9 of the book, Man and
His Urban Environments: a sociological approach,
Addison-Wesley Publishing Company, Don Mills,
Ontario, 1970.

The original date of this talk (June, 1968) should
be kept in mind, since several encouraging research
endeavours on projects mentioned occurred only
after that time. The author can take responsibility
neither for their occurrence nor for his apparent ig-

norance of them.
W. MICHELSON

It doesn’t take a sociologist to inform anyone that there are grievous social
problems about us today, that there have always been social problems, and that
their disappearance is inconceivable. Indeed, what need be taken as a starting
point is only that the problems that create concern change regularly as time passes.
Plagues and epidemics, for example, have been replaced by automation and leisure
as sources of public concern.! Similarly, the problems of some minority groups are
intensifying just as those of others are moderating.

I do not pretend to be a seer. But I do see as a genuine concern of physical
planners today the isolation of social problems their products engender.

It is by now trite to refer breathlessly to trends of population growth and urban-
ization occurring simultaneously. Yet their physical implications are relevant here.
In the next thirty years, great numbers of additional people must be housed in and
around major cities. Beyond housing, major decisions on urban development must
be made to insure the ability of people to pursue nonresidential activities. We
need to know what problems in the population will be caused or aggravated by
the decisions planners make to control the physical environment. We must know
which decisions will minimize or alleviate social problems.

When spending time in any particular city in Canada, one gets a unique notion
of what trends in physical development are inevitable. In Metropolitan Toronto,
for example, even the most conservative public officials are currently warning all
but the most affluent to forget their aspirations for single family housing; multiple
dwellings are in the future. A short stay in Calgary, on the other hand, would lead
to a belief in single housing as a realistic norm, despite several handsome new high
rise buildings.

I do not think any current trend is unalterable, given sufficient governmental
activity, utilization of transportation technology, and use of other means of man-
aging the environment. I do think, however, that a prerequisite to planning the

1Tan Weinberg, “Social Problems Which Are No More”, in Erwin Smigel (ed.), Handbook
of Social Problems, Chicago: Rand McNally, publication forthcoming.
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next thirty years’ growth is to know what difference it makes in the lives of local
residents if one or another trend in development is followed. Should one take steps
to alter the “inevitable”?

WHAT DO SOCIAL SCIENTISTS KNOW?

Social scientists have concerned themselves in increasing numbers with social
problems stemming from manipulation of the environment. Usually, our answers
are limited and unsatisfying to people who want definite information on which to
base decisions, and we all too often ask for research at the same time we are
asked for answers.

Yet, I would argue that social scientists have accumulated a respectable series
of findings which point to social problems inherent in physical planning and which
suggest avenues of remedial action.? I shall sketch below purely for the purpose of
illustration an assortment of a few of these findings and a brief statement with
each finding of what social problems are thereby related to environmental plan-
ning.® Each finding could be (and has been) the subject of at least a full paper;
therefore the following series must be viewed only as a basis for evaluating the
kinds of things that have been done (but not their quality or extent) as well as
future needs for information in this area.

1. Intense, frequent association with a wide range of relatives thrives in areas in
which many people have easy physical access to each other, while the same people
find this style of life diminishes involuntarily in areas of low “density.” Planners
urging the elimination of districts in which people appear to be always in each
others’ hair and overspill into the streets must be alert for the possibility that they
are also eliminating stable relations and mutual aid systems among people who
have little else.

2. Active, traditionally “masculine” pastimes are part of home life only when
the environment is structured so as to minimize the impingement of neighbours
on each other. When men can do what their heritage and national ideology de-
mand only at the risk of disturbing people in the next apartment, problems poten-
tially brew for many people.

3. People with “cosmopolitan” life styles desire more physical separation from
neighbours and place less emphasis on proximity to facilities and services than do
people whose interests are “local”. The neighbourhood unit plan is meaningless
to people who have the world as their oyster. But there is still a sizable proportion
of local yokels who appreciate old-fashioned mixtures of land use and densities
and who feel lost without them.

4. Direct access to the outside maximizes control in child-raising under conven-
tional parent-child relationships. Planning family living higher than the second
floor of a high rise invites devastation, since parents can’t see what havoc their
mobile children are wreaking unless they personally escort them outside each time
or have a maid to send.

5. Self contained housing units minimize parent fostering of children’s inhi-

20ne of my recent tasks has been the preparation of a small book which aims to synthesize
diverse findings on the social aspects of the physical environment. It is tentatively entitled Man
and his Urban Environment and will be published by Addison-Wesley, probably in early 1969,

3Many of these findings have already been diffused among those interested in housing. See,

for example, Thomas G. Seabrook, “The Role of the Sociologist in the Planning Profession”,
Habitat, Vol. 8, no. 2 (March—April, 1965): 20-24,
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bitions. Johnny can pound the kitchen floor and blow off steam if it bothers
nobody else. Otherwise he must be sat on until he learns better. Many will argue
that this hurts him.

6. Adults, before and after raising children (as well as those who are childless)
more frequently rate centrality (i.e. access to consumer goods and services) more
highly than do families with growing children. Central city cliff dwellers are not
usually there for the dwelling types, but rather for accessibility to recreation and
services. This fact is ignored at a great peril in development dollars.

7. The percentage of income that people will spend on good housing varies
according to their education. Forced increases in percentage of income spend on
housing create ferocious problems for blue-collar workers who prefer to spend
(and are in the habit of spending) more for consumer goods.

8. Different socio-economic classes have different conceptions of housing ade-
quacy. Poor people demand security from their housing but are instead often
offered what they consider frills by public authorities. Others feel cheated without
these frills.

9. Completely random placement of working class residents among middle class
neighbours results in the isolation of the former rather than in any intended, posi-
tive result. Complete socio-economic integration is democratic, but the people
whom this arrangement is supposed to benefit lack the social skills to claim this
benefit. Greater problems hence ensue.

10. People who highly value convenience are likely to prefer more mixed land
uses and small lot sizes. People who highly value individualism prefer larger lot
sizes. Planners advocating rigid standards ignore the possible frustration of deeply
held values which suggest planning for diversity in metropolitan areas.

11. People associate private open space with family activity, regardless of the
size of the space. The cluster concept requires different ideas on space utilization
than many North Americans now possess. Built indiscriminately, it could add to
people’s other housing frustrations.

12. Housing condition leads directly to social and physical pathologies only
when it is “desperately inadequate”. Marginal improvements in housing condition
have been found markedly related to few expected benefits, the most pronounced
of which is shorter childrer’s illnesses. Most exercises in improving housing con-
ditions do not in themselves substantially improve social problems, despite the
pervasive mythology to the contrary.

13. High neighbourhood density seems more related to social pathologies than
crowding within dwelling units, but its effect is mediated by personal and cultural
factors. Absolute density standards are vacuous.

14. High noise levels are related to the incidence of diseases that involve ten-
sion. Noise abatement is meaningful.

15. Lack of ability to meet people in a place where contact can become mean-
ingful (such is often found in high rise apartments) is related to an increased in-
cidence of reported medical problems, possibly reflecting induced introversion.
Planning dwelling units remote from where people meet on a meaningful basis
may satisfy part of the population, but one result (all else equal) is an increased
turning in on oneself which can result in problems which disrupt, regardless of
whether the source is hypochondriacal.

16. A forced change of residence induces a psychiatric syndrome more direct
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than most other human responses to environment. This is particularly acute among
people whose cultural or occupational traits (or both) are different from middle
class norms. These considerations urge second thoughts on any particular case of
proposed urban renewal. This series of research findings has led to an official
change of renewal policy in the U.S.

Thus, there are a number of social problems with an organic tie to planning
decisions, and there is no reason to doubt their potential relevance for the next
thirty years. But if these sixteen findings can be held up as representative of what
social scientists can now offer planners, they are subject to evaluation as well.
What does it all add up to?

On the positive side, one could argue that each of these findings attacks directly
an issue of great relevance to physical planners of all ilk. A variety of issues (such
as urban renewal), principles (such as the neighbourhood unit plan), and stan-
dards (such as density) are put in a new light by social research. At least partially
on the basis of these findings, some planning decisions are being made differently
today.

On the other hand, much of what has emerged is limited in scope and in time.
People can be characterized in an infinite number of ways, each of which at
least minimally affects what you otherwise know about them and can use as a
basis for planning. For example, what you may assess about a particular family’s
housing needs on the basis of its life cycle stage may be altered to some degree
when you learn of its values or its social class. Thus, much of our present knowl-
edge focuses on the prominent features of a situation. One would expect that the
picture would not look otherwise once the more subtle details are combined with
these highlights, but this is never known until seen.

With respect to limitations in time, much current research tying together social
problems and physical environment relies on a snapshot image at one point in
time. What has mainly been ignored is the dynamic process of adjustment between
the two. Some problems may vanish with exposure to new surroundings; others
may appear. Exactly how people adapt to a variety of specific changes in their
environment is valuable but scarce information.

These limitations in scope and time are illustrated by mention of just a few
questions that stem directly from the findings sketched above. It is difficult to put
a value on one piece of knowledge as opposed to another, but it is obvious to
me that the unanswered questions are no less important than those which now
have answers. They point to urgent research efforts which must make sense out of
what we now know just as they identify potential social problems in planning.

1. What happens to the North American father’s image and activities when
“frontier” housing conditions cease to be even unrealistic expectations? Is there a
new sedentary, indoor life style? What effect does this have on the raising of
future generations? What extra-residential substitutes are used if a person can’t
play an expected role in his own dwelling?

2. Can’t a family unit contain within ijtself contradictory residential needs? For
example, aren’t the lacks in suburban residence a partial impetus for young adults
to split off from their families at the earliest opportunity?

3. What changes in the concept of “family accommodation” are occasioned by
the mother who works every day?

4. To what extent would high rise improve as a location for family living with
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a) expensive sound insulation, b) children’s facilities within control distance from
the parent, and/or ¢) more tenant responsibility for maintenance and remodelling.

5. What is the “tipping point” in class difference between neighbours such
that on one side they will interact and, on the other, ignore each other?

6. Taking as an assumption current notions that neighbourhood integration
should properly involve residentially separate groups of people who meet on the
common turf of facilities and schools, what sizes should each of the separate blocs
be, and at what ratio should they mix?

7. To what extent does the threshold of housing aspiration rise with exposure
to improved housing?

8. Do people learn to seek certain ends from their housing (apart from their
overt housing preferences)? Can they learn to achieve these ends through other
means? For example, can public open space accumulate functions traditionally
performed on private lots?

9. What is the ability for humans to adapt to higher densities? What form does
a positive response take?

10. Will people suffer a psychiatric syndrome if the local group with whom
personal ties are strongly established moves en masse to a new and viable but
functionally equivalent environment, despite being forced to move?

An ultimate need is to be in a position to weigh social problems inherent in
planning with economic, political, technological and other problem areas im-
pinging on decision-making, but each area must have its own house in order as a
prerequisite. This is obviously not yet the case on the social side.

THE FRONTIERS OF ACTION AND RESEARCH

It is this relative state of knowledge of social problems in planning within the
context of important unanswered questions that led a recent correspondent to
bemoan to me that, “The frontier of action is moving much faster than the fron-
tier of social science thinking.”

My correspondent is undoubtedly correct. A number of concepts new to Cana-
dians are currently under trial. A great deal of money, private and public, is
staked on the appropriateness of innovations. Given the state of knowledge on
“environmental social problems”, however, these decisions have had to be made
largely on the basis of concerned observation and good guesses.

Let me mention a few examples of bold ventures fraught with question marks
which coincide with some of the gaps apparent in our analysis of social science
knowledge. First, it is fashionable for new communities, both privately and pub-
licly financed, to utilize the cluster concept — minimal, if any, open space under
private control in exchange for extensive public open space. Kanata, near Ottawa,
was built on this plan, and Edgely, on the fringe of Toronto, will be so built. Yet,
little is known about how people (of many descriptions) regard and use this space
as compared to more common chunks of private open space. The well-heeled,
intellectual residents of Reston, Virginia speak glowingly of their surroundings,
but their numbers to date have been disappointingly small.

Satellite communities, with a balance of land uses, are strongly championed by
some. It is assumed, as a basis for tranquil and efficient living, that people who
live in a satellite community also work there, and vice versa, Yet, except where
there is strong central control over both, such as in Great Britain, this rule seems
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honoured in the breach. Some of my students found the overwhelming majority of
residents of Bramalea, a new “suburban city” with plentiful industry near Toronto,
to be commuters, although judgement on that venture is undoubtedly premature.
But it raises the question as to what meaning satellite towns in Canada have for
their residents, other than as a source of needed housing,

A third bold venture near Toronto alone is the GO Transit System, supplying
fast, regular, suburban rail service both East and West of the city centre. A large
volume of research is being conducted on what effects such a system has on the
modal split in transportation and on land values in Metropolitan Toronto and
vicinity. To assess the potential reception of additional GO systems, however, one
would need to know what are the interests and characteristics of people induced
to move near and use GO transit. Not every resident of Toronto necessarily
hitches the benefits of far suburban residence with the pleasant but neither par-
ticularly inexpensive nor fast ride on the GO train, It is an open question as to
whether the “social market” for a GO system is fully tapped by one, two, five or
ten GO systems.

I have no bones to pick with Kanata, Edgely, Bramalea, or GO. I'm glad to
see the frontier of action advance. However, since understanding the problematic
effects of innovations depends in part on social research, there is no excuse for the
frontier of social thought to be a yard removed from the frontier of action. No
matter how daring Edgely may now seem, it will not be the last frontier of action,
and the others have every right to benefit from it. We can not stop needed devel-
opment to wait for research to catch up, but the same vehicle can serve both
purposes.

A MARRIAGE OF FRONTIERS

Because the frontier of action is advancing as it is, Canada is rich with the
resources needed to isolate and cope with the various new and old social problems
in planning. What it now takes is the organization to successfully exploit these
resources. I do not believe that this task can be done under the present organiza-
tion of social science research with respect to planning. There are several reasons
for this.

First, most research in this area is done on an ad hoc basis. Researchers within
agencies must normally function on a firefighting basis, responding to hurried calls
for help. Longer range research, when done, is hampered by the constant and
valid need to put out fires. Academics, on the other hand, rarely have research
budgets. They must justify their efforts to granting agencies on a year-to-year
basis, with demonstrated results at frequent intervals; this process serves to limit
the comprehensiveness of research undertaken.

Second, for social scientists to undertake research on planning topics, they
almost always have to work with an agency other than their own, This tends to restrict
initial contact, inadvertently prevent the communication of needed information,
and in any case stand in the way of long term commitment to these subjects.
Social researchers within planning agencies, on the other hand, are generally more
expert in planning than in any given social science and are less likely to envisage
the needed research, even if free to pursue it.

Third, research which delves into questions of social problems in planning
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must involve the study of large numbers of people in carefully chosen situations
over significant periods of time in order to be sensitive and accurate. Such condi-
tions are within the realm of possibility for large scale developers in both the
public and private spheres, but not for the usual social scientist.*

Finally, it is ultimately desirable to isolate social problems and their suspected
physical sources from studies in one location and then to test whether suggested
remedies work from study of the next new site. But this feedback process is
beyond even the hope of the social scientist.

Instead, I believe that basic research must become an integral part of ongoing
planning and development. There is probably no argument these days about re-
search accompanying large-scale public demonstration projects such as GO transit.?
However, while these are ideally suited for evaluation, planning programs do not
have to be large or dramatic to contain unproven assumptions and the raw mate-
rial from which to learn about the adjustment of people to environment. Our efforts
to simply keep up with the population, performed with care but under duress,
nonetheless contain the stuff to potentially avoid making the same mistakes twice
~if we would only look at them with the proper lenses.

Given in addition the nature of inadequacies in the present research structure, I
would urge the creation of a group within each appropriate planning staff, whose
sole function is the review of social consequences of projects in operation. This
social review board would examine the functioning of housing, transportation,
commercial, industrial, and other relevant developments both through time and in
comparative perspective. It would see if the assumptions guiding their planning
were correct. It would assess social problems developing in their wake. It would
propose lines for future development. It would follow up these phenomena con-
tinuously with every wave of decisions.

There is no question that a social review board on every planning staff making
large scale environmental decisions would have a wealth of materials from which
to draw crucial knowledge. Somewhat more problematic, however, is the funding
and staffing of such boards. Social scientific research, properly done, can be
expensive. At a time when support for such research is relatively low, the cost of
a large-scale onslaught appears tremendous. But it is dwarfed by the amount spent
on the construction of the facilities in question and even their operating deficits
at times. When a transit system, for example, loses a million dollars a year more
than expected, can not one consider bearing the much lower cost of researchers
who stand a chance of discerning the system’s problems? One approach com-
monly used to put research costs in perspective to development costs is to budget
the former at a regular percentage of the latter; somewhere around 1 per cent has
been shown to be more than adequate elsewhere in fields such as housing and
transportation.

Staffing a social review board is difficult since the skills involved are in gen-
erally short supply. But there has never been a well-known demand for them
either, nor any traditional training ground for such personnel. I do not believe

4Alvin Schorr, Slums and Social Insecurity, Washington, D.C.: U.S. Government Printing
Office, no date, p. 31.

5Several years ago Michel Chevalier proposed emphasizing demonstration projects which
would be carefully analyzed. See “A Programme of Adaptive Performance”, Community
Planning Review, Vol. 14, no. 2 (1964): 18-22,
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the past is an accurate index of the future, though, anyone close to universities (or
who reads the mass media, for that matter) can document the growing excitement
among students for training in urban affairs. Enrollments in such courses have
skyrocketed, and additional courses as well as whole graduate curricula on urban
affairs have become part of university offerings. Given coordinated attention by
present specialists and sufficiently publicized recruiting of young people, social
review boards should not suffer from lack of personnel.

CONCLUSION

Ten years ago or less, mere recognition that social problems were tied to plan-
ning decisions was an issue. But the demand for decisions on urban development
is burgeoning, and it now requires that planners concentrate on the isolation of
each and every social problem brought on by their decisions, so as to minimize
them in subsequent endeavours. Although research in social science has estab-
lished the existence of a number of relevant problem areas, some of which were
sketched earlier, yet the resulting knowledge is incomplete and has a static qual-
ity. Moreover, the current organization of research in this area is not adequate to
sufficiently meet current demands. Since social problems in planning are too per-
vasive to be left to chance, I suggest the formation of social review boards as
part of every staff concerned with large scale planning and development. By sheer
force of population growth, the next thirty years will see more social problems in
planning than ever before. Nothing less than social review boards will suffice to
identify and rectify these problems.

RESUME
Affirmant qu’il est devenu essentiel que le plannificateur s'efforce d’isoler ces

problémes d’ordre sociologique qu’engendrent les conséquences de son activité,
Pauteur cite certaines conclusions résultant de travaux de sociologiques, qui tou-
chent particuliérement le domaine de la plannification physique.

Il esquisse des réponses aux problémes dont font état ces conclusions, mais §'in-
terrogeant sur le contexte dans lequel doit s’inscrire P'élaboration des solutions, il
arrive 4 mettre en doute leur validité comme ne tenant pas suffisamment comple
de conclusions acceptées par les chercheurs d’autres disciplines.

L’auteur cite plusieurs exemples de réalisations qui tendent a prouver que Pappli-
cation de théories résultant de recherches “uni-disciplinaires” donne des résultats
inattendus et décevants.

Suggérant la constitution, au sein méme des équipes de plannification, de groupes
dont la fonction serait d’évaluer les conséquences sociale de projets realisés, I'au-
teur reconnait les difficultés, financement et disponibilité du personnel qualifié, et
conclut que malgré ces difficultés de tels groups peuvent et doivent étre constitués.



PLANNING FOR THE CAPACITY OF LAKES TO ACCOMMODATE
WATER-ORIENTED RECREATION

Reiner Jadakson

Reiner Jaakson, formerly the Head of the Land Use
Division of the Saskatchewan Water Resources Com-
mission, is presently a Ph.D. candidate in planning
at the University of Waterloo. His work in Saskatch-
ewan involved land use planning, shoreline analysis
and regional planning of the South Saskatchewan
Reservoir, the Saskatoon-Southeast Water Supply
System Reservoirs and the Qu-Appelle Valley Lakes.

One of the basic principles in resource planning is the concept that exhaustible
resources must be developed in a manner whereby exhaustion, ruination, or
environmental deterioration can be prevented. In outdoor recreation planning,
this simple principle may often be overlooked, since emphasis is frequently
concentrated only on meeting the ever-increasing demand for outdoor recreation
facilities. The premise of this article is that the design of resource-oriented
recreation facilities should be based on the capacity of a resource to accommodate
outdoor recreation. The approach here is one of supply, rather than of demand.

Although estimates of the percentage of outdoor recreation activity that is
water-oriented vary widely, there is general agreement in the literature that most
outdoor recreation is to some extent oriented to water bodies of one kind or
another. Thus, with an increase in the popularity of boating, water skiing, and
other water sports, a significant planning consideration arises. Do lakes, where
water-oriented recreation takes place, have an ability to accommodate increasingly
greater amounts of activity, or do they exhibit a limit beyond which additional
activity cannot be tolerated?

Several thoughts immediately come to mind when this question is considered. If
we assume that lakes do have a limitless capacity to accommodate water-oriented
recreation activity, does the satisfaction that the recreationist receives from the
experience (‘“user satisfaction”) suffer, with an increase in the density of activity?
If an increase in the density of activity does result in a diminishment of user
satisfaction, is there a threshold limit beyond which no more activity can, or
should, be tolerated?

Does a lake with “super-saturated” recreation activity suffer, as far as the
quality of the water and the plant and animal life are concerned?

If we assume that lakes do, indeed have a limited capacity to accommodate
water-oriented recreation, is this capacity identifiable, and is its involvement in
recreation planning practical?

The premise that is presented here is that the ability of lakes to accommodate
water-oriented recreation is limited to an identifiable capacity, and that this
capacity may be used as a guide in recreation planning.

An attempt will be made to formulate a methodology to estimate the optimum
number of summer cottages that may be planned for development. “Optimum”
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here refers to the largest number of cottages possible at a lake, without causing a
deterioration of the quality of the environment. The methodology is applicable at
both lakes with existing development (whereby an estimate at which stage further
development should be curtailed may be made) and lakes without any develop-
ment.

A recreation plan for a body of water must achieve a balance between activities
which take place on the water, and activities which take place on the shore. A
balance between on-water and shoreline activities is necessary both in the design
of facilities for natural bodies of water, such as lakes, as well as for man-made
bodies of water, such as reservoirs,

The balance between water activities and shoreline activities depends on two
main physiographic factors: the area of water that is available for water recreation,
and the suitability of the shoreline for development. The planner must examine
these physiographic constraints, and correlate their limitations and possibilities
with the type of recreation that is considered for development. The area of the
water surface that is available for boating and the suitability of the shoreline
together form the predominant physical constraints in lake development. Numerous
other physical influences, such as vegetation and climate, may also influence a
lake’s capacity for recreation, as may man-made activities such as incompatible
land uses and water pollution. All of these limitations must be analyzed by the
planner and assessed in calculations to estimate the lake’s capacity for recreation.

The relationship between two factors, shoreline and water area, illustrates this
concept. The relationship, which is common in resource development, consists of
an interdependence between a resource, and the context, or set of conditions,
which make utilization of the resource possible. The premise here is that the
primary resource of a lake is the water, and that the shoreline forms the context,
or base, from which water-oriented recreation may be carried out. While the
water is the resource which attracts recreationists to a lake, the physical charac-
teristics of the shoreline determine the setting of shore facilities, such as summer
cottages. Since a lake consists of both an attracting force and a base for facilities,
the water and the shoreline can not be planned as separate entities, but must
rather be considered as a single environment where the intensity of activity on the
water, and the facilities on the shore, are in balance.

With a context of the shoreline as a base from which water-oriented activities
are pursued, the importance of a lake’s capacity to accommodate recreation
becomes paramount. An argument will be presented here to recommend that the
water area, and not the shoreline, should determine the magnitude of recreation
development at a lake.

A hypothetical comparison of two lakes, each of which has been planned
according to two opposing philosophies, illustrates this point. Let us assume that
the environment of the two lakes is similar both in natural and man-made
characteristics. One lake has been developed exclusively on the basis of the
attractiveness of the shoreline for cottage development, and as a result, a con-
tinuous row of cottages lines all of its shoreline, except for sections which are
unsuitable or unattractive. Lakes which have developed in this way often are
burdened with over-use and may experience a deterioration of the natural environ-
ment. The number of cottages that line the shores may be too high for the size
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of the resource—the lake—on which they depend for water-oriented recreation.
Excessive boating and littoral activity often results, and, in a large way, may
contribute to the deterioration of the lake as an attractive recreation area.

The second lake in our comparison has been developed according to its capacity
to accommodate water-oriented recreation, and the number of cottages on its
shores are determined by the lake’s ability to accommodate the boating and littoral
activity that the cottagers generate. Some shoreline may remain undeveloped, since
additional development here would generate excessive on-water activity and
over-use of the lake.

An imbalance between shore facilities and on-water activity may either be an
imbalance of over-use of the resource, or an imbalance of under-use of the
resource. In our example of two hypothetical lakes, developed by different
principles, an under-use may occur in both lakes. An under-use is defined as
“recreation activity on the water that is less than what the lake could accom-
modate at full capacity”. The reason for under-use is usually a large percentage
of unsuitable or unattractive shoreline and, since the length of shoreline that can
accommodate shore-based facilities is limited, the extent of development generates
only a partial utilization of the lake.

The danger in resource development, however, does not lie in under-use, but
rather in over-use. Over-use may be defined as “recreation activity on the water
that is in excess of what the lake could accommodate at full capacity”. To prevent
over-use, and the possible deterioration of the resource on which the use depends,
the approach to lake planning should be based on the capacity of the water-body
for recreation, rather than on the suitability of the shoreline for development. In
the second lake in our example, over-use is unlikely, since the extent of shoreline
development is directly dependent on the amount of on-water activity that the
water area can accommodate,

The most outstanding criticism of present cottage development, and recreation
planning of lakes in general, is that the planning is heavily oriented to the satis-
faction of the demand, by cottagers, for lakeshores that are suitable for subdivision.
Thus, recreation plans for lakes are often based on the demand-and-supply of
suitable lake shorelines, while the body of water is frequently omitted from the
planning context.

A planning methodology which encourages a continuous development of all
suitable lake shorelines to satisfy the demand for cottage lots, regardless of the
size and character of the body of water on which the shore-based facilities depend
for their water-oriented activities, must be modified and readjusted.

AN ANALYSIS OF ON-WATER ACTIVITIES AS A MEDIUM TO ESTIMATE
RECREATION CAPACITY
The method to estimate the recreation capacity of a lake, that is presented in
this study, is based on the characteristics of activities which take place on the
water, that is, the number of boats that operate on a lake. These activities have
been classified as “on-water activities”, and form one of the three groups of
water-oriented recreation activities. The three groups are:
1. On-water activities—recreation that takes place on the water surface, activities
such as boating, water-skiing, and fishing.
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2. Contact activities—recreation that takes place in a way whereby the recrea-
tionist’s body is in contact with the water. This includes activities such as
swimming, bathing and scuba diving,

3. Littoral activities—activity that takes place on land, either adjacent to, or
within sight of, the water. Littoral activities include sun bathing, picnicking,
quiet contemplation of a lake, and sightseeing and viewing of water in general.
The aesthetic appeal of a body of water is of great importance in littoral
activity. Near water, ordinary weather activities such as sunrise, sunset and
cloud formations acquire an additional dimension. Littoral activity also includes
the psychological effects on an individual, which result from the awareness and
appreciation of the motion of waves and currents, the cooling effect of water,
and the plant and animal life at a lake. Although littoral activity may be
distinguished from other water-oriented activities, some littoral activity under-
lies all water-oriented activity.

Although the capacity estimates are based on on-water activities, the interplay
of the three water-oriented activities is, nevertheless, important in the mehodology
to calculate a lake’s capacity for recreation development. Of the three types of
water-oriented recreation, littoral activity is the predominant and continuous one.
Regardless of whether a recreationist actually participates in on-water or contact
activities, the lake is an element which continually influences and determines the
re-creative experience of an individual.

The three water-oriented activities are not mutually interdependent, but overlap
and grade from one to the other, without crossing rigid dividing boundaries. Water
skiing, for example, is a contact activity, an on-water activity, and a littoral
activity. The actual skiing takes place on the water, while the beginning and end
of a skiing trip usually take place in the water, at a beach or a pier. Similarly,
swimming is a discontinuous contact activity, interspersed with longer spells of
littoral activity at a beach.

One major difference between on-water activities on the one hand, and contact
and littoral activities on the other hand, markedly influences a lake’s capacity for
recreation development. Since on-water activities are characterized by the fact
that they involve boats of one kind or another, they imply speed, noise, and
pollution from exhaust gases and oil leaks. Contact and littoral activities, by
contrast, are more sedentary, and are not necessarily associated with speed. Since
the re-creative experience at a lake depends on all three water-oriented activities,
it is important to ensure that all of these activities are possible for the enjoyment
of recreationists, and that one group of activities does not exclude others.

Of the three water-oriented activities, therefore, on-water boating activities
require the strictest controls, since they, in turn, influence both contact and littoral
activities. In fact, the degree of enjoyment in contact and littoral activities is
greatly dependent on the volume of on-water activity on a lake. With uncontrolled
and congested boating, contact activities, such as swimming, may even become
dangerous, since speed boats and water skiers may pass close to a beach and
endanger the lives of swimmers, Congested and dense boating hence minimizes,
or eliminates, littoral activity at a lake. The lake may become saturated with
noise and constant movement, and any appreciation of the body of water as a
peaceful environment will be difficult. The attractiveness of the lake may eventually
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disappear, and the negative attributes may encourage recreationists to withdraw.

The number of boats on a lake should be limited so that on an optimum day,
when the greatest number of boats are active on the water at the same time, over-
use and congestion does not occur. Although it is difficult to state in definite terms
the number of acres of water surface that are needed for different kinds of boating,
research on boating density on lakes and reservoirs has revealed some of the
spatial requirements of on-water activities. Using data on boating density that has
been developed in the United States, a basis to estimate the recreation capacity
of lakes, for recreation development, may be established.

BOATING DENSITY

Research on boating, that has been undertaken in the United States, has
concentrated primarily on the minimum access units, launching ramps, and parking
facilities necessary on a per capita regional basis. A search through the literature
has revealed, however, some standards on boating density.

The standards may be divided into three broad activity groups: 1. fishing; 2.
water-skiing; and 3. general boating.

1. Fishing

Fishing as an on-water activity may take place in a number of different
ways. The most obvious difference is from where the activity is performed:
from a boat, from the shore, or from a standing position in the water. Of
these, only fishing from boats, which qualifies as an on-water activity, will
be discussed here.

Fishing from boats can be carried out in one of five commonly practiced
ways: (1) with a spinning or casting rod; (2) fly-fishing at the water’s
surface or immediately beneath the surface; (3) still-fishing with a cane pole
and bobber; (4) drifting or swinging over an area, while anchored, and
fishing with a weighted line; (5) trolling with a weighted line. Of these five
methods, casting and trolling require considerable space, while the spatial
requirements of dropline fishing are considerably less intensive. For casting,
the minimum space requirement will be the distance that the fisherman can
cast—about 75 feet, and covering an area of 0.4 feet.!* However, aerial
counts of fishermen show few densities greater than one boat per ten acres.!?
The reason for this density may be not as much the space required to operate
a boat, but rather the intolerance of fishermen to accept higher concentrations
of competitors.

An important characteristic of on-water fishing is its continuity. Fishermen
in boats usually spend several hours on the water, typically during one period
in the morning and one period in the late afternoon or evening. On-water
fishing from boats is not characterized by intermittent periods of activity
between longer visits to the beach or pier. The continuity of this activity is
noteworthy, and may reflect the general density estimate of one boat per ten
acres of water surface.

Other density criteria discovered in the literature on the topic are: four to
seven boats per acre,!® two to four boats per acre,® and eight acres of water
surface per boat* It is obvious, therefore, that a wide range exists in the
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density recommendations for fishing: from seven boats per acre to ten acres
per boat. Nevertheless, it may be safe to conclude that of all boating, fishing
as an activity is the most density tolerant one. The tolerance of the fisherman,
and his user satisfaction, presents a topic for separate research, however,

2. Water-Skiing

This heading includes all motor boat activity which is characterized by
relatively high speed, as compared to the speeds of boats engaged in slower
on-water pursuits such as fishing and general boating. Boats used for water-
skiing are designed with hulls that allow “planing” at the water surface, and
are equipped with motors of sufficient power to generate speeds of twelve
miles per hour or more, to cause the necessary hydraulic lift of the person
on the skis.” The great popularity of water-skiing as a sport suggests that
most planing type motor boats of sufficient horsepower are used both for
skiing and for random pleasure speeding. Discussion here, however, will
revolve around water-skiing as such, and all the spatial operating require-
ments and density criteria that are outlined are representative specifically of
water-skiing,

Water-skiing is the most recent innovation among water sports, and started
in the mid-1950’s with the widespread manufacture and sale of planing-type
boats. During this same period, outboard motors of sufficient horsepower, to
activate the motion of planing-type boats, also became available. Since the
introduction of water-skiing, the sport has acquired a great and enthusiastic
number of followers, and today rivals fishing as the most popular water-
oriented recreation activity.

The spatial requirements of water-skiing are the highest of all on-water
activities. “A boat-skier combination requires between 20 and 40 acres of
space.”! The water-skiing rig ordinarily has 75 feet of rope for towing, and,
depending on the length of the boat, a total length of up to 90 feet, including
the boat and the skier. The high spatial consumption is based on the com-
bined factors of the length of the boat-rig-skier, the relatively high speeds
of water-skiing (a minimum of twelve miles per hour), the considerable
amount of sideways motion (“slalom”), as well as the forward motion itself,
usually following a rough “figure of eight” course.

Density criteria on water-skiing available from other sources in literature
are: five acres per boat,'® forty acres per boat,* and twenty acres per boat.*

3. General Boating

Under this heading are included all on-water activities other than fishing
and water-skiing. The classification of on-water activities that is outlined here
reflects the popularity of the different sports. Both fishing and water-skiing
are sufficiently popular to merit an independent grouping. The numerous
other activities do not exhibit such a noticeable degree of participation how-
ever, and have hence been grouped under the heading of general boating.

A convenient avenue to sub-classify general boating is by the method of
propulsion used by the boat: (1) wind: sail; (2) muscle: rowing, paddling;
and (3) mechanical: displacement motoring. The difference between dis-
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placement and planing motoring is one mainly of speed, but depends also on
both the horsepower of the motor that is used, and the design of the boat’s
hull. Displacement motor boating is slow, usually less than ten miles per hour
in speed, whereas planing motor boating is considerably faster, usually of
speeds in excess of twelve miles per hour.

General boating, as the term is used here, therefore, implies activity in-
volving relatively slow forms of displacement motor boating, and boating
powered either manually or by wind. Although most boat movement that
fishermen engage in can be defined as displacement boating, fishing is not
included in the subheading of “General Boating”.

The popularity of displacement boating and boating that is powered either
manually or by wind, is quite limited. In California® 30.6 per cent of all
recreation boats are classified as “hand-powered craft”, and 5.0 per cent as
sailboats.®

It is considerably more difficult to calculate the spatial requirements of
on-water activities such as general boating, than it is for fishing and water-
skiing. Schneberger states that “rowing and canoeing have low consumption
of water space, and although little rowing is practiced, canoeing is increasing
in popularity”.® Although slow displacement type of boating, boating powered
manually, and sailing, all interfere little with other on-water activities, such
as fishing and skiing, they may, in turn, be influenced and restricted by
high-speed “planing” boating and water-skiing. As a result of their pre-
dominantly slow speeds, the spatial requirements of general boating are over-
shadowed by the faster forms of on-water activity.

Criteria available for general boating shows a wide range of recommended
densities. This variation may, in part, be explained by the inclusion in
“general boating” of other boating activities, such as water-skiing and fishing.
One source recommends one boat per acre of water surface for general
boating,® while two sources recommend three acres per boat1® and two
recommend five acres per boat.2® At the other extreme of the scale, two
sources recommend twenty acres of water surface per boat.14*

On the basis of the above analysis of boating spatial requirements, on-water
activity may be divided into two groups. “Invulnerable” on-water activities have
an unfavourable or restricting influence on other types of boating activity that
takes place, or attempts to take place, simultaneously. “Vulnerable” on-water
activities are affected and influenced in an unfavourable or limiting way by other
boating activity that takes place simultaneously. Water-skiing and boat racing
form the most noteworthy “invulnerable” on-water activities, which have an
adverse effect on almost all other types of boating, as well as minimizing the
freedom of contact and littoral activities. The spatial requirements of “invulner-
able” boating activities must, therefore, be given priority consideration in a
recreation plan for a lake, since they affect the quality of all slower forms of
on-water, littoral, and contact activities.

The spatial requirements of boats may be regarded as being directly proportional
to the speed of the boating activity, If we use automobile time-speed studies as a
parallel, a hypothesis that consumption of water space by boats is mildly geo-
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metrically related to the speed of movement, may be made. The hypothesis is
derived from the observation that safe separation and spacing between boats, much
as between automobiles, based on stopping distances, rises geometrically. Hence,
consumption of water space by boats is considerably higher for fast moving boats,
than it is for slow moving or motionless, boats. On this basis, water-skiing has the
highest spatial requirement for safe operation, while fishing from stationary or
slowly drifting boats has a very low spatial consumption.

From the total number of boats at a lake, as for example, boats owned by
property owners, not all boats will be in use at the same time, on any given day.
Wisconsin data indicates that a common level of use at a peak activity period is
ten per cent of the boats present.’* The estimate of a lake’s capacity for boating,
therefore, may allow for a total boat population which equals ten times the
number of boats that the lake is capable of accommodating at any one time on
an optimum day.,

Data obtained by the author in Ontario® also indicates that at any one time,
on an optimum day, approximately ten per cent of the total boat population at a
lake will be in use. In this study, on-water activities were surveyed on the basis
of a vacation day, a week-end day, and a week-day. If we assume a total period
of twelve hours per day during which time on-water activities are pursued (8:00

TABLE 1
ToraL NumseR oF HoURs OoF ON-WATER AcTiviTy PER DAY

Percentage that total

Mean number of Total number of hours of on-water
hours of all hours of ail activity represent of
on-water on-water activity 12 hour day period
activity per day (Bam. to8pm)*
a.m. 1.5
Vacation p.m. 1.5 4.3 35%
eve, 1.3
a.m. 1.5
Week end p.m. 1.6 4.3 35%
eve. 1.2
a.m, 1.4
Week day p.m, 1.8 4.0 339%
eve. 0.8

am. to 8:00 p.m.) then the daily totals of hours of on-water activity are as
shown in Table 1. Since the Ontario study shows that the mean number of boats
owned by cottagers is almost two boats, we may conclude that the percentage of
boats from the total boat population, that will be on a lake at a given time, will
be approximately 15 per cent. This compares favourably with the Wisconsin data.'?

IMPLEMENTATION

To illustrate the application of the density criteria in planning, an example
consisting of a lake without any development, that will be planned for cottage
subdivision and public access, will be presented. The usefulness of the density
criteria will be demonstrated in establishing an estimate of the number of summer
cottages that may be planned for development at the lake. The calculations for



TABLE 2

CotTAGE CaracIty CALCULATION FOR A LAKE oF 3,000 Acres Wit MINIMUM RECOMMENDED PUBLIC ACCESS

Step Factor Relationship Source Calculation Capacity
1 Public access areas One public access per 15 3,000 acres + 300 10 access areas
300 lake acres

2 Car-trailer parking One car-trailer parking 15 3,000 acres + 10 300 car-trailer parking spaces
spaces at public space per 10 lake
access areas acres

3 Maximum number of One boat on lake per 1 300 parking spaces + 2.5 120 boats from public access
boats on lake from 2.5 car-trailer parking
public access areas spaces

4 Total boat capacity One boat per 10 acres composite 3,000 acres +~ 10 300 boats, total capacity
of lake of water surface

5 Maximum number of Lake boat capacity = 300-120 180 boats from cottages
boats that may be 300. Boats from
accommodated from public access = 120
cottages

6 Allowable total 109 of total cottage 12 180 (Step 5) x 10 1,800 allowable total cottage
cottage boat boat population on boat population
population lake at any one time

on an optimum day
7 Total number cottages 2 boats per cottage 5 1,800 = 2 900 cottages
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the estimate of cottages will consider both boats that will be owned by the future
cottagers, as well as boats which will gain entry to the lake from public access
points,

The necessary data to provide a theoretical estimate of the cottage capacity of
a lake where both private development and public access is established, includes
the following: ‘

Private Sector

1. Density of boating: one boat per 10 acres of water surface.

2. A ratio between the total number of boats at a lake (the “boat population”)
and boats in use on the lake at any one time on an optimum day of 10:1.

3. A mean of two boats owned per cottage.

Public Sector

1. One public access site per 300 acres of water surface.®

2. One car-trailer parking space per 10 acres of water surface.'

3. One boat on the lake (at any one time on an optimum day) per 2.5 parking
spaces.!

For a lake of 3,000 acres of water surface, the total number of boats that could
be tolerated on the lake during an optimum day, at one boat per ten acres, would
be 300 boats. The total number of cottages that should be planned for develop-
ment is estimated in Table 2. This estimate includes the minimum recommended
public access facilities for a fair and equitable use of the lake by both the private
and the public sectors.

CONCLUSION

All planning and development of natural resources must be based on the
concepts that a resource is not inexhaustible, and that there is a close relationship
between the intensity of use of the resource, and the quality of the use. A lake as
a natural resource falls clearly into this classification. The amount of recreation
that it can withstand should be calculated to achieve two aims: (1) to protect the
natural environment of the lake; and (2) to allow the recreation milieu to main-
tain a density of use and activity which will be considered as attractive by the
recreationists.

The problem, therefore, of resource development is, distinctly, over use. With
an increase of the number of recreationists a larger segment of demand will be
satisfied, but only at the expense of lowering the quality of the recreation ex-
perience. The end result often is a rejection, by the recreationists, of the resource.

The recreation capacity concept may be used by planners as a guideline on
which the land use planning of lakes may be based, and on which cottage sub-
division and the public sector of recreation may be better evaluated. The capacity
concept is not a formula or a blueprint, but rather an underlying principle on
which some land use planning considerations may be made.

RESUME
Cet article définit une méthode d’évaluation de la capacité des lacs a accommoder
les activités récréatives aquatiques. Un lac est une ressource naturelle dont on peut

1Conclusions & rapprocher du théme présenté dans le numéro précédent, Plan Vol. 10, No.
1, par M. J. Alaurent.
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jusquw’a un certain point mesurer 'usage potentiel. D’autre part la méthode peut
s’appliquer aux relations possible entre le nombre de chalets d’'été a permettre
sur les abords et les activités aquatiques diverses pouvant se dérouler sur le plan
deau.

Au départ, toutefois, il est posé comme postulats que les qualités tant lacustres
que lerrestres devraient étre sauvegardées et que le lac west pas une commodité
extensible. L’oubli de Pun ou de lautre de ces postulats conduirait soit a la
détoriation du milieu, soit d des usages abusifs.

La détermination des aménagements aux abords d’un lac, entre autres par des
maisons d'été, devrait en premier lieu tenir compte du potentiel récréatif du lac
par un calcul de lintensité des différentes activités anticipées. A cette fin la mé-
thode propose un regroupement des activités en trois catégories : activités sur
Peau, activités de contact et activités de littoral. Ce sont les activités sur l'eau et
leur intensité, notamment par les ambarcations a moteur, qui sont les plus im-
portantes et qui imposeront les plus grandes contraintes au déploiement des autres
activités.

Pour faciliter les calculs, les activités sur Ueau a leur tour ont été classifiées,
analysées et évaluées afin de déterminer les variables sur les aires et densités de
déploiement, Une distinction a été établie entre les activités “vulnérables” et
“invulnérables” tout en respectant la nécessité de zones-tampon qui s’imposent
entre les divers types d’activités sur I'eau.

Finalement, la méthode préconise des critéres d’évaluation du potentiel d’activités
récréatives pour un lac de petites dimensions en utilisant les données sur les aires
et densités de déploiement. Un cas concret illustre comment cette technique peut
entre autre fournir les éléments nécessaires a la planification du littoral et 'évalua-
tion du nombre de maisons d’été pouvant y étre aménagées.

Les biais et les contraintes inévitables a I'exploration et d la mise au point d’une
telle méthode sont également identifiées.
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PLANNING AND COMMUNITY VALUES

During the last two centuries community planning has evolved from autocratic
decree to advocacy planning; a process intimately tied to democratic ideals. Em-
phasis has moved from urban design to a concern for total systems planning in-
cluding socio-economic impact and community consequences. Paralleling this
evolution has been the growth of governments in the Western countries with an
outgrowth of policy controls to direct social and economic change in the direction
of community goals. The “new” planning depends upon an understanding of the
community value system, both as a legitimate basis for decision making and as a
foundation on which to suggest policy controls for plan implementation through
the political process.

These evolutionary forces have, however, complicated the process of planning.
Intuition and conventional wisdom as a basis for planning are slowly being re-
placed by analytical tools which require a thorough grasp of community values.
But objective measurement of values and their transformation into operational
concepts is indeed a difficult task. What is a community value system? Does a
consensus of individual values exist? Can expressed opinions and attitudes be used
to understand value orientation in a meaningful way? And are these attitudes
consistent with behavior? These questions are quite complex, yet recent planning
efforts reflect increasing attempts to comprehend and use community values in the
planning process. In transportation planning, interviews with informed leadership,
public hearings and attitude surveys are being used to judge what it is that people
consider to be important. This understanding then becomes part of the decision-
making process for public implementation of plans.

This paper does not purport to answer the involved questions posed in the last
paragraph, but is a modest attempt to explore the possible use of shopper attitudes
and values to analyze access and street quality of suburban retail districts. Given
the pedestrian-motorist movement system of a shopping street, we are concerned
with how the system users rate the environment and its access. Are the shopper
ratings consistent at all with evaluations which would be made by the transporta-
tion planner or the traffic engineer? If a relationship can be found between user
attitudes and the traffic elements, it could point the way to a possible planning
posture which may help untangle the complex goals of interaction and the diver-
gent objectives of the pedestrian shoppers and motor vehicle users. The approach

PLAN: Vol. 10, no. 3, 1970
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in this study is to structure the pedestrian-vehicle interactions into a deductive
framework and to compare pedestrian attitudes to the elements of that framework.

COMMUNITY VALUES AND ATTITUDES

Community values are not easily defined. In transportation planning, community
values are manifested by community attitudes, and an understanding of the struc-
ture of attitudes is a necessary prerequisite to the understanding of community
values. Katz and Stotland (1)* describe an attitude as “an individual’s tendency

. to evaluate an object or symbol of that object in a certain way”. In the
authors’ context evaluation presupposes perception of the object (or symbol) as
well as some emotional reaction to its “goodness” or “badness”. An attitude may
or may not include a tendency to action (a behavioral component). Katz and
Stotland believe attitudes result from human motivation and influence behavior,
but they also recognize that attitudes once held, can in turn affect motivation.
Attitudes, when organized into a central theme and arrayed in a hierarchical pat-
tern, become an individual value system. The tighter the link between the attitude
and the value system, the more stable is the attitude.

The emotional aspect of an attitude is critical to its measurement. This com-
ponent leads to individual evaluation which in turn can be expressed and put on
a scale measuring how strongly a person feels about a certain object or situation.
Emotions, however, may be heavily influenced by cultural factors and pre-
conditioning, and responses may reflect a scale position based on a preconceived
notion of the facts and conditions. An attitude may be entirely emotional, devoid
of any other content, or conversely it may be highly intellectualized and almost
free of emotional factor.

Beliefs are not attitudes, but less stable components which go to make up an
attitude. Beliefs are expressed as opinions which may change with new circum-
stances. Shaffer (2) has pointed out that most “attitude surveys” are in fact
opinion surveys. But, she states, the difference is one of degree. The practicality of
collecting opinions as opposed to the precision and in-depth interviewing necessary
to obtain the more stable attitudes has probably influenced many study design
criteria. This study utilizes sidewalk interviews for mainly practical reasons, and
this in turn, necessitated brevity and flexibility in questioning, at the expense of a
structured in-depth questionnaire. But the study is a pilot effort and one of the
factors under review is the feasibility of this type of interview technique. The proce-
dure appears at least representative of a more sophisticated approach.

Existence or not of a behavioral component of attitudes is highly critical in
transportation, is by definition, manifest social and economic interaction. Thus,
existing or potential travel behavior is the basis of passenger transportation deci-
sions, and it is necessary to be able to predict this behavior. Attitude surveys are
therefore useful if they can determine future behavior. However, very little is
known about the consistency of behavior with expressed attitudes. An interesting
investigation of this relationship was made by Wachs (3). He had respondents
allocate a hypothetical budget to various environmental and transportation im-
provements. His respondents allocated a relatively large proportion of their budget
to transportation improvements while at the same time stating that the quality of

*Numbers in parentheses relate to references.
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transportation was not particularly poor. Conversely, allocation of budget to re-
duction of air pollution was somewhat lower than that for transport, although air
pollution was considered bad. This example illustrates the relatively higher value
placed on transportation improvement when some simulated action was necessary
(allocation of budget), in contrast to expressed value priorities when no action com-
mitment was involved.

THE MOVEMENT SYSTEM

The movement system consists of the two major components — pedestrians
and motorists, together with their interaction and reciprocal effects. A prominent
characteristic of the system is the conflict between pedestrians and vehicles.
Buchanan first outlined conflict and methods to solve it (4). He views the conflict
as the intersecting pattern of movement between buildings with the penetration of
motor vehicles to parking areas within these precincts of human activity. The
motor vehicles overwhelm environmental quality both within the buildings and
for persons moving between buildings. Two solutions are offered: a reduction of
the number of vehicles allowed in any area, or a redesign of traffic facilities to
accommodate the vehicle demand while still maintaining high environmental
quality standards.

The conflict exists in virtually all areas where pedestrians and motorists are
mixed, and is most dramatically illustrated in ribbon type shopping districts.
Typically these districts grew and prospered at the intersection of major streets,
but good accessibility, the historic backbone of their viability, became their nemesis
with increasing number of automobiles. Congestion, inadequate parking, noise,
fumes, and clutter resulted. Because many of these areas were on sireets which
ultimately became major arterials, planning solutions favoured the increased flow
of vehicles, relegating environmental factors to secondary concern. Furthermore,
planned shopping centers developed in response to a latent demand for shopping
with good access and parking, and customers abandoned the older, unplanned
areas, leaving behind traffic, noise and other deteriorating factors. Planning action
is now critically needed in these districts to protect existing community investment
and to improve their social and economic health.

The movement system may be abstracted into the concepts of environmental
quality and motor vehicle accessibility. Environmental quality as discussed here
is limited to pedestrian needs and excludes all aspects of environment not affected
by motor vehicles. It is further subdivided into pedestrian safety, pedestrian con-
venience, comfort, and environmental appearance. Accessibility is defined by the
needs of the motorist in driving to his destination and parking. These needs are
expressed by safety, convenience, penetration (ability to park quickly), and visual
harmony (the visual compatibility of the driver with roadway and roadside ele-
ments). A conceptual framework for this system is developed elsewhere (5) and
reproduced in Figures 1A and 1B. The system as shown is further reduced to its
operational elements which can be measured, although not all can be quantified.
Thus, pedestrian safety for example can be described in terms of street width,
vehicular speed and volumes, and the number and adequacy of crosswalks, as well
as the other elements shown in the framework.

Not all elements of the two concepts — environmental quality and accessibility
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~ are in conflict. Some interactions are mutually supporting, while other elements
have no effect on the rest of the system. For example, removal of vehicles from
the system would benefit both pedestrians and the remaining vehicles. Noise is an
example of an independent element where noise suppression by better mufflering
would improve quality while having no effect on accessibility. The conflicting ele~
ments are those in which a change would result in a change in the opposite direc-
tion for the interacting elements of the system. For instance an increase in cross-
walks, while improving pedestrian safety will reduce vehicular convenience,

STREET AND TRAFFIC ANALYSIS

The framework is applied at two locations in the Vancouver Metropolitan area;
three blocks on 41st Avenue in the community of Kerrisdale and two blocks on
Fraser Street, a north-south arterial (see Figures 2 and 3a and 3b). The test sites
have many similarities. Land use is mixed commercial with both deterioration and
some redevelopment. Both are equidistant from a regional shopping center (Oak-
ridge). Free off-street parking is merchant supplied and appears to be both ade-
quate and strategically placed. Pedestrian crossing facilities are good.

Some differences exist in the socio-economic character of the surrounding neigh-
borhoods. Fraser has 82% home ownership, while Kerrisdale (adjacent to the
test section) is tenant oriented with only 42% home ownership. Average male
income is 40% higher in Kerrisdale than Fraser. These differences are reflected in
the character of the shopping facilities. Fraser has a large number of discount
stores while Kerrisdale has some better than average shops.

The differences in the street and traffic characteristics of the two districts pro-
vide a basis on which to judge the validity of pedestrian attitudes by comparing
these with the observed facts. Fraser has had a greater number of accidents over
the last three years. (See Table I). Fewer rear-end collisions, typically caused by

TABLE 1
SELECTED STREET AND TRAFFIC CHARACTERISTICS

Kerrisdale Fraser Street

site site
Accidents:*
Rear-end Collisions 45 36
Pedestrian-Vehicle Collisions 2 7
Other Vehicular Accidents 36 53
ToTtAL 83 96
Street Characteristics:
Street Width 46’ 60’
Parking Restrictions unmetered unmetered
Stopping Restrictions nil nil
Rush Hour Restrictions nil nil
Pedestrian Crossings 5 4

(1 push button)

Traffic Characteristics:
Volumes (1968)** 1000 vph 1300 vph
Turn Restrictions nil nil

*January 1965-March 1968
**Two directional counts for July and August, 1968
Source: City of Vancouver Traffic Engineering Department
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pedestrians or traffic signals, occurred at Fraser. Kerrisdale therefore, seems safer
for pedestrians, but at the expense of rear-end collisions caused by more frequent
traffic stream interruptions. ,

Traffic volumes are greater at Fraser, but with four lanes we would conclude
that congestion is not as bad because of the narrower two lane section of Kerris-
dale.

The movement system outlined above consists of traffic elements and system
users in a complex pattern of interactions. This complexity and the many possible
trade-offs between different elements of the system makes evaluation and resolu-
tion difficult. One popular suggestion is the construction of pedestrian malls with
complete separation of pedestrians and vehicles. For various reasons, however,
malls have been implemented in only a few very special situations. The relative
failure of the mall concept appears to result from an inadequate integration of all
elements of the system into a viable alternative. Many mall solutions attempt to
provide the pedestrian with a desirable environment for shopping activity, but
largely ignore the fact that in most instances the shopper is also a motorist,
who wants to drive close to his shopping destination and park where transit service
is very good; where parking is supplied at close proximity the mall has a chance
of success. The suburban shopping street, however, does not fill these conditions,
and it is necessary to find solutions which will resolve the basic conflicts without
necessarily demanding complete vehicle-pedestrian separation.
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The process therefore requires some evaluative procedure which is capable of
systematically examining the trade-offs between pedestrian and vehicular move-
ment objectives. Such a procedure necessitates the meeting of several important
criteria: it must identify the groups affected by planning decisions; it must be able
to handle a large number of elements which cannot be quantified; it must also
consider benefits and costs which cannot be put into monetary terms; and it must
relate to community goals. The traditional cost benefit approach, although now
very refined in its consideration of direct economic costs and benefits, appears not
able to meet criteria satisfactorily. New procedures are being developed for trans-
portation plan evaluation which attempt to satisfy the above criteria and which
go beyond the traditional cost benefit analysis (6). The primary usefulness of these
methods is an input of value considerations as criteria for decision making.

The value inputs fall into two classes depending upon the measurement pro-
cedure used. One class is an assessment of community objectives by a rating panel
or focus group (7) where experts, community leaders, or citizen interest groups
get together, establish objectives and rate the various alternatives against these
objectives. The second class is meant to determine values by means of attitude
surveys of the affected groups. Both measurement techniques and the schemes
used for evaluation are still in the development stage, but have been successfully
applied in transportation planning. Encouraging evidence of consistent attitude
measurement is illustrated by a recent study carried out for the U.S, National
Cooperative Highway Research Program (8). Two research agencies selected
independent probability samples, each administered a common questionnaire to
2500 persons and obtained response results within two percentage points for most
of the items measured. It is in this developing context that an attempt is made
here to apply a type of attitude analysis to evaluate the movement system outlined
above.

EVALUATION OF THE MOVEMENT SYSTEM BY PEDESTRIANS

To test the application of the ideas discussed earlier a pilot project was carried
out at the Kerrisdale and Fraser shopping districts. Pedestrians were interviewed,
with a total of 87 interviews at Kerrisdale and 78 at Fraser. All respondents were
asked to score eight quality items on a scale of five categories from “very good”
to “very poor”. (See Appendix A). Items to be rated were safety and delay in
crossing the test street, and the adequacy of crossing aids; traffic noise and fumes;
and the appearance as reflected by the number of trucks, number and type of
traffic signs, and the number of parked cars. If the respondent was also a car
driver he was also asked to score eight accessibility items on the same scale. These
were safety from vehicles and pedestrians; general congestion; delay from pedes-
trians, delay in finding a parking space, and the ability to maintain a desired
speed; the ability to park close to final destination and the clarity of traffic signs
and signals.

The design of the items was based on the development of a minimum of proxy
questions which would be substitutes for the individual elements of the system and
which could be logically grouped into the major concepts of the system. Thus
pedestrian safety was made up of the questions on safety in crossing the street
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and adequacy of crosswalks. Ability to cross the street without delay became the
sole measure of pedestrian convenience. Comfort was measured by responses to
noise and exhaust fumes. Appearance consisted of the number of trucks, number
and type of traffic signs and the appearance of parked cars.

Accessibility items were also grouped into concepts. Safety became safety from
other vehicles and from hitting pedestrians. Convenience was measured by con-
gestion in the immediate vicinity, ability to park quickly, delay from pedestrians,
and maintenance of desired speed. Closeness of parking to destination was the
sole measure of penetration while clarity of traffic signs was a proxy for visual
harmony.

The interview schedule was designed to structure the responses, while providing
the brevity and flexibility considered necessary for sidewalk interviews. Sidewalk
interviews were used so that questions would relate to objects actually present at
the time to eliminate the need for respondent recall on previously perceived
objects. A limited amount of factual information was collected to obtain selected
social characteristics and shopping habits of the respondents in the two districts.

TABLE 1I
CHARACTERISTICS OF GROUP SAMPLE

Kerrisdale Fraser

Modal Percentages

Females 72 59
25-44 age group 33 33
45-64 age group 35 36
Purpose to shop 69 72
Daily visit, or more often 70 41
Walked to area 40 51
Drove to area 36 36

The characteristics of the samples are indicated by Table II. The randomly
selected samples are reasonably representative of the respective neighborhoods in
respect to the distribution of age structure, and indicate that these are mainly used
as local shopping districts.

The prime difference between the two groups is in the greater number of females
shopping and the number of daily, or more frequent, visits. At Kerrisdale many of the
ladies came several times a day to individual shops. This probably reflects the
greater number of retirees in this neighborhood.

The pilot study was designed to determine if the people interviewed would de-
scribe the area through their expressed attitudes in conformity with the observed
differences in street and traffic characteristics. Response patterns varied substan-
tially between items, and between those items measuring street quality and those
measuring accessibility. An interesting finding was the large number of people
interviewed in Kerrisdale who expressed indifferent attitudes to items measuring
noise, fumes, and the appearance of the street. Indifference was assumed when a
respondent voluntarily indicated that he had “never noticed” a specific item. For
example, 25% said they were indifferent to the level of noise, and 38% to the
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level of traffic exhaust. These respondents subsequently rated these items usually
as “satisfactory”, which resulted in unusually high modal values for these items.
Those items where indifference was expressed were also difficult to administer in
the questionnaire used.

Responses to accessibility items were more direct, suggesting a higher level of
perception of these elements. The ease of obtaining direct answers to accessibility
questions appeared to indicate that people were more consciously aware of prob-
lems of traffic access, which may reflect a general cultural preconditioning to traffic
problems in the community.

Statistical Tests:

Chi-square contingency tests were used to determine if statistically significant
differences existed between response distributions of the two sites. A summary of
these tests is in the Appendix B. Median ratings for each item were calculated and
appear in Table III. Median ratings and statistical tests were used to determine
whether the response patterns of pedestrians interviewed were sensitive to differences
in the system elements.

TABLE IIla
MEDIAN RATING OF STREET QUALITY

Quality Items Kerrisdale Fraser
Safety in crossing the street 4.35 3.06
Adequacy of crosswalks 4.12 3.33
Ability to cross street without delay 3.67 3.06
Amount of traffic noise 2.29 2.56
Amount of exhaust fumes 2.41 2.62
Number of trucks 2.53 2.55
Number of traffic signs 2.63 2.60
Number of parked cars 2.25 2.36
TABLE IiIb
MEDIAN RATING OF ACCESSIBILITY
Accessibility Items Kerrisdale Fraser
Safety from other vehicles 1.52 2.75
Safety from hitting pedestrians 2.69 2.68
Amount of congestion in vicinity 1.35 2.59
Ability to find a parking space quickly 1.50 3.30
Nearness of parking to destination 3.12 3.50
Delay from pedestrians 2.65 2.57
Clarity of traffic signs and signals 2.94 2.73
Maintenance of desired speed 2.36 2.71

Results from the tests show that the responses generally confirm actual condi-
tions in the field, Differences recorded between the two districts may be due to
several influences. A difference in response distribution may reflect an actual dif-
ference, it may reflect a relative degree of perception of the elements between the
two groups or it may reflect equal perceptual levels but different expectations due
to socio-economie variance between the groups. The extent of each of these in-
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fluences can be inferred only at present until further experiments can be carried
out in which these variables are controlled. The results from these preliminary
studies are, however, interesting and support justification of the procedure used.

Pedestrian safety and crosswalk adequacy at Kerrisdale was rated better than
that at Fraser. This appears to confirm the higher accident rate at Fraser, and
the relatively greater crossing protection at Kerrisdale. Perception levels appeared
high for safety items. There seems no reason why Fraser’s respondents would have
higher safety expectations (i.e. scored toward the “poor” end of the scale because
of a greater desire for safety than the other group). Indeed the opposite may
apply because of its relatively lower income and inability to buy security (in the
form of a relatively traffic free neighborhood). If expectancy influences the results
it probably does so in widening the differences between the areas.

No conclusive variation appeared in the responses to pedestrian convenience,
measured by the question “ability to cross the street without delay”.

Response distributions to noise and exhaust fumes are interesting. Statistically
there was a high level of variation in the responses, and indicated noise and
fumes were slightly less undesirable at Fraser. This perhaps could be accounted
for by the wider street with a relative diffusion of noise and fumes. However, per-
ceptual levels were low, and the insensitivity of measurement of these items by
the existing interview schedule may eliminate any meaningful conclusions. Better
measures of perception, possibly by asking a series of interrelated questions,
deserve further study.

Items related to environmental aesthetics; trucks, parked cars and traffic signs
generally showed little variation. Perception levels appeared low and responses in
both areas were heavily grouped about the “satisfactory” rating. Some reaction to
parked cars as a deteriorating aesthetic factor was evident.

Accessibility items solicited varied responses, both in the degree of disagreement
to each item and between items. Perception, to the extent that respondents ex-
pressed a positive or negative evaluation, was more pronounced than most of the
quality items. Statistically, also, many items showed variation in response distri-
bution in the two districts.

Vehicular safety was rated inferior at Kerrisdale and rated substantially below
pedestrian safety in crossing the street in both districts. This may mean that
vehicular safety is poor, or that expectations of vehicular safety is greater than
pedestrian safety. The accident records show a higher rate of rear-end collisions at
Kerrisdale which may account for the low rating given this area. However, a
greater rate of “other” accidents including sideswipe, angle collisions occurs at
Fraser and may tend to nullify the former conclusion.

Vehicle congestion is a major issue in these areas. Four measures of congestion
were made by interview; ability to park without delay, delay from pedestrians,
ability to maintain a desired speed, and congestion in the immediate vicinity. Con-
gestion is evidently a value-loaded concept with negative connotations. In Kerris-
dale the questions on congestion got an unusually negative response and did not
agree with the responses to the other items measuring congestion; particularly to
those measuring delay from pedestrians and maintenance of speed. This reaction
was more moderate at Fraser. Ability to park quickly and maintenance of desired
speed indicated a higher level of congestion in Kerrisdale compared to Fraser, a
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fact observed from the traffic and street data. The much higher score of Fraser
for ability to park quickly may be explained by the relatively high protection for
pedestrians in Kerrisdale (mostly because of the push button signal).

Users of both areas seem satisfied with the ability to park close to their destina-
tion. In Kerrisdale it was found that those rating “good” had to walk about 400
feet, while those who rated this item as poor walked between 550 and 1200 feet.

Tests were conducted to determine if the procedure was sensitive to the con-
flicting elements of the movement system. Each category of the scale was weighted
by its position on the scale, i.e. very good = 5, good = 4, satisfactory = 3, etc.
Average scores were then determined for all environmental quality items and for
all accessibility items for each respondent and then rank ordered. Rank correla-
tion tests showed a positive correlation between street quality and accessibility
for both districts (see Appendix C). This indicates that respondents reported no
sensitivity to a trade-off between the two concepts. In other words, those who
rated environmental quality superior also rated accessibility as better. This means
either that the conflicting items were not strong enough to be perceived by the
respondents or that the interview schedule was not sufficiently precise to measure
the conflict.

PLANNING IMPLICATIONS

For environmental planning in the type of shopping district studied here we
need to understand, not only the perception of the various elements of the prob-
lem by the users, but also how they would assign priorities to improvements. This
discussion stops short of assigning priorities because of the insensitivity of mea-
surement for some items. Nonetheless, item responses were ranked both by aver-
age scores and by median values and looking at the rank order some interesting
insights are possible.

On-street parking in both areas is considered an aesthetic problem. Fraser
respondents ranked this lowest in quality while Kerrisdale was close to very low.
If environmental ranks can be taken as some evidence for desiring improvement,
it is possible that removal of on-street parking has high priority for aesthetic
reasons. However, a desire to park close to shops is very strong and the ability
to do so was found to be excellent in Fraser and almost as good in Kerrisdale.
Removal of on-street parking would no doubt change this picture dramatically.

Congestion is a concern, particularly at Kerrisdale. Both groups appear satis-
fied with the level of pedestrian safety and are satisfied with the crosswalk
situation. Safety from other vehicles was a concern in Kerrisdale, although not
particularly in Fraser. Kerrisdale indicated some need to be able to park more
quickly but this is probably due to the same factors as congestion. Other factors
appear from the responses to be perceived problems but refinement is needed in
the interview procedure before any definite conclusions can be made.

CONCLUSIONS

Conclusions from this study are at best tentative. This attempt to develop a pro-
cedure from which planning decisions could be derived after interviewing pedes-
trians has had limited success, but the study has shown encouraging results. The
procedure appears to have merit, but more development is needed of the basic
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measurement tool: the questionnaire. A simplified interview schedule was used
here on the assumption that if it is to be useful the procedure must be practical
and economic to administer. Some analysis of the relative merits of an in-depth
home interview survey, with a much broader range of questions is necessary,
along with the costs of administering such a survey.

Further experiments are also necessary to control the socio-economic variables,
and their effect on the opinions expressed by respondents. These specific sites
were picked because of their similar traffic and land use characteristics, but in-
come differences may have influenced much of the results.

The study does support the validity of using community values as decision cri-
teria in this type of planning problem. Planning implications are great if we can
arrive at objective priorities for improvement based on a consensus of the sub-
jective evaluation of the people in the affected groups. The prime difficulties lie
in two factors (1) the preciseness of the procedure, and (2) the level of percep-
tion of certain environmental elements by the pedestrians. The first of these seems
open to solution, but the second is more involved and needs much more study.
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RESUME
La juste appréciation du systéme de valeurs d’une communauté est essentielle a

toute plannification efficace, tant comme critére de décision que pour servir de base
a la formulation des politiques, formulation qui, a son tour, suppose une connais-
sance de la structure du systéme des valeurs et des méthodes qui permettent de le
mesurer.

Les travaux de recherche soumis dans cet article constituent un essai d’explora-
tion de ces facteurs, grdce d un sondage de Popinion de piétons visant d évaluer
la qualité des voies de circulation et accessibilité des quartiers de commerce de
détail de banlieue. Un systéme de mouvement constitué d’elements de conflit entre
piétons et véhicles moteurs fournit le contexte de I'étude. Des sondages furent
éffectués dans deux quartiers afin de déterminer la perception et réaction du piéton
face aux paramétres de sécurite, comfort, commodité et sensations visuelles que
suscitent les voies de circulation. )

Par contraste les mémes piétons furent invités a évaluer les parametres de sécu-
rité, de commodité, de pénétration et d’harmonie visuelle des vehicles moteurs a
Pinterieur du systéme.

Par contraste les mémes piétons furent invités a évaluer les paramétres de sécu-
rité, de commodité, de pénétration et d’ harmonie visuelle des vehicles moteurs a
Pinterieur du systeme.

La comparaison de ['évaluation, par le piéton, des élements du systéme de
mouvement el des conditions sur les lieux est encourageante. Les résultats de 87
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sondages dans un quartier et de 78 dans Pautre, démontrent que I'évaluation du
piéton tenait compte des différences entre les deux quartiers sur des points tels la
sécurité dans la traversée des voies de circulation, dans la conduite d’un véhicule,
la disponibilité du stationnement, et la congestion. Les évaluations subjectives ten-
daient également a s’accorder aux circonstances réelles. D’autre part les piétons
trahissaient une perception relativement faible des facteurs bruit, pollution et aspect
visuel des voies de circulation.

Deux conclusions résultent de cette étude, pour ce qui est de la recherche ulté-
rieure, soulignant le besoin de mise au point des techniques et d’une appreciation
plus evoluee des variables socio-economiques conditionnant I'opinion du piéton.
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APPENDIX A

Pedestrian Interview Schedule
(Environmental Quality)

Hello, I am conducting research at the University of British Columbia on pedestrian and traffic
problems in this area. I would like to ask you a few brief questions.
First, some general information:

1. How often do you come here?
(@) daily
(b) weekly
(¢) occasionally L
(@) first time L

2. For what main purpose did you come here today ?
(a) work L
(b) personal
(¢) shop L
(d) social-recreation L
(¢) other L
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Pedestrian Interview Schedule

How did you come?
(a) car driver
(b) car passenger (including taxi)
(c) bus
(d) walk
(e) other

How far did you come?
(a) one block
(b) two blocks
(c) three to five blocks
(d) over five blocks

5. What was your prime destination?

10.

(If Driver) How far away were you able to park ?
(a) less than one block
(b) one block
(c) two blocks
(d) three blocks
(e) more

How long have you been here?
(a) less than 1/2 hour
(b) 1/2 hour—one hour
(¢) one hour or more

Did you cross the street ?
(a) crosswalk
(b) pedestrian signal
(c) mid-block
(d) other

Attitudes to Environmental Quality

A. Pedestrian Safety Very Good Very Poor
(i) Safety in crossing the street 5 4 3 2 1
(ii) Adequacy of crosswalks 5 4 3 2 1
B. Convenience
(i) Ability to cross street without delay 5 4 3 2 1
C. Comfort
(i) Amount of traffic noise 5 4 3 2 1
(i) Amount of exhaust fumes 5 4 3 2 1
D. Appearance
(i) Number of trucks 5 4 3 2 1
(ii) Number of traffic signs 5 4 3 2 1
(iii) Number of parked cars 5 4 3 2 1
Attitudes to Accessibility
A. Safety Very Good Very Poor
(i) Safety from other vehicles 5 4 3 2 1
(ii) Safety from hitting pedestrians 5 4 3 2 1
B. Convenience Very Good Very Poor
(i) Amount of congestion in immediate
vicinity 5 4 3 2 1
(ii) Ability to find a parking space without
delay 5 4 3 2 1
(iii) Nearness of your parking space to where
you wanted to visit 5 4 3 2 1
(iv) Delay from pedestrians crossing street 5 4 3 2 1
(v) Maintenance of desired speed 5 4 3 2 1
C. Appearance
(i) Clarity of traffic signs and signals 5 4 3 2 1
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APPENDIX A (Concluded)
11. What is your age group?
(@ o0-14
() 1524
(c) 2544
(d)45-6¢4
e 65+

12. One last question; if you could change one aspect of this area what would it be?

APPENDIX B
Chi-Square Contingency Tests
(Kerrisdale Pedestrians vs. Fraser Pedestrians)

Null Hypothesis: there is no difference in response distribution between the
two groups
Research Hypothesis: there is a difference

Degrees of Level of

Interview Item X2 Freedom Significance (¢)

Safety in crossing street 6.73 3 .10
Adequacy of crosswalks 6.55 3 .10
Ability to cross without delay 7.59 3 .10
Amount of traffic noise 8.77 3 .05
Amount of exhaust fumes 14.55 2 .001
Number of trucks 2.76 2 .30
Number of traffic signs 0.24 2 .90
Number of parked cars 7.66 2 .05
Safety from other vehicles 21.93 2 .001
Safety from hitting pedestrians 2.88 2 .30
Amount of congestion in vicinity 26.58 2 .001
Ability to find a parking space

quickly 16.01 2 .001
Nearness of parking to destination 2.21 2 .50
Delay from pedestrians 1.82 2 .50
Clarity of traffic signs and signals 9.45 2 .01
Maintenance of desired speed 11.68 2 .01

APPENDIX C

Rank Correlation Test

Research Hypothesis: there is a negative correlation between
responses to environmental quality and those
to accessibility.

Spearmans y o Kendalls Tan o.

Kerrisdale +0.49 .01 +0.34 .01
Fraser +0.53 .01 +0.42 .01




REGIONAL PLANNING IN ENGLAND AND WALES:
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Ashok K. Dutt
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LONDON AND REGIONAL CONSIDERATIONS

Urban planning in London dates back for centuries. A regional (more accurately
a city-regional) approach started developing between World Wars I and II when
it became evident that the use of railways, motor-buses, and automobiles was
giving rise to widespread commuting which no longer restricted “urban” London
to the jurisdiction of London County. The city started spreading along the lines
of communication and the urban pattern gave way to metropolitan-urban-sub-
urbanization. It began to be understood that the problems of London were not
fragmentary but were regional. Naturally, regional considerations had to come into
focus in city planning. Its limits remained confined, however, to the “city-region”
as such.

As a result of the report of the “Unhealthy Areas Committee” of 1921, the
Greater London Regional Committee with Dr. R. Unwin as its technical adviser
was formed. Again in 1937, the Minister of Health constituted a Standing Con-
ference on London Regional Planning., The latter decided to prepare a Regional
Plan, but the outbreak of World War II prevented any positive action. The advocacy
of Dr. Unwin for the creation of a Green Belt around London bore fruit only when
the Green Belt Act of 1938 was passed in accordance with the scheme prepared
by the London County Council. Thus, a “Green Belt”, dominated by farms, came
into being, preventing further contiguous growth of built-up London.

GREATER LONDON PLAN

Abercrombie, who was responsible for the London County Plan of 1943, pre-
pared the Greater London Plan in 1944. The principal features of this plan which
were significant from a regional point of view are the following:

A. Recognition of four zones in the London Area:
1. Inner Urban Zone—the area from which out-migration of population and
industries should be encouraged.
2. Suburban Ring—no further development of residential or industrial uses.
Green Belt—no development permitted.
4, Outer Ring—areas to receive London overspill of population and industries
(see fig. 5).

B. No new industries or industrial expansion to be permitted within the London
conurbation.

W
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Figure 5: Four Rings of London according to Abercrombie’s Greater
London Plan, 1944,

C. The overspill of London to be accommodated in the expanded or New Towns
within or beyond the Outer Ring, the Towns to become economically self-
sufficient.?? (see fig. 6)

The Greater London Plan was a result of original thinking and great imagination,
though greatly influenced by Howard’s “Garden City” concept, Unwin’s “Green
Belt” scheme, and the Barlow Commission’s industrial dispersal recommendations.
Yet the plan when considered in totality is a synthesis of all of them moulded
together within the concept of “Concentric Rings” and “New Towns”. It was a
great pioneering venture in tackling city-planning within the general framework of
the “city-region”. As Howard and Geddes have greatly influenced the thinking in
town and country planning in Great Britain in the 20th century, Abercrombie’s
Greater London Plan provided a blueprint in terms of “City-Regional Planning”
to all the large British conurbations for meeting the challenge of over-crowding,
lack of breathing space, and industrial concentration, The basis of the “Greater

22Abercrombie, P., Greater London Plan 1944, HMSO, London, 1945, pp. 22-27.
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Figure 6: New Towns in Britain.

London Plan” can be found, in some form or other in the plans of all the major
conurbations of Britain which were prepared after World War II.

It is worthwhile to examine the working of Abercrombie’s plan in a regional
context during the last 20 years. Where Abercrombie’s Plan channelized the
on-going tendencies, the Plan worked quite smoothly. For instance, planning for
the dispersal of population from the Inner Zone (compact conurbation) of London,
where decrease of population had already been a trend during the past decades,
simply accelerated the process. '

Within the Inner Ring the population actually fell from 5.97 million in 1938 to
4.93 million in 1958. This is a significant achievement. The Suburban Ring, which
constitutes part of the outer London conurbation, has been almost static in popula-
tion growth since 1951, which is in accordance with the spirit of the Greater
London Plan.

The Greater London Plan did not permit any development of the Green Belt,
but in the name of post-war emergency requirements, ‘some’ residential develop-
ment did occur. It is a paradox that the same London County Council which had
nurtured the scheme of the Green Belt so much before the War, did not hesitate
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to build 13 dormitory suburbs, accommodating about 150,000 people, between
1945 and 1950 within the Green Belt. The result was that by 1958 the population
of the Green Belt was already a quarter of a million people higher than the Aber-
crombie plan had projected might occur.?

The “Outer Ring,” where eight new towns have been established and 21 already
existing towns have either been expanded or recommended for expansion for the
reception of London overspill population and industries, is the main area where
population and industries are now congregating. It is noteworthy that the Outer
Metropolitan Region of London has registered a 30% increase in population
between 1951 and 1961. The increase in the same period for England and Wales
was 6.0% and for S.E. England 7.7%. In reality, the Outer Ring is now not only
the reception area for the London conurbation, but has become an attraction to
immigration from other parts of Britain and other countries, The reception capacity
anticipated by the Abercrombie Plan has already been over-subscribed.

During 1951-1961 there was an out-migration from the London conurbation of
583,000 people. Most of this overspill settled in the Metropolitan Region. About
45% of the total was accommodated, according to plan, in the expanded and
New Towns, The latter absorbed the overwhelming bulk. Planned overspill, along
with the simultaneous movement of industries to the new settlements as far as
practicable, is a welcome feature from a planning point of view. Unplanned over-
spill of approximately 300,000, however, took place in the same period and usually
did not accompany industrial employment. This excess overspill automatically led
to the intensification of the commuting rings around London. These unplanned
occurrences were in conflict to the basic assumptions of the Abercrombie Plan.
Furthermore, it accelerated the centrifugal tendency of London’s growth, giving rise
to expanded urban agglomerations beyond the Green Belt.

A number of industries moved out of the London conurbation to the New and
expanded towns, mainly because of the availability of adequate and cheap sites for
expansion. Crawley and Hemel Hempstead, both New Towns, have already been
completed and the other six are nearing completion. There is little reluctance on
the part of many London industrialists to shift their plants to more healthy and
open sites in these New Towns. At the same time the attraction of the London area
has tempted some outside industries, not only from other parts of Britain but also
from other countries, to locate within these areas. This centripetal force has been
so great that 21% of the new factory floor space in Great Britain during 1952-58
occurred within a 40-mile radius of London. Since it is the Outer Ring and places
beyond it which have acted as the main reception area for such locations, the area
is being much more congested and in a sense defeating the “spirit” of both the
Abercrombie Plan and the Barlow Reports. (See fig. 7.)

The proverb “Man proposes and God disposes” came true in the case of
Abercrombie. He planned decentralization of industrial employment from the
London conurbation, but the tertiary sector of the economy grew so fast in the post-
war period that his purpose was, to a great extent, negated. During 1955-62, the
employment in this tertiary sector grew by 6.6%. Though such an increase in
percentage ratio is lower than that of the national average (6.8% ), numerically

238Self, Peter, Town Planning in Greater London, No. 7, Greater London Papers, London
School of Economics & Political Science, 1962, pp. 8-9.
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Figure 7: Programs Underway or Completed for Accommodation of Over-
spill from London.

it represents approximately 330,000 additional jobs. This increase accentuated the
housing and long-distance commutation problems of the Loondon conurbation.

HERBERT REPORT

Due to the considerations discussed above, a Royal Commission on Local Govern-
ment for Greater London was formed. Their report (Herbert Report) suggested:
reconsideration of Abercrombie’s Greater London Plan and creation of one single
county for the Greater London Area (synonymous with that of the London
conurbation)?* to replace the existing London County Council. They further
recommended establishment of The Greater London Council. This was initiated,
and the Greater London Council was established on April 1, 1965.

STANDING CONFERENCE ON LONDON REGIONAL PLANNING

The Standing Conference on London Regional Planning, formed in 1962, plays
a very significant role in giving direction to metropolitan plans relating to London.
It is a voluntary body of 12 County Councils, 7 Borough Councils, and the Greater
London Council. It has the following objectives:

(a) To constantly review the principal planning issues affecting the area, and to
assemble, assess and disseminate planning information throughout the area.

(b) To make recommendations to the constituent authorities with a view to
establishing joint policy.

24Report, Cmd. 1164, HMSO, London, 1960,
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(¢) To coordinate the subsequent action taken.
(d) To consult the appropriate Government Departments and the authorities
concerned.2’

In practice, the Conference provides a forum for discussion of the differences
among the constituent local bodies. It also facilitates implementation of and
suggests modifications to the Greater London Plan.

SOUTH-EAST STUDY

Some “changes in direction” concerning London planning appear in the “South-
East Study, 1961-81”, which was undertaken by the Ministry of Economic
Affairs.28 For the first time, the problems of London are thought of within a broad
regional concept (South-East England), instead of within a city-region jurisdiction
concept (The Greater London Plan).

The South-East Study takes a realistic view of the centripetal attraction of the
London area, by assuming that between 1961-1981 a quarter of a million immi-
grants will come in to the area. In addition, a million overspill from the London
conurbation has to be accommodated in areas beyond the Green Belt.

In contrast, the earlier Abercrombie Plan had planned new and expanded towns
of 50,000 population to receive the overspill from the London conurbation. The
South-East Study believes that larger towns of 100,000 to 250,000 are necessary.
In addition these larger towns will be more attractive for industries and commercial
development. Further, it realizes that the per capita development and service charge
will be less for such larger communities. The programs of the South-East Study
consist of the following:

(a) Three new cities (Southampton-Portsmouth, Newbury-Hungerford and
Bletchley).

(b) Six expansions of existing towns, schemes for development of other existing
towns on a substantial scale, and a further growth of the present New Towns
around London.?? (See fig. 8).

In solving London’s overspill problem, the above program is quite ambitious. Its
success depends on the pace with which the overspill can be accommodated with
establishment of reception centers. The Abercrombie Plan had succeeded in shifting
employment and population to New Towns, because it had visualized the decen-
tralization of the industries. Industries had started the trend of leaving the London
conurbation long before the Abercrombie Plan came into being. The South-East
Study continues the same trend on the part of industry, and also includes commer-
cial establishments such as offices. This latter is in opposition to the natural
centripetal attraction of London for such establishments, and hence will be more
difficult to achieve.

The assumptions made in the South East Study may become obsolete if the much
talked about Channel Tunnel materializes. since there is no provision for the trend
that would develop to urbanize the area where such a tunnel might exist.

25Standing Conference on London Regional Planning, Constitution and Membership, County
Hall, London S.E.1, July, 1964, page 1.

206The South-East Study, 1961-1981, Ministry of Housing and Local Government, HMSO,
London, 1964.

271bid, p. 78.
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Figure 8: Overspill Program for London Proposed by the South-east Study.

In spite of a difference in programming, the South East Study is a ‘Revised 1964
Edition’ of the Greater London Plan. In basic design, dealing with decentralization
of the London conurbation, establishment of a Green Belt, reception of London
overspill to self-contained new and expanded settlements, etc., both are similar.

Since Howard’s Garden Cities of Tomorrow, official planners have failed to
develop any innovative or alternative thinking. Would it not be worthwhile to
consider the practicability of a linear city, or a tentacular London growth, or
creation of effective counter magnets for London, etc.?

REGIONAL CONSIDERATIONS IN BIRMINGHAM-BLACK COUNTRY PLANNING
It is desirable to contrast some of the essential characteristics of the Birmingham-
Black Country conurbation with that of the London conurbation before making
any statement about the regional implications of planning in Birmingham-Black
Country. London has been the principal city and capital of England since Roman
times, whereas Birmingham has grown into a regional capital only since the
beginning of the last century. The attraction and pull of the inner core of London
is so strong that the centripetal tendency works as a powerful magnet, whereas in
the case of Birmingham-Black Country, such centripetal pull is exerted by the
whole conurbation. The London conurbation is gigantic, involving all kinds of
magnified problems; whereas, Birmingham-Black Country is smaller and many of
the same problems have not yet caused the same account of dislocation. In the
London conurbation tertiary employment is much more important than manu-
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facturing, whereas in the Birmingham-Black Country conurbation the situation is
reversed. The South-East area, in which London is situated, and the Midlands
in which Birmingham-Black Country is located, are both economically prosperous
areas and regionally are receiving large numbers of immigrants. Finally, London
received greater attention in matters of planning and greater financial assistance
from the Government.

Unlike London, there is no “Greater Birmingham Plan” to spell out in broad
terms the regional or the ‘“city-regional” approach, However, a well-prepared
Report has been presented by a voluntary committee known as the West Midland
Group.?® With regard to the Birmingham-Black Country conurbation, it is not only
exhaustive but is a classic in planning, Even before the above Report was finalized,
the Ministry of Town and Country Planning appointed a team, under the direction
of P. Abercrombie and H. Jackson, to prepare a plan for the conurbation and
West Midlands area.

In practice, the officially accepted program of city-regional planning for the
Birmingham-Black Country conurbation adheres to the following principles:

(a) No further densification of the conurbation as a whole,

(b) New industries, not essentially required within the conurbation, will not
be allowed.

(c) Industries now in the conurbation will be encouraged to shift to the expanded
towns beyond the Green Belt,

(d) Creation of a “Green Belt” 7-10 miles wide around the conurbation (where
no development other than agriculture, recreation, etc. is permitted).

(e) The overspill of population from the conurbation to be shifted to the expanded
towns.

Such a program in principle is identical with that of Greater London. In
analysing the achievements of the program it is found that between the census
years 1951 and 1961, the conurbation as a whole registered only a slight increase
(5%) in its population. In absolute terms this meant an increase of more than
100,000 persons. In the prosperous city of Birmingham, whose redevelopment
scheme and overspill program have been effective to a great extent, the population
has remained virtually static during the same period.?® The other urban units of this
conurbation being too small to finance such an overspill program, were subject to
a larger percentage of population increase. Thus one would naturally be led to the
conclusion that there has been an imbalance in the planning of different components
of the conurbation. This has lead to a setback in the decentralization program for
the whole conurbation.

Interdependence of the bulk of industries in the Birmingham-Black Country
conurbation is a unique characteristic. Actually industries are not receptive to the
idea of moving out of the conurbation, Expanded towns, unlike the New Towns,
are not as attractive locations for well-established industries. The reasons are:

(a) The expanded towns do not possess the status of central government-sponsored
“New Towns”,

28Conurbation, a Survey of Birmingham and the Black Country by the West Midland Group,
Architectural Press, London S.W.1, 1948.
29The City of Birmingham had a populattion of 1,112,685 in 1951 and 1,107,187 in 1961.
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(b) The patterns and the comprehensive approach in the expanded towns are
inferior to that of the New Towns.
(c) New portions of the expanded towns are projected to look like appendages.

In Staffordshire, which has accommodated the bulk of the overspill, out of 809
acres of land earmarked for overspill industrial estates in the expanded towns by
1961, 477 acres have been occupied up to 1963, though the speed of shift has been
reduced after 1960, partly due to the operation of the 1960 Local Employment Act.
In many instances, it has been found that the houses in the expanded towns get
filled up much earlier than the industrial sites. The process of industrial decentraliza-
tion of Birmingham-Black Country conurbation may be accelerated with the
creation of Redditch and Dawley New Towns, currently under construction. (See
fig. 9.)

When planning the shift of employment from a conurbation, one must realize
that employment in manufacturing is only one sector of activity. The service sector
develops faster than manufacturing in large conurbations. Such a situation was
overlooked in the Abercrombie plan for Greater London. In the “Birmingham City
Area™® 36% of employees were in the service sector in 1956.3 Six years later, in
1962, this had risen to 41% .32 This contributed greatly to an increase in employ-
ment from 642,319 to 670,889 in the same period. This increase, primarily due
to the rapid rate of increase in service employment, was not foreseen in the
overspill planning.

The estimates of overspill population are often exceeded since the conurbation
is growing more rapidly than a normal natural increase. During the past decades
there has been large-scale immigration from other regions of Britain and also
immigration from overseas to this area, For example, the Straffordshire County
Development Plan in 1951, and the Ministry of Housing and Local Government in
1962, had to revise the estimates of overspill previously prepared by the West
Midland Group in 1948. The Ministry estimated an overspill of 500,000 to 600,000
(208,000 dwellings) which would have to be accommodated by 1981. Efforts have
been under way for the past fifteen years to build dwellings in the expanded towns
to accommodate the overspill. Yet by March 1963, only 6,626 dwellings had been
completed. This slow rate of building may be attributed to the following factors:

(a) Before dwellings can be constructed, the local authority where they will be
be built (expanded towns) and the local authority from which the overspill will
come, must agree. This procedure often leads to extensive negotiation with
inordinate delay.

(b) The local authority from which the overspill will come has to make financial
contributions towards the expanded towns. This burden often prevents support
of an overspill project by a small local body.

(c) The local authorities where expanded towns are planned think primarily in
terms of their own local interest, thereby ignoring the broader regional
perspectives.

801t includes the whole City of Birmingham and the Municipal Borough of Solihull.
81City of Birmingham, Abstract of Statistics, No. 4, 1955-57. The City of Birmingham,
Central Statistical Office, pp. 49-50.

82City of Birmingham, Abstract of Statistics, No. 7, 1962, The City of Birmingham, Central
Statistical Office.
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Figure 9: West Midlands Region. Birmingham and the Existing Sites for Overspill Program.

Thus, only Birmingham, Wolverhampton, and Walsall have been able to
partially negotiate their overspill movement to adjacent expanded towns. On the
other hand, though there are three adjacent counties around the Birmingham-Black

Country conurbation, only Staffordshire has shown real enthusiasm for an
overspill program.
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Recently Dawley and Redditch, in the West Midlands, have been designated as
New Towns. They will jointly provide 30,000 dwellings for overspill from the
conurbation. This is only a fraction of the need in the entire overspill program.

The Green Belt, which is in the process of being approved by the Central
Government, is virtually an established feature of the Birmingham-Black Country
conurbation. An attitude has existed since the thirties that the built-up areas of
the conurbation should not coalesce with that of the outer urban units like Coventry,
Staffford, Redditch, Lichfield, etc. This became a semi-official practice after the
Minister concerned, in 1955, made a personal appeal in Parliament for the con-
tiguous counties to approve of a Green Belt policy. Encroachment by the
Birmingham City authorities upon the Green Belt took place in 1964, when they
obtained permission from the Central Ministry to house 60,000 people northeast
of Birmingham within the Green Belt. Similar to that of Greater London, the Green
Belt of the Black Country conurbation plays a negative role in that it prevents
continuous growth of built-up areas.

Is it not worthwhile to examine the validity of the existence of Green Belts around
conurbations? Should we not think in terms of some new proposition which is
neither continuous growth of built-up conurbation nor the Green Belts? Green
surroundings are definitely a welcome feature, but a Green Belt may not be univer-
sally desirable for all conurbations; some differentiation between giants like London
and Paris on the one hand and Birmingham-Black Country, Ruhr, and Randstad
Holland on the other, must be made.

THE WEST MIDLANDS STUDY

Following the South-East Study, another regional study was published by the
Department of Economic Affairs in 1965. This was the West Midlands Study.
Similar regional studies of Britain have either been published or are in the course of
preparation for economic planning purposes.

Like the South-East Study, the objective of the West Midlands Study is to provide
a basis on which future plans for the region may be formulated. The study has
introduced the following proposals:

(a) That there should not be any increase in the population of the Birmingham
conurbation. That by 1981 it should register a decrease of 150,000 people.?®

(b) That the overspill population be accommodated in proposed New Towns and
expanded towns.

(c) That the existing settlements within the Green Belt be expanded.

(d) That Coventry be developed as a sub-regional belt, quite independent of the
Birmingham conurbation.

(e) That an intra-regional dispersal be achieved by creating two new regional
centres—Dawley and Shrewsbury.

The main spirit of the proposal is in line with past British planning thinking.
Dispersal, deconcentration, and decentralization have been the main basis of British
planners since the beginning of this century. They are also the basis of the West
Midlands Study. The only departure from this traditional approach is seen in (¢)

33The West Midlands—A Regional Study, Dept. of Economic Affairs, London, HMSO, 1965,
p. 76.
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above where it has been suggested that the existing settlements within the Green
Belt be expanded. The Green Belts are theoretically treated as inviolable, yet in
many instances they have been violated in the name of “urgent need.” This is the
first time that an official study has recognized such use, and recommended expansion
of existing settlements,

Whatsoever might be the recommendations of the West Midlands Study, they are
neither in the form of a regional plan nor an obligatory guiding principle for future
regional plans. The findings of the study will, of course, be scrutinized by the
Government in the light of the “National Plan” and of programs and policies
for the country as a whole. This process will require years to bring about any
tangible results.

CONCLUSIONS

From the above analysis it follows that Britain needs a regional planning
approach even though there is some planning at the national and local levels. To
properly execute regional planning, clear-cut direction and principles for regional
plans within the broad national framework are absolutely necessary. Further, it will
be necessary to have regional organizations involved in matters of planning at the
intermediate level between national and local authorities. This intermediate gap
was to be filled by the Regional Boards and Regional Councils which were estab-
lished after the formation of the Labour Government in 1964. However, positive
achievements have not yet been observed.

Regional planning is not a “city-regional plan” since the latter concerns itself
with only one aspect of a region. A comprehensive approach including balanced
development, utmost utilization of total resources, greater productivity, considera-
tion of related areal units, must be developed. With acceptance of these “true”
regional considerations, Great Britain can delineate geo-economic regions on the
basis of social, economic, political and physical indices,

RESUME

En Grande Bretagne la planification régionale a été inaugurée récemment par la
mise sur pied des conseils économiques régionaux. Antérieurement, il existait
dailleurs en ce pays plusieurs plans de “ville régionale” comme celui du “Greater
London” de Patrick Abercrombie dressé en 1944, Le but principal poursuivi par
cette politique vise a limiter P'étalement des conurbations, a établir des ceintures
vertes de retenue et a canaliser les débordements vers des endroits assignés au-deld
des couronnes de protection. D’autre part, la Grande Bretagne a été une des
pionniéres a utiliser la formule des “aires de développement” ou zones a économie
en souffrance dans le but de les revitaliser par Uimplantation d’industries nouvelles.
Le rapport Barlow joua un role important a cet égard. Derniérement, plusieurs
études régionales ont été parachevées par le gouvernement : telle la region du
Sud-Est en 1964. Le Plan National de 1965 confirme a nouveau I'importance de
Papproche régionale.

Le theme de fond des différentes approches a la planification régionale remonte
a la théorie des “Garden Cities” de Howard, qui se résume succintement par : la
décentralisation des métropoles, la relance des économies locales ou régionales
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dépressives, la délimitation de ceintures vertes autour des conurbations, et la retenie
de I'étalement physique des grandes villes.

Ces principes, appliqués et suivis avec timidité, doivent étre reévalués. En Grande
Bretagne, pour qu’une planification régionale soit efficace, il faut des plans bien
définis. Des résultats tangibles en résulteront a la condition que leur mise en valeur
incombe d un organisme administratif autonome situé au-dessus des comtés mais
sous U'autorité du gouvernement central.

Dans la partie 11 de cet article, les aires urbaines de Londres et de Birmingham
seront examinées comme cas types de politiques et programmes de planification
régionale.




VIEWS AND REVIEWS

Planners, Philosophers and the Good City

These views are addressed to the fundamental value
issues that confront contemporary planners. They
are expressed by Professor Lawrence Haworth,
Chairman, Department of Philosophy, University of
Waterloo. The original text for this statement was
prepared for an urban policy conference, sponsored
by the Brookings Institution, Washington, D.C.

Many people have been saying lately that one of our liabilities in attempting to
solve urban problems is that we lack a coherent philosophy of urban life—but I
am not sure they have meant anything very definite by that, and I rather imagine
they have not anticipated that professional philosophers would undertake to meet
the need. This despite the fact that the two outstanding philosophers in the western
tradition were very much concerned about the city, or a city, Athens—1I am re-
ferring to Plato and Aristotle—and despite also that Plato’s outstanding work, and
perhaps the outstanding piece of writing in the intellectual history of the western
world, a dialogue called The Republic, is, essentially, a philosophy of the city—
an attempt to describe an ideal that politicians and others might set their sights on
when confronting the day-to-day problems associated with urban living,

These days, the sort of thing that Plato and Aristotle did for Athens is being done
—for New York, Chicago, Los Angeles—by the likes of Lewis Mumford, the
Goodmans, Clarence Perry, and Mrs. Jane Jacobs. The fashion in thinking has
changed. In some ways we are all better off for that—the present breed of urban
critics are probably more relevant, certainly (to most minds) more lively, than their
philosophical predecessors. But there are other ways in which we are worse off.
There is something missing in the orientation toward urban problems that present-
day urban critics offer—and that is likely to channel the thought of many of this
conference’s participants—something that is emphatically not missing in the writing
of the Greek philosophers.

I want to start by attempting to identify this missing ingredient—not from any
desire to reestablish the reputation of two dead colleagues, but rather because I
am convinced that the ingredient must be found if we are to begin to have success
in solving large and long-standing urban problems. To take account of the fact
that Plato and Aristotle are merely the principal representatives of an extensive
tradition of thought about the city, instead of referring to them by name from
now on I shall speak of “the social philosopher;” and in the interest of producing
relatively uncomplicated sentences I shall refer to their contemporary counter-
parts as “urban critics” or as “planners,” including in that designation everyone—
professional or amateur—who is actively concerned about the condition of our
cities, although I am aware that some of the more prominent members of this
group, Mrs. Jacobs and Mr. Mumford in particular, regard themselves as critics of
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planners as well as of the cities they plan. In this broad sense of the term, all of us
here are also planners.

II

Perhaps I can most quickly arrive at the heart of what I want to say by attempt-
ing a general characterization of the view outlined by Jane Jacobs in her book, The
Death and Life of Great American Cities. This work has stimulated more discus-
sion—criticism and defense—of basic planning principles and approaches than
perhaps any book in recent years. Mrs. Jacobs is an unusually persuasive person.
The main reason for this is, I think, that in her thinking about urban problems
her stance is always that of being amidst the problems and places she has in mind.
In consequence she avoids the remoteness from subject-matter that characterizes
the writings of most social philosophers, and even some planners. Her book is
conceived mainly as an attack on current planning principles and practices. In
reading it one is most struck by the things she is against. She doesn’t like large
housing projects, long streets, superblocks, most parks, low densities, compart-
mented districts where only one kind of activity occurs. She would rather remodel
an old building than build a new, cut one long street into two short ones, minimize
the number of parks if necessary but maximize the kinds of uses they are put to
and the hours they are put to use. She prefers areas where large numbers of people
live and work. And above all, and as a kind of summary of the preferences already
mentioned, she prefers variety, mixed primary uses—shops, factories, apartments,
offices, markets, side by side and above and below one another—so that as far as
possible there will be something doing along the streets of the city at all hours of
the day and night. The image she builds is that of a “running-on” city.

Definite and admitted flaws in urban life can with some plausibility be traced to
the conditions she abhors, and there are reasons to think that real values may result
from the adoption of some at least of her more concrete suggestions. An empty
and unwatched street or park is less safe to walk down than one that dances Mrs.
Jacobs’ “ballet of Hudson Street.” And though we may be somewhat put off by
reports of muggings in Times Square, on a street that has “eyes” if any has, her
principle, to quantify it, that safety is directly proportional to extent of use, seems
roughly sound.

How sound, and how far applicable to smaller places than New York, is for
planners and others familiar with those places to say. I think there can be no a
priori knowledge about these matters. But I would be surprised to find that Lewis
Mumford’s description of her proposals—“ma Jacobs’ home remedies”—is fair.

Mrs. Jacobs always puts uppermost the question, “Why are people in cities
doing what they are doing where they are doing it, and why are they not elsewhere,
doing other things?” Here is a neighborhood park, and it is empty. Why? Here is
a busy street, and along it people are doing what it was intended they would do in
the park. Why? The perspective from which this kind of question seems important
is the following: the problem is not to decide what would be good for people to do,
and then arrange for the facilities by which they might be made to do those things;
it is instead to find out what people are trying to do, identify the features of the
urban environment that stand in the way of their doing those things, and then
devise alterations which remove the obstacles. The difference is that between leading
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and following, between seeking to stamp a form on the lives of people, and seeking
to discover the form of their lives and then clear the ways, so that they might follow
it out.

Now, setting a work such as that of Mrs. Jacobs over against a typical work in
social philosophy—admittedly, Plato and Aristotle aren’t typical—three outstand-
ing differences between them come to mind. And I would suggest that on each of
these points we would do well to emulate the social philosopher. First, the work of
the social philosopher is more frankly ethical. Second, it is a good deal more ab-
stract; and, third, it emphasizes the social dimension of urban life. Now the con-
trasts are these: where the social philosopher is frankly ethical, the planner or urban
critic minimizes the ethical and stresses the descriptive dimension of his problem;
where the social philosopher is emphatically abstract in his work, the planner drives
toward concreteness; and where the social philosopher stresses the social, the plan-
ner stresses the physical. In connection with each of these contrasts, it seems to me
that the planner commits a fallacy. To coin some terms, these are, respectively,
the fallacy of prescriptive timidity, the fallacy of the misplaced absolute, and the
fallacy of mistaking means for ends. I am suggesting, that is, that in our thinking
about urban problems we would do well to take norms, abstractions, and social
relations more seriously.

The first fallacy I have identified as prescriptive timidity. Consider Mrs. Jacobs
again. Obviously, she isn’t timid. But if one raises the question, What values does
she think will result from adopting her design conceptions, that are lost so long as
the conceptions she opposes predominate?, one or two remarks come to mind at
once, but after that one is sorely puzzled what to say. One thing is clear: she sees
the value of safety—bare physical safety—and argues for the advantages in the
way of safety that result when, owing to mixed primary uses, the streets have eyes.
What next? Well, it seems clear that she values liveliness, that she thinks it pleasant
to live in a place where something is doing at all hours, and would be bored to tears
in a placid suburb. But I can’t think what else to mention. Surely there are other
values that would result, but it is not easy to find them in her work, regulating her
thought. What happens, I think, is that she depends on intuition at this point. With-
out really knowing what values would accrue from the adoption of her ideas, she
“knows” (intuits) that everything would be better. And the basis for this intuition
is her own first-hand acquaintance with the sort of place her plans contemplate.

In a typical work of social philosophy, by contrast, there is a frank attempt to
identify the goals that are to be achieved by social organization, and it is attempted
to make this statement of goals as comprehensive as possible. The problem is
accepted as being an ethical one—an affair of norms and values. I wish to make
clear that I do not mean ethical in any narrow sense, the senses we have in mind
when we admonish children and druggists to be “ethical.” I refer to Aristotle to
clarify this: ethics, he said, is a preface to politics, and by ethics he meant the
attempt to discover what the good life is. Politics and planning are, properly con-
ceived, the art of devising a social environment in which that kind of life may be
lived.

In labeling the urban critic’s failure to adopt a frankly ethical orientation, the
fallacy of prescriptive timidity, I do not mean to suggest that values are absent from
his work. The neighborhood unit plan is based on certain conceived values. Mrs.
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Jacobs has others. But what seems clear in most work of this sort is a hesitancy
to label one’s values as such, to make them explicit, and a disposition to rush as
quickly as possible into detailed technical discussion of ways of accomplishing more
or less unstated ends. It is as if one felt that it is embarrassing to prescribe, so that,
although the nature of the work demands it, it will be done quickly, in the hope
others will not notice, and especially in the hope others will not question what one
has prescribed. But this is exactly what should be questioned, inquired into, and
deliberated upon.

Now I want to mention a very concrete problem that arises from unwillingness
to face up to the basically ethical character of the urban problem. The values
uppermost in Mrs. Jacobs’ work are physical safety and liveliness, and most of her
design conceptions can be seen as wholesale efforts to accomplish these values. But
what of the values that, owing to her own prescriptive timidity, she fails to take
account of? The danger, of course, is that by concentrating so exclusively on a re-
stricted set of values, she will design a city that purchases these at the cost of other,
and perhaps more important values. That this is what has happened is suggested
by the contrast between her view and that of persons like Lewis Mumford, Clarence
Perry, and Clarence Stein. Exponents of versions of the neighborhood unit plan
have values in mind too, but again a restricted set. Now the idea, following one
popular version of it, is to divide the city into numerous units—neighborhoods—
each of which includes around five or six thousand people. The neighborhood unit
should, in Perry’s words, “provide housing for that population for which one
elementary school is ordinarily required. . . . The unit should be bounded on all
sides by arterial streets. . . . A system of small parks and recreation spaces, planned
to meet the needs of the particular neighborhood should be provided. . . . Sites for
the school and other institutions having service spheres coinciding with the limits of
the unit should be suitably grouped about a central point, or common. . . . One or
more shopping districts, adequate for the population to be served, should be laid
out in the circumference of the unit, preferably at traffic junctions and adjacent to
similar districts at adjoining neighborhoods. . . . The unit should be provided with
a special street system, each highway being proportioned to its probable traffic
load, and the street net as a whole being designed to facilitate circulation within
the unit and to discourage its use by through traffic.” The image we are left with
is that of a large city articulated into a group of contiguous, partially self-contained
neighborhoods, each possessing an internal focal point—a community center—and
divided from adjoining neighborhoods by thoroughfares and shopping areas. Kevin
Lynch has called it the poly-nodal city; Lewis Mumford, the cellular city. The
contrast with Mrs. Jacobs’ “running-on” city is striking. We need only to imagine
the felt quality of actually living in an environment of these two sorts to sense the
difference in the values that inspire them. Where the one is exciting, lively, the other
is pastoral, peaceful, calm. In describing the contrast, it is difficult to avoid making
the comparisons invidious. Life in the one is rather communal, in the other frag-
mented. On the other hand, one represents a big-city solution to a big-city problem;
the other, a misguided attempt to transport rural values to urban life.

But there is no evidence that Mr. Perry took any larger view of the values to
be achieved by a scheme for the city than Mrs. Jacobs does. The conception of a
poly-nodal city seems inspired by a desire to bring into a large city something like
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the sense of community that is sometimes found in small towns, while Mrs. Jacobs’
“running-on” city is inspired by a desire to introduce maximum variety and oppor-
tunity. And the limitations of each are suggested by the fact that when one takes a
large view of the values to be achieved by a city, it seems clear that both community
and opportunity are desirable,

The second fallacy committed by contemporary urban critics I have termed the
fallacy of the misplaced absolute. I have in mind the tendency of people to regard
their schemes for urban reconstruction as absolutes, in the sense that often they
imagine that, within their own frame of reference—large cities, large western cities,
or whatever—that scheme represents the best possible one. Thus we have disputes
over the relative merits of the cellular and the running-on city—on the assumption
that one of these, or possibly some other design, represents the solution to the
urban problem. This is rather like supposing that there is only one way to build
a house, that the ideal house has an open floor plan, and no basement, or, alterna-
tively, is thoroughly zoned and built on four levels.

I call this the fallacy of the misplaced absolute, because I believe that in our
thinking about cities we can discover approximate absolutes. There are conceptions
concerning urban design that may very well hold good for all contemporary cities.
But these conceptions are of a general nature, they are not concrete in the way the
absolutes of some planners are. Hence, the fallacy is one of misplacing absolutes.

The danger of fixing upon absolutes at a too concrete level can be seen by con-
sidering again the case of architecture. Although there is no point in arguing
whether, say, an open floor plan is in general better than all others, since that
depends on the family concerned and their environment, there are some principles
of sound architecture that we may expect to hold good just about everywhere. But
these principles will be rather abstract: they will state general characteristics of
desirable traffic patterns, say, and will specify the kinds of space, defined by the
manner in which it will be used, that should be included within the walls of the
house. Now after principles of this sort are satisfied, the other characteristics of
the house should be determined by considering local peculiarities. And so the prin-
ciples specify a form, an abstract ideal, that tolerates a wide range of concrete
exemplifications. But if one insists on defining in concrete terms the best house,
then there is a great danger that for most inhabitants that house will be a pro-
crustean bed. And the same is true for cities. There is no reason to think that a
cellular city is the only or best way of achieving those rather general goals that
all cities ought to achieve, nor even that any one city would be better for having
slavishly applied such a scheme to all of its parts. Nor is there reason to think all
large cities would do well to adopt Greenwich Village as its model, after the
implicit suggestion of Mrs. Jacobs, nor even that any one city should adopt that
model for all of its parts.

The third fallacy often committed by contemporary urban critics is that of mis-
taking means for ends. It will be generally agreed, I suppose, that planners are
principally concerned with the physical city, with what can be seen when one flies
over or walks through a city, with the placement of and spatial relations between
the various visible parts. Thus, Kevin Lynch, discussing the principles of urban
design, can say very much of what he wants to say by identifying three traits:
grain, focal organization and accessibility, all of which can be represented by little
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maps that express spatial interrelationships. Now, the contrast I have in mind can
be seen by considering the difference between this response to the question, What
kind of city would you like to have? and the response you would get if you asked,
say, Fromm, Freud, Kierkegaard or Christ,—who, if I mistake not, would have
very little if anything to say about spatial relationships, and almost nothing to say
that could be drawn on a page, pictured in a graph or map. They would speak
instead of the qualities of people and of their modes of humanly not spatially re-
lating with one another. Now lest I lose my audience, I should say at once that I
am not supposing that we should cease to concern ourselves with the spatial
arrangement of the physical city. The question rather is, to what end are we so con-
cerned? In referring to a fallacy of mistaking means for ends, I have in mind the
tendency to regard physical arrangements as an end, rather than a means to an end
that must be defined in social (that is, institutional) not physical terms.

It will be seen by now that in this discussion of fallacies—prescriptive timidity,
misplaced absolute, mistaking means for ends—I have really been speaking about
the same thing throughout; namely, that there is a compelling need for people who
are professionally or amateurishly concerned with the condition of our cities to see
the paramount importance of the question, What would a Good City be like?, to
get an at least tentative and partial answer to that question, and to discover ways
of letting that answer inform and guide our attempts to solve concrete urban
problems. Prescriptive timidity merely refers to the need to recognize that the
needed conception of a good city is ethical through and through; misplaced absolute
refers to the fact that the conception will not be found among any of the current
views concerning urban design—since these views, properly understood, represent,
at best, alternative ways of translating the conception of a good city into concrete
reality. And the tendency to mistake means for ends suggests that the needed concep-
tion of a good city is essentially a social conception, not physical, that it essentially
involves relations between and traits of institutions or social practices, not the
design and spatial interrelations of the buildings that house such institutions.

111

I want now to make a few tentative remarks concerning the normative conception
of a good city that might guide or direct the planning process. Up to this point I
have been rather confident of my position. From here on I am not at all confident.
But perhaps you will find merit in the fact that a significant question is being raised,
even if, as I sometimes suspect is the case, the substance of the answer should be
rather sterile.

One can start, I think, with two principles that seem both sensible and capable
of gaining general consent. First, the value of a person’s life is measured by the
extent to which he develops or fulfills himself. This means both that he should
become something—develop his distinctive potentialities—and that he should do
something—act in ways that express these potentialities. The name generally given
to this ideal is self-realization. But, second, I think this principle should be quali-
fied by the consideration that a good life must be in some way social, that it must
not be lived by oneself and for oneself alone. This introduces the idea of duty.

Now beginning with these principles that characterize a good life, one can go on
to make some remarks concerning the form of a good city. These will identify
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the traits that urban institutions must have if they are to constitute an environment
in which concrete human lives may embody the foregoing principles—an environ-
ment, that is, conducive to human beings living a good life. One arrives at the
conception of these traits by way of the following two considerations. First, the
overt, institutional condition implied by the ideal of self-realization is opporiunity:
the presence in an urban environment of significant and genuine opportunities for
people to act in ways that express their distinctive potentialities. Second, the overt,
institutional condition implied by the idea that duty has a place in the good life is
community, by which I mean a manner of human beings relating with one another
characterized by the fact that they work toward common goals, have the same
ends in view.

If we analyze the notion of opportunity, as it has just been introduced, we dis-
cover, I think, a set of institutional traits that, together with the idea of community,
will serve as a workable and defensible urban ideal—and it is this ideal that I
would suggest one might start with in trying to meet the need for a conception
of the good city. There are six such traits. First, richness—the requirement that the
city should include maximum opportunities for humanly significant activity. Second,
openness—the requirement that these opportunities should be genuinely accessible
to everyone. Third, person-centeredness—the requirement that the whole style of
life established by these opportunities should be coherent, in the sense that a person
may pass from one to another of them without jeopardizing the balance or whole-
ness of his character. Fourth, flexibility—the requirement that the opportunities
should be so structured that when an individual follows them out he is not, as it
were, cast in a mold, inhibited by a rigid framework of rules that restrict the extent
to which he may participate with spontaneity. Fifth, voluntariness—the require-
ment that these opportunities should not be imposed on anyone; that is, that the
individual should be able to say, and make it stick, “I pass.” Sixth, controllability
—the requirement that the inhabitants of the city should have real control over the
form of their lives, and, therefore, over the institutional structure that channels
urban life,

It is the fact that our cities fail to satisfy these requirements—not that many of
their buildings are old, not that they are congested, not that they follow a rigid
grid street pattern, not that they have inadequate storm sewers—that should be
our cause for concern. Or, more temperately, the buildings, congestion, street pat-
tern and storm sewers are all relevant just in so far as they bear on these require-
ments; and from this perspective they are of course in some degree relevant.

I wish now that I could describe for you a new and exciting design for the city
that embodies the traits I have mentioned and is at the same time politically
feasible. But then if T were to do so you might reasonably charge me with commit-
ting one or another of the fallacies I have just been attributing to others. Fortu-
nately, my imagination is not up to the task.

In any case, it would be more to the point, I think, to make some suggestions
concerning ways the individual traits might be incorporated into urban life, but
without assuming that the suggestions form a package that one must either accept
or reject as a whole, What is wanted, I believe, is not a grand scheme but a set of
guideposts that one might consider setting one’s sights on.

I shall begin with some remarks that bear upon the first two traits mentioned:
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richness and openness. In some of our cities, life for most of the inhabitants, and
in all of our cities life for some of the inhabitants, is dreadfully impoverished.
There simply do not exist adequate opportunities for doing all kinds of things that
people would do if they were living full lives—either because the city itself has
not incorporated such opportunities, or because although they are there they are
not genuinely accessible to the whole population. I am thinking of opportunities for
recreation, adult education, artistic creation, crafts and hobbies, communication
with others, and, most especially, opportunities for meaningful employment. I would
think that planners and others in a position to affect the growth of cities could and
should adopt as an aim of theirs the introduction into the city of opportunities of
the sort mentioned, and could and should adopt also the aim that all such oppor-
tunities shall be genuinely accessible to all of the city’s inhabitants. This aim is
compatible, I think, with the narrowest view of planning as being concerned ex-
clusively with the physical face of the city, since all of the opportunities one could
think of in this connection are grounded in physical facilities and depend on the
dedication of definite parcels of land to definite uses.

The notion of openness has implications too for the character of urban neighbor-
hoods. It scarcely needs mentioning anymore that there should be no color barriers,
no race barriers, no religious barriers in the city—that all public facilities, whether
operated by the public or by private parties, should be open to all qualified persons,
and that neither race, nor color, nor religious creed are relevant to one’s qualifica-
tions for participation. But I would add that urban neighborhoods are often effec-
tively closed despite the absence of formal restraints. An open neighborhood, I
would think, is one in which persons from various economic strata find it econo-
mically possible to live. The alternative to this is an economic ghetto, and it makes
little difference whether such a ghetto is located in a public housing project or in a
private slum. Considering the city as a political unit for the moment, economic
ghettos are increasing in size and in number of inhabitants. This fact is the source
of very many of the problems that cities face. The implication seems to be that
large and more or less isolated housing projects that are restricted to those with
low incomes should simply no longer be built, and that in planning redevelopment
areas provision should be made for rehabilitating old buildings as well as for
building new ones, and for introducing into the areas low, medium and high rental
units.

Both the idea of person-centeredness and that of community suggest an impor-
tant design principle to follow in enhancing the richness and openness of urban life
—the principle of focus. The architectural aspect of this principle is widely
acknowledged—that the physical layout of cities should be such that one’s eyes and
feet are led to certain nodal points that individuate definite segments of the whole,
segments that the inhabitants can identify with and thereby at least minimize their
sense of alienation. It is I imagine their acceptance of the principle of focus in its
architectural guise that prompts planners to favor schemes like the neighborhood
unit plan. But the principle has a social aspect as well. In the end what grounds the
ideal of architectural focus is the need for focus in human life and personality.
Ways should be found of ordering the individual’s round of life in the city so that
it and the person formed by it constitute coherent wholes. The alternative is the
frequently noted condition of fragmentation in life and character. Now, one rather
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obvious way of pursuing social focus is by adopting as a physical design some varia~
tion of the neighborhood unit plan, and then encouraging the introduction into the
neighborhoods of a maximum number of facilities—facilities for education, play,
work, art, shopping, even political affairs—so that the inhabitants may come to-
gether in diverse capacities. In this way, the life they collectively lead in their
neighborhood might form a coherent whole, and the felt immediacy of this whole
might aid the inhabitants in their efforts to achieve personal wholeness. Something
very like this result was what Plato was aiming at in his Republic. In contemporary
urban philosophy, the conception of focus I am referring to can be seen as a fusion
of the neighborhood unit plan with Mrs. Jane Jacobs’ dominant theme—mixed
primary uses.

It is true of course that urban life is exceedingly specialized, and that in conse-
quence many urban facilities—especially economic facilities—cannot be wedged
into neighborhoods and turned to the more or less exclusive use of local inhabitants,
And even if this were possible I do not think it would be desirable. I am not sug-
gesting that cities be converted into confederations of neighborhoods. The question
is one of emphasis, and the alternatives seem to be either allow cities to become
undifferentiated masses, or introduce articulations that are supported by visible and
social nodes.

I shall pass over the ideas of voluntariness and flexibility now in order to save
time for some suggestions concerning the trait to which I have given the name
“controllability.” This introduces the ideal of urban democracy. Most are committed
to democracy in principle. But generally the kind of political practice they are
willing to accept as satisfying the principle involves such tenuous control by the
citizen over the form of his life that it is difficult to understand why they regard
democracy as being a value of the first order. The strongest argument for urban
democracy, I think, is one that commits us to endorsing very complete citizen parti-
cipation. It goes like this: The idea of a good life includes the idea of personal
freedom. But in a highly structured, bureaucratic social environment of the sort that
modern technology appears to make inevitable, traditional ways of achieving per-
sonal freedom—by living in a permissive situation marked by few rules and regu-
lations—are largely unavailable. The only obvious alternative is that the individual
should assume control of the bureaucracy, that his freedom should be realized in
the process of determining—with others to be sure—the growth of the social
structure that channels his life. And on the urban level this involves his having a
significant role in shaping the plans for future development.

Now I want to distinguish this very sharply from what I take to be standard
practice in cities. A small group—some combination of planners, businessmen and
politicians perhaps—creates a redevelopment plan for some large area. Then with
the plan in hand a publicity campaign is launched to sell it to the public. Citizen
groups are formed, ostensibly for the purpose of evaluating, but actually for the
purpose of endorsing, the plan. The public have a role, in that often collectively
they have the power to veto or force changes in plans they dislike, or at least to
remove from office politicians they imagine to be responsible for such plans. These
powers seem to form the substance of democratic control in cities. But what is
needed I think is a much more intense citizen participation in the planning process
—participation that begins at the beginning, when it is being wondered whether
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there is a problem at all that needs attention, and participation that continues all
along the way, through the stages of defining the problems that exist, of devising
plans, of overseeing their execution, and of scrutinizing the results. We do not now
possess institutions for achieving participation of this sort. The problem is to devise
the necessary machinery—community councils, community forums, or perhaps
(after some broadening of their base) policy conferences of the sort we are partici-
pating in here—and to establish these as permanent facilities. No a priori case can
be made for any such scheme; the problem is essentially an experimental one, and
what works in one city may very well not work in another. It is not clear in ad-
vance whether the needed citizen groups should be established as formal arms of
the urban governmental structure or as private agencies that cooperate with that
structure in limited ways. As in so many other connections, these problems of how
to implement the goal loom especially large when there is no consensus concerning
the goal itself. But if the goal of intense citizen participation were accepted on
all sides as being a sensible one to pursue, then I should think that the problems
associated with finding machinery for implementing the goal would not be insur-
mountable.

AY

To this point, I have had three purposes in view. I sought to communicate my
sense of the futility of supposing that urban problems are merely technical ones
that can be solved without asking such rather general, normative questions as,
“What are cities for?” “What human values ought urban life to procure?”” Then
I attempted to sketch an answer to these questions. And finally I tried to identify
some practical implications or applications of that answer. You have, I think, a
legitimate complaint. I have scarcely begun to define a program one might act on;
and many of the practical suggestions I have made are not markedly original. It is
however a start; and surely if one who possesses more imagination and information
on these matters than I have were to work out from this start much would be
gained.

It is a very common criticism of the view expressed here to remark that urban
problems are, essentially, political problems, and that politics is, as Bismarck noted,
the art of the possible. There are always conflicting interests, one says, testifying
to the plurality of power in cities, and our aim must be to effect feasible com-
promises. Critics often object to all this talk about ideals and principles, and pro-
pose that we substitute for it talk about interests, power, and means of working
out compromises.

Now it seems to me there is a little truth in this; but only a little. It is often
necessary to compromise. Anyone who thought that rebuilding cities is like archery,
that he could fix an ideal goal and move unswervingly toward it, like an arrow
toward its target, would soon discover that in human affairs the shortest distance
between two points is very seldom a straight line. But the moral to draw from the
observation that politics is the art of the possible is the same as that expressed by
the saying, a half loaf is better than none. A half loaf is better, but only if the bread
is not stale. And if politics is compromise it doesn’t follow that good politics means
good compromises, since the position from which you start, and for the sake of
which you compromise, may be pernicious, or at least ill-conceived. A compromise,
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to change the figure of speech, is like a detour: a devious way of reaching a des-
tination. But unless one knows where he is going, he can’t even be sure he is taking
a detour, much less whether it is the best one available.,

The idea of compromise is relevant in the context where the question asked is
not “Where ought I to go?” but “How do I get there?” That is, where the problem
of ways and means is uppermost. I want to close with a remark on this subject of
ways and means that seems to me rather more significant than the observation
that it is generally necessary to compromise. In thinking about the question, What
is a good city?, I have found it fruitful to interpret a city as being a matrix of
institutions, and to regard the physical features of a city as being both the embodi-
ment and the expression of institutions. I have assumed that physical features are
not ends in themselves—except in so far as they may carry aesthetic quality—but
that we concern ourselves with them because they affect the institutionalized pat-
terns of urban life. Too often it is ignored, however, that physical deterioration
itself has an institutional source. When an urban area deteriorates into a slum, and
the slum, owing to the migration of middle-class people to the suburbs, very nearly
becomes the city, this is an outgrowth of institutional processes—lending policies
of financial institutions, salary levels and migratory patterns of businesses and fac-
tories, and so on. These processes are the major causes of the deterioration. But
typically we ignore the causes and concentrate on symptoms. Instead of doing
something about the institutional reasons for urban neighborhoods becoming slums,
we send in wrecking crews and destroy the effects; instead of doing something about
the underlying reasons for choked streets during peak hours, we build an ever-
expanding network of expressways to accommodate a seemingly inexhaustible de-
mand. And so the city begins to seem like a Hydra and the planner’s work a
Herculean labor—except that this is reality, not myth, and Hydra, not Hercules,
wins.

Now this sounds like a criticism, but it isn’t. There is nothing wrong with attack-
ing symptoms as long as very little is known about causes. The point of my
remarks is, rather, to identify a second area where much more information than
we now possess is needed—information concerning the institutional sources of
acknowledged urban problems—in order that some at least of the energy and
money devoted to eliminating symptoms may be redirected at the underlying causes
that produce those symptoms.

My own feeling is that until we have acquired some relevant information of
this sort, and in addition become clear concerning the kind of city we want to
achieve, we shall not accomplish very much worth cheering about.

Lawrence Haworth
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Ekistics: An Introduction to the Science of Human Settlements, by C. A. Doxiadis,
London and Southampton: Camelot Press Ltd., 1968, xxvi, 527 pp., $35 U.S.

This recent book reflects the personal
domination of the man Doxiadis in the
moulding of Ekistics which is represented
via a collage of articles which are coher-
ently presented, well footnoted, with ade-
quate visual presentations. The text offers
the current evolutionary stage of one
modern response to the present proble-
matic planning situation in a ‘scientific’
configuration named ‘Ekistics.’

The Science of Ekistics is a groping for
order in a world dominated by confusion
and over-specialization. Most professionals
would agree that the goal of Human Settle-
ments—to serve man and society as best it
can—has not been achieved. The question
begged by all is how can such a goal be
reached more proficiently.

One basic concept of Ekistics is that in
order to obtain such an aim, a synthesizing
scientific approach is necessary. The result
is a methodology within which the descrip-
tive sciences hopefully lead to theory and
Doxiadis’ laws of approximation (54 of
them) which culminate in the Ekistic pre-
scriptive act including inputs of technology
and art. An obvious weak bond in this
conceptual linkage process is the inade-
quate scientific testing regarding Doxiadis’
‘laws’. The fact that he calls them ‘laws of
approximation’ is indeed correct. In spite
of this cognizance, he still bases too great
a portion of the prescriptive act upon them.
Indeed one could view these ‘laws’ as based
on intuition which is pseudo-intellectual-
ized by ordered methodology.

The two-dimensional ekistic grid is a
pivot for the overall conceptual direction of
the discipline. The horizontal plane repre-
sents ekistic units based upon a logarithmic
scale of typical population or of areal sizes
while the vertical plane is comprised of the
5 elements of Human Settlements: Nature,
Man, Society, Shells and Networks. The
thorn of contention here is that the ra-
tionality behind implementation of the
spatially-shackled grid as a scientific ana-
lytical tool, other than its synthesizing

orderedness, is never adequately explained
in this new ‘science’,

The usually rather nebulous concept
-—Man’s Happiness—is assuredly concret-
ized by Doxiadis as he states that the above
is simply accomplished by balancing the 5
clements of Human Settlements. After a
lengthy discussion regarding the founda-
tional logic for such a principle, it inevi-
tably turns out to be a solution that
concentrates upon the spatial needs of Man
which are primarily determined by the
objective measurable needs of Man.
Doxiadis states that since the subjective re-
quirements of Man are difficult to assess,
inputs such as psychology and culture are
used but only to the degree they will
aid in defining Man’s spatial dimension—
that is, the ‘human scale’. This is the
ekistic expression of balance which empha-
sizes manipulation of Networks and Shells
and avoidance of Man because of unobjec-
tive measurability. Therefore, an ekistician
plans for Man by indirectly measuring the
physical human requirements and avoiding
direct human confrontations. This type of
extreme approach hence results in ‘nice’
plans on maps but neglects to place proper
emphasis upon such factors as cultural
land ties (which contributed to the failure
of the Washington Plan) or the significant
role played by politics. It seems that the
ekistic notion of balance needs refinement
as well as the application of the grid.

The prescriptive Ekistic sector is verbal-
ized in the parts of the text which deal
with city expansion. Ekistic theory states
that cities must grow and this implies a
change in size and form. The quality of the
city, when mentioned, is regulated to a
dimensional uniformity fostering maximum
freedom of choice and the ability for an
individual to relate to and understand his
spatial environment. The result is an ekistic
system which proposes uni-directional
urban growth by adding on physically static
cells within a gridiron pattern. The names
of such concepts vary—dynapolis (one



84

PLAN: JOURNAL OF THE T.P.I.C./REVUE DE L'LU.C.

centre), dynametropolis (multi-centered)
and dynamegalopolis (an urban agglomera-
tion). By adding static cells approximately
2,000 by 2,000 yards, Doxiadis hopes to
recapture the ‘human scale’ of the past
while still maintaining the impelling ex-
pansive nature of cities. The three charac-
teristics of such communities are: each
point within the cell is of walking distance;
it consists of a ‘human scale’ which limits
the high speed ‘machine scale’ to arteries
surrounding the cell; and it provides for
the spatial cohesiveness of the social group-
ings. The growth of existing cities is aided
by preferably establishing new centers. The
total system functions within the context of
the world-wide city—the Ecumenopolis—
whose eventual existence is inevitable.

It is indeed obvious that Ekistics has
evolved into a spatially orientated approach
in which the ekistician’s role is to provide

a spatial framework which is human in its
dimensions. However, it seems that in
Doxiadis’ tenacious effort to integrate
thought and action in combination with a
questionable top-heavy emphasis upon the
spatial re-structuring of society, an over-
simplified approach to the dynamism of
social groupings has developed. It may be
that, rather than being called the science
of Human Settlements, Ekistics should be
renamed the Science of the Spatial Form
of Human Settlements.

Despite the criticisms voiced here, this
author recognizes that Doxiadis and Ekis-
tics have something positive to contribute
to the planning framework. The book, well
written, is of interest to those concerned,
whether directly or indirectly, with plan-
ning.

GARY ZATKO
University of Waterloo
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