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BS TRACT S;R ES UM ES 

Robert W. McCabe, Shops and Shop
ping in Ancient Rome 

Many planning texts on the evolution of 
modem retailing forms refer to the stoas 
of the Greek agora and the market 
stalls of the Roman forum as lively 
places in which shopping played its 
historic role as a vital part of everyday 
social activity. Modem retailing devel
oped in response to the growth of large 
cities in the 18th and 19th centuries. 
The growth of large and prosperous 
cities of over 1,000,000 is not, however, 
solely a phenomenon of modem times. 
Rome at its peak in the 2nd century 
A.D. had a population of at least 
1,250,000. How, then, was it possible for 
the capital of the Roman world to distri
bute its goods and services to so many 
people through the primitive facilities of 
the simple market stalls of a forum? 
This article examines three Roman 
towns, including Rome, to see how the 
spatial, functional, and hierarchical 
structure of the communities influenced 
the structure of retail shops. It is found 
that in ancient Rome large scale, com
plex, and fully planned shopping centers 
had emerged by the 1st century A.D. 
The same is also true of the smaller 
cities of Ostia and Pompeii. A pattern 
of dispersed economic and social interac
tion is suggested that is quite different 
from the generally accepted view of 
shopping as almost entirely focussed on 
the forum alone. 

P.J. Smith, John Arthur Roebuck: A 
Canadian Influence on the Development 
of Planning Thought in the Early Nine
teenth Century 

John Arthur Roebuck is a neglected 
figure from the origins of the modem 
planning movement. As an acknowled-
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Robert W. McCabe, Le commerce de de
tail dans la Rome antique. 

Plusieurs ouvrages d'urbanisme qui 
traitent de !'evolution du commerce de 
detail a l' epoque modeme evoquent 
!'animation des stoas de l'agora grecque 
et des boutiques du forum romain ou 
l'activite commerciale jouait historique
ment un role essentiel dans la vie sociale 
quotidienne. Le commerce de detail, 
dans sa forme actuelle, s 'est developpe 
parallelement a l' expansion des grandes 
villes au 18° et 19e siecles. Le develop
pement de grandes villes prosperes 
comptant plus d'un million d'habitants 
n'est toutefois pas l'apanage de l'epoque 
modeme. Rome, a son apogee, au deux
ieme siecle de l'ere chretienne, comptait 
une population d'au moins 1,200,000 ha
bitants. Comment la capitale du monde 
romain a-t-elle pu distribuer des biens et 
des services a un si grand nombre de 
personnes alors qu 'elle ne disposait, 
pour toute installation, que des bouti
ques primitives d'un forum? Cet article 
etudie trois villes romaines, y compris 
Rome, pour comprendre comment la 
structure spatiale, fonctionnelle et hier
archique des municipalites a influence la 
structure du commerce de detail. On 
constate que, dans la Rome antique, des 
centres commerciaux complexes exis
taient deja au premier siecle de l'ere 
chretienne. La situation est identique 
pour les villes moins populeuses d'Ostie 
et de Pompei. Il semble que 
l'inter-dependance des phenomenes eco
nomiques et sociaux ait favorise une dis
persion strategique de l'activite commer
ciale plutot qu'une concentration pres
que exclusive de celle-ci au forum, con
trairement a !'opinion generalement ac
ceptee sur le sujet. 



ged radical in the British parliament of 
the 1830s, he establishes a direct link 
between utilitarian social thought and 
the institutionalization of planning as an 
instrument for social betterment. It also 
transpires that Roebuck lived in Canada 
from 1813 to 1822, an experience which 
provided a vital inspiration to his plan
ning ideas. But while it is encouraging 
to find such an early evidence of a 
Canadian connection, it is discouraging 
to realize that the social ethic which un
derlies contemporary planning practice 
in Canada has shown little advancement 
from Roebuck's day. 

John C. Weaver, The Property Industry 
and Land Use Controls: The Vancouver 
Experience, 191 0-1 945. 

From archival material, it is possible to 
document early planning experience in 
Vancouver with reference to pressure 
groups and powerful special interests. 
The obstacles to planning in a capitalist 
political economy are traced showing 
that the property industry, like all sec
tors of a modern economy, has been 
able to adapt to or alter regulatory meas
ures. As a consequence, urban planning 
from the outset was compromised and 
truncated. Planning went through a 
number of stages: the City Beautiful 
movement, the Town Planning cam
paigns of Thomas Adams, the Master 
Plan approach of Harland Bartholomew, 
ending with the compromise of Zoning 
which is the focus of this article. It is 
suggested that the Vancouver experi
ence is essentially that of urban North 
America in general. 

Douglas Webster, A Regional Develop
ment Application of Employment Shift
ing Concepts: DREE's Alberta Special 
Area Program 

The article is based on an evaluation of 
the DREE Lesser Slave Lake Special 

P.J. Smith, John Arthur Roebuck: 
L'lnfluence du Canada sur le developpe
ment de la pensee urbanistique au debut 
du dix-neuvieme siecle. 

John Arthur Roebuck est unperson
nage oublie des origines du mouvement 
d'urbanisme moderne. En tant que radi
cal notoire au parlement britannique 
dans les annees 1830, il etablit un lien 
direct entre la pensee sociale utilitaire et 
l'institutionnalisation de l'urbanisme 
aux fins de l'amelioration sociale. 11 ap
parait aussi que Roebuck vecut au 
Canada de 1813 a 1822, et ce fut la une 
experience qui inspira d'une maniere 
capitale ses idees sur l'urbanisme. Mais, 
quoiqu'il soit reconfortant de trouver a 
une date aussi reculee la preuve de rela
tions avec le Canada, il est decevant de 
constater que l' ethique sociale qui est a 
la base de l' experience canadienne ac
tuelle en matiere d'urbanisme a peu pro
gresse depuis l' epoque de Roebuck. 

John C. Weaver, L'lndustrie immobiliere 
et la reglementation dans !'utilisation des 
terrains: !'experience de Vancouver, 
1910-1945. 

11 est possible, grace aux ressources des 
archives, de se documenter sur les prem
ieres experiences d'urbanisme a V ancou
ver en ce qui concerne les groupes de 
pression et les puissants inter~ts prives. 
On y retrace les obstacles qu'une econo
mie politique capitaliste oppose a 
l'urbanisme tout en demontrant que 
l'industrie immobiliere, comme tous les 
secteurs d'une economie moderne, a pu 
s'adapter aux reglements ou les changer. 
C'est pour cette raison que la cause de 
l'urbanisme s'est trouvee compromise et 
amputee au depart. Elle a connu bon 
nombre de phases: le mouvement 
'Embellissons notre ville,' les campagnes 
d'Urbanisme de Thomas Adams, la 
methode du Plan d'ensemble de Harland 
Bartholomew et, finalement, le com
promis du Zonage sur lequel porte cet 
article. On suggere que l'experience de 
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Area Program in the context of con
cerns about disaggregative effects on 
target groups in the population. The 
methodology employed is one which 
analyzes the behavior of individuals, as 
members of societal groups, 'fitting' 
themselves to jobs as they become 
available through the development pro
cess. 

The analysis focusses on the differ
ential gains made by various societal 
subgroups in the region as a result of 
the job creation process. To evaluate the 
overall impact of the program, employ
ment chains are created using a crude 
simulation technique based on coeffi
cients empirically derived from the 
surveys. 
The main conclusion of the article is 
that benefits from employment creation 
in regional development spread down 
vertical employment chains; therefore, 
net gains experienced by individuals are 
far less than the value of the positions 
created but a greater range of persons 
are affected than traditional analysis 
would indicate. 
The author argues that very little is un
derstood about the complex process of 
the impact of employment creation on 
regional subgroups. It is suggested that 
more efforts should be applied to study
ing job shifting dynamics (which could 
be termed the vertical dimension) to 
complement the large amount of work 
that has been undertaken on multiplier 
effects (which could be termed the hori
zontal dimension). 

K.J. Milnes and L. G. Reeds, Land Use 
Policy and Land Use Trends in the 
Toronto Commutershed 

Rural land uses in the western Toronto
centered region were studied in order to 
determine whether trends were in accor
dance with the stated public policy for 
the area. Three types of land uses were 
studied: agricultural, recreational, and 
non-farm rural residential. Within the 
study period, agriculture in the commut-
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Vancouver est essentiellement celle de 
l' Amerique du Nord en general. 

Douglas Webster, Les Concepts de de
placement de la main-d'oeuvre appliques 
a l'amenagement regional: le Programme 
de region speciale du MEER en Alberta 

Cet article repose sur une evaluation du 
Programme de region speciale du 
MEER au Petit Lac de l'Esclave, evalua
tion qui s'inscrit dans le contexte des 
preoccupations relatives a la desagrega
tion possible des populations selection
nees. La methodologie employee con
siste dans !'analyse du comportement 
des individus, consideres comme mem
bres de groupes sociaux, qui 's'ajustent' 
aux emplois au fur et a mesure qu'ils 
deviennent disponibles au cours du pro
cessus d 'amenagement. 

L'analyse porte particulierement sur 
les benefices differentiels obtenus par les 
divers sous-groupes sociaux de la region 
a la suite du processus de creation 
d'emploi. Pour evaluer la portee globale 
du programme, on etablit une chaine 
d'emplois selon une technique sommaire 
de simulation qui repose sur des coeffi
cients obtenus empiriquement a la suite 
des recensements. 

On en arrive principalement a la 
conclusion que les avantages apportes 
par la creation d'emplois dans 
l'amenagement regional se propagent 
jusqu'au bas de la chaine verticale des 
emplois; par consequent, les benefices 
nets accumules par les particuliers sont 
moins importants que la valeur des 
postes crees, mais le phenomene atteint 
une plus grande diversite de personnes 
que !'analyse traditionnelle ne le laisse 
voir. 

L'auteur affirme que les effets de la 
creation d'emplois sur les sous-groupes 
regionaux constituent un processus com
plexe qui est tres peu compris. 11 sug
gere qu'on devrait s'appliquer davan
tage a l' etude de la dynamique des 
deplacements de la main-d'oeuvre (ce 
qu'on pourrait appeler la dimension ver-



ershed townships experienced changes 
in structure as well as decreases in 
scale. Many acres of the. western 
Toronto-centered region were under re
creational uses, but a larger number had 
access restrictions or financial deterrents 
to use by the general public. Lot frag
mentation and rural residence construc
tion trends indicated a significant in
crease in the number of landowners and 
residences, especially in those areas ad
jacent to Metropolitan Toronto. Past 
land uses were found not to be in accor
dance with desired land use patterns 
and a re-evaluation of policy or greater 
intervention in land use controls is urg
ed. 

ticale) pour completer le travail impo
sant qui a ete fait dans le domaine des 
effets de multiplication (ce qu'on pour
rait appeler la dimension horizontale). 

K.J. Milnes et L. G. Reeds, Politique et 
tendances de !'utilisation de l'espace 
dans les banlieux-dortoir a Toronto 

On a etudie les tendances de !'utilisation 
de l'espace rural a l'ouest de Toronto 
pour verifier si elles respectaient les poli
tiques formulees a leur propos dans la 
region. On s'est penche sur trois types 
d'utilisation: !'utilisation pour des fins 
agricoles, pour des fins recreatives et 
pour des fins residentielles rurales mais 
non agricoles. Durant la periode cou
verte par cette etude, l' agriculture dans 
les municipalites rurales de type banlieu
dortoir a connu aussi bien une diminu
tion que des changements structuraux. 
Plusieurs acres a l' ouest de Toronto 
etaient utilises a des fins recreatives, 
mais, pour un grand nombre, des res· 
trictions d'acces ou des barrieres finan
cieres ne favorisait pas leur utilisation 
par le grand public. Les tendances de 
fragmentation des lots et la construction 
des residences rurales indiquaient une 
augmentation significative dans le nom
bre des proprietaires et de residences 
particulierement dans les regions que 
touchent au Toronto metropolitain. 
L'utilisation du sol ne concordait pas 
avec les modeles d'utilisation desirables 
et on preconise une reevaluation des pol
itiques ou une intervention accrue au 
niveau du controle de !'utilisation du sol. 
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FROM THE PAST/DU PASSE 

Editor's Introduction 
By coincidence we find ourselves with three articles which have an historical perspec· 
tive. The three are unrelated, so we have placed them in chronological order. 
The first examines mainly the physical aspects of shopping centers in ancient Rome, 
but with more than occasional reference to social aspects of their use. The forum seems 
to have combined commercial and other activities, the main shopping center being an 
integral part of the central area. But on the whole one has the impression of a dispersed 
economic and social interaction of great complexity. 
The second exposes a Benthamite with a Canadian connection. John Arthur Roebuck 
lived in Canada during many of his formative years, leading him to a strong belief in the 
importance to the human psyche of contact with nature. Mixed with his Benthamite 
utilitarianism was a sense of inequity among classes in society. But it is chiefly in his 
concern about integrating nature into urban life that he had an impact on the intellec
tual roots of what evolved in Britain as Town and Country Planning. 
The third article in this group shows that zoning, and indeed land use planning, was us
ed in Vancouver by the development industry to reflect social attitudes favoring segre
gation, including racial segregation, in an uneasy coalition with the idealistic notions of 
planners. Radical planning proposals died on the vine, while proposals that supported 
real estate interests were quickly adopted. Where the interests of planners seemed to 
have been achieved, real estate interests came to predominate on boards and commis
sions to ensure that the latter interests were not neglected. The conclusion is that these 
business interests predominated. 
One can see in Roebuck the idealism that was returned to Canada in Thomas Adams. 
That idealism foundered when it encountered the self interest of the real estate industry 
in Vancouver. The interaction of opposing forces in our society normally produces 
results that are better than one or the other, given free rein. This is the basis of a demo
cratic society. The problem is to maintain opposing forces in reasonable balance. Caught 
between citizens and developers, who does the planner represent? What is his peculiar 
expertise? How could the outcome of planning in Vancouver, 1910 to 1945, have been 
improved? 
The questions are not new, the answers elusive. We hope that articles on subjects 'from 
the past' will help to focus on these questions, perhaps make the answers a little less elu
sive. 

G .L. Spragge 
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Shops and Shopping in Ancient Rome 
Robert W. McCabe 

Victor Gruen, the guru of planned shop
ping centers, appears to have foresaken 
his own creation by predicting that con
ventional shopping centers will become 
outmoded just as early forms of retailing 
have given way to new means of serving 
the shopping public.1 Gruen has deplored, 
as have many Canadian planners, subur
ban malls that do not provide a focus for 
the surrounding residential development 
and are not an integral part of the 
neighborhood or community they serve. 
Most such centers do not meet.any of the 
aspects of a residential community's 
needs including libraries, health care 
units, post offices, municipal services, 
recreation centers, parks, or religious and 
other localized institutional uses. The 
economic gain for the suburban shopping 
center has been offset by the lost social 
opportunity costs which a well integrated 
center can provide. 
To some degree, the result has been a 
renewal of interest in the downtowns of 
smaller towns and cities and has been 
reflected in changing attitudes to the 
social benefits of shopping in the retail 
commercial strips in larger cities. In some 
cases, these sentiments have prompted 
suggestions of a need to recreate the am
biance of the stoas of the Greek agora or a 
return to the market stalls of the Roman 
forum. At the same time, the large plan
ned shopping center has been accepted as 
a unique North American contribution to 
retail form. It is seen as a development 
that can take its rightful place beside the 
institutional forms of town markets 
found in the middle ages, the department 
stores in the 1850s, chain stores in the 
1870s, food chains in the 1920s, super-

markets in the 1930s, and the shopping 
malls of the 1940s and 1950s. 
It is true, of course, that much of modem 
retailing has developed in response to the 
growth of modern cities in the 18th and 
19th centuries. This growth was in tum 
based on new sources of energy and new 
technologies which induced both an agri
cultural and an industrial revolution. The 
latest round of adaptations by retailers to 
the changing size and structure of Cana· 
dian cities has been aptly described by 
Humphrey Carver in Cities in the Sub
urbs. 2 

The growth of large and prosperous cities 
of over 1,000,000 people depending on im
ports from local areas and from overseas 
is not, however, solely a phenomenon of 
modern times. Rome at its peak in the 3rd 
century A.D. had a population of at least 
1,250,000 dependent for the majority of 
its needs on a vast array of overseas 
traders and shippers. 3 

How, then, was it possible for the essen
tial goods and services of the capital of 
the Roman world to be distributed to so 
many people through the primitive 
facilities of the simple market stalls of the 
forum? Why did similar growth in cities, 
starting in the 18th century, result in the 
development of chain and department 
stores and huge regional centers contain
ing 80,000m2 or more of floor space and 
upwards of 100 shops? How did the shop
pers of an ancient yet highly sophistica
ted city like Rome do their shopping? It 
seems remarkable that so little is publish
ed in planning literature about the past of 
retail trade in Rome except for the simple 
notions of the Greek stoa and the Roman 
tabernae. 

Plan Canada 19/3, 4 sept-dee 1979 183 



The literature of planning and of architec
ture does, in fact, provide some evidence 
of the development of the physical form 
of retailing during Roman times with a 
small number of recurring examples, par
ticularly in Roman North Africa.4 There 
are also numerous sources which discuss 
the economic and social aspects of every
day life which are inherently bound up 
with the activity of shopping. 5 There is 
little evidence, however, of an attempt to 
assimilate the social, economic, and 
physical trends into a single, coherent 
survey of how the observed forms of 
retail structures developed in response to 
changes in the market. 
The purpose of this article is to describe, 
in a very preliminary way, a few of the 
more obvious benchmarks in the evolu
tion of the physical forms of retailing that 
emerged in Roman times. It is hoped that 
this sketch may be of some interest, if not 
of some consolation, to those Canadian 
planners who struggle with the problems 
of downtown renewal programs and the 
control of suburban shopping center 
development. 6 

One convenient area for examination is 
Pompeii, a town of 20,000 situated on a 
lava outcropping on the Bay of Naples in 
the Sarno plain below Mount Vesuvius. 7 

Hidden for seventeen centuries under 
four or five meters of pumice and ash, ex
cavation has revealed in fine detail the ex
act distribution of retail shops that 
developed in the 500 years of its existence 
up to its final hours in the afternoon of 
August 24th, 79 A.D.8 Unlike Rome and 
other ancient cities, Pompeii did not go 
through those phases of development and 
redevelopment which often destroy the 
vital traces of a living city. It remained 
virtually intact with all its artifacts in 
place, the bread still in the ovens, the 
food, dishes, and cutlery still upon the 
tables, and the goods still upon the 
shelves in its shops.9 
A second potentially rich source is Ostia, 
at the mouth of the Tiber, and one of the 
major ports of ancient Rome. Ostia simp
ly lost its reason for existence following 
the decline of Rome as a seat of power 
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and was abandoned as it stood.10 The 
restoration of this vital link in the com
mercial life of Rome began in the 19th 
century and was hastened by the building 
of the Fiumicino Airport which now 
overlays the site of the immense port 
facilities that were needed to serve the ci
ty of Rome itself. Ostia is claimed to pro
vide in miniature a faithful picture of the 
urban development which had occurred in 
Rome before the successive waves of con
querors and rulers had obliterated, with a 
few outstanding exceptions, most of the 
tangible evidence of Roman life.11 

A third enlightening source is Rome 
itself. Interest in ancient Rome was 
rekindled at the time of the Risorgimento 
in Italy in the 1870s and in the years that 
followed. 12 Startling new evidence of the 
richness of Roman life and times con
tinues to be uncovered under the layers of 
overbuilding throughout the city. Some 
of the evidence on retail form is highly 
visible along the streets of Rome. The 
greater portion lies deep beneath existing 
buildings and is available for examination 
only through journals of archaeology and 
Roman studies. 

Pompeii 
The eruption of Mount Summa in 79 
A.D., which left in its place the smaller 
cone of Mount Vesuvius, buried Pompeii, 
Herculaneum, Oplontis, Stabiae, and at 
least five other cities. The disaster killed 
about 2,000 of the 20,000 people in 
Pompeii, most of whom perished when 
they returned to recover precious posses
sions.13 At the time of the destruction, 
the city was just completing a rebuilding 
after a severe earthquake which had 
tumbled buildings in 62 A.D. It was at 
about this time that the devastation of 
the siege by Sulla in 81 B.C. was finally 
obliterated by the rich buildings of a com
mercial colony of Rome.14 The city 
became Cumaean Greek after the battle 
of Cumae in 474 B.C. and evidence of 
both Etruscan and Greek town planning 
remains. The plan devised in the 5th cen
tury B.C. remained the underlying basis 
for all future development under the Sam
nites and the Romans (Figure 1). 
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The larger of the two theaters in Pompeii 
(1/8)* has a seating capacity of 5,000. In 
comparison, the colosseum (1/9) would ap
pear to have a capacity of 20,000, 
equivalent to the whole of the population 
of Pompeii. The capacity of this stadium, 
and its strategic location within. the city 
between the road leading to Nocera to the 
north and the east-west road from Naples 
to the Sorrento Peninsula, perhaps 
reflects the significance of the regional 
role which Pompeii played in the Sarno 
plain. 
The nature of the settlement changed 
after Pompeii became a colony of Rome. 
Newly rich tradesmen took over the main 
floors of the Samnite villas in the central 
areas for their workshops, adding a se
cond floor as apartments for themselves. 
These workshops were devoted in large 
measure to the preparation of cloth for 
sale (fullonica). In the northern quarter, 
the aristocratic houses of the patricians 
retained their single story character. 

* (1/8) refers the reader to Figure 1, reference 
number 8. This designation will be used 
throughout the article. 

The focus of activity was the town center, 
the forum of Roman times (Figure 2).15 It 
could truly be called the center of life, in
corporating the principal activities of a 
governmental, commercial, religious, and 
social nature. There were the offices for 
elections (comitium), the council (curia), 
the colonial magistrates (duoviri), and the 
building, road, and by-law inspectors 
(aediles) (2/6). There was a speakers' plat
form (rostra), a building devoted to the 
administration of justice and business 
(basilica) (2/7), the city treasury (aerarium) 
(2/12), a warehouse (horreum), public 
toilets (forica) (2/11), and one of the prin
cipal public baths (termae). There were 
temples to Apollo (Greek) (2/8), Jupiter 
(Roman) (2/13), Vespasian (the Emperor) 
(2/3), and a sanctuary for the tutelary 
gods of the city (!ares) (2/2). In addition to 
all this, there were a large planned shop
ping center (macellum) (2/1), a market for 
the sale of grains and dried fruits (forum 
lwlitarium) (2/10), a building for the cloth 
trade (aedificium Eumachia) (2/4), and the 
table of standard weights and measures 
(mensa ponderaria) (2/9). All of these faced 
on to a traffic-free pedestrian compound 
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Figure 2 
Plan of the forum in Pompeii 
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measuring about 50 by 150 meters. 

The Shops 

The representative Roman shop found in 
Pompeii consisted of a chamber about 4.5 
by 6.25 meters (15 by 20 feet)16 (Figure 3) 
(Plate 1). The marble sill at the entrance 
was grooved to receive wooden shutters 
(3/1) and was often recessed to accom
modate a night door (3/2) (Plate 2). A 
small window over the doorway gave 
light to a loft overhead (Plate 3). Four 
types of internal arrangement have been 
recognized.17 Some shops were, in effect, 
the front rooms of houses, closed off from 
the atrium and leased as shops. Others 
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Plate 1 
Typical shop in Pompeii with an 
L-shaped counter 

Plate 2 
Door sill and counter showing the 
groove for shutters and the night door . 

formed the fronts of public buildings leas
ed to cover the costs of upkeep and 
maintenance. Elsewhere, shops faced on 
to an arcaded street, some with overhang
ing balconies, while others provided two 
levels of shops with access to the second 
floor by staircases and verandas. The 
shops were tall with a deep barrel-vaulted 
roof about 5.5 or 6 meters high (18 to 20 
feet) open at the front almost to the full 
width. A typical street contained a single 
row of shops facing on to the 
thoroughfare. 
The internal arrangement of the shops 
was varied to suit the nature of the trade 
being carried on. In some there were back 
rooms (3/7), in others none. The common 
Pompeian shop had an L-shaped counter 
(3/4) into which earthenware jars were set 

Plate 3 
Shop front in the House of Diana in 
Ostia 

containing the wares for sale (3/5). Where 
edibles were sold, as in the case of a deli
catessen (cuppendinis) or a wineshop 
(thermopolium), a place was provided at 
the inner end of the counter for a hearth 
(3/6) for heating the foodstuffs or the 
drinks. Other shop forms were the baker
ies which milled their own flour 
(pistrinum) for baking in the ovens 
(fomus). The wineshops were similar to 
other shops but also provided rooms and 
gardens at the rear for customers to enjoy 
their drinks away from the bustle and 
heat of the street. 
The height of the shops was usually 
divided by a loft (pergula) some 3 or 4 
meters above the shop floor with a 
balustrade along the front. In most in
stances the pergula was reached from the 
inside by a ladder or rough stairway ris
ing from an elevated platform. In a few 
cases the upper level of the shop contain
ed small closed rooms accessible from the 
street and rented separately. In the 
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language of today, these rooms 
represented the very lowest end of the 
housing market. IS 
The macellum, the equivalent of today's 
planned shopping center, was located in 
the north-east comer of the forum (Figure 

Plate 4 
Entrance to the macellum in Pompeii 
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4). It was a rectangular structure with a 
two-story colonnade with the front angled 
slightly to conform to the alignment of 
the columns ringing the forum. 19 (Plate 
4). There were three entrances, a major 
one from the arcaded walkway around the 
perimeter of the forum, one from the 
north from the Via degli Augustali and a 
third from the south-east comer. The lat
ter led to a cul-de-sac which gave conve
nient access to the inn (deversorium) 
which was located behind the macellum 
(1/10). 
On the south side of the center were 
twelve shops with an equal number on 
the floor above. Facing onto the forum ar
cade were six shops, three on either side 
of the portico. Some of these were used by 
money changers (4/5) in which the shop
pers could change their coins into the 
common currency of the market. The pro
vision shops on the north side of the 



macellum faced onto the Via degli 
Augustali to avoid facing the hot noon
day sun. 
Across the eastern wall were a series of 
chambers, one of which was used for the 
sale of meat and fish (4/4). Sloping marble 
counters and a sloping floor led to drains 
to carry away the refuse from this opera
tion. The middle set of rooms (4/3) was a 
chapel for the worship of the emperor and 
for the offering of sacrifices connected 
with the market. To the north of the 
chapel was a dining area (4/2), often 
thought to be for sacrificial meals. 
However, from the descriptions and from 
knowledge of the nature of the organiza
tion of tradesmen into collegium, it would 
not be hard to imagine that this was the 
inner sanctum of the shopkeepers and the 
traders, their private clubrooms. 
In the north-east comer was a low 
enclosure (4/6) which contained the bones 
of sheep and lambs. It was assumed that 
they were kept for sale live so that they 
could be sacrificed and sold for food. In 
the center of the market was a circular 
tholos (4/1) which appears to have been 
used for the sale of fish, judging by the 
fish scales which were found collected in 
the drain leading from the center of the 
rostrum on which it stood. Further 
evidence of the products sold in each shop 
was found on the north side where fruits 
and nuts in glass vessels were uncovered 
along with fains, lentils, loaves of bread, 
and cakes.2 

The balance of the town's shops, apart 
from those to be found in the forum 
holitarium and the building of Eumachia, 
lined the major roadways, the Via 
dell' Abbondanza, Via di Nola, di Sta
biana, and del Vesuvio. The shops includ
ed a large number of workshops for the 
manufacture and sale of goods. Other 
shops can be found in more isolated loca
tions in the fronts of houses in the local 
residential streets. 
Where the two main east-west streets 
leading from the forum met the major 
north-south routes, at Via di Nola and 
Via del Vesuvio to the north and Via 
dell' Abbondanza and Via Stabiana to the 
south, the roadways widen to form a 

square with four sided arches 
(tetrapylons) (Figure 1). The quadrivws of 
Orpheus (1/3) andHolconius (1/6) provided 
a convenient place for street vendors to 
take advantage of the heavy pedestrian 
traffic next to the Central (1/4) and Sta
bian (1/5) baths. The Via dell' Abbondanza 
was not sharply divided from the forum 
and has been pictured as looking like a 
busy market or the streets of a souk.21 

The places where pedlars stood each day 
was noted by the evidence of their names 
scratched on the houses behind to mark 
their rights to their pitches. The shops 
housed a mixture of bronze-workers, wax 
tablet makers, wine shops, newly dyed 
cloth hung out to dry, hot foods, 
shoemakers, and even a schoolmaster and 
his pupils. 
The picture of shopping in Pompeii that 
emerges is of (a) main shopping centers 
for produce and for cloth together with 
the related activities of an open market, a 
warehouse, money changers, an inn, the 
treasury, the table of weights and 
measures, etc.; (b) continuous rows of 
mixed shops and street vendors along the 
main thoroughfares; (c) a few scattered 
shops in the quieter residential areas; and 
(d) clusters of vendors in open areas at the 
quadrivws, in the forum, and at the gates 
to the city. It is clear, moreover, that the 
planned shopping centers formed an in
tegral part of the life of the city and were 
not located on a peripheral site. 

Ostia 
Ostia, at the mouth of the Tiber, must 
have been one of the best-known port 
cities to the sailors of the Roman world 
and distinguished visitors who came from 
all parts of the empire. Through it and 
other ports flowed the vast array of goods 
that fed, clothed, and furbished the city of 
Rome itself. As the empire and its center 
grew, Ostia became the commercial and 
residential center of the port while the 
harbor activities were moved a little to 
the north. Successive construction pro
grams under Claudius, Nero, Trajan, 
Hadrian, and Antonius Pius created huge 
inner and outer harbors connected to the 
Tiber by a canal which trans-shipped the 
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impressive tonnages moving into Italy 
from abroad. 22 
The Port of Claudius, for example, enclos
ed 57 hectares (23 acres) and provided 
docking for 300 vessels along its 2.4 
kilometers of quays. The jetty at the en
trance to the harbor on which sat a large 
lighthouse (faros) was created by the sink
ing of the ship which Caligula used to 
transport the Egyptian obelisk which 
now stands in Bernini's square in front of 
St. Peter's.23 
Ostia derived its function from its 
strategic location as the emporium of 
Rome. The size and complexity of its 
commercial enterprise reflect the scale of 
trading, shipping, haulage, and barging 
needed to supply the rapidly expanding 
capitol. Rome in the 3rd century A.D. 
reached a population of 1,250,000 or so. 
At the same time Ostia had reached a 
population estimated from 26,000 to 
50,000 after an uninterrupted period of 
building and development for over 400 
years.24 
Unlike Pompeii, which clearly reflected 
its Etruscan and Grecian origins, Ostia in 
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Figure 5 
Plan of Ostia 

I Forum and Capitolium 
2 Square of the Corporations 
3 Garden court apartments 
4 Macellum and fish market 
5 Market square 
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6 Bazaar 
7 Theater 
8 Forum baths 
9 Warehou.ses 

10 House of Diana 

its form and structure was typically 
Roman (Figure 5). In its beginnings, it ap
pears to have been a military camp 
(castrum) of 195 by 130 meters, surround
ed by square tufa blocks with a gate in 
the center of each side wall. The two ma
jor roads, the decumanus (east-west) and 
the cardo (north-south) met at right 
angles determining the locus of the 
forum.25 
By the end of the Republican period, 
Ostia had already taken on the ap
pearance of a commercial city. The forum 
at its heart had the Capitolium and Curia 
to the north and the Temple of Rome and 
Augustus to the south. The area further 
south towards the sea was devoted to the 
social and religious activities of the city, 
temples, baths, and the public latrines 
(5/8). To the north, towards the docks and 
the Tiber, were extensive warehouses (5/9) 
and the weigh-houses of the public ser
vice. To the east along the Decumanus 
Maximus towards the Roman gate (porta 
praetoria) were the theater (5/7), the 
forum of the Corporations (5/2), the bar
racks of the vigiles and more baths. To 
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the west beyond the Cardo were shopping 
markets (5/4, 5, 6), the school of Trajan 
and the main residential areas. The city 
had, in fact, two centers, the formal ad
ministrative-religious center in the Forum 
Romanum, and the commercial-entrepre
neurial center in the Square of the Corpor
ations. 
The Square of the Corporations, behind 
the theater, was the main link in the com
plex system of distribution that supplied 
Rome from the ports of Spain, France, 
North Africa, Egypt, Asia Minor, Greece, 
and the countries beyond. 26 The seventy
eight rectangular rooms around the por
tico between the seventy-nine columns 
were occupied by the agents of the ship
pers and the importers. In front of each of 
the offices was a mosaic, the logo of the 
firm, indicating the branch of trade and 
the overseas port of origin. The trading 
firms imported oil from Greece, grain 
from Egypt, wine from Narbonne, plus a 
wide variety of goods from the nine ex
porting entrepots in North Africa. 
In addition to the traders, there were the 
offices of the grain measurers, ship
builders, and importers of ivory, wild 
beasts, and hides as well as those of the 
bargees and draymen who sailed or haul
ed the trans-shipped cargo to the 
warehouses in Rome below the Aventine 
Hill, between the Tiber and the Via Os
tiense (Figure 7). This area still remains a 
center of wholesale trade. 
The offices of the dealers were not 
privately owned by an individual but 
were those of trading societies (collegia) 
made up of producers, shippers, and 
traders together with the governmental 
agencies which acted as import inspectors 
and, in some cases, as purchasers as well. 
The complex of buildings was pre
sumably established under Augustus to 
bring together all those who had dealings 
with the Port of Rome, public or private, 
the officials of the supply department 
(annona), and the military who performed 
for the grain trade the role performed by 
custom officers today. 
The residential areas of Ostia are of par
ticular interest for this article. They pro
vide a direct reflection of the development 

of building types and of city planning 
that were occurring in Rome in the same 
era. 27 The city offers the only essential 
link in Italy where it has been possible to 
reconstruct the appearance of Rome at its 
height. This is particularly and impor
tantly true in those modest elements that 
make up the greater part of any city, the 
houses, apartments, shops, market 
places, and workshops. 
In Ostia, moreover, numerous elegant ex
amples still stand, almost untouched, 
from the 5th century. In addition, the 
somewhat scanty evidence of shopping 
patterns elsewhere pales when compared 
to the 806 shops in Ostia.28 

Apartment blocks (insulae) had become 
the predominant form of dwelling in 
Ostia throughout almost all parts of the 
city. There were, however, many more 
one-family dwellings (domus) in propor
tion to multiple units in Ostia when com
pared with Rome at the end of the 3rd 
century. In addition, there were a number 
of variations, including single story 
blocks of small apartments, some arrayed 
around garden courts (5/3). The height of 
the true apartment buildings was strictly 
limited to 15 meters (50 feet). There are 
numerous examples of these types of 
buildings, some with internal courtyards, 
some with balconies on the upper floors, 
and some with arcades and porticos on 
the ground floor. 

The Shops 

In Ostia, as in Pompeii, the ground floors 
of the blocks of flats were often taken up 
with shops, workshops, taverns, or 
bakeries. In at least one case, there were 
also shops facing on to the interior court
yard. Shops were common on the fronts 
of residential units of all types and in 
public buildings facing the main 
thoroughfares with the exception of the 
quarter near the Porta Marina. In this 
region, the apartments in the garden 
courts were larger and more luxurious. 
They had no shops integrally connected 
with them although there were shops 
among the groups of buildings. 
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The House of Diana (5/10) was typical of 
the apartment buildings of Ostia. Shops 
were let in around the two sides of the 
building which faced the street (Plate 3). 
Built in the common Pompeian style, the 
shops had wide entranceways, grooved 
sills, and small windows over the doors 
giving light to the mezzanine floors. The 
shops were interspersed in convenient 
places along the frontage between the 
stairways which provided independent 
access to the apartment suites above. The 
rectangular windows on the outer face of 
the building were somewhat smaller than 
those which faced on to the interior court. 
The openings were fitted with panes 
made of mica or steatite to provide 
shelter from the cold and yet allow the 
passage of light. 
Retailing in Ostia appears to be less 
focussed than that observed in Pompeii. 
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There is a small macellum at the intersec
tion of the Via della Foce and the 
Decamanus Maximus to the west of the 
forum (Figure 6). Archaeological evidence 
suggests that this included a fish market 
(piscorium) (6/2). Another central market 
was located in the west side of the Via 
della Foce but it was of small scale with 
only fifteen or sixteen shops. 29 In total, 
however, the variety of shopping facilities 
in Ostia was much greater than in 
Pompeii. These included small souk-like 
centers and other similar groupings. 
The remainder of the shops were located 
on the ground floor of residential and 
public buildings throughout the city 
(Figure 5). Those facing the Decumanus 
Maximus from the Roman Gate towards 
the forum, and on the Cardo Maximus 
from the Tiber to the Capitolium, were 
handsomely arcaded and interspersed 
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Figure 6 
Plan of macellum on the Decumanus 
Maximus in Ostia 
1 Market 
2 Fish shops 

3 Entrance 
4 Shrine 
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with fountains, balconies, and areas of 
green space. There were also some shops 
along the minor streets, for example, 
along the road which runs to the east side 
of the Square of the Corporations. There 
were, as noted, few shops connected with 
the private residences in the quarter near 
the Marine Gate. 
There appears to have been no main large 
central shopping center in Ostia relative 
in scale to those to be found in Pompeii 
and other colonial cities in southern Italy, 
Athens, and North Africa.30 At the same 
time, it must be recognized that the social 
and economic status of Ostia was quite 
different from these other centers. This is 
reflected in the high densities in the 
residential areas and the greater number 
of residents employed as laborers needed 
for ship handling and the movement of 
goods in bulk. 

Rome 
The development of Rome has been 
strongly influenced by its position at a 
convenient crossing of the River Tiber 
and by the clustering of tribes which had 
lived on the seven hills of Rome since 
before 1000 B.C.31 In time, the need to 
trade resulted in the establishment of a 
number of markets, the oldest of which is 
the Forum Boarium near the crossing at 
the Tibertine Island. Other markets ap· 
peared at a later date and were devoted to 
the sale of vegetables, delicatessen and 
confectionery goods, oil, wine, fish, etc. 
The Roman Forum began to develop 
around 500 B.C. and in time became the 
principal focus of communal life for the 
surrounding tribes. 
Rome assumed its modern form during 
the Empire, influenced by a more precise 
notion of town planning (Figure 7). By 
the time of Augustus, it had been 
transformed from wood and brick to a 
series of monumental structures, clad in 
marble, topped by gilded roofs, enhanced 
by colonnades and porticos, and 
decorated with thousands of statues. 
The city was divided into fourteen ad
ministrative zones, each with its own 
special character. The older area of the ci-

ty within the Severian Walls contained 
the capitol, the forum, the residences of 
the rulers, the colosseum, and the circus. 
The road system centered on the forum 
area. Twenty-nine major roads led out in 
a spoke-like fashion to Ostia, Brindisi, 
Viterbo, etc., and eventually to the pro
vinces beyond. They provided for the 
essential movements of armies, goods, 
and postal services, and for tourists 
travelling to Rome or to the provinces 
each with their guidebooks, itineraries, 
tour guides and the hotel cards issued by 
their travel agents. 32 

Fourteen aqueducts were also an organiz
ing feature in the structure of the city. 
They supplied water to the residential 
areas, the 1350 fountains in the city, the 
public baths, and the fish tanks in the 
central markets. The baths themselves 
were important features being dominant 
both physically and in the city life. The 
Baths of Diocletian, for example, were 
comparable in extent to Yorkdale Shopp· 
ing Center in Toronto, i.e., about 
120,000m2• 

The size of the residential areas of Rome 
are known from two sources, the Severan 
Marbles, the remnants of which provide a 
partial plan of the city, and from the 
Regionaries which provides a census of 
the number of private houses, apart· 
ments, public fountains, etc. within each 
of the 14 regions of the city.33 The sum
mary of the Notitia, one of the surveys of 
the regions, records 1,797 domus and 
46,602 insula,e. 34 
It is clear that the vast majority of the 
people lived in apartment buildings. It is 
also known that the pressures of the 
market in land caused builders to con
struct their buildings higher and higher 
forcing Nero and Augustus to impose 
strict building by-laws and to institute 
building height restrictions that forbade 
the construction of any buildings of more 
than 20 meters tall, later reduced to 18 
meters under Trajan.35 
The remains of the insula,e of Rome can 
be seen along the Via Biberatica and the 
Capitoline Hill. Their form and structure 
are known best from the better preserved 
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Figure 7 
Plan of ancient Rome 

examples in Ostia. 36 Comparisons bet
ween the ancient buildings found along 
the Via Biberatica with similar scenes 
along almost any of the older streets of 
Rome today, particularly in Trastevere, 
suggest a striking resemblance in height, 
the main floor shops, the windows, and 
the balconies across the 1500 years which 
separate the buildings. 

The Shops 

The details of retailing in ancient Rome 
remain obscure principally because of the 
overbuilding which has obliterated the 
houses, stores, and shopping centers that 
made up the greater part of the city. 
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What remains is of special interest 
because of its scale and its complexity. 
This lack of physical evidence is offset, in 
part, by the written record of life in 
Roman times. 
After its establishment, the forum area 
was the center of everyday life for many 
years. 37 The two rows of shops, the 
Tabernae Vesteres and Tabernae Novae, 
were wooden affairs on either side of the 
Sacred Way. As the center of the admini
strative and religious activities of the 
citizens, the forum was the scene of 
festivals and sacrifices. Some time after 
340 B.C. important changes took place in 
its development. The fish and provision 
dealers were displaced from their central 



locations and moved to a forum 
piscorium and a macellum north of the 
Tabemae Novae. The booths that remain
ed were transformed into the new focus of 
Roman life, i.e., banking and commerce, 
and were referred to as the Tabemae 
Argentariae. 
Major changes in the forum continued to 
take place so that by 14 A.D. it could no 
longer be said that the forum was truly a 
part of the everyday life of all Romans 
but rather a symbol of the glories of the 
Roman empire and its rulers. 
Shops along the Upper Sacred Way 
became the means to house the luxury 
trade of a world city.38 There were 
jewellers, goldsmiths, bronze chasers, 
makers of gold embroidered dresses, per
fumers, cutlers, importers of fruits, 
dealers in wind-instruments and others, 
housed in colonnaded shops which were 
perhaps not unlike the elegant arcaded 
shops in Rue Ste. Honore in Paris. Along 
the Argiletum were bookshops, copyists, 
hair stylists, and shoemakers. 
To the south and west of the Roman 
Forum were a number of streets leading 
to the Forum Boarium. The spice sellers 
were located here along with a low grade 
slave market, the area frequented by male 
prostitutes, and a cloth market. Nearer 
the main square of the forum, across the 
road from the Temple of the Vestal 
Virgins and by the Temple of Romulus, 
were the narrow cubicles of a brothel. 39 

The provision merchants who had been 
displaced previously were once more 
shifted to make way for the buildings of 
the Imperial Fora which were connected 
to the Roman Forum in its northeast cor
ner. These consisted of a series of fora and 
temples to Julius Caesar and Augustus, a 
Temple of Peace, and finally the Forum of 
Trajan, the Basilica Ulpia and the Market 
of Trajan (Macellum Traianus). The area 
cleared for the construction was 200 by 
120 meters (660 x 390 feet) and required 
the cutting into the slopes of the Quirinal 
and Capitoline Hills to a depth of 38 
meters (125 feet) which is, in fact, the 
height of Trajan's column.40 
Trajan's Forum itself consisted of a main 
open square. The forum was approached 

from a monumental entrance way in the 
western wall on which sat a six-horse 
chariot. At the axial center of the square 
was a huge equestrian statue of Trajan. 
The walls consisted of colonnades which 
reached out on either side to form ex· 
edrae, large semi-circular extensions. The 
easterly end was closed by a basilica 
which lay transverse to the axis of the 
forum. It extended 200 feet on either side 
to two large apses and was exactly one
half as wide as it was long. 
The shopping center portion of Trajan's 
Forum was a huge and complex structure 
containing at least 170 shops and a large 
covered market hall (Figure 8). It was ac
cessible from four levels, from the outer 
perimeter of the forum, along the level of 
the third story by the Via Biberatica 
(which did not come into existence until 
the Middle Ages), from the market hall, 
and further up, by an entrance from the 
top level facing out onto the road leading 
to the top of the Quirinal. Above the main 
floor of the market hall there were one or 
two more levels of shops, making five or 
six levels in all, interconnected by the 
stairs and by the system of streets. 
The shops followed the conventional 
Pompeian pattern and were set in single 
rows facing onto corridors, galleries, 
streets, and halls that conformed both to 
the run of the face of the Quirinal and to 
the straight runs and curves of the 
Basilica Ulpia, the colonnades of the 
forum and its sweeping exedra (Plate 5). 
Internally, the main market hall was 28 
by 9.8 meters (92 x 32 feet) with two rows 
of six shops each opening off either side 
(Plate 6). These shops are more generous 
in proportion than the typical street shop. 
The three story fa~de that faces on to 
the Via Biberatica is strongly reminiscent 
of the streets of Ostia. The travertine 
marble details set off the brick-faced con
crete below projecting balconies just 
above the mezzanine windows. The two 
story fa~de that at the lowest level con
forms to the semicircular curve of the ex
edra, clearly visible today from the Via 
Alessandrina, was never intended to be 
seen frontally from the forum (Plate 7) 
but within the oblique perspective of the 
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Figure 8 
Plan of Trajan's market 

Plate 5 
Shops facing the exedra in the forum of 
Trajan. Two storys of shops face on to 
the forum. Above are the shops facing 
on to both sides of the Via Biberatica. 
The main market hall may be seen to 
the center left at the top 

space between the colonnades and the 
market wall which gave only partial 
views of the details of its formal, attrac
tive, repetitive design. 
Other large planned shopping centers are 
recorded as being located in ancient 
Rome. The principal ones are the 
Macellum Magnum of Nero and the 
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Interior of the mqin market hall 

Macellum Liviae. 41 Knowledge of these 
two markets has been gained from early 
records, from the Severan Marbles, from 
Roman coins and from later descriptions 
of ruins that remained before the ancient 
city was overbuilt in modem times. 
The Macellum Magnum of Nero was 
situated on the Caelian Hill in Region II. 
One possible location is in what was the 
vineyard of the Strozzi family about 250 
meters east of the church of Santo 
Stefano in Rotundo.42 Some confusion 
has existed about its location and size due 



Plate 7 
Shops at the ground level in the 
hemicycle facing exedra of the Imperial 
forum 

to mix.ups in identification between the 
macellum type of building and the sta
tions of the fire brigade (statio cohors 
uigilum).43 If recent interpretations are 
correct, the shopping center contained 
about 80 shops on two levels similar in 
form to the Pompeian center with four en
trances and a tholos in the middle. It ap
pears to have been about 80 meters 
square (65,000 square feet), although the 
shops themselves took up only a part of 
the total space. 
The Macellum Liuiae on the Esquiline 
Hill in Region V was built by Augustus, 
and dedicated at the beginning of 7 B.C. 
The identification of Lanciani places it 
just outside the Severian Wall where the 
Via Labicana entered the city not far 
from the Piazza Santa Maria Maggiore. 44 

Other shopping was conducted in open 
air markets and in the shops located 
along the major roads and in the main 
floors of the apartment buildings. This 
suggests a pattern not unlike the ap
pearance of Rome today with most shops 
located on the ground floor of almost all 
buidings, in the municipal covered 
markets in each major area, and with a 
very large number of street markets con
veniently located in all parts of the city. 
Based on these sketchy observations, it 
would be rash to speculate on a likely for
mal structure of retailing in ancient Rome 
such as that posited by Berry.45 From 
what evidence there is, however, it is 

possible to say that the principal focus of 
shopping was the Macellum Traianus in 
the Imperial forum with its over 170 
shops, and that specialty goods shopping 
activity continued to center on the streets 
in and around the Roman forum The 
macella of Nero and Liviae would appear 
to represent only two of a larger number 
of second level centers in the major 
residential neighborhoods. More localized 
shopping would be done in specialized 
fora, the ubiquitous tabernae, bakeries, 
taverns, workshops, and stalls. 

Some Conclusions 
It is not unreasonable, therefore, to 
assume that some ordering of shops did 
exist in Roman times. The order seems 
more readily apparent in Pompeii than in 
Ostia but was probably determined by 
the same factors which influence the loca
tion of retailing in Rome today. It is hard 
to imagine that such factors as household 
income, density, frequency of purchase, 
life style, price, location, quality and ser
vice did not in some way influence the 
clustering of Roman shops and centers to 
the same degree that this phenomenon is 
observable in modern cities. 
It has also been seen that large scale, 
planned, complex and fully integrated 
shopping centers had emerged as early as 
the 3rd century B.C. In the smallest 
center examined, Pompeii, the shopping 
center formed an integral part of the main 
central area of the town along with 
markets for more specialized goods such 
as cloth and cereals. In Ostia, the variety 
of shopping arrangements was much 
more abundant. However, the small main 
shopping center was centrally located. 
Other souk-like bazaars were more widely 
dispersed but at least physically con
nected with the residential areas they 
were intended to serve. 
It is in Rome that we see the full complex
ity of the range of shopping facilities that 
were available to the Roman shopper. At 
the center was a brilliantly planned and 
executed shopping complex of 
astonishing size even by today's stan
dards. There is evidence to suggest that 
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subsidiary centers existed in two and 
perhaps in four or five other locations in 
the main residential zones of the city. The 
inter-relationships between the market of 
Trajan and the Roman and Imperial 
Fora, between the Fora and the specialty 
shopping areas which surround them, and 
the location of the shops and centers 
throughout the city suggests a pattern of 
dispersed economic and social interaction 
in Rome far more extensive and complex 
than that implied by the simple concept 
of a row of stalls in the forum. Even 
Pompeii appears to exhibit a much more 
complex arrangement for retail trading 
than is commonly accepted to have been 
the case. Once again, the urban planner is 
faced with the knowledge that even for 
Roman planners complex problems re
quired complex solutions. 
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John Arthur Roebuck: A Canadian Influence 
on the Development of Planning Thought in 
the Early Nineteenth Century* 
P. J. Smith 

This essay has been prompted by a 
chance discovery, from which has sprung 
unexpected evidence of a distinctive 
Canadian influence at the very founda
tions of modern planning thought. The 
discovery was in a recent reading of an ar
ticle by the English historian, Francis E. 
Hyde, which was published in the Town 
Planning Review in 19471 during that 
lean postwar period when the major jour
nals were struggling back to life. This 
may account for Hyde's neglect by later 
planning historians, but his article 
deserves to be better known, not least by 
Canadians. It certainly provoked me to 
look more closely into the life and ideas of 
the man whom Hyde advances into the 
planning limelight-John Arthur 
Roebuck. 
Roebuck is probably best known as one of 
the philosophical radicals, that ardent 
band of reformers who emerged in the 
1820s as propagandists for the utilitarian 
philosophy of Jeremy Bentham. This is 
no place to embark on an exposition of 
utilitarianism other than to point out that 
it was the forerunner of what we know to
day as welfare economics. On the 
strength of their belief in Bentham's prin
ciple of utility, 'the greatest happiness of 
the greatest number,' the philosophical 
radicals held the view that the value of 
prospective actions could be judged by a 
simple equation: i.e., any action which 
would lead to an increase in the sum of 
human 'happiness' (for which can be read 

"' In revising this essay, I have made free use of 
ideas which were advanced by two anonymous 
referees. This is the only way in which I can 
thank them for their help. 
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'utility' or 'welfare') was, ipso facto, a 
good action and, thus, a rational choice. 
From this central tenet were to emerge a 
number of beliefs which every modern 
planner will recognize as lying at the core 
of his professional ideology: the notion of 
the public good, the assumption of ra
tionality (and the faith in science and the 
positivist viewpoint which that gave rise 
to), a preoccupation with material pro
gress, and the doctrinal acknowledge
ment of economy, efficiency, and order as 
the criteria of utility. It should also be 
clear that Bentham was advocating an 
early form of cost-benefit evaluation, in 
which 'an increase in the sum of human 
happiness' was comparable to the con
cept of net benefits. 
I have argued elsewhere that utilitarian 
thought has been the dominant influence 
on th~ development of Canadian planning 
institutions and practice from the time 
that a national planning movement began 
to take shape seventy years ago. 2 But 
that Canadian experience, in turn, was 
merely an extension of the most powerful 
reform current of Victorian Britain. 'To 
the Utilitarians,' writes Eversley, 'we owe 
the true origins of modern planning, '3 and 
the strongest of all our legacies from the 
British planning tradition. I have always 
assumed, however, that the utilitarian in
fluence was indirect. I saw the pioneer 
planners, including those in Canada, 
working within a reform ethos which had 
assumed the distinctive coloration of util
itarian principles, without being able to 
draw on an explicit body of planning con
cepts as framed by utilitarian theoreti
cians. Hyde makes it clear that this view 
is not strictly correct and that at least one 



influential thinker was expressing plan
ning ideas as early as the 1820s and 
1830s. More than that, it transpires that 
a major source of these ideas, and one of 
their earliest applications, was to be 
found in the two Canadas of the pre
Victorian period. 
I must confess that my fancy has been pi
qued by the irony of this insight. We are 
conditioned to think of Canadian plan
ning as derivative, owing everything to 
imported ideas and imported minds, 
albeit with adaptations to local circum
stances. It is intriguing, therefore, to find 
some evidence of a reverse diffusion at so 
early a stage. This opens the way to two 
general observations which are of interest 
to the historian of planning thought. The 
first is that the continuity of central doc
trine, as derived from utilitarianism, is of 
much longer standing than has been ack
nowledged previously. Specifically, for 
Canadian planning, the date of origin can 
be pushed back more than seventy years, 
into the mid-1830s. The second point is 
that a Canadian inspiration was vital to 
the formative ideas of the modem plan
ning movement. The notion of land as a 
societal resource, to be developed for the 

- benefit of all, and the vision of a healthier 
city, which was the chief preoccupation of 
nineteenth century urban reformers, were _ 
equally constructed on images of the 
Canadian colonial environment, as inter
preted by the one philosophical radical 
who experienced it at firsthand. 
To substantiate these propositions it is 
necessary to explore, at least in outline, 
the life and intellectual development of 
John Arthur Roebuck, the figure around· 
whom this essay revolves. Roebuck was 
born in India in 1801 but, as a child, he 
was taken to England by his widowed 
mother.4 Later still, in 1815, he emigrated 
with his mother and stepfather to Upper 
Canada, where he stayed until 1824. He 
seems never to have returned to this 
country, but he maintained a close identi
fication with it and referred to himself as 
a Canadian as late as 1835. 5 More 
notably, as one of the group of so-called 
'colonial reformers,' who came to pro
minence in Britain in the 1830s and 

1840s, Roebuck made a particular mark 
as a leading spokesman on Canadian af
fairs. 6 In 1835, he became the official 
agent for the House of Assembly of 
Lower Canada to represent the Assembly 
in its dispute with the executive branch of 
the colonial government. In 1838, he was 
heard at the bar of the House of Lords in 
opposition to Lord John Russell's Canada 
Bill He wrote several pamphlets on 
Canadian government during the unifica
tion debate of the 1830s, and in 1849 he 
published his major treatise, A Plan for 
Governing our English Colonies. In 
essence, all this work was a plea for 
popular self-government built around the 
argument that practical reforms had to 
be implemented if the frustrations of the 
colonists were to be dissipated and 
revolution prevented. This, to Roebuck, 
was the lesson of the American Revolu
tion. 
Interesting as this evidence of Roebuck's 
Canadian connection may be, however, it 
explains nothing of his role in the devel
opment of planning thought. That 
emerges in another way, as described by 
Hyde: 

One of the many subjects dear to Roebuck's heart 
was that of man's physical environment. He had 
himself experienced a carefree upbringing and from 
the age of thirteen had lived in Canada, where the 

· broad rivers, the vast primeval forests and the 
mountains had had a profound effect on his mental 
development. And if Canada and utilitarianism 
taught him anything at all, it was that men and 
women could never find their greatest happiness, 
and through that happiness a full expression of their 
character, while living in the sordidness, squalor and 
misery of our factory towns. 7 

It scarcely needs to be pointed out that 
there is more than a hint here of the ideas 
which were to irradiate the planning 
movement throughout the nineteenth 
century, and which were to be amplified 
in various ways by men as diverse as 
Frederick Law Olmsted, William Morris, 
and Ebenezer Howard. Above all, as gilt 
on the gingerbread, from a Canadian 
point of view, it was a Canadian exper
ience and the Canadian environment 
which served as vital inspirations to 
Roebuck. The source and form of the in
spiration may have been lost later, in the 
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larger evolving mix of planning ideas, but 
Roebuck provided the infant planning 
movement with one of its first great im
pulses and identified it as a legitimate 
component of a much larger reform cur
rent. 

How did this happen? How did the 
'carefree' young colonial become a radical 
reformer and a pioneer of planning 
thought? The crucial circumstance occur
red in 1824, shortly after Roebuck's 
return to England to pursue his training 
as a lawyer. Through a mutual friend, 
Thomas Love Peacock, the Gothic 
novelist, he was introduced to the most 
brilliant young utilitarian of the day, 
John Stuart Mill. They soon became fast 
friends, from which it was a short step to 
Roebuck's full participation in Mill's cir
cle of reformers. By the mid 1820s, in 
fact, the conversion from abstract philo
sophizing to political advocacy was well 
advanced for Bentham's disciples. The 
process was stirred initially by such men 
as James Mill, Bentham's chief acolyte, 
and David Ricardo, the classical 
economist. But it took its greatest 
momentum from the group of younger 
men who gathered around the aging Ben
tham in the 1820s and who flowered, 
briefly but influentially, into the philoso
phical radicals, the activists of utilitarian
ism. 8 To a very large extent, the rise and 
fall of their movement was determined by 
the relationship between Roebuck and 
John Stuart Mill. 

In 1824, the young Mill was only seven
teen, but he was already equipped to 
assume a role of intellectual leadership. 
As a direct result, the years between 1824 
and 1836 represented the high point of 
philosophical radicalism in an organized 
sense. As Hyde has observed in another 
essay, it was a time when young men like 
Mill and Roebuck could see themselves as 
'the theorists and the representatives of a 
new reformed democracy.'9 The Parlia
mentary Reform Act of 1832 gave them 
their first great opportunity to put their 
ideas into practice. Under the new elec
toral system, several philosophical 
radicals gained places in the House of 
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Commons, but Roebuck was first among 
them. He was quick to make his mark as 
a parliamentarian, and as early as 1834 
was being identified as the possible leader 
of a future-radical party. 
In common with the other utilitarians, 
Roebuck's reform interests were wide
ranging, though the reconstruction of 
governmental systems, both at home and 
in the colonies, was always one of his chief 
concerns. 'The wisdom of a Government,' 
he pronounced in one of his Canadian 
pamphlets, in 1835, 'is marked by the 
happiness of its subjects. '10 The sole ob
ject of reform was to increase the sum of 
this happiness by instituting more effi
cient administrative procedures and dis
bursing the benefits of government equal
ly to all. Patronage and the protection of 
special interests, which Roebuck saw as 
the prevailing rationale of Canadian 
government, stood as barriers to the utili
tarians' model of social progress, because 
the well-being of a privileged few was 
allowed to override that of the underprivi
leged majority. The result could be 
neither rational nor just, a line of argu
ment which led Roebuck to write what 
must be the first explicit statement of 
Canadian planning principles. In 
language permeated by the utilitarian 
ethic, but remarkably modem in its sen
timents, Roebuck pressed for productive 
management of land resources in the na
tional interest. The date-1836: 

Wild land is the great means of the improvement of 
Canada-it ought to be the great source of the na
tional wealth-and could, by careful management, 
be made the means of supplying all the expenses of 
government, and of improving and settling the 
country. New countries have peculiar difficulties to 
encounter. Among their peculiar advantages, and 
most efficient means of conquering the great diffi
culties under which they labor, is a large supply of 
waste land. To render this land useful to the coun
try, local and peculiar knowledge is often requisite. 
The most appropriate situations for new settlements 
can only be determined by persons conversant with 
the country and its wants. The management of 
these lands in reality may, and does, influence the 
well-being of the entire colony. This management 
becomes then not a matter of mere administration 
viz., the carrying out certain definite orders of the 1e'. 
gislature, but is in fact one of the most important 
portions of the business of governing the country, 
and applying its resources beneficially.11 



Exactly the same point was made many 
times by a later and far more prominent 
figure in Canadian history, Clifford Sif
ton. His Commission of Conservation, in 
which the Canadian planning movement 
found its firmest anchorage after 1909, 
was constructed on an identical ethic, 12 

as was the Town Planning Institute of 
Canada in 1919.13 The latter was not sur
prising, since the Institute was founded 
by Thomas Adams, the Commission's 
town planning advisor and a practicing 
Benthamite. When Adams came to 
Canada in 1914, fresh from his work at 
the Local Government Board where he 
had devised the regulations by which the 
British planning act of 1909 was to be ad
ministered, 14 he was returning to his in
tellectual roots in a remarkably literal 
fashion. Roebuck's statement of land 
management philosophy, for example, 
could well have stood as a synopsis for 
Adams' famous book, Rural Planning 
and Development. It can be said therefore 
that Roebuck was the first exponent of 
the central convention of Canadian plan
ning thought, which is the belief that land 
can be efficiently managed for an identifi
able public good through the effective ap
plication of scientific knowledge. That 
convention, the Roebuck/Sifton/Adams 
convention, is still made explicit today, in 
the by-laws of the Canadian Institute of 
Planners, 15 and in legal definitions of 
planning.16 
The immediate impact of Roebuck's ideas 
was not felt in Canada, of course, but in 
Britain. Its most direct influence was in 
the 'health of towns' movement, which 
was given particular impetus in the 1830s 
by another of Bentham's disciples, Edwin 
Chadwick.17 This, too, was paralleled in 
the early work of the Commission of Con
servation and was to be as much a 
motivation for the infant planning move
ment in Canada as it was in Britain 
seventy or eighty years before. Above all, 
for the present purpose, it was from the 
great concern for urban health that 
Roebuck made his main contribution as a 
pioneer of planning thought. It can best 
be approached through another of his 
youthful reform enthusiasms-the 'rights 

of the poor,' by which he particularly 
meant their right to enjoy their leisure 
time with the same freedom as the middle 
and upper classes. A typical version of 
the argument was heard in the Commons 
on May 26, 1835, during the debate on a 
railway bill. A group of sabbatarian 
churchmen did much offence to 
Roebuck's principles by proposing to in
sert a clause to prohibit Sunday traffic: 

I shall oppose this clause, because it is intended by it 
to interfere with the enjoyment of the working and 
poorer classes, whilst it leaves untouched the recrea
tions of the higher classes. Why should a clause be 
introduced which is to be made to apply only to poor 
people? I went a short distance out of town (London) 
a Sunday or two since, and I will narrate to the 
House what I saw. On that morning, I went first in
to Piccadilly. At twelve o'clock, the first person I 
met on horseback was the Duke of Wellington. I 
went into Hyde Park, and there, while the church 
service was going on, I found some poor men water
ing the ride for the comfort of the refined classes in 
carriages in the afternoon. A little further on I came 
to Knightsbridge, and there I found the soldiers 
exercising, and their officers in arms. I pursued my 
journey, and crossed Hammersmith Bridge, and 
there I met the Lord Chief Justice on horseback, 
taking a ride with his servant in the country. At 
three o'clock I arrived at Hampton Court, and there 
I met the right hon. Member for Tamworth. Do I 
blame any of these illustrious personages for what 
they were doing? By no means; I was doing the very 
same thing that they were doing themselves. They 
have as much right to travel on Sunday for their 
health or amusement as I have; and so have the 
poor. This clause, if inserted in the bill, will principal
ly, if not entirely, affect the poor, as they will be the 
parties who will travel on this road on a Sunday. It 
originates in a proud overbearing pharisaical spirit. 
The plain fact is, we meddle too much with one 
another.18 

The last was an astonishing remark for a 
utilitarian reformer, an emotional out
burst from a supposed man of reason. 
High emotion, in fact, was a trademark of 
Roebuck's style, although it put him at 
the risk of denying one of the most basic 
precepts of utilitarian philosophy.19 Ber
trand Russell, for one, has described the 
lack of emotional appeal (by which he 
meant the obverse of an absolute 
dependence on reason in all situations) as 
the gravest intellectual defect of nineteen
th century utilitarianism. 20 And for con
temporary criticism in the same vein 
there is no need to look further than 
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Dickens' celebrated caricature of the re
morseless man of facts, Thomas 
Gradgrind, in Hard Times. 21 

There is a larger point here, which bears 
directly on Roebuck's contribution to 
planning thought. It could easily be 
assumed, from the sort of appeal quoted 
above, that Roebuck was motivated by 
some deep humanitarian impulse or a 
sense of social injustice. In fact, this is 
true only in a mechanical sense. Despite 
Roebuck's rhetoric, the 'rights of the 
poor' were measured by a single criterion, 
the principle of utility. This interpretation 
can best be understood by reference to 
another situation in which the 'rights of 
the poor' occupied center stage, the 
debates on that progenitor of the modern 
welfare system, the English poor law. In 
1834, a new poor law was enacted. It was 
the first great legislative achievement of 
the philosophical radicals, but it was 
castigated then and ever since as a harsh 
and inhumane piece of legislation.22 It 
was by this Act, for example, that the in
famous workhouse system was in
stituted. To the utilitarians, though, it 
was a 'reasonable' solution to the problem 
of poor relief, since it increased the sum of 
human 'happiness' in at least two 
respects, as Roebuck spelled out in a fur
ther debate on poor law reform in 1842.23 

In the first place, the new centralized 
system of poor law administration (and 
the utilitarians were great centralizers) 
was more 'efficient' than the decentrali
zed system which had prevailed in the 
past. This was believed to yield benefits 
in two directions: to the poor, who were 
assured of uniform treatment, and to the 
ratepayers, who were assured that their 
taxes were not being wasted. In the se
cond place, the new poor law recognized 
that only the 'impotent poor' -the old, 
the sick, and the lunatic-had earned the 
right to be supported by society, and so 
have their 'happiness' increased by the 
security of a place in the workhouse. The 
'industrious, able-bodied poor,' those 
unemployed laborers who were physically 
fit to work, were expected to benefit in 
contrary fashion. To them, the workhouse 
was a punishment, and therefore a dis-
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couragement to indolence and the moral 
laxity which a more permissive system 
might breed. Their 'happiness' was in
creased by being forced into self-reliance. 
The argument about the morality of poor 
relief still goes on, but its relevance for 
Roebuck's planning ideas is that his con
ception of injustice was severely circum
scribed. He did not argue that the poor 
should have more leisure but that they 
should be guided into more efficient use 
of the time that was available to them. 
Like so many nineteenth century 
reformers, Roebuck placed great faith in 
the power of education to lead the mass of 
the people forward, to show them how to 
live 'better' lives within the established 
frameworks of society. With true pater
nalism the great unwashed were to be ex
posed to a process of embourgeoisement 
by which they would come to value and 
share the behavior patterns of the middle 
class. 
When these various ideas were brought 
to focus on the squalid and overcrowded 
conditions of the industrial cities, the 
result was almost predictable. In a speech 
in 1828, and again in a pamphlet in 1835, 
Roebuck developed a view of town plan
ning which epitomized the utilitarian vi
sion of social progress. The central pro
blem, in his mind, was that the existing 
cities presented too many obstacles for 
healthy exercise and relaxation, while too 
many unhealthy options were more readi
ly available. How could this be altered, 
asks Hyde? 

Simply by taking the whole business of building a 
town out of the hands of the speculator; by giving to 
each town authority the necessary legal sanctions to 
acquire land for the purpose of laying out parks and 
creating 'green belts.' By providing the town dweller 
with the means of an alternative form of recreation 
from the public house and the gin palace you could 
improve his mind, increase the sum total of hap
piness and so make him a better citizen.24 

Two points emerge from this extract. The 
first is that the central objective was to 
increase the well-being of the urban 
population without overturning the social 
system. In the process, however, some of 
the institutions of privilege had to be 
challenged, because they stood in the way 



of increases in the sum of human hap
piness. In particular, it was the institu
tion of private property which came 
under Roebuck's attack, since he was 
arguing that a few landowners would 
have to accept some loss of their tradi
tional rights in the interests of the depriv
ed majority. This, in turn, reflects the fact 
that the reform emphasis of the philoso
phical radicals was always directed at the 
institutions through which society func
tions, rather than at society itself. The 
legal system, parliamentary representa
tion, poor law ~dministration, private 
property, all could be manipulated to the 
net benefit of society. The outcome for 
the planning movement (and this is the 
second point in the quotation from Hyde) 
was that Roebuck provided the first ex
plicit formulation of the role of town plan
ning as a social institution. In effect, he 
viewed it as the public management of ur
ban land for the public good, a definition 
which exactly paralleled his intentions in 
that other statement about the manage
ment of wild land in Canada. 
It is now possible to see how the in
fluences of the Canadian environment 
and utilitarian philosophy came together 
in Roebuck's planning thought. His 
youthful experience in Upper Canada 
drove home to him the importance of fre
quent contact with nature and the rural 
landscape, even the wild landscape. Both 
the human body and the human spirit 
stood in vital need of re-creation. Nature, 
to Roebuck, was not solely an antidote for 
the physical diseases to which urban man 
was so horrifyingly exposed; it was also 
an antidote to social diseases of all 
kinds-crime, drunkenness, prostitution, 
pauperism, social disorganization, and 
violence all could lose their force in the ci
ty of Roebuck's vision. It was therefore a 
moral obligation of government to ensure 
that ample amounts of open space, of 
many different kinds, should be freely 
available in all parts of the city and be
yond. The preservation of common lands, 
which were then being enclosed on an un
precedented scale, became one of Roe
buck's special causes and was, indeed, the 
central theme of his 1828 speech. 

But if the openness and wildness of the 
Canadian landscape was Roebuck's in
spiration, the principle of utility was 
equally necessary because it provided the 
ethical framework by which planning ac
tion could be justified. If cities were to be 
reconstructed in accordance with 
Roebuck's ideas, or if new nations were to 
be built, the established power of privi
lege would somehow have to be reduced. 
Yet there was nothing in the prevailing 
political, legal, philosophical, or theologi
cal systems which provided a firm basis 
for arguing that society's underdogs had 
any right to more than they already had. 
Appeals to charity and benevolence were 
the most that could be hoped for, and 
they were a weak foundation for a redis
tribution of the benefits of contemporary 
life. Society was therefore left with revo
lutionary alternatives: either the violent 
seizure of power, in the name of equality 
and the rights of man, or the transforma· 
tion of the social system on communal 
principles, as advocated by the Owenite 
socialists. In this dilemma, philosophical 
radicalism presented a pragmatic com
promise. By its emphasis on increments 
to the sum of human happiness it offered 
the hope that the existing institutions 
could be successfully reformed by a con
tinuing series of progressive improve
ments. 
In some small degree, Roebuck's plan· 
ning ideas did gain acceptance with Par
liament, particularly by establishing the 
principle that traditional common lands 
on the outskirts of towns and cities 
should not be enclosed for private gain.25 

But while the issue of urban open space 
continued to be debated until well into 
the 1840s, the reform achievements peak
ed in 1836. The mood of the country was 
already changing; most of the radicals 
lost their seats in 1837, and when 
Roebuck was re-elected in 1841 he faced a 
much less sympathetic climate of opinion 
in the House of Commons. Indeed, after 
the heady fling of 1833-1836, the main 
thrust of the utilitarian reform effort was 
shifted to the practical arena. Parliamen
tary support was still needed, through 
the enactment of enabling legislation, but 
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the real strength of the utilitarians was in 
the growing corps of experts of all kinds 
who devoted their careers to the public 
service. 26 It was here, too, that the urban 
planning movement acquired its utilitar
ian roots, especially through the great 
achievements in the improvement of 
public health and urban sanitation. To 
cite just one example, when the first 
public redevelopment schemes for slum 
improvement were undertaken in the 
1860s, the central planning concept was 
that the slums should be 'opened-out.'27 

Roebuck's contribution to this concept 
was no longer remembered, but the body 
of planning principles had nonetheless 
been enriched by him. 
The pragmatism of utilitarian reform was 
not the only reason why philosophical ra
dicalism lost its force as a political move
ment. Even before the election of 1832, 
its key thinkers were coming face-to-face 
with the realization that the utilitarian 
ethic Fssed too naive a view of the 
world. 8 Some problems, such as those of 
urban health and sanitation, did indeed 
lend themselves to the neat welfare equa
tion; the elimination of cholera or typhoid 
was so obviously in the public good, since 
everyone could expect to benefit. Other 
problems, however, were less amenable. 
To return to the case of poor law reform, 
how could the sum of human happiness 
be shown to have increased when the ma
jority of the population had to be taxed 
for the relief of the poor and pauperism 
was interpreted as a declaration of moral 
unworthiness? As illustrated already, the 
utilitarian response was to build elaborate 
and (to modern eyes) specious formula
tions of the moral costs and benefits of 
the poor law system. 
More immediately, Mill and Roebuck 
disagreed violently on the best ways of 
coping with the inadequacies of utilitar
ian principles.29 Under Bentham's direct 
tutelage they had been schooled to fill 
complementary roles in the radical reform 
movement, Mill as the theoretician and 
Roebuck as the political activist. As early 
as 1831, however, Mill's intellectual de
velopment was moving him well beyond 
his mentors, and he went on to flower into 
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one of the richest and most original minds 
of the nineteenth century. Roebuck was 
simply left behind. Though he, too, was 
uneasy about the basic assumptions of 
utilitarianism, he nonetheless persisted in 
his belief that it could be made to work. 
The issue came to a head in 1832, in a 
series of debates between Mill and 
Roebuck, which brought their friendship 
and their association to an abrupt end. 
For awhile, in the euphoria which follow
ed the reform election, Roebuck and the 
other radicals were able to sustain a 
vigorous reform drive. But in the differ
ent Parliament of 1841, deprived of the 
intellectual prop of his friendship with 
Mill, Roebuck's personal limitations 
began to become apparent. Throughout 
the remainder of his long parliamentary 
career, which continued almost without 
break until his death in 1879, he became 
increasingly reactionary in his views. He 
was frequently betrayed into ill-judged 
and immoderate positions which trans
ported him to a far remove from the im
age of the youthful reformer working for 
the betterment of mankind. His major 
achievement in later life was to chair the 
Sebastopol Committee, and there was no 
better illustration of the doctrinaire limi
tations of the utilitarian eithic as it came 
to be applied in Roebuck's hands. 
The Sebastopol Committee arose from a 
widespread and thoroughly understand
able concern about the mishandling of the 
Crimean campaign. 30 As with the pro
blem of urban poverty, a host of ques
tions surrounded the British involvement 
in that dubious enterprise, but Roebuck's 
concern (for which he had much support) 
was limited to the maladministration of 
the military system. That he was right to 
be concerned goes without saying; that 
there was a great deal more to be concern
ed about is what matters. And while the 
Sebastopol Committee paved the way for 
later reforms in military administration, 
the work which really seared the British 
conscience, and which contributed to the 
reform of social attitudes over succeeding 
generations, was that of Florence Night
ingale and her nurses. 
Roebuck versus Nightingale; utility ver-



sus humanity; the efficiency of the 
military machine versus a just treatment 
for the common soldier. The moral dilem
ma of the planning movement is summed 
up in that contrast. Is efficiency 
enough-the efficiency of perfected 
technique, of orderly and economical de
velopment, of minimum standards and 
subdivision regulations? All are good and 
necessary in their place, the essential bag
gage of planning practice, but are they 
sufficient to define planning's role in 
modern society? Why is Ebenezer 
Howard, for example, accorded such a 
special place in the history of planning 
thought? It is not merely because he 
presented a technique for redistributing 
population in metropolitan regions, 
though that is what we chiefly remember 
him for. Others had toyed with the same 
idea, as far back as Roebuck in 1828, but 
Howard did much more than improve on 
the effectiveness of their designs. He also 
offered the hope that a better world was 
within reach for ordinary people every
where. In his own words, while still flush
ed from his reading of Edward Bellamy's 
utopian novel, Looking Backward, he saw 
'the splendid possibilities of a new civili
zation based on service to the community 
and not on self-interest.'31 Or, to take an
other example, even more closely related 
to the urban open space movement which 
Roebuck did so much to pioneer, the hu
manism and democratic enthusiasm 
which were vital to Frederick Law 
Olmsted's vision of the city were precise
ly what was lacking in the utilitarian 
view. 32 Of course the sum of human wel
fare stood to be increased by a more effec
tive provision of urban open space, and of 
course it was right that the poor, too, 
should be given access to that open space, 
but Howard and Olmsted seemed to offer 
so much more. 
This is familiar territory to philosophers. 
Bertrand Russell, while giving the utili
tarians full credit for the great practical 
reforms which they achieved in the nine
teenth century, dismisses them as a philo
sophical school. 33 Their significance he in
terprets in a transitional way, as a step
ping stone towards the century's true in-

tellectual revolution which was the grow
ing force of socialism. At first, there were 
strong links between the philosophical 
radicals and the Owenite socialists, but as 
the pragmatic nature of utilitarianism 
became clearer, a gulf began to open. The 
utilitarians were satisfied to reform the 
environment and institutions within 
which society functioned; the socialists 
had a vision of a new society. Whether we 
like the particular visions of particular so
cialists is irrelevant. The question for the 
planning movement is whether the utili
tarian tradition of reform is enough, or 
whether planners should also be 
motivated by some vision of a reformed 
society. This would not require planners 
to become Marxists, or unworldly uto
pians, or the handmaidens of any organiz
ed system of thought, but it would re
quire that the limitations of the utilitar
ian ethic be squarely faced. Bentham, 
himself, was the kindest and best-inten
tioned of men, but his life was spent in 
calm retreat.34 He saw mankind in global 
terms; his view of the world was deper
sonalized and abstract, and betrayed util
itarianism into its gravest ethical over
sight. As the references to poor law 
reform and the Sebastopol Committee 
were meant to establish, individual needs 
and suffering were too easily overlooked. 
Right and wrong were judged in ways 
that placed almost no value on private 
acts and the private self, because it was 
only the large scale acts of public institu
tions which could substantially affect the 
sum of human happiness.35 That poses 
the moral issue for planners today, to 
determine how planning, as a social insti
tution, should mediate between society 
and its individual members. 
The issue can be approached in another 
way, without raising the specter of 
'socialism,' since the very word has taken 
on special emotional connotations over 
the past century or so. To contemporary 
philosophers, like J .L. Mackie and 
William K. Frankena, the utilitarian ethic 
is fine as far as it goes, but it can never go 
far enough. 36 To increase efficiency and 
minimize waste are desirable ends in their 
own rights, adding some utility to all our 
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lives. But how many issues in modem 
society, including those with which urban 
planners must deal, can really be judged 
in such terms? In the utilitarian equation, 
the benefits to 100,000 suburbanites of 
building a new freeway must always 
outweigh the costs to the 1000 homeown
ers whose properties are destroyed. When 
the City of Edmonton decides that 5 per
cent of the dwelling units in all new subdi
visions are to be allocated to public hous
ing, regardless of the wishes of the 95 per
cent, it has marched to some other ethic 
than the principle of utility. That ethic, 
itself, might be criticized on many 
grounds-as ill-conceived, inconsistent, 
unfair to other interest groups, or a 
typical bleeding-heart view of the shift
less and indolent. But at least a critical 
step has been taken towards the theoreti
cal position of Mackie and Frankena. To 
them, it is undeniable that the utilitarian 
ethic must overlie some more fundamen
tal ethic of social justice, if judgments are 
to be made in those situations in which it 
is not clear where the 'public' interest lies. 
And no matter how sophisticated plan
ners become in their techniques of cost
benefit evaluation, the indeterminacy of 
the public interest is a box from which we 
will never escape. 
The legacy of John Arthur Roebuck, 
then, is an ambiguous one. On the one 
hand, we owe him acknowledgement as 
an overlooked pioneer of the modem plan
ning movement. He was among the first 
to develop a concept of a healthier and 
more attractive city, and to suggest 
means for its achievement in which we 
can recognize at least the beginning of the 
idea of planning as social control. Even 
more critically, in the upshot, Roebuck 
was the first advocate of the most influ
ential ethical formula which planners 
have employed. As a service to society, 
planning is still predicated on the belief 
that progress can be equated with net in
crements to the sum of human welfare, 
and that improvements to the efficiency 
of our cities and their institutions are suf
ficient ends to pursue. Therein lies the 
ambiguity of Roebuck's contribution. It 
behooves planners everywhere to ask 
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whether this is enough, whether it reflects 
adequately the realities of the worlds in 
which they must work and the needs of 
the societies which they serve. 
Planning, itself, has begun to come under 
attack as a conservative and even reac
tionary institution, insensitive to the 
complexities of a plural society and re
gressive in its effects on minority groups 
of all descriptions. 37 The emergence of ad
vocacy planning and the awkward ven
tures into public participation can 
therefore be interpreted as an attempt to 
recognize the moral void at the core of 
planning practice. From the time of 
Robert Owen, the planning movement 
has been bedeviled by the failure to recon
cile its revolutionary impulse with its 
pragmatic orientation.38 We acknow
ledge the social vision of Owen's villages 
of cooperation and Howard's garden city 
as being somehow important in the 
stream of ideas from which the planning 
movement was constructed; but then we 
tum our backs on them. We know that 
the League of Social Reconstruction 
drafted a planning manifesto for Canada 
in 1935,39 but it is the city efficient which 
dominates our outlook, now as much as 
ever. 
John Arthur Roebuck may seem like a 
remote figure but delving into his life is 
more than scholastic whimsy. It brings 
us hard up against our intellectual begin
nings, and not just in the sense that plan
ning' s most influential tradition was par
tially shaped in the Canadas of pre-Vic
torian times. The convergence is much 
more abrupt than that. Facing Roebuck's 
ideas forces us to ask whether it matters, 
to planners everywhere, that there has 
been so little progress in the moral under
pinnings of planning thought. Our Presi
dent, Peter Martin, has recently raised 
the same issue in one of his broad
sheets:40 

For some reason, we have a reluctance to consider 
moral values-or we are reluctant to state them ex
plicitly. Consequently, we prepare plans without any 
apparent consideration of, for example, 
equity-either for the owner, for the owner of the ad
jacent property, or for any other identifiable 
'publics'. We find it easier to deal with the 'technical' 



matters such as traffic congestion and sewer capaci
ty. By avoiding moral principles, however, we are 
short-changing the decision-makers because we are 
avoiding underlying issues. And, if you think that 
those issues are 'clearly understood', and, therefore, 
don't need to be stated, I suggest that you're 
wrong-at best, they are understood in different 
ways by different people. Our technical work would 
be much improved by their explicit recognition ... 

It is our version of the debate which se
parated Roebuck from John Stuart Mill 
in 1832. 
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The Property Industry and Land Use 
Controls: The Vancouver Experience, 
1910-1945 
John C. Weaver 

A city's land use patterns derive some of 
their form from their topography. An ur
ban site brings with it peculiar attri
butes-heights of land, vistas, ravines, 
and marshes. These can affect the timing 
of land development as well as the 
economic and social characteristics of 
property.1 Although cities have unique 
features related to site, men, ideas, and 
capital have been exceedingly influential 
and have acted in a similar fashion from 
place to place. By the early twentieth cen
tury, the residential choice offered by 
streetcars, the infant discipline of urban 
planning, and the emerging real estate 
profession were sorting out land use into 
more clearly defined spatial arrange
ments. Vancouver shared fully in these 
experiences so that, in spite of a singular 
location, its land use history has familiar 
events and themes. 2 

In the early 1920s, Vancouver and neigh
boring municipalities on British Colum
bia's lower mainland abounded with talk 
of urban planning. (Figure 1) Unlike the 
monumental aims of the City Beautiful 
movement which left Vancouver with a 
park fountain and with blueprints by 
English planner Thomas Mawson, the 
revived planning interest had a pragma
tic focus keyed to basic concerns of im
portant pressure groups. The Vancouver 
Planning and Beautification Association 
of 1914 had hoped to establish an alluring 
setting for the surge of tourists expected 
when the Panama Canal opened, but the 
supporters of planning in the twenties ac
cented health, traffic flows and, above all, 
protection of property values. 3 Subdued 
and functional expectations belonged to a 
generally cautious municipal outlook. Re-

covering from a real estate collapse, war
time anxiety, social unrest, and the in
fluenza epidemic, civic pressure groups 
and municipal authorities appraised local 
affairs with a respect for caution and 
stability. Businessmen from the Board of 
Trade, members of the Vancouver Real 
Estate Exchange, and the realtors and 
contractors from the Associated Property 
Owners (A.P.O.) of Vancouver professed a 

Figure 1 
Vancouver and neighboring 
municipalities 

1 North Vancouver 

2 West End 

3 Kitsilano 

4 Shaughnessy Heights 

5 Eburne 

6 Grandview 

7 Hastings Townsite 
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united ambition to put their city on the 
way to solid recovery. With a burst of 
civic zeal tempered by an interest in 
balance sheets, they discussed the fail
ings of Vancouver's experiment with the 
Single Tax; they conferred about the ad
vantages of a metropolitan government; 
they initiated reports on the benefits of a 
regional water supply; and they pressed 
for a city-manager system of govern
ment. 4 

The same interest in cautious innovation 
provided an opportune moment for eval
uating town planning. Thus, between 
1918 and 1925, a series of businessmen's 
luncheons and an array of special civic 
committees built up a momentum that 
resulted in Vancouver becoming the first 
major Canadian city with comprehensive 
zoning. 5 Edmonton, Saskatoon, Toronto, 
and St. John, as well as many smaller 
communities, studied the Vancouver zon
ing by-law as a model. Official enquiries 
came from San Antonio, Spokane, and 
San Francisco. Vancouver itself built 
upon American experience by hiring 
Harland Bartholomew and Associates,6 

and in a general fashion, these events 
relate Vancouver to the rest of the contin
ent. However, the present analysis of a 
specific theme-regulation of land 
use-presents Vancouver's experience as 
an illustration of a one-sided mingling of 
real estate interests and planning con
cepts common to other cities. 

The Property Industry, 1900-1920 
The turn of the century brought a transi
tion in Canadian urban development pro
cedures. Land auctions passed from favor 
as sales were increasingly handled by a 
nascent real estate profession. As well, 
the restrictive covenant came into wider 
use. 7 In an active real estate market with 
competing land developments, it was re
cognized as advantageous to be able to 
protect lots against non-conforming en
croachments that might upset potential 
buyers. This protective impulse of subur
ban developers, however, did not charac
terize all realtors. From the low-profile 
agents who managed tenements to the 
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powerful Canadian Pacific Railway and 
the Trust Companies, there stretched a 
variety of institutions and individuals ac
tive in property enterprise. A few had a 
vested interest in initiating change rather 
than securing a status quo. The assembl
ing of land for an apartment block or 
commercial undertaking brought a few 
members of the property industry into 
conflict with others. For example, some 
real estate professionals regarded health 
and building codes as vital aids that 
helped to support property values, but 
tenement managers chafed at what they 
deemed civic oppression. 8 Preferring 
quick sales, promoters of many instant 
suburban tracts, that flourished during 
the boom years before World War I, had 
little interest in land use controls. How
ever, there were some subdivision devel
opers interested in controls. As one 
realtor said 'the strongest point that any 
real estate man had in making a sale in 
Shaughnessy Heights was the restriction 
on residential property.'9 

A capable property developer was no idle 
speculator waiting for a forward edge of 
the city to engulf his land. The active 
developer marshaled considerable politi
cal, financial, and promotional skill in 
pulling settlement toward his subdivi
sion. By accenting an exclusive tone to a 
future neighborhood, advertising proxi
mity to a park or vista, and possibly ar
ranging for a streetcar line or other ser
vice, the developer assumed a very active 
role in shaping the city.10 The developer's 
transfer of lots to builders and contrac
tors, the negotiation of building loans, the 
sale of finished homes, and the securing of 
mortgages involved many specialists in a 
process that could take many years. To 
some degree, turnover time and profit 
margins depended on exogenous factors 
such as credit stringency, but a few pru
dent actions were available for protecting 
an investment. Given the concern with 
status, as reflected in neighborhood char
acter, covenants could be arranged which 
..;pecifically excluded 'undesirables' and 
set minimum house values. As equity, co
venants became solidly entrenched in 



Canadian property law _and were only 
overthrown by the Canadian Supreme 
Court in 1951.11 

Between the circumstances which could 
be regulated and those which could not, 
there existed a critical area of uncertainty 
presided over by City Council and, more 
directly, the civic bureaucracy: building 
inspectors and health officials. Coven
ants, after all, only protected a develop· 
er' s land and not the surrounding area. 
The decision to locate a new isolation hos
pital, a baseball park, or simply the issu
ing of a permit for a gas works, garage, 
Chinese laundry, or tenement could 
depress neighboring land values. Random 
land use policy was inimical to certain 
types of suburban development and, until 
the passage of town planning acts, Van
couver and other cities used considerable 
discretion in applying their fire and 
health regulations so that they might 
complement private covenants. No 
business suffers a free market which in
troduces too much uncertainty, hence 
elements in Vancouver's property in
dustry exerted pressure for rational land 
use well before the introduction of zoning. 
The problem with relying upon the ex
isting jurisdiction of fire and health codes 
was that unwarranted actions in their 
name were being defeated in the courts.12 
In implementing covenants and seeking 
regulated conditions on the fringes of 
their property holdings, developers fulfil
led the logic of the market as they sought 
to comply with middle class taste. In ad
dition to market place indications of 
home-buyer preferences, there was a 
specific forum for a mutual shaping of at
titudes, namely the ratepayers associa
. tion. The character of an association 
varied considerably, but a general form 
did predominate. On one extreme stood 
the Vancouver Property Owners' Asso
ciation, known after 1919 as the Associa
ted Property Owners of Vancouver. 
Under its original title, it marched to the 
tune of three powerful corporations: the 
Vancouver Land and Improvement Com
pany, the British Columbia Land and In
vestment Agency, and the Canadian 
Pacific Railway. 13 In later years, it repre-

sented many realty interests and claimed 
to be a non-political fact-finding agency. 
In truth, it was non-partisan but very po
litical. On the other end of the scale, the 
South Hastings Ratepayers Association 
on occasion represented concerns closer 
to those held by workingmen.14 Both, 
however, were greatly outnumbered by 
conservative middle class groups un
abashedly staffed by realtors and typical
ly serving as vehicles for real estate in
terests. Letters to the City Clerk's Office 
presenting ratepayers' petitions often 
were typed on realtors' stationery. 15 
The Eburne Ratepayers Association, ac
tive between 1908 and 1910, and the Kit
silano Improvement Association il
lustrate the realty activities undertaken 
by these pressure groups. In the first in
stance, they concentrated on securing ser
vices. Eburne, a distant suburban com
munity, had a running confrontation with 
the British Columbia Electric Company 
and its streetcar department.16 The Kit
silano group stated its objective as 
'concerted action to get sewers, tram ser
vice, and opening up of streets.'17 Even in 
the nascent stage of these residential 
areas, a defensive mentality found ex
pression through the associations. The 
Eburne group took the following position 
during its active years: 

This Association after taking into account all the ob
jects that are required to promote the best interests 
of this locality from a business, residential or proper
ty owners point of view do place itself on record as 
being opposed to the sale of intoxicating liquors. 18 

They wanted none of the rowdy behavior 
associated with licensed hotels. In late 
1911, the Kitsilano ratepayers joined 
other associations from wards 3, 4, 5, and 
6 in requesting that the building inspec
tor prevent erection of Chinese laundries 
'in the midst of a quiet respectable resi
dential neighborhood.'19 
The exercise in informal zoning-a pro
cess which grew out of prejudice, the con
cerns of realtors and ratepayer associa
tions, and which rested on public safety 
codes and licensing procedures-merits 
description. Tenements and cabins in 
Chinatown became, by mutual consent of 
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the Police Commission, Mayor and most 
aldermen, the locale for the seaport's 
houses of ill-fame. Better they stay in one 
area than disperse. 20 Drugs, prostitution, 
poverty, and Orientals clustered on the 
same streets. It was only natural that to 
the clerks, managers, and professionals 
who flocked toward the security, status, 
and greenery of the suburbs, the China
town blight was pathogenic. Its first 
symptom came in the guise of a Chinese 
laundry. Those suburban petitions, which 
called for the building inspector to refuse 
laundry permits in suburbs, ultimately 
prompted a by-law restricting their loca
tion on the pretext that the dirty laundry 
presented a health problem. The health 
threat only seemed to apply to the 
suburbs. Public safety provided a ficti
tious cover for another occasional segre
gating device, the fire zone. Fire zones 
had been derived from a real concern with 
fire protection, but they had additional 
implications. When a non-Asiatic 
business applied to Vancouver's building 
inspector to permit an exemption from 
the regulations of fire limit number 3, a 
favorable decision followed. After all, ad
mitted the inspector, the fire zone was es
tablished to deter the type of buildings 
'which it was contemplated that China
men would erect.' The restriction had 
kept them out; the belief that Chinatown 
would expand in the direction of this area 
was 'a prediction which was not fulfil
led.'21 Now the standard could be ad
justed. It is useful to recall, in compari
son, that one element in New York's 
move toward land controls was pressure 
from the Fifth A venue Association to 
prevent expansion of the Jewish garment 
lofts. 22 
Support for segregated land use did not 
entirely stem from racial prejudice. Indi
viduals in all classes sensed economic 
threats due to uncontrolled use of neigh
boring property. However, if the victim 
lacked community influence, remedial ac
tion did not necessarily spring forth. The 
case of Martha Donaghy foreshadowed 
the inequity of zoning which protected in-
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terests with clout, but not others. Mar
tha's boarding house had brought her 'in 
the neighborhood of four hunclrnd dollars 
a year.' When a stable located behind her 
establishment, she noted a change. 
'Those whom I had, went away and I 
could not get respectable people to stay 
or even engage a room. People would 
sniff, ask about the stable smell, go away 
and not come back.' Unfortunately, the 
city only accepted part of her claim that 
the stable harmed 'health, morality, and 
property values. '23 The latter alone could 
be demonstrated and on this occasion the 
civic authorities refused to accept a public 
safety argument in favor of the com
plaintant. It was one thing to control the 
location of Chinese laundries, quite 
another to tamper with a stable belonging 
to the promoters of a downtown gentle
men's club. 
The list of threats to property values 
grew as Vancouver matured and the ex
pectations of home-buyers became more 
discriminating. A boom town could 
tolerate random features and a certain 
mingling of peoples, but not an establish
ed city with middle class aspirations for 
order and status. Furthermore, after 
World War I, new commercial and light 
industrial activities which were deemed 
objectionable, began to crop up in the 
suburbs; gasoline stations being consider
ed a pervasive threat.24 Still, racial preju
dice which had found expression in vio
lence and provincial legislation directed 
against Orientals remained a feature of 
Vancouver in the twenties. 25 Apartment 
houses, which some apprehensive home
owners felt would cater to European im
migrants, encroached on suburban Kit
silano. Since an Italian contractor had 
purchased land for apartment constmc
tion, owners of nearby lots were 'afraid 
that if these buildings are permitted, we 
shall have in our midst a colon~ of 
Italians or other undesirable people.' 6 In 
one instance, the long-standing anti
Oriental sentiment combined with a pro
test against a new economic activi
ty-auto cartage. 



... the whole neighborhood around my client's pro
perty is greatly deteriorating, for example, one 
house at one comer has been sold to some Japanese 
and there are now three families living in it. They 
have a number of express autos which they take out 
early in the morning, creating a great deal of noise. 27 

Individually and through ratepayers as
sociations, homeowners and developers 
demanded protection. In some instances, 
they turned to the traditional expedient 
of appeals to the building inspector or 
medical health officer, but planning was 
increasingly recognized as a more com
plete remedy. The civic pressure groups 
which represented property owners con
sequently joined more idealistic indivi
duals in lobbying for a British Columbia 
town planning act and a Vancouver plan. 
Convinced of the practical advantages of 
planning, the Board of Trade's Civic 
Bureau passed a motion as early as 
January 1918, calling for a town planning 
act in the name of 'proper living condi
tions, greater industrial efficiency, and 
more economical methods of land use.'28 
From that point until passage of a town 
planning act in December 1925, the 
Board of Trade sent letters and delega
tions to the provincial government. 29 The 
Associated Property Owners and Van
couver Real Estate Exchange (V.R.E.E.) 
worked in concert with the Board of 
Trade's endeavors. Indeed, the V.R.E.E. 
was appointed at a March 1920 meeting 
of the region's municipal governments, 
the Associated Property Owners, Central 
Ratepayers Association, Civic Bureau of 
the Board of Trade, and several service 
groups to impress upon the provincial 
government 'the undoubted industrial 
and other advantages of town-plan
ning.'30 The property industry's relative
ly new and positive interest in regulating 
land use to enhance and protect property 
value actually overturned earlier appre
hension. In 1912, at the peak of a real 
estate boom, a journalist who prepared a 
series of articles on the need for planning 
suburban development practically lost 
his position 'owing to the ire he aroused 
among the real estate men who were very 
extensive advertisers. '31 A shift from 
hostility to endorsement was a certain 

clue-something was afoot. Real estate 
interests, seeing the advantage of captur
ing planning, not only advocated plan
ning but were careful to place members 
on the key committees and commissions. 
The pattern of real estate participation in 
planning immediately extended to 1several 
British Columbia municipalities. The Sec
retary of the North Vancouver Planning 
Commission was the President of North 
Vancouver Realty. The Chairman of Vic
toria's Zoning Committee worked for 
Pemberton and Son, Real Estate, Finan
cial and Insurance Agents. 32 In February 
1925, Vancouver established its Town 
Planning Committee. After passage of 
the Town Planning Act in December 
1925, the Committee was1superseded'1by a 
Commission. Both bodies included real 
estate interests, but they also had repre
sentation from the Vancouver branch of 
the Town Planning Institute of Canada. 33 
The latter group approached land con
trols with some idealism. Indeed, the local 
planning zealots occasionally took the 
newly appointed Commission in direc
tions which forced the property industry 
to go beyond its internal influence on the 
Commission and to mount a counter lob
by. 

The Planners, 1920-1930 
Real estate interests and the local ar
chitects and engineers in the Town Plan
ning Institute were not the sole partici
pants in Vancouver's adoption of land use 
controls. Planners of international 
renown arrived with different approaches 
to shaping cities. In the twenties, the 
young planning profession included men 
with assorted training and ideological 
commitments. Two distinct trends-per
sonified by Thomas Adams and Harland 
Bartholomew-found their way into Van
couver. Adams, a product of the British 
town planning and garden city move
ments, had campaigned across Canada 
for provincial town planning acts during 
his tenure as the town planning adviser to 
the Canadian Conservation Commission. 
After the December 6, 1917 destruction 
of a section of Halifax, in a munitions ex-
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plosion, he received his first major oppor
tunity to create something tangible. He 
reshaped the old district by insisting on 
expropriation powers in the name of com
munity benefit. 34 During one of several 
visits to Vancouver, Adams presented a 
speech espousing his planning principles. 
They were not at all in harmony with the 
aims of the property industry. Asserting 
that town planning gave 'stability to real 
estate values' -a welcome statement 
-he proceeded to recommend that the 
municipality retain 'half of the increased 
value of any property by reason of bene
fits accruing to such property' due to 
planning improvements in the nieghbor
hood. Adams also proposed that there 
should be 'power to acquire land compul
sorily without cumbersome process of ar
bitration; and to acquire land in excess of 
the amount needed to widen a street ... 
and to re-sell such land after the improve
ment is made.' Finally, he recommended 
that authority be granted to 'rectify or al
ter existing subdivisions. •35 
Significantly, the latter notion inspired a 
half-heruted follow-up. A suburb register
ed in the Hasting's townsite district was 
reviewed on several occasions between 
1921 and 1927 with the intention of re
placing the existing grid layout and sub
stituting a curving street plan following 
the contours of a hillside location. In 
keeping with the accent on planning's 
practical benefits, proponents of a revised 
design claimed it would increase the 
number of lots and raise their value. How
ever, the reason for the acceptance of in
tervention owed much if not everything 
to the fact that the property in question 
did not belong to a private developer. It 
was public land, owned by the Province. 
Even then, the scheme collapsed. A few 
corner lots on the original grid survey had 
been sold and owners opposed alteration 
believing that the existing layout gave 
their lots a better view of the mountains 
than would any revision.36 In sum, 
Adams' radical suggestions left no im
print on the Vancouver planning process. 
Something of an idealist and a conscien
tious civil servant, Adams' style and out
look contrasted with that of Harland Bar-
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tholomew. Adams zealously worked for 
town planning acts across Canada. He 
undertook this as a mission. However, 
when the Vancouver Town Planning 
Commission sought an adviser to draft a 
master plan and zoning by-law, they turn
ed to a businessman. Hired in 1926, 
Harland Bartholomew approached plan
ning as a consulting professional. The 
dapper resident of St. Louis symbolized 
both the urban vitality and the material
ism of the twenties. Dashing about the 
continent in pursuit of commissions, with 
an itinerary prepared one yeru· in advance 
and arranging well publicized visits to ur
ban centers, Bartholomew was an aggres
sive man of affairs. His crisp con·espon
dence with Vancouver conveyed an icy 
professional confidence, almost a distant 
omniscience with a keen interest in every 
detail of his company's fees and expense 
accounts. His fieldmen collected infonna
tion and drafted plans according to 
'universal' land use formulas, while Bar
tholomew moved on to other cities ar
ranging future contracts. 37 On his few 
brief visits to Vancouver, he mixed easily 
with the business community and dabbl
ed in the high risk stocks on the V ancou
ver Stock Exchange. 38 Adams had of
fered the paternalism of garden city-style 
social reform; Bartholomew brought de
portment appropriate in a business 
culture. He appreciated better than 
Adams that planners needed to be politic. 
Commenting on Adams' early draft for a 
British Columbia town planning act, Bar
tholomew wrote that 'too much regula
tion ... is usually susceptible to general 
criticism, I am a very strong believer in 
the promotion and execution of city plans 
through the education of the public. ,39 
Drifting away from the reform goals of 
securing sanitary housing for working 
men and strong civic planning powers to 
achieve social goals, concerns of activists 
in the early town planning movement, 
Bartholomew and Associates did have a 
commitment to rational, even allegedly 
scientific, formulas of efficient land use. 
The firm adhered, for example, to a ratio 
of commercial to residential space in resi
dential areas, maintaining that it facilita-



ted convenient shopping. Opposition was 
irksome. Some challenges were human, ir
rational, and penetrating enough to em
ban·ass 'scientific' planning. One oppon
ent of the commercial/residential ratio an
swered the convenience argument 'saying 
that his mother and father lived in an 
area in Toronto where for three miles 
there were no stores and they were de
lighted to live under these conditions. •4o 
The suggestion that some people did not 
care to be near commercial establish
ments reduced planning to a matter of 
taste -the planner's versus that of the 
individual's. That bothered Bartholo
mew. Other objections flowed from influ
ential backers who could force fundamen
tal concessions. 
Paradoxically, strong challenges were 
soon thrown at Bartholomew from those 
pressure groups which had endorsed 
'town planning' at the end of the war and 
through the early twenties. The relatively 
open and searching attitude of the busi
ness community and property industry 
had receded virtually in proportion to the 
return of good times. By 1926-1929, when 
Bartholomew and Associates arrived, 
'things were on the move.' In 1920, the 
economy and the movement of property 
had long been depressed; six years later 
commerce and population growth had re
bounded. With a vital economy, there 
resumed conversion of property from 
single-family residential use into apart
ments; commercial and industrial sites 
were expanded as well. Attempts by the 
Vancouver Town Planning Commission 
and Bartholomew to inaugurate an in
terim zoning by-law and to fashion a de
finitive zoning by-law came at the very 
moment of major transitions. The outcry 
from the property industry was immed
iate and, at times, chaotic. In addition to 
the altered economic climate, another 
consideration helps to explain the volte 
face. Not until there had been contact 
with planners did the business commun
ity fully appreciate all that planning im
plied. The very act of seriously looking in
to the future of property opened up uncer
tainty and stimulated public discussions 
that inevitably led to anxiety and bicker-

ing. At this stage, bargaining and the 
power of special interests were to become 
established as essential elements in the 
zoning procedures. 41 

The Bargaining Process, 1925-1945 
Controversies about zoning designations 
in the West End and Kitsilano districts il
lustrate the nature of interests which had 
been stirred up. The history of property 
development in the West End commen
ced in 1885 when owners of property in 
the townsite to the east induced the Cana
dian Pacific Railway (C.P.R.) to select 
their community as the western terminal 
for the transcontinental. As part of the 
arrangement, the property owners 
granted parcels of land in the unsettled 
West End to the railway company which 
promoted the lots as a high-status resi
dential development. The shrewd land de
partment of the C.P.R., after it had dis
posed of its West End lots, opened up 
huge landholdings to the south. The key 
promotional tactic consisted of laying out 
a new exclusive area-Shaughnessy 
Heights. By 1910, a transformation of 
the West End was well under way with 
older homes being disposed of in favor of 
relocation in Shaughnessy Heights. 
Changes in the West End slowed after 
the economic collapse of 1913, but they 
resumed in the 1920s with homes being 
carved up for boarding houses or torn 
down for apartment buildings.42 

In the midst of the renewed shift, the 
Vancouver Town Planning Commission 
announced that apartment construction 
in the West End would be frozen, claim
ing that apartment blocks would detract 
from a bucolic entrance to Stanley Park. 
This was one of several episodes where 
the Commission took a hard line ap
proach because of a commitment to aes
thetic planning ideals. However, the ma
jority of land owners favored conversion. 
Some wanted out at a profit in order to 
resettle in a more fashionable area; a few 
widows wished to dispose of large family 
homes and felt that apartment develop
ment presented just the opportunity for 
realizing a sound price; a number of 
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realtors, needless to say, already had 
assembled property for local and eastern 
investors eager to erect apartment build
ings. 43 A few petitions supported the 
freeze, but a cross-check using assess
ment rolls verified that 'a clear majority' 
of bona fide land owners favored no zon
ing controls. 44 What is more, the political
ly influential had an interest in encourag
ing West End apartment construction. 
Member of Parliament H.H. Stevens held 
lots for speculation as did Sir Charles 
Tupper, son of a former Prime Minister of 
Canada.45 

Individual property owners, realtors, and 
developers disputed the interim-zoning 
designations in the West End and the As
sociated Property Owners supported the 
complaints. The A.P.O. had kept a wary 
eye on all features of the permanent zon
ing document as it evolved. Representing 

· major business and realty concerns and 
overlapping in membership with the Van
couver Real Estate Exchange, the organi
zation was a major conservative force in 
civic affairs, scrutinizing civic expendi
tures and attacking proposals to extend 
the municipal franchise to tenants. 46 The 
A.P.O.'s president in 1929, when the 
finishing touches were being put on Bar
tholomew's master plan, was a former 
:regional manager of the Hudson's Bay 
Company. A mortgage broker served as 
treasurer. Di.rectors included the vice 
president of Yorkshire and Pacific Securi
ties, the senior partner of MacGregor, 
Creery and Farmer Real Estate, the presi
dent of H.A. Roberts Real Estate, the 
president of Griffith and Lea Real Estate, 
and an assortment of contractors, accoun
tants, and barristers. 
Just as it once had campaigned for a 
town planning act, the A.P.O. supported 
the concept of zoning. What kept the 
A.P.O. interested were reassuring 
responses to inquiries made in other 
cities. From the city planning engineer of 
Los Angeles came confirmation in 1928 
that zoning 'had a great effect in stabiliz
ing property values.'47 Nonetheless, the 
A.P.O. did not swing behind zoning with 
naive enthusiasm. The time had aJ.Tived 
for a hard struggle to capture planning to 
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serve realty interests and the A.P.O. was 
the prime force in that campaign, a fact 
recognized by civic authorities. Thus all 
drafts of the zoning by-law were sent to 
the A.P.O. in advance of their presenta
tion to City Council. Elected civic officials 
fell into line whenever the A.P.O. in
dicated displeasure with some portion of 
the drafts presented by the Town Plan
ning Commission. The A.P.O. knew 
where and how to argue its case and app
ly pressure. Their standard tactic was to 
claim that a certain measure would have, 
in their expert opinion, an adverse reac
tion on property assessments and hence 
on tax revenue.48 With the A.P.O. involv
ed, the realty campaign succeeded in the 
West End where areas in dispute ulti
mately were zoned to permit apartments. 
Something of a repetition of these events 
occurred in the mid-1960s when a contro
versial rezoning permitted high rises in 
the scenic West End. 
The West End controversy of the twen
ties galvanized members of the property 
industry. Too many had committed 
themselves to the land conversion process 
in this area to allow meddling by an 
earnest element in the Town Planning 
Commission. The situation in suburban 
Kitsilano presented a contrast as it de
monstrated how in certain circumstances 
the property industry could break into 
factions, though it continued to be influ
ential. A relatively new suburban area, 
bordered on the east by the factories, 
warehouses, and tenements of Fairview 
and on the west by the prosperous resi
dential community of Point Grey, it had 
attracted tremendous speculative and 
construction activity. Due to its ambigu
ous location, the expectations of interes
ted parties were not homogeneous. Some 
entrepreneurs specialized in apartment 
blocks; others concentrated on new 
homes. The character of the area had not 
yet been established so that neither the 
planners nor the pressure groups could 
assert clear opinions. Instead, the plan
ning process opened itself to an avalanche 
of petitions from individual parties, each 
argument inflated with the sweet rhetoric 
of community welfare. An apartment con-



tractor accented the need for decent high 
density housing. One property holder 
,who favored apartment construction even 
claimed that Vancouver's warm climate 
would attract wealthy tourists and 
'persons in poor health.' Thus, provision 
should be made for accommodations like 
'scores of seaside cities in England.'49 

From a major contractor of single-family 
dwellings came a familiar argument that 
apartments would shatter the serenity 
and community cohesion. 50 The final zon
ing by-law reflected the clash of realty in
terests rather than any certain principles 
of land use or any precise guidance from 
the A.P.O. 
Points of friction during the framing of a 
zoning by-law did not always involve resi
dential property. Shipping and industrial 
interests complained that the planners 
had failed to provide sufficient districts 
for their expansion.51 The A.P.O. took up 
their cause and, in case anyone had miss
ed the message about the short life of Ci
ty Beautiful, made this statement: 

We are all in favor of a beautiful city, but this envi
able position cannot, in our opinion, be attained 
without the wealth introduced by the development 
of sufficient industries in the City to maintain it. 
Most of the large industries that may be induced to 
establish themselves in Vancouver would, no doubt, 
do so with a view of manufacturing for export, hence 
the majority of these concerns would require water 
frontage for loading freighters. 52 

It was not that the A.P.O. represented 
manufacturers, rather it calculated that 
aesthetics might impede waterfront de
velopment and slow the growth of tax as
sessments. With many of the A.P.O.'s 
members involved in property develop
ment and others holding downtown com
mercial property, the organization had a 
strong motive for keeping assessments 
rising. A slow-down struck at booster 
claims of city growth and implied a 
heavier tax burden for property owners. 
Rising assessments were central to the 
property industry even more than to 
homeowners because the latter could 
fight rising taxes by moving against civic 
expenditures on servicing speculative 
tracts. In this instance as in others, 
A.P.O. protests reached the Town Plan-

ning Commission which in turn recom
mended that Bartholomew and Associa
tes 'take cognizance of the requirements 
of some of the larger industries' and 
sketch in modifications; Bartholomew 
complied. 53 

In each of the above episodes the shape of 
zoning reflected an assortment of pres
sures. There was diversity, but the range 
of participants was actually quite limited. 
Beyond the obvious significance of the 
A.P.O., there was the fact that tenants, 
small businessmen, and employees were 
not generally involved. Public hearings 
brought out 'concerned citizens' -usually 
carrying the protest of a group with a pro
found economic interest. 
The scuttling of rigid controls began with 
the demise of Adams' recommendations 
and appeared in alterations to the plan
ning map before the passing of the zoning 
by-law. There was also the failure to sup
port a measure like the principle of official 
plan lines. To prepare for the street-wi
dening program outlined by Bar
tholomew, the Town Planning Commis
sion proposed an imposition of lines 
beyond which no construction could be 
undertaken. Later, if the unobstructed 
strip was required for street widening, it 
could be expropriated readily with no 
compensation. Th1 Commission argued 
that the road improvement's impact on 
the remaining portion of a lot would be 
favorable and the increased land value 
would itself provide adequate compensa
tion. As with the West End controversy, 
the Commission had staked a firm posi
tion on a planning objective. The V ancou
ver Real Estate Exchange rejected the 
Commission's evaluation, arguing that an 
encumbrance like a property line would 
discourage the turnover of land and 
retard construction. To make the affected 
property more attractive, the V.R.E.E. 
recommended that 'the owner affected 
shall be entitled to receive compensation 
when he has erected a building in confor
mity with the new building line.'54 The 
Board of Trade joined the protest and a 
year-long furor threatened to hold up City 
Council's adoption of Bartholomew's 
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master plan. In December 1930, a joint 
meeting of representatives from City 
Council, the Town Planning Commission, 
the V.R.E.E., the A.P.O. and the Board of 
Trade, worked out a statement which 
acknowled~ed the 'right of claim for com
pensation.' 5 Whatever one might think 
of the issues involved-strong cases can 
be made for both sides-the manner of re
solution was indicative of an undemocra
tic strain in North American urban af
fairs. An important question embracing 
the public interest, the public purse, and 
property rights had been resolved by an 
appointed Commission meeting with 
special interest groups. 56 

From 1930 to 1933, the Annual Reports 
of the Town Planning Commission 
recorded protests against an easy grant
ing of zoning alterations. 57 Several Com
mission members retained a commitment 
to the integrity of a zoning man. The pro
perty industry responded by by-passing 
the Town Planning Commission, using 
the Zoning By-law Board of Appeal, and 
by going directly to City Council. Under 
sustained political pressure and adverse 
publicity, the Commission's concern 
about too much flexibility soon withered. 
The Annual Report, 1934, as if to mark re
cantation, printed a favorable reference to 
an anti-zoning pamphlet prepared by a 
real estate agent on behalf of the Los 
Angeles Chamber of Commerce and en
titled Zoned into Oblivion. ConcruTently, 
the Vancouver Zoning By-law Board of 
Appeal announced that it had begun to 
relax its provisions. 58 A full explanation 
followed in the Annual Report, 1935. 

The present period of economic distress is reflected 
in the number of applications requesting changes in 
the zoning classification from a residential or apart
ment district to a commercial district. The tendency 
on the part of owners to endeavor to secure imme
diate gain by having their property zoned as a 
business district is much the same as in the past 
four or five years .... The Zoning By-law Board of 
Appeal has been able . . . to give a considerable 
amount of relief during these times by the relaxa
tions of the provisions of the Zoning By-laws, within 
its powers, without amendments having to be made 
in the By-law.59 

The significance of the reversal was all 
too apparent to the Town Planning Insti-
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tute's member on the Town Planning 
Commission. Arthur G. Smith resigned 
early in 1934 'depressed by the idea that 
we were, as a Commission, not accom
plishing as much as we might have done.' 
The new appointee, E.G. Baynes, had 
been 'a pioneer building contractor.'60 

It is apparent from the economic argu
ment advanced in 1935 that pressure 
group activity was vital to, but not the 
sole basis for, a relaxation of zoning. De
pression circumstances, after all, seemed 
to call for extraordinary measures. The 
exceptional situations were frequent and 
altered some of the features of the zoning 
map. From depression, Vancouver shifted 
into a waitime boom complete with jen-y
built chai·acteristics common to other 
North American cities having militai·y 
personnel and war industries. Require
men ts for wartime housing were 
answered in pa.it by a special federal gov
ernment order permitting conversion of 
single-family homes into boarding and 
apaitment houses.61 In 1944, a concerned 
alderman described what this meant in 
terms of the original concept of zoning, al
leging that the Appeals Board had 
'practically nullified the operation of the 
By-law': 

The large map I have in my office is studded with 
hundreds of pins with heads of different colours indi
cating where duplex dwellings have been permitted 
in single-family dwelling zones ... Some of the pins 
on this map are so close together that they are 
almost on top of one another .. , . We do not like to 
see the nice districts slipping into what might be 
termed depressed areas; we do not like to see our 
home districts being exploited, mostly by 
newcomers, by having certain houses in them used 
for commercial purposes .... We feel definitely that 
the members of the Zoning By-law Board of Appeal 
have not stood up to their responsibilities.62 

Peace brought forth a new rationale for 
departures from zoning by-laws. 
'Commercial and industrial interests were 
looking forward to their post-war ac
tivities' and they felt restricted by the ex
isting by-laws. 63 

Conclusions 
Given perpetual bargaining and conces
sions to economic circumstances, the im
pact of a zoning map on a city is bound to 



be less than dramatic. A question raised 
by planning historian and early critic of 
zoning, John Reps, is most appropriate. 
Reps, writing in 1955, wondered whether 
the discretionary powers of Boards of 
Zoning Appeals constituted a 'safety 
valve or leak in the boiler.'64 Reps and 
others, without benefit of internal con-es
pondence which so clearly indicates a real 
estate connection in the fonnulation of 
land use controls, concluded from 
published reports that appeal boards had 
been 'generous with their special 
favors. '65 Moreover, the original zoning 
map itself was hardly a document calcula
ted to mould new spatial an-angements. 
Suburban covenants, the price of land, 
topography, and the location of industries 
and railways had sorted out basic land 
use traits which the zoning by-laws con
firmed. Truly forn1ative planning implied 
an active role for planning idealists and 
professionals. These individuals, how
ever, had little to do with the ultimate ap
plication of land use controls. Adams was 
shunned. The A.P.O. scotched the aims of 
planners on the Town Planning Commis
sion. Bartholomew, the adroit business
man closing one of nearly one hundred 
contracts, had mastered compromise. 
Thus zoning with bargaining-planning's 
pale inutation-was what Vancouver set
tled upon and it showed no capacity to af
fect major natural land use detern1inants 
like the ones described by the Grandview 
Chamber of Commerce. 

The land-selling activities of the C.P.R., the erecting 
of the new university buildings, loan company 
policy, the construction programs of the B.C. Elec
tric, the B.C. Telephone Company and of the city 
itself in providing adequate services for the rapidly 
shifting population has decided for all time the sec
tion to be most favored for residential purposes. 

The process has been a cumulative one. The shift of 
population made the Burrard Street Bridge neces
sary, traffic adjustments followed, and these in turn 
were followed by business and private enter
prise ... in the less-favored districts deterioration 
was pennitted to make very considerable in
roads .... And we say further that the Town Plan
ning Commission has acquiesced in all this or, to 
regard the matter in its most favorable light, merely 
remained aloof.66· 

On the other hand, zoning did reinforce 
the tendency toward single-family dwell
ing neighborhoods.67 All together, Van
couver's experience with land use con
trols, at least up to the end of the Second 
World War, supports a view of urban af
fairs which maintains that socio-economic 
forces-exogeneous pressures as well as 
internal power relationships-overpower
ed the goals of reformers or experts who 
aspired to shape the city. A disillusioned 
supporter of town planning who wrote 
despairingly to the Vancouver Town 
Planning Commission about 'the impossi
bility of ideal town planning under the ca
pitalist regime' had raised a fundamental 
issue. 68 Could substantial urban plan
ning, assuming that it was desirable, 
have been applied in a community which 
respected property rights and had influ
ential pressure groups dedicated to their 
defense? 
Indeed, the historical perspective does in
troduce an unsettling evaluation as to 
where professional planners and idealists 
have fitted into civic affairs. Even before 
Reps noted problems, political scientist 
Robert Walker warned of difficulties that 
confronted planners, but he remained an 
optinust trusting the political system. 
'With time,' he wrote, 'we can expect to 
see planners providing more effective lea
dership in making planning an effective 
function of government.'69 To make plan
ning work, the politician 'must be sold in 
the first instance. •7o This line of reason
ing and the belief that planners could ef
fect changes by entering the administra
tive apparatus and honing political skills 
take as their premise the belief that urban 
affairs are rooted in an open political pro
cess, that able marshaling of information 
and access to the politicians are intrinsic 
to success at City Hall. The historical 
record should introduce doubts. In Van
couver, and surely elsewhere in advanced 
capitalist societies, businessmen have 
defined the instruments of land use con
trol and directed their outcome. What
ever the divergent intellectual or legal tra
ditions in American and Canadian urban 
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planning, the economic imperatives in 
both countries have presented similar and 
over-ruling considerations. 
In light of this, a conclusion that extends 
beyond an historical sketch is in order. If 
planners deem certain objectives as desir
able, then one recommendation is to con
sider how planning aims affect the pro
perty industry and how economic induce
ments built into a scheme might buy sup
port from the property industry. This 
piecemeal approach that 'sups with the 
devil' is likely to become bogged down in 
pressure group negotiations where the re
sources and influence of the property in
dustry are particularly effective. That is 
one lesson of the Vancouver experience. 
Another approach is activist urban plan
ning, meaning the promotion of social 
goals and disclosure about the key 
features of the property industry. What
ever the emphasis, both tactical and ac
tivist planning require knowledge about 
financial institutions, the many elements 
of the real estate profession, and the use 
by both of law and government. In some 
small way, the Vancouver civic records 
may assist urbanists in an-iving at gen
eralizations about the private and public 
institutions that frame land use decisions. 
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RESEARCH REPORTS/MEMOIRES 

A Regional Development Application of 
Employment Shifting Concepts: DREE's 
Alberta Special Area Program 
Douglas Webster 

Introduction 
Regional development history is 
dominated by aggregative thinking, the 
legacy of neo-classical and Keynesian 
economic worldviews.1 Policy has been af
fected by such worldviews to the point 
where most regional development prac
tice is limited to overcoming so called 
'market imperfections.' 
Policy in Wes tern countries usually 
centers on grants, loans, or tax advan
tages to businesses to overcome high fix
ed costs, aid to migration, better diffusion 
of information concerning opportunities, 
and establishment of facilitating infra
structure and institutions. Such ap" 
proaches are judged to be successful if 
mean per capita income rises or aggre
gate employment increases in a region. 
Advanced economies demand new 
models, ones that do not view human be
ings as interchangeable factors of produc
tion. 2 This is so for a number of reasons: 
a Even in poor regions of advanced eco-

nomies the poor are in a minority. 
Thus approaches directed to a particu
lar target are needed; 

b In the semi-welfare states of the West, 
the question of who (defined in terms 
of societal subgroups, e.g., women, 
native peoples, inmigrants, and the 
young) receives jobs is often important 
for welfare and political reasons; 

c Related to (b), who receives jobs may 
affect the aggregative outcome at the 
regional level. For example, regional 
income, cete,is pa,ibus, is higher if all 
new employment positions in a region 
are taken by inmigrants enabling 
transfer payments to continue to the 
existing unemployed, than if jobs go to 
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those presently receiving transfer pay
ments; 

d The so-called 'trickle down' models of 
both a spatial and societal subgroup 
nature are being subjected to increased 
criticism.3 If benefits do not trickle 
down, it is obvious policymakers must 
target benefits more directly or effect 
structural changes to change distribu
tional dynamics; 

The goals of this article are to describe an 
analytical approach to regional labor 
dynamics sensitive to intra-regional dis
tributional impacts; and to apply the ap
proach to a Canadian regional develop
ment program in the context of program 
evaluation. 

Form vs. Fitting 
In assessing the in1pact of new work
places, it is necessary to distinguish bet
ween: (a) the number of employment posi
tions and the salary attached to each po
sition and (b) the fitting of individuals to 
these positions. Incomes of regional 
residents is derived from workplaces (e.g., 
strnctured jobs); income maintenance 
programs (e.g., public assistance pay
ments, unemployment benefits or other 
types of transfer payments); and returns 
on capital (e.g., rents collected). 
It is possible to describe the form of work
places, i.e., the number and types of jobs 
in a simple regional economy. If income 
maintenance program receipts and 
returns on capital are excluded, regional 
income distribution is directly determin
ed by the set of regional workplaces; 
however, such knowledge alone does not 
convey information concerning the im
pact of workplace creation on various 



subgroups; e.g., subgroups defined in 
terms of previous income, race, sex, age, 
rural vs. urban background, previous in
migrants vs. residents, and location with
in region. Developmental planning usual
ly involves employment creation at the 
core of developmental strategies. There
fore, lack of knowledge concerning disag
gregative employment impacts should be 
addressed. This need grows greater as 
regional developmental planning in ad
vanced countries moves toward more tar
get-oriented, fine tuning approaches and 
as regional socio-economic impact assess
ment at pre-, mid- and post-program 
(project) stages becomes ·commonplace. 

A Chain Dynamics Model of the 
Employment Fitting Process 
If a region is conceptualized as a set of 
employment positions and a pool of peo
ple, a chain dynamics approach can be us
ed to analyze the process of fitting them
selves to the best positions for which they 
are qualified or are not barred from enter
ing through discrimination or other bar
riers. Such an approach is relevant to the 
public policy issue of employment crea
tion in depressed regions because in many 
cases, a newly created workplace will be 
filled by someone who ah-eady occupies a 
position in the region. This person will 
free a workplace in accepting the new 
position. This chain process will continue 
until the chain is broken by an inmigrant 
or a new entrant to the labor force taking 
the last position on the chain. 
Figure 1 illustrates a chain dynamics ap
proach applied to a regional economy. It 
is an idealized representation of the 
dynamics of individuals fitting themsel
ves to vacancies initiated by a newly-cre
ated job from an employment creation 
scheme such as the Canadian Depart
ment of Regional Economic Expansion 
(DREE) Special Area Program. Chain im
pact such as that illustrated will occur as 
a result of each position directly or indi
rectly induced. 
A program such as DREE can be evalu
ated by comparing the status of indivi
duals before and after the area has been 
affected by the program. By aggregating 

groups of individuals on the basis of one 
or more of the characteristics listed in the 
left-hand column of Figure 1, it is possible 
to deduce the impact of a program on re
gional subgroups. In effect, employment 
creation induces dynamics analogous to 
the filtering concept in housing theory. 4 

In housing theory, one studies the charac
teristics of individuals and families pass
ing through a given house. In evaluating 
the employment impact of a regional de
velopment program using a chain 
dynamics approach, one studies the char
acteristics of people shifting between em
ployment positions. Impact is measured 
by determining the gains (or losses) ex
perienced by individuals and subgroups 
relative to their past positions. It is neces
sary, of course, to control the analysis for 
general wage gains and illusory inflation
ary gains. 

An Application: The Alberta Lesser 
Slave Lake Case Study 
DREE, in conjunction with the Alberta 
provincial government, designated a por
tion of northeastern Alberta as a Special 
Area in 1970 (Figure 2). The region was 
designated because of the high unemploy
ment and low incomes prevailing in the 
region, particularly among native people. 
As a special area, a comprehensive re
gional development program was design
ed which included employment creation 
(by inducing industry to the area), social 
programs, and infrastructure creation. 
Most of the employment creation by 
DREE involved wood-based firms. 
The author chose the town of Slave Lake, 
the DREE regional growth center, to un
dertake a test of the job shifting concepts 
described earlier.5 Most field work was 
undertaken in 1974 and 1975. A sample 
of individuals, both those working in 
DREE enterprises and those working in 
other sectors of the economy were ques
tioned concerning income at their present 
job and at their previous job. The survey 
was based on a random sampling of 
employees in the Slave Lake economy 
where three hundred and twenty-nine ac
ceptable interviews were obtained. To 
control for secular trends (primarily infla-
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Figure 1 
A conceptualization of Employment Chain Dynamics 

DATA 
Salary 
Occupation 
Location: Firm 
Residence of employee 
Social indicators 
Process of employment 
Search 
Sex of employee 
Age of employee 
Racial characteristics 

Same as above 

Same as above 

Same as above 

POSITION 1 

New position directly-or indirectly
induced by incentives policy 

Filled by individual A 

(each rectangle represents one position 
in the activity system) 

POSITION 2 

Vacated by individual A to take 
position 1 

Filled by individual 8 

POSITION 3 

Vacated by individual 8 to take 
position 2 

Filled by individual C 

POSITION 4 

Vacated by individual C to take 
position 3 

Filled by individual D 

Top managers & professionals 

may inmigrate to region here 

May not replace worker. Productivity 

increases mechanization or automation 
may be substituted 

EXCESS LABOR POOL 

1. Unemployed 
2. Workers in non-monetized sector 

3. New entrants of legal working age 
or finishing school 

4. lnmigrants to the region in question 
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Figure 2 
Slave Lake in the context of the Lesser 
Slave Lake DREE Special Area and 
Wes tern Canada 
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tion), all economic benefits (or losses) 
from job shifting were discounted as if 
they had occurred 2/lOths of the way 
through 197 4 (i.e., the second week of 
March.)6Subfiles were created to enable 
documentation of differential impact on 
various societal subgroups through the 
job shifting process. 

Shifts from Unemployed to Employed 
Status 

Table 1 indicates the status of unemploy
ed persons who secured DREE-induced 
positions in the Slave Lake economy at 
the time of the survey. Overall, just under 
27% were previously unemployed. Unem
ployed persons accounted for 39.7% of 
those securing positions in DREE-induc
ed private sector firms. The level of pre
viously unemployed workers is lowest 
among the public sector employees. The 
latter can be explained by the higher de
mand for professional/technical skills in 
these jobs, skills which the unemployed 
group often do not possess. Previously 
unemployed females constituted the high
est proportion of any of the subfile groups 
who secured employment. This is probab
ly explained by the fact that women's 

Table 1 
Impact of DREE employment creation 
on the unemployed, Slave Lake, Alberta, 
1975 

Percentage Who 
Were 

Unemployed 
Prior to 

Sub-File* Present Position 

Now working in DREE-induced 
Public Sector Positions 22.9 

Now working in DREE-induced 
Private Sector Positions 39. 7 

Recent lnmigrants 30.6 

Native People 
(Canadian Indians) 29.2 

Females 40.2 

Total Sample 26.8 

Sample Size=329 

*Subfiles are not mutually exclusive. 

participation in the regional labor force is 
highly elastic. 
Slightly more than 60% of new employ
ees in private sector positions induced by 
DREE were previously unemployed, sea
sonally employed or threatened with un
employment (see Table 2). This high per
centage is due to the lower skill levels, 

Table 2 
Previous status of employees in DREE 
induced private sector positions, Slave 
Lake, Alberta, 1975 

Previously Unemployed 

Previously Seasonally Employed 

Previous Position Ended Im
mediately Before DREE Position 
Taken 

Layoff Threatened at Old Posi
tion 

Total Unemployed, Threatened 
with Unemployment or 
Underemployment 

Total Previously Securely 
Employed 

Total DREE Induced Private 
Sector Positions 

Percent 

39.7 

11.6 

2.3 

7.0 

60.6 

39.4 

100.0 
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credentials, and education required in 
these DREE-induced firms, which are 
therefore attractive t9 marginal workers. 
The remaining 40% who moved from pre
viously secure jobs indicated the impor
tance of shifts between jobs in the region. 

Economic Impact of Employment 
Shifting 
Table 3 reveals that shifting to a new job 
is usually an economically rational exer
cise from the individual's point of view. 
The mean gain for individuals in the sam
ple is $34.42 per week. There are several 
tentative findings that can be inferred 
from this Table. 
The native people of Slave Lake obtaining 
new jobs are making greater relative 
gains shifting to new jobs than any other 
group in the economy. These gains are a 
composite of gains from better jobs and 
gains made in the shift from unemployed 
to employed status. Nevertheless, the 
mean salary in the sample's native people 
subfile of $151.60 is considerably below 
the total sample mean of $171.20. To a 

Table 3 

large extent, the large relative and ab
solute gains are a reflection of the very 
low previous economic status of indivi
duals in this subfile. 
Individuals in the female subfile are mak
ing large relative gains but receive 
salaries which are only 68.8% of the total 
sample level. And, to a greater extent 
than any other subgroup, their gains are 
the result of movement from unemployed 
status to employed status. This may be 
the result of a limited variety and number 
of positions available to women in the 
economy. 
Individuals in the sample's DREE-assis
ted private sector firms subfile show the 
lowest relative gain of all subfiles. 
The large relative and absolute gains of 
individuals in the inmigrants subfile 
(second highest both relatively and abso
lutely of the subfiles analyzed) coincides 
with the expected. People migrate in 
response to a perceived opportunity of 
economic gain. The fact that the inmi
grants are somewhat younger and better 
educated than long-term residents 

The economic impact of job shifting, Slave Lake, Alberta, 1975 

Di.scountoo Weekly 
Average 

Previous Wage Net Di.scountoo 
Relative Gains l: =ijlaWow~. Gains 

Di.scountoo Weekly % 
Average Wage And Previously 

Colwnn3 100 In Present Job Unemployed 
~ X (!) (2) (3) 1 

1 Now Working in 
DREE-induced Public 
Sector Positions 181.80 120.43 61.37 51.0 

2 Now Working in 
DREE-induced Private 
Sector Positions 134.20 109.94 24.25 22.1 

3 Females 117.60 86.26 31.34 36.3 
4 Native People 151.60 98.39 53.21 54.1 

5 Recent Inrnigrants 182.80 126.32 56.48 44.7 

6 Total Sample 171.20 135.78 34.32 25.4 

NOTES: 

1 Figures in Columns 1-3 are in Canadian Dollars. 

2 Categories are not mutually exclusive. 

3 Sample Size= 329. Note: Subfiles 1-5 do not account for the entire sample. Another subfile based on non
DREE related employment (primarily petroleum oriented) accounts for the generally higher income levels of 
the total sample. 
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(average age of inmigrants in the labor 
force is 28, average age of regional labor 
force is 33; 36.3% of recent inmigrants in 
the labor force have completed high 
school, only 29.1 % of regional labor force 
has completed high school) probably ac
counts for part of their larger absolute 
and relative gains. The high gains made 
by the inmigrants might also be because 
their gains must be large enough to com
pensate for costs of moving to the region. 
The fact that inmigrants appear to be 
making the largest gains from develop
mental efforts runs contrary to the 
DREE special area goal of delivering 
benefits to long-term local residents. 
Table 4 illustrates the income impact of 
employment shifting on different income 
strata, defined according to income of 
persons at their previous positions. The 
results can be explained in terms of the 
employment limitations in a small scale, 
resource region economy. If one is in a 
highly paid position, it is difficult to ob
tain a similar position within the regional 

Table 4 

economy because of the lack of a large 
number of firms undertaking similar spe
cialized functions. Therefore, relatively 
high earners often must stay in their pre
sent position, out-migrate, or accept a 
lower paying position in a new job in the 
region. On the other hand, individuals in 
lower positions have a greater range of 
positions open to them within the 
regional economy. The results indicate 
that employment shifting is an important 
avenue of upward economic mobility for 
those at lower income levels. However, 
for those at higher income levels employ
ment shifting usually results in economic 
loss if such individuals stay in the region. 

Relating Job Shifting to Employment 
Creation 

The economic impact of job shifting 
results (Table 3) can be applied to total 
employment creation data as described in 
Table 5. If it is assumed that gains are 
equivalent to the net discounted gains 

Income distribution impact of the DREE program, Slave Lake, Alberta, 1975 

Previous Income (Weekly) 

$0 
More than $0, less than $40.00 
$ 40.00 · $ 59.99 
$ 60.00 · $ 79.99 
$ 80.00 · $ 99.99 
$100.00 · $119.99 
$120.00 · $139.99 
$140.00 · $159.99 
$160.00 · $179.99 
$180.00 · $199.99 
$200.00 · $219.99 
$220.00 · $239.99* 
$240.00 · $259.99 
$260.00 · $279.99** 
$280.00 · $299.99 
$300.00 · $319.99 
$320.00 - $339.99** 
$340.00 · $359.99** 
$360.00 · $379.99 
$380.00 · $399.99** 
$400.00 or more 

Income Gain or Loss From 
Employment Shifting 

$155.20 (plus) 
98.60 (plus) 
90.00 (plus) 
78.00 (plus) 
37 .20 (plus) 
61.20 (plus) 
42.80 (plus) 
49.60 (plus) 
27 .60 (plus) 
25.00 (plus) 
20.00 (minus) 
7 .60 (minus) 

25.00 (minus) 
110.00 (minus) 
46.60 (minus) 
44.00 (minus) 
20.00 (minus) 
40.00 (plus) 
60.00 (minus) 

Insufficient data 
Analysis not Possible: 
Open-Ended Category 

* Since loss is less than width of cell interval, the statistical significance of the result is questionable. 

** Indicates absolute number of respondents in that category was low. Hence, the statistical significance of 
the result is questionable. 
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listed in Table 3 for the appropriate cate
gories, it is found that the average gain of 
those taking a direct DREE job (i.e., 
Rows 1 and 2 in Table 5) was $1,559.62 in 
terms of annual salary.7 Similar calcula
tions for those taking an indirect DREE 
job (i.e., Rows 3 and 4 in Table 5) indicate 
an average benefit of $1,635.94 in terms 
of annual salary.8 

The above gains do not represent the 
total net income benefit to the region of 
DREE employment creation. Rather, 
they represent the personal income gains 
to those taking employment directly or 
indirectly created. In effect, the gains 
described only represent the benefits in 
moving from position 2 to 1 in Figure 1. 
Further gains occur through chain dyna
mics, i.e., moving from position 3 to 2, 
etc. 
Another perspective is offered by Table 6 
which illustrates to whom the 'top of the 
chain' gains described above will accrue, 
i.e., to long-term local residents or to 
others. Based on selected subfiles, and de
fining a long-term resident as a person 
who has lived in the region for over fom 
years prior to the survey, it can be seen 
that only 57% of DREE sample private 
sector positions and only 54.5% of posi
tions in the sample as a whole accrued to 
long-term regional residents. Hence, ex
trapolating from the sample data, it can 
be deduced that only 247 of the DREE 
direct jobs and 225 of the DREE indirect 
jobs accrued to long-term residents. 

Simulation of Employment Chain 
Effects 
If a cete,is paribus stance is adopted, and 
it is assumed that each iteration of the 
chain effect will result in employment dy
namics similar to those described in 
Tables 1, 3 and 5, chain dynamics in the 
regional economy can be simulated. 
These simulations are described in Tables 
7 and 8. (It must be stressed that this ex
ercise was undertaken only to illustrate 
the general magnitude and form of the ef
fect; it should not be construed as an ex
act exercise; the methodology and output 
should be judged accordingly.) 
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Table 5 
Employment from the DREE program 
in Slave Lake, Alberta, 1975 

Percen;!f' 
of To 

No. of Persons Slave Ulke 
(Full-time Employment 

Equivalents) Positions 

DIRECT JOBS 

1 DREE Directly 377) 24.4 
Created: ) 446 
Private Sector ) 

2 DREE Directly 69) 4.5 
Created: 
Public Sector 

INDIRECT JOBS: 

3 DREE: Linked- 117 ) 7.6 
Indirect ) 
(Logging Activity) ) 

) 
412 

4 DREE Multiplier 295) 19.1 
Effect on Non-
basic Sector 

5 Total DREE 858 55.6 
Employment Effect 
on Slave Lake 
Economy 

6 Total Employment 1,542 100.0 
Positions In Slave 
Lake Economy 

NOTES: 

1 The above Table was based on information ob
tained from the Planning Branch, Municipal Af
fairs, Government of Alberta and was combined 
with a supplementary comprehensive employ
ment count by the researcher. 

2 Where applicable, seasonal work or part-time 
work has been prorated to person-year 
equivalents. 

3 In all cases, the footnote No. 5 spatial definition 
applies. Row 1 represents a summing of employ
ment in firms which received DREE incentives. 

4 Row 2 represents a summing of public sector po
sitions funded by DREE; they are, in most cases, 
Alberta civil service positions. 

5 Row 3 represents DREE-induced logging acti
vity. 

6 Row 4 was calculated based on the DREE
induced proportion of the basic economic sector 
payroll of the area. The non-DREE basic sector 
of the area is• primarily composed of petroleum
oriented activity. 



Table 6 
Length of residence in Lesser Slave Lake DREE Special Area-by selected subfiles, 
1975 

Length of DREE 
Residence Private 
Prior to 1975 Sector 

Less than 1 year 23.6* 

1-3 years 19.4 

4-7 years 12.5 

8-10 years 9.7 

11-15 years 1.4 

16-20 years 4.2 

More than 20 years 2.8 

All life 25.0 

Error Term 1.4 

Total 100.0 

* Colwnn entries are in percentage terms 

Using such an approach, most chains 
quickly break as jobs are acquired by 
non-locals or by the unemployed; how
ever, a few persist until the eighth itera
tion. Based on this crude simulation, it 
would appear that another 139 shifts into 
new jobs (the employment position itself 
will have previously existed) result from 
the employment chains started by the 
DREE directly-induced jobs while 
another 149 shifts into new jobs result 
from the employment chains started by 
the DREE indirectly-induced jobs. 
Hence, total jobs opening to locals total 
760 (247 + 139 + 225 + 149). 
Based on the very approximate output 
described in Tables 7 and 8 and assuming 
the conservative mean individual net gain 
figure of $1,505.06, total gains from 
direct and indirect employment to local 
people (including chain effect gains) total 
$1,143,845.60 (760 x 1,505.06) as 
measured on an annual basis. 
Each direct DREE position was created 
at a direct cost to DREE (incentive 
grants only) of $5,992.20 (DREE data). A 
more realistic evaluation would include 
the indirect costs of employment creation 
financed by DREE, e.g., infrastructure, 
training programs. In this case, the 
overall cost to DREE of creating one job 

DREE 
Public Native Total 
Sector People Sample 

29.4* 6.2* 19.8* 

23.5 12.5 25.7 

11.8 2.1 13.3 

8.8 4.2 8.0 

0.0 2.1 4.6 
57.0 47.1 81.4 54.5 

2.9 4.2 1.9 

2.9 2.1 5.0 

20.6 66.7 21.1 

0.1 0.1 0.6 

100.0 100.0 100.0 

would rise to about $11,500 according to 
DREE data. If one accepts the $11,500 
figure per job created (446 direct jobs), 
then total cost to DREE was $5,129,000. 
Assuming the gains continue at the same 
level over 20 years, and limiting the defi
nition of gains to benefits to long-term re
gional residents only, the Net Present 
Value (NPV) of DREE's investment at 
10% is $4,609,202. The Internal Rate of 
Return (IRR) is 21.8%. 
The analysis to this point has assumed 
that jobs created through subsidy by 
DREE would not have occurred other
wise in the region. In reality, some 
'DREE jobs' would have occurred at any 
rate. The percentage of positions assum
ed to have been created solely by DREE 
is known as the incrementality assump· 
tion. Incrementality assumptions may 
vary widely.9 

If DREE's 70% incrementality figure 
(see footnote 9) is assumed, the NPV 
drops to $1,687,742 (at 10%) while the 
IRR drops to 14.59%. If Springate's 34% 
incrementality figure is assumed, the 
NPV drops to -$1,818,011 (at 10%) 
while the IRR drops to 4.43%. Thus, it 
becomes apparent that the societal value 
of the investment is highly sensitive to 
the incrementality assumption used. 
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Conclusions 
1 A job shift perspective appears to have 

promise as an operational concept 
when applied to regional development 
problems. When combined with tradi-

Table 7 

tional aggregate employment creation 
methodologies, both aggregative and 
disaggregative impacts of regional de
velopment programs can be identified. 

Simulation of chain effects of DREE directly created jobs, Slave Lake, Alberta., 1975 

First Iteration: 

Jobs Directly Created: 446 
Of These, To Regional Residents 
Of These, Previously Employed 

Second Iteration: 

155 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Third Iteration: 

61 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Fourth Iteration: 

25 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Fifth Iteration: 

10 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Sixth Iteration: 

4 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Seventh Iteration: 

2 Positions Available 
Of These, To Regional Residents 
Of These, Previously Employed 

Eighth Iteration: 

1 Position Available 
Of this, To Regional Residents 

Total Positions to Regional Residents 

Notes: 

(55.27%a) 
(62.85%b) 

(54,5%C) 
(73.2%d) 

(54.5%) 
(73.2%) 

(54.5%) 
(73.2%) 

(54.5%) 
(73.2%) 

(54.5%) 
(73.2%) 

(54.5%) 
(73.2%) 

(54.5%) 

= 

247 
155 Regional Positions Vacated 

84 
61 Positions Vacated 

34 
25 Positions Vacated 

13 
10 Positions Vacated 

5 
4 Positions Vacated 

2 
2 Positions Vacated 

1 
1 Position Vacated 

0 

386 of which 139 occur after the initial 
employment creation. 

a This is a weighted factor based on information in Tables 5 and 6. 

69 = .15 
446 
,15 X 44.1 6,82 
,85 X 57 48,45 

55.27 

b Weighted factor based on information in Table 1 using same weights as in a. 
c After the first iteration, one is not necessarily dealing with DREE created employment. Therefore, the 

total sample figure of 54.5% (Table 6) was used in this and subsequent iterations. 
d The same reasoning expressed in c applies vis-a-vis this coefficient. Therefore, the general sample figure of 

73.2% (Table 1) was used in this and subsequent iterations. 
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Table 8 
-Simulation of chain effects of DREE indirectly created jobs, Slave Lake, Alberta,, 
1975 

First Iteration: 

Jobs Indirectly Created: 412 
Of These, To Regional Residents (54.5%a) 225 
Of These, Previously Employed (73.2%b) 164 Positions Vacated 

Second Iteration: 

164 Positions Available 
Of These, To Regional fulsidents (54.5%) 90 
Of These, Previously Employed (73.2%) = 66 Positions Vacated 

Third Iteration: 

66 Positions Available 
Of These, To Regional fulsidents (54.5%) = 36 
Of These, Previously Employed (73.2%) 26 Positions Vacated 

Fourth Iteration: 

26 Positions Available 
Of These, To Regional fulsidents (54.5%) 14 
Of These, Previously Employed (73.2%) 10 Positions Vacated 

Fifth Iteration: 

10 Positions Available 
Of These, To Regional fulsidents (54.5%) 6 
Of These, Previously Employed (73.2%) = 4 Positions Vacated 

Sixth Iteration: 

4 Positions Available 
Of These, To Regional fulsidents (54.5%) = 2 
Of These, Previously Employed (73.2%) 2 Positions Vacated 

Seventh Iteration: 

2 Positions Available 
Of These, To Regional fulsidents (54.5%) 1 
Of This, Previously Employed (73.2%) 1 Position Vacated 

Eighth Iteration: 

1 Position Available 
Of This, To Regional fulsident (54.5%) 0 

Total Positions to Regional fulsidents = 37 4 of which 149 occur after the initial 
employment creation. 

Notes: 

a Based on the figure for the total sample (See Table 6). 

b Based on the figure for the total sample (See Table 1). 

2 The number of individuals affected by 
an employment creation program is far 
in excess of the actual number of jobs 
created. This is because of 
(a) additional employment creation 
through indirect and multiplier effects, 
and (b) chain effects whereby indivi
duals shift jobs creating new vacan
cies. 
Effect (a) has been the traditional focus 
of regional economists and develop
ment planners; however, effect (b) is of 

considerable importance in 'spreading' 
benefits. It has been neglected by re
gional analysts. 

3 Because of the shifting phenomenon, 
actual net gains to individuals are 
usually far smaller than the salaries 
paid at the new jobs. For example, ac
cording to the sample used, the mean 
net gain for individuals accepting a 
DREE directly-created position is 
$1,559.62 measured annually. The jobs 
themselves would pay three to four 
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times that amount. In other words, in
come gains from the job are spread 
along the employment shifting chain 
with each individual on the chain tak
ing part of the value of the job to im
prove his/her previous income. 

4 In conclusion, determining the full im
pact of employment creation is a very 
complex process, about which little is 
known. Past efforts by analysts have 
concentrated on multiplier effects 
(which could be termed the horizontal 
dimension) while virtually neglecting 
job shifting dynamics (which could be 
termed the vertical dimension). 

NOTES 

1 A critique of neo-classical and Keynesian ap
proaches to regional development is found in: 
S. Holland, Capital Versus Regions. London: 
Macmillan, 1976. 

2 For an elaboration of this theme, see: T. Hager
strand, 'What About People in Regional 
Science,' Papers of the Regional Science Asso
ciation, vol. XXIV, 1970. 

3 The conventional theory of spatial spread ef
fects is described in B.J. Berry, 'Relations be
tween Regional Economic Development and 
the Urban System: The Case of Chile,' Tijd
schrift voor Economische en Sociale Geografie, 
vol. 60, pp. 283-307. For the empirical informa· 
tion concerning 'trickle down' effects at the re
gional scale, see: M.J. Moseley, 'The Impact of 
Growth Centers in Rural Regions,' Ekistics, 
no. 217, December 1973, pp. 405-415; and A 
Pred, 'The Interurban Transmission of Growth 
in Advanced Economics: Empirical Findings 
Versus Regional Planning Assumptions,' Re
gional Studies, vol. 10, 1976, pp. 151-171. 

4 This approach was used by Chilton Research in 
a regional development evaluation. It is discus
sed in Millrman, Bladen, Lyford, and Walton, 
Alleviating Economic Distress. Lexington, 
Mass.: Lexington Books, 1972. Core readings 
in chain analysis as applied to housing theory 
are: J.B. Lansing, C.W. Clifton, and J.N. 
Morgan, New Homes and Poor People: A 
Study of Chains of Moves. Ann Arbor, Mich.: 
Institute for Social Research, The University 
of Michigan, 1969; and H.C. White, 
'Multipliers, Vacancy Chains, and Filtering in 
Housing.' Journal of the American Institute of 
Planners, March 1971. The general theory of 
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chain dynamics is presented in H.C. White, 
Chains of Opportunity. Cambridge, Mass.: 
Harvard University Press, 1972. A similar ap
proach suggested for manpower planning is 
presented in E.P. Durbin, Manpower Programs 
as Markov Chains. Santa Monica, California: 
The Rand Corporation, 1968. 

5 The Slave Lake economy, for the research des
cribed, was defined as employment positions 
existing in Slave Lake (municipal limits), in the 
Mitsue Industrial Park (13 miles to the east), 
and in hinterland economic activities that are 
based in Slave Lake either through an office or 
direct input linkages. For example, all DREE
linked employment (Row 3, Table 5) is in log
ging activity which is based in the hinterland 
but directly supplies the DREE-induced wood 
firms. 

6 To control for secular trends (primarily infla. 
tion), all economic benefits (or losses) from job 
shifts were discounted as if they had occurred 
2/lOths of the way through 1974 (i.e., the se
cond week of March) using a discount rate of 
6 %. This approximates the annual rate of wage 
increases in Alberta over several years preced
ing the study according to the Alberta Bureau 
of Statistics. 

7 Average Gain to Direct Position Holders: 

377 X $24.25 X 52 $475,397.00 
69 X $61.37 X 52 = $220,195,56 
$475,397.00 + $220,195.56 = $695,592.56 
$695,592.56 + 446 = $ 1,559.62 

8 Average Gain to Indirect Position Holders: 

117 X $24.25 X 52 $147,537.00 
295 X $34.32 X 52 $526,468.80 
$147,537.00 + $526,468.80 $674,005.80 
$674,005.80 + 412 $ 1,635.94 

Note: Since a subfile was not created for ser
vice sector (non-basic) employment per se, the 
total sample figure of $34.32 was used as an ap· 
proximation of employment shifting wage 
gains in this sector. 

9 The program may have given incentive grants 
to firms that would have located in the region 
at any rate. By DREE 'sown estimates, 30% of 
the employment positions created through 
their programs would have occurred anyway, 
although Springate estimates this figure to be 
60%. See DREE, Assessment of the Regional 
Development Incentive Program Ottawa, 
DREE, 1973, pp. 42-44. Even if the incentive 
grants resulted in employment positions which 
were incremental to the region, the program 
may have displaced positions from another lo
cation elsewhere in Canada. In such cases, in
centive grants dispensed in Slave Lake repre
sent a means of transferring income geographi
cally but generate no incremental economic ac
tivity on a national scale. 



Land Use Policy and Land Use Trends in the 
Toronto Commutershed 

K.J. Milnes and LG. Reeds 

The purpose of this article is to compare 
land use trends in the Toronto commuter
shed with recent Ontario government 
rural land use policies. The article will 
briefly discuss commutershed land use 
proposals presented in the 1970 Design 
for Development: The Toronto-Centered 
Region (TCR)1 report and will then 
analyze changes in rural land uses be
tween 1955 and 1977. An analysis of the 
present commutershed landscape will in
dicate whether trends in land use are 
compatible with government policy. This 
compatibility, or lack of it, will form the 
basis for a discussion of future land use 
policies in urbanizing regions of Ontario. 
The term 'policy' is perhaps a misnomer 
as the principles outlined in the TCR 
report have never been formalized 
through legislation. However, the provin
cial government never intended, or believ
ed it practical, directly to enact these ex
tremely broad principles through legisla
tion. The TCR report and subsequent 
reports were viewed by the Ministry of 
Treasury, Economics, and Intergovern
mental Affairs as common policy frame
works to be used by municipalities in 
drafting their official plans. Nevertheless, 
the TCR report used the term 'policy' re
peatedly, e.g., 'focal points of the develop
ment policy.' The Design for Develop
ment: Phase III statement by Darcy 
McKeough2 proclaimed that the Toronto
Centered Region concept had been 
'adopted in principle as a matter of gov
ernment policy.' Therefore, the authors 
have accepted the designation of the TCR 
report as an expression of government 
policy although they feel that 
'government policy framework' would be 
a more appropriate term. 

The premature removal of agricultural 
land from production for speculative or 
urban uses, and the private ownership of 
land ideal for recreational use by the 
general public have been topics of special 
concern in various urban fringe land use 
studies. 3 Commutershed land, due to its 
location adjacent to densely populated ur
ban areas, forms a reserve for dispersed 
or compact urban development and its 
value reflects this potential for higher in
come-generating uses rather than tradi
tional rural uses. The problems of access 
to the urban center limit the spatial ex
tent of the commutershed which again 
tends to increase the value of these lands. 
A fundamental dilemma faced by plan
ners is whether commutershed land 
should be used in such a manner that its 
highest economic value is realized, or 
whether a less well-defined social benefit 
should be produced by permitting the 
continuation of wide-spread agricultural 
and other rural activity or by allowing 
permanent access by the urban popula
tion to these nearby rural areas for recrea
tion and residence. 
The TCR report acknowledged the exist
ence of land use conflicts in the commut
ershed and outlined a general scheme to 
guide growth in the 38,000 square kilo
meters surrounding metropolitan Toron
to (Figure 1). 
The development concepts were to be us
ed to shape the growth of the region's me
tropolitan core into a two-tiered urban 
area, to encourage growth in selected 
communities beyond easy commuting 
range, and thus to decentralize the region, 
and to set basic guidelines for regional 
land uses. In the year 2000, the total po
pulation of the TCR was envisaged as be-
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Figure 1 

• Kitchener
Waterloo 

ing around 8 million persons, 5. 7 million 
(71 %) would be found in the urban core or 
Zone 1, 300,000 (4%) in the commuter
shed or Zone 2, and 2 million (25%) in the 
peripheral area or Zone 3. 
The commutershed was to act as a green 
belt buffer zone between the dense urban 
development of the metropolitan area and 
the secondary urban development in com
munities of the peripheral zone. The de
velopment policy for the commutershed 
stated: 

'Within the commutershed adopt a policy of retain· 
ing land as much as possible for recreation and agri· 
culture and open space uses. This policy would con· 
centrate limited growth mainly within existing com
munities.4 

At the time, trends in land use and land 
ownership in the commutershed of the 
TCR were believed to conflict with the 
above stated public policy. The policy 
largely ignored the traditional role of the 
commutershed as a site for dispersed resi
dential development and attempted to 
impose a land use pattern which did not 
reflect past trends. In working counter to 
the trends of the existing 'free' market, 
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TORONTO-CENTERED REGION 

Zone 1 Urban core 
Zone 2 Commutershed 
Zone 3 Peripheral area 
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this policy, without strict legislative con
trols, probably would be ineffective in at
taining the goal of a distinct rural land
scape within a short travelling distance of 
metropolitan Toronto. In addition, pro
vincial ministries having jurisdiction over 
land uses, would have to be firmly behind 
the government policy in order to ensure 
correct and uniform interpretation of the 
policy guidelines. Individual municipali
ties, in the preparation or amendment of 
their official plans, would have to decide 
to what extent their land uses would ful
fill these loosely worded policies, or would 
provide residential space for commuters. 

Analytical Approach 
Three general hypotheses were for
mulated to test how actual development 
related to.the desired agricultural, recrea
tional, and open space policies of the pro
vincial government: 
1 Agricultural land uses have decreased 

in the commutershed; 
2 The provision of recreational space in 

the commutershed for use by the 
general public has been minimal; and 



3 Lot fragmentation and the construc
tion of non-farm rural residences on 
these newly created parcels have been 
interfering with the preservation of 
open space in some parts of the com
mutershed. 

Empirical data was collected from all six
teen commutershed townships.* The re
search focussed on the central and 
western commutershed townships, as 
population studies indicated that these 
townships had experienced the largest 
growth pressures, not only from Toronto, 
but also from Hamilton, Guelph and, 
other large urban centres. 
The samples from which statistical data 
were drawn did not remain uniform 
among the analyses of the three hypothe
ses but the authors felt, that as each hy
pothesis was independent, a different sta
tistical perspective was needed for each 
analysis and this approach tended to 
strengthen the overall study. 
Census data from 1956 and 1971 for the 
sixteen commutershed townships were 
studied in the agricultural analysis which 
was primarily concerned with changes 
through time. In the recreational analy
sis, thirteen townships representing a 
cross-section of the entire TCR were 
studied using data from the Tourism and 
Outdoor Recreation Survey (TORPS)5 in 
order to determine if, at the present time, 
the commutershed is a major supplier of 
outdoor recreation space. This analysis 
was concerned with variations through 
space; a comparison of recreational land 
availability among the sixteen commuter
shed townships would have been mean
ingless as this would not have tested the 
hypothesis of whether or not Zone 2 
townships were fulfilling their role of pro
viding a large proportion of the TCR's re
creational land. A cross-section of 
western TCR townships from Zones 1, 2 
and 3 were selected because of the concen-

* In order to be consistent with the agricultural 
analysis, the term 'township' is used throughout 
this article to define land areas in the TCR even 
though some are actually towns or cities result
ing from the reorganization of counties into re
gional municipalities during the early 1970s. 

tration of urban populations to the west 
of Toronto. 
Lot fragmentation and rural non-farm 
residence construction data were 
gathered for approximately 200 random
ly selected 100-acre lots in the Town of 
Caledon, a 10% sample of total lots. Time 
and financial constraints prevented an 
analysis of these trends in the entire com
mutershed. As this part of the analysis 
was concerned with changes through 
both time and space, an analysis of the 
entire commutershed would have been far 
beyond the scope of the research. Air 
photo interpretation, field surveys, and 
land registry data were used to trace the 
growth in the number of properties and 
residences during the period 1955 to 
1977. 
The Town of Caledon was selected for 
this analysis because it possesses many 
physical and land use characteristics 
found throughout the commutershed. For 
example, it possesses a diverse physical 
landscape ranging from excellent class 1 
agricultural land in the south to rugged, 
wooded class 6 lands in the northwest. 6 

Parts of the Town have excellent high
ways leading to Toronto, about 30 km. 
away, other parts are quite isolated. The 
land potential for recreation also varies a 
great deal within the Town as do existing 
urban pressures. In short, the Town of 
Caledon was considered to be most repre
sentative of all commutershed townships, 
unique only in the sense that within its 
boundaries is found the full range of phy
sical and land use characteristics present 
throughout the entire commutershed. 

Land use Trends 
Agricultural Land Change 

Figure 2 illustrates the sixteen commut
ershed townships which were used in this 
analysis. Table 1 illustrates the propor
tions of township lands which were classi
fied as agricultural in the 1956 and 1971 
census reports and the changes in propor
tion between these two dates. The loss of 
farmland was far from uniform in the 
commutershed townships ranging from 
38.79% of the total area of Nassagaweya 
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Figure 2 
Toronto-Centered Region, commutershed townships included in agricultural analysis 
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Townships 
1 Erarnosa 
2 Erin 
3 Nassagaweya 
4 Esquesing 
5 Caledon 
6 Albion 
7 Chinguacousy 
8 Adjala 

in Halton County (18,132 acres) to 8.52% 
of the total area of Reach in Ontario 
County (554 acres). Therefore, prior to the 
release of the TCR report, agricultural 
land had been contracting at varying 
rates throughout the commutershed. As 
government policy is concerned with pre
serving agricultural land in the commut· 
ershed, further analysis was undertaken 
in order to identify agricultural character
istics of townships which experienced 
large decreases in the area of farmland. 
Townships with large absolute and per· 
centage decreases in farmland did not 
form a semi-circle around metropolitan 
Toronto, nor were they townships with 
relatively low proportions of good agricul
tural land. Twenty-one variables were de
veloped from the agricultural census data 
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9 Tecumseth 
10 Gwillimbury W. 
11 Gwillimbury E. 
12 King 
13 Whitchurch 
14 Scott 
15 Uxbridge 
16 Reach 

and field surveys. They measured farm 
population, number of farms, land use on 
census farms, horse and pony popula
tions, agricultural land capability, and 
economic class of farms with regard to 
the value of products sold. 
A Pearson product moment correlation 
analysis indicated that several pairs of 
variables had significant correlation coef
ficients. Those variables which repeatedly 
were highly correlated with others were 
discarded from the analysis as their ef · 
fects would be sufficiently expressed 
through the remaining variables. Ten var· 
iables were selected for a multiple regres
sion analysis using the percentage de
crease in the area of farmland between 
1956 and 1971 as the dependent variable. 
Table 2A indicates the coefficients of the 



Table 1 
Change in area of farmland in commutershed townships, Toronto-Centered Region, 
1956-1971 

Township % Farmland % Farmland % Change 
1956 1971 

Nassagaweya 79.24 40.45 -38.79 
Whitchurch 84.67 52.85 -31.82 

Uxbridge 68.83 41.49 -27.34 

Erin 86.87 59.67 -27.20 
Adjala 83.20 57.06 -26.14 
Caledon 74.37 49.68 -24.69 

King 82.44 59.27 -23.17 

Albion 74.12 54.68 -19.44 
Esquesing 81.73 63.69 -18.04 
Gwillimbury E. 69.60 53.84 -16.12 
Chinguacousy 94.23 79.04 -15.19 
Eramosa 85.87 73.85 -12.02 
Tecurnseth 89.36 77.90 -11.46 
Gwillimbury W. 81.94 71.75 -10.19 
Scott 82.92 74.15 - 8.77 
Reach 76.06 67.54 - 8.52 

Note: The former townships of Caledon, Albion and Northern Chinguacousy were amalgamated to form 
the Town of Caledon when the Regional Municipality of Peel was formed in 197 4. 

Source: 1956 and 1971 Canada Census of Agriculture. 

variables which contributed most to the 
variation of the dependent variable. 
As expected, the regression equation indi
cated that those townships with the 
largest decreases in the proportion of 
farmland were those which also experi
enced large decreases in the number of 
farms since 1956. They also were town
ships where average farm size decreased 
between 1956 and 1971, a trend counter 
to existing trends in Canadian agricul
ture. 7 In these townships, farmland 
acreages were decreasing at a faster rate 
than the number of farms was decreasing. 
The farm 'number' variable (NOF ARCH) 
and the farm size variable (F ARSIZCH) 
together explained 97% of the variation 
in the dependent variable and thus to 
eliminate the swamping effect, the regres
sion analysis was rerun without them so 
that the explanatory value of the other 
variables could be determined. This time, 
townships with large percentage decreas
es in farmland appeared to be those with 

large amounts of unimproved agricultural 
land and a small percentage of their rural 
population classified as 'farm.' In other 
words, these were townships where non
intensive agriculture is practised and 
which have large rural non-farm popula
tions. This could indicate a large number 
of hobby farmers who do not cultivate the 
land intensively or produce enough goods 
for sale to earn a 'farm' classification in 
the census. The summary for this analy
sis is provided in Table 2B. 
This analysis strongly indicated that 
those townships which have experienced 
large rates of decline of farmland now 
have a weak agricultural component 
typified by few farms, smaller, less effi
cient farm units, small farm populations, 
and large amounts of unimproved land on 
the remaining farms. Together the rela
tionships indicate a significant change in 
the structure as well as in the scale of ag
ricultural activity in many commutershed 
townships. Marked spatial variations ex-
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Table 2A 
Multiple regression coefficients-agricultural analysis 

Variable 

NOFARCH 
FARSIZCH 
FARPOPCH 
PASTURE 
LANDCAP 

y intercept = 

B 

.70 
-.49 
-.07 

.89 
-.03 

-49.5 

r 

.54 
-.41 

.05 

.22 
-.25 

mu!. r r2 r2 change 

.54 .29 .29 

.97 .94 .66 

.97 .95 .01 

.98 .96 .01 

.98 .97 .01 

where NOF ARCH 
FARSIZCH 
FARPOPCH 
PASTURE 
LANDCAP 

percentage decrease in the number of fanns since 1956 
change in average fann size between 1956 and 1971 
change in the percentage of fann population between 1956 and 1971 

= percentage of total farmland classified as improved pastureland in 1971 
percentage of total area classified as class 1 to 3 agricultural soils 

DELAND dependent variable 
= percentage decrease in the amount of farmland between 1956 and 1971 

ist in the amount of farmland loss, but 
the overall trend was a significant de
crease in agricultural land uses in the 
commutershed, a total loss of 195,726 
acres between 1956 and 1971. 
The TCR agricultural policy did not dis
tinguish among regions of the commuter
shed demonstrating varying agricultural 
activity. Perhaps it would be appropriate 
to state that agriculture, in several com
mutershed townships by 1971, had ceas
ed to be a widespread activity and that 
large parts of the land area have already 
been put to, or are anticipating, other 
uses. A detailed analysis of the extent of 
part-time and hobby farming in the 

Table 2B 
Agricultural analysis-second run 

Variable 

IMPROLAN 
FARMPOP 
FARPOPCH 
SMFARM 

y intercept = 16.5 

B 

-.70 
-.67 

.54 

.55 

r 

-.45 
-.42 

.05 

.28 

Toronto commutershed would contribute 
greatly to an analysis of_scalar and struc
tural changes in agriculture, especially 
the latter. 
Unfortunately, it was impossible to incor
porate 1976 census data in the analysis 
as the new definition of a census farm 
made comparisons with earlier data 
meaningless. However, the provincial 
government's reliance on the co-operation 
of government ministries and municipali
ties having jurisdiction over land uses as 
a tool to protect agricultural land could 
not ensure a realization of land use objec
tives, despite the existence of stricter 
land use controls in the 197 Os. 

mu!. r r2 r2 change 

.45 .20 .20 

.70 .49 .29 

.75 .56 .06 

.78 .60 .04 

where IMPROLAN 
FARMPOP 
FARPOPCH 
SMFARM 

percentage of total farmland classified as improved in 1971 
= fann population as a percentage of total rural population in 1971 
= change in the percentage of fann population between 1956 and 1971 
= percentage of total fanns 1 to 69 acres in size 

DELAND = dependent variable as above. 
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Recreational Space Change 

The provincial policy also advocated the 
use of Toronto commutershed lands for 
outdoor recreation. In 1976, there were 
51,518 acres of recreational land in the 
thirteen sample townships. 8 The distance 
from metropolitan Toronto did not seem 
to affect the quantity of land supplied for 
recreational uses; absolute acreages or 
proportions of total land area devoted to 
recreational uses varied among townships 
in each TCR zone. The jurisdiction of 
these recreational lands (federal, provin
cial, regional, municipal, commercial, in
stitutional, or private ownership) could 
not be related to the size of the local popu
lation, i.e., the potential demand. With a 
standard of 10 acres per 1,000 people,9 

the 51,518 acres were more than adequate 
to serve the 3,737,484 people living in 

Figure 3 

these townships as well as in Metropoli
tan Toronto in 1976. However, these 
acreages were examined more carefully in 
order to determine whether they were all 
available for use by the general public. 
Refer to Figure 3 and Tables 3A and 3B. 

Private and institutional acreages, avail
able only to members of select groups, re
presented 9,744 acres or 18.9% of the 
total 51,518 acres. Commutershed town
ships tended to have a relatively high pro· 
portion of these restricted access lands. 
Financial restrictions affected users on 
other acreages. Although charges for 
such activities as camping are usually 
minimal at commercial establishments, 
fees for such activities as golfing, horse
back riding, and pleasure flying are often 
not, and these were all extensive users of 
recreational land in the sample town-

Toronto-Centered Region, recreational analysis-zone 1, 2, and 3 townships 

1 Oakville 
2 Milton 
3 Halton Hills 
4 Garafraxa East 
5 East Luther 
6 Amaranth 
7 Mono 

Lake Ontario 

iiIZone 2 
(commutershed) townships 

0 50 Km. 
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8 Caledon 
9 Brampton 

10 Mississauga 
11 Vaughan 
12 King 
13 Gwillimbury E. 
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Table 3A 
Recreational space in sample townships, Toronto-Centered Region, 1976 

Township Zone Rec. Land % Total Pop. 
(acres) Area 1976 

Amaranth 3 1,376.8 2.10 2,358 
Brampton 1 4,087.0 6.79 103,459 
Caledon 2 11,363.7 6.49 22,434 
East Luther 3 79.9 0.21 860 
Garafraxa E. 3 192.8 0.48 11,546 
Gwillimbury E. 2 2,250.0 3.71 10,635 
Halton Hills 2 2,619.4 3.95 34,477 
King 2 2,949.7 3.52 14,030 
Milton 2 10,423.4 12.36 20,756 
Mississauga 1 2,921.7 4.32 250,017 
Mono 3 5,212.7 7.23 3,780 
Oakville 1 3,111.4 13.45 68,950 
Vaughan 2 4,929.3 7.24 17,782 

Table 3B 
Jurisdiction of recreational land, TCR 

Public Commercial Private/ 
Institutional 

percentages 
Zone 1 

Brampton 73.64 21.45 4.82 
Mississauga 50.18 49.47 0.34 
Oakville 76.18 16.71 7.00 

Zone 2 

Caledon 67.52 18.16 14.32 
Gwillimbury E. 35.91 55.64 8.44 
Halton Hills 64.59 22.12 9.54 
King 24.64 21.02 54.34 
Milton 41.38 12.96 45.66 
Vaughan 78.53 20.25 1.22 

Zone3 

Amaranth 100.00 0.00 0.00 
East Luther 33.04 62.58 4.38 
Garafraxa E. 90.46 0.00 9.54 
Mono 66.34 10.49 14.19 

Source: Tourism and Outdoor Recreation Planning Study Committee, Ontario Recreation Survey: Tourism 
and Outdoor Recreation Planning Study, Toronto, 1974. 

ships. In addition, these sports require 
some expertise or an investment in 
lessons which many people don't have, 
cannot afford, or have no interest in ac
quiring. Golf courses, equestrian facili
ties, and small airports covered 5,781 
acres or 52.3% of the commercial acreage 
and 11.2% of the total recreational 
acreage. 
In total, approximately 15,525 acres (or 
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31.6% of the recreational land in the sam
ple townships) were inaccessible to the 
general public for the various reasons 
cited. This figure does not include unde
veloped park sites such as the large 
reserve for the Forks of the Credit provin
cial park or conservation authority land 
not used for recreation. With these latter 
acreages included, land which was com
pletely inaccessible or had limited accessi-



bility could comprise up to 50% of the 
study area recreational space. 
A separate study was undertaken of re
creational uses in the Town of Caledon, a 
commutershed township. In total, 45.5% 
of the 11,364 acres under recreational use 
had the restrictions described above. In 
addition, recreational land uses in the 
Town were disproportionately located on 
the best agricultural soils with 44 % of the 
public facilities, 69% of the commercial 
facilities, and 66% of the private facilities 
on class 1 to 3 soils. These figures show 
that although the Town has an ample 
supply of poorer agricultural soils, recrea
tional uses, for the most part, coincide 
with high agricultural capability land. 
Both types of land use desired by the pro
vincial government in this zone appear to 
be in conflict, at least in this commuter· 
shed township. All the best agricultural 
soils are not being used for agriculture 
and, conversely, areas better suited for re
creation are not being put to this use. 
Therefore, the commutershed is experi
encing a land use pattern which does not 
assign optimum uses to land and which a 
simple statement of desired land uses 
cannot correct.10 The decline in the extent 
of agricultural land discovered in the 
previous analysis and the willingness of 
recreational uses to locate on flat, less 
scenic land, perhaps indicates that the re
creational component of the government 
land use policy rather than the agricul
tural component should be stressed in the 
commutershed. The need for nearby re
creational space fully accessible to the 
general public would support this type of 
land allocation. As a recreational green
belt, the open space character of the com· 
mutershed would be protected. 

Large Lot Fragmentation 

The fragmentation of 100-acre lots into a 
number of smaller parcels is one of the 
more noticeable results of urban pres
sures in a rural area as non-residents buy 
land, either as an investment, or as a site 
for a rural home. If this type of land own
ership pattern develops in an area, it 
marks a transition from a situation of rel-

atively few land holdings to many 
holdings more characteristic of an urban 
than rural area. If it is desirable to keep 
an area essentially rural in character, it is 
necessary to curtail such land fragmenta· 
tion activities. Restrictions on the 
number of severances and sub-division 
control are attempts to limit the number 
of individually-owned parcels in an area. 
The following analysis examines the rate 
of parcel creation in the Town of Caledon 
through the twenty-two year study 
period (1955-1977) and shows that the 
land division reform of the 1970s was 
largely a short-term response to past in
tense fragmentation activities and not a 
long-range planning tool. 

Significant decreases in the proportion of 
sample lots containing only one parcel 
and increases in the proportion of lots 
containing more than two parcels were 
found between 1955 and 1977. The 1955 
distribution closely resembled an 1877 
distribution derived from an historical 
atlas11 with over 90% of the sample lots 
containing only one or two parcels, but by 
1977, only 43.5% fell into this category 
(Table 4). 
These changes were most marked in the 
period 1965-1977, but between 1970 and 
1977, the proportion of lots with only one 
parcel ceased to decline while the propor
tion of lots with more than two parcels 
continued to increase. Perhaps this 
signifies the existence of a base popula· 
tion of landowners who have no interest 
in fragmenting their 100-acre holdings. 
Therefore, those responsible for the crea· 
tion of new parcels in the 1970s were 
those landowners holding land in lots 
which had already been fragmented. 
Overall, the probability of a lot remaining 
in the same parcel class from one five
year period to the next tended to decrease 
through time and as the number of 
parcels contained by that lot increased. 
Within the Town of Caledon, those areas 
nearest to Metropolitan Toronto, Albion 
and Chinguacousy, experienced the great· 
est fragmentation activity on their sam· 
pie lots. Initially in 1955, these two areas 
had only small proportions of their total 
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Table 4 
Changes in number of parcels per 100-acre lot, Town of Caledon, TCR, 1877-1977 

1 parcel 2 parcels more than 
2 parcels 

percentages 

1877 81.56 16.20 2,24 
1955 72,63 20.10 7.27 
1960 63.69 21.23 15.08 
1965 54.19 22,91 22.90 
1970 38.56 22,91 38.53 
1977 25.70 17.88 56.42 

N = 179 

Source: Town of Caledon land registry office documents 1955-1978 

lots with more than two parcels, yet by 
1975, 75% and 64% respectively were in 
this category. This would indicate that 
the new parcels created by the fragmen
tation of lots were to be used as sites for 
commuter homes as these areas of the 
Town had the lowest travel time to 
Toronto. The size distribution of the 
parcels in various parts of the Town was 
also related to distance to Toronto. 
Again, Albion and Chinguacousy had the 
largest proportions of very small 
residence-sized parcels, two acres or 
smaller in size. 
A multiple regression analysis was used 
in order to determine whether or not dis
tance to Metropolitan Toronto and/or 
other physical, locational or land use 
characteristics of a 100-acre lot could be 
used to explain the variation in the 
number of parcels which it contained. The 

Table 5 

derived equation showed an expected 
positive relationship between the number 
of land transactions and the number of 
parcels and an expected negative relation
ship between the distance to downtown 
Toronto and the number of parcels. The 
land transaction variable measured the 
number of land sales occurring within the 
100-acre lot during the study period. In
variably, the number of sales greatly ex
ceeded the number needed simply: to 
create the parcels contained by each lot. 
Rather than a self-evident relationship, 
the correlation between these two vari
ables demonstrated that 100-acre lots 
containing many parcels were those 
whose past landowners had been abnor
mally active in the land market. Lots 
with large numbers of parcels also tended 
to be those whose neighboring lots had 
many non-farm residences and whose 

Changes in number of residences per Joo-acre lot, Town of Caledon, TCR, 1955-1977 

No. of 
Residences 

0 
1 
2 
3 
4 
5 
6 

+6 

% 1955 

22.28 
72.28 

5.44 

percentages 

Source: Data derived from air photographs 1955-1977. 
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%1964 

19.57 
63.04 
10.87 

4.35 
1.63 
0.54 

% 1977 

13,59 
34,24 
21.20 
16.30 
6.53 
2.72 
2.72 
2.70 



land cover was classified as scrub wood
land. 
However, actual urban penetration into a 
rural area and the loss of open space is 
not accomplished until these newly 
created parcels become the sites for non
farm residences. In 1955, 94.5% of the 
lots had only one residence or were va
cant, but by 1977, only 48% were in this 
category. The proportion of lots in each 
residence class had clearly been changing 
through time as the number of parcels per 
lot increased (Table 5). 
One obvious question is whether resi
dence construction had proceeded at the 
same pace as parcel creation or whether 
there was a noticeable difference in the 
rate of these two activities. The total 
number of new parcels created and new 
residences constructed between 1955 and 
1977 was recorded. A universal trend of 
greater activity was evident in the latter 
part of the study period, especially in Al
bion. Ratios of parcels to residences 
showed that throughout the study period, 
parcel creation exceeded actual residence 
construction but at a decreasing rate 
through time. 
Census data on rural population distribu
tions also supported the theory of grow
ing numbers of non-farm residents in the 
commutershed. The category represent
ing non-farm residents living outside es
tablished communities experienced the 
largest proportionate growth between 
1956 and 1971 while unincorporated set
tlements (hamlets) grew only slightly at 
the expense of the declining farm popula
tion. Although government land use 
policy encouraged rural population 
growth in existing settlements, new rural 
residents demonstrated a strong prefer
ence for non-urban locations during this 
time period. Total population growth in 
the commutershed townships was 24,838 
between 1956 and 1971 but of this 
growth, only 9,877 settled in established 
communities. 

Conclusions and Policy Implications 
The traditional role of the commutershed 
has been upheld by these brief analyses. 
Land adjacent to a large urban center is 

being fragmented, maintained in an ac
tive land market, and allowed to develop 
on a scrub woodland cover while awaiting 
development and small parcels are being 
converted to residential uses at an in
creasing rate. These processes were espe
cially apparent in the 1970 to 1977 
period, a period during which the 
Toronto-Centered Region Program State
ment declared that existing land use 
trends in the commutershed were in ac
cordance with expressed government 
policy.12 

Since specific examples of urbanization in 
the commutershed have been shown to 
exist, policymakers should realize, or 
perhaps admit, that the TCR policy has 
been gradually circumvented by various 
local developments which, when added 
up, directly affect the policy concept as a 
whole and not just the immediate area. 
These findings support the traditional 
role and character of commutershed areas 
where there is little interference in the 
land market or land uses. Non-intensive, 
small-scale agriculture is found, limited 
outdoor recreation facilities available for 
use by the general public are located, and 
many land parcels serve as residential 
sites for commuters. If the government of 
Ontario wishes to have a land use pattern 
in accordance with the agricultural/re
creational/open space character proposed 
in 1970, it must realize that present 
trends in land use under a relatively free 
market system will not result in the reali
zation of these objectives. 
The commutershed, as the name implies, 
is foremost a provider of sites for non
farm residential development and hobby 
or part-time farmers who leave the area 
each day to work, usually travelling to 
the nearby large urban center. However, 
the provision of residential space should 
be secondary to all other uses if present 
land use policies are to be realized. Popu
lation growth and residence construction 
should be directed completely towards ex
isting settlements or the open space con
cept should be abandoned. Large lot zon
ing, in widespread use as a tool to limit 
residential development in rural areas, on
ly ensures that the wealthy will be able to 

Milnes/Reeds 24 7 



live in the countryside. The preservation 
of open space and the accommodation of 
more people in rural areas appear to be 
mutually exclusive goals. 
Stricter planning controls must be intro
duced to counter these trends or the 
policies themselves must be re-evaluated 
and reformulated to reflect present 
trends. It is unrealistic to attempt to 
uphold a land use policy which is contrary 
to such a degree to present trends. It is ir
rational to expect the affected municipali
ties to co-operate when they have a 
greater awareness of what is actually 
happening and perhaps a more realistic 
view of the role of the commutershed. The 
crucial factor in this type of government 
policy is whether the public considers the 
goals to be genuinely worthwhile and is 
prepared to pressure the government into 
realizing the objectives of the TCR report 
for the commutershed. 
In any case, changes will only occur after 
the development of an overall firmer 
policy on land uses in the commutershed 
which can be translated easily into action. 
The lapse of time between the release of 
the TCR report and the present would 
frustrate implementation of the policies 
today. Land uses are constantly changing 
and the priorities of 1970 may not be the 
priorities of today. 
The original ideas embodied in the TCR 
plan for the commutershed have much 
merit but as long as the government does 
not make any attempt to ensure that 
these policies are realized, the TCR report 
can only be considered a politically valu
able document. It details the concerns of 
the government over land use but other
wise remains 'on the shelf.' 
Future land use patterns will depend 
upon either the free market or more strin
gent government controls. This study has 
revealed the results of the free enterprise 
system; if these are socially undesirable 
results, then the provincial government 
must accept its responsibility and act ac
cordingly. 
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Hans Blumenfeld, Metropolis and 
Beyond; Selected Essays, edited by Paul 
D. Spreiregen. New York: Wiley-Inter
science, 1979. 420 pp. $28.00 (cloth) 

The title of this second collection1 of 
Hans Blumenfeld's writings, Metropolis 
and Beyond, is drawn from one of his 
recent essays and reveals the general 
perspective of the book. These essays, 
articles, commissioned reports, reviews, 
and conference papers deal, by and 
large, with the metropolis and with 
what lies beyond it-in both space (the 
metropolitan region) and time (the 
future of the metropolis). 

In the title essay, Blumenfeld chal
lenges some recent predictions about the 
future of the metropolis: he acknowled
ges a diminution of metropolitan popu
lation growth but he sees no evidence of 
either an extensive return to the inner 
city (through 'white painting') or a dis
persal to small towns. He comes to this 
conclusion through an astute look at all 
the components of population flow and 
not just at the net results of population 
change, as most tend to do. His progno
sis: 

... more people coming from the countryside and 
small towns to the metropolis, and within the met
ropolis spreading out further and further, at lower 
and lower densities .... 

Blumenfeld feels this is an 'alarming 
perspective,' but thinks it is the 'reality' 
of the metropolitan situation, and urban 
planners and urban populations should 
address it and not just 'wish' for a re
versal of trends. 

The title essay and many others 
throughout the book provide numerous 

examples of how Blumenfeld seeks to 
grasp fundamentals in his approach to 
cities and their planning. Foremost, he 
demands to know how people live in 
cities and how the city gets built in 
response to these needs. Thus, in a pre
viously unpublished piece on housing 
form, he notes that adults need easy ac
cess to employment, recreation, and cul
tural opportunities whereas children 
need open space around the house and 
in the neighborhood. This leads to the 
need for two opposite housing types: the 
detached single-family house and the 
small apartment, both of which the mar
ket has provided. His concern over 
penetrating the realities of urban devel
opment is further revealed in the same 
essay as follows: 

There have been endless discussions among archi
tects and others about the relative economy of 
high and low buildings. It seems that in every 
place the generally accepted type of building is the 
cheapest one .... 

Blumenfeld's attention to funda
mentals is evident in other important 
ways throughout this collection. On the 
one hand, he espouses the importance of 
the historical background of the phe
nomenon he is addressing, whether it be 
housing or long distance transportation. 
On the other hand, he urges, and dem
onstrates forcefully, the use of basic 
analytical techniques to reveal the cur
rent urban situation for what it is. He is 
exemplary in the application of hard
headed analyses in a 1976 paper, 
'Megalopolis: Fact or Fiction?,' in which 
he contests Jean Gottman's concept 
that clusters of metropolitan areas con
stitute highly integrated settlement 
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units. He shows by a simple, yet potent, 
analysis of inter-city telephone calls that 
Gottman's concept is of doubtful valid
ity. Blumenfeld finds that there is not a 
significant amount of interchange of 
calls between the various metropolitan 
areas in clusters such as the Boston
Washington 'megalopolis' and he con
tends that metropolitan centers still 
lead a 'largely self-contained life ... with 
very little overlap.' 

The subject matter of the collection 
touches most facets of metropolitan de
velopment and planning. Two-thirds of 
the forty-five pieces chosen by editor 
Spreiregen are about Canadian cities 
and suburbs and/or were written for 
Canadian publications. However, the 
points to be drawn from these cases are 
of significance for the cities in all the de
veloped countries. For Hans Blumenfeld 
knows cities and their functional sys
tems in many places and this shows up 
in the valuable comparative data and 
observations he often provides of urban 
development in Western Europe, 
Russia, and East Germany. 

If one thing is missing from this 
book, it is how Hans Blumenfeld feels 
about urban social issues. One rare 
glimpse behind his professional facade is 
in the conclusion to a book review: 
Hans offers 'Amen' to Boyce Richard
son's remark that the development 
problem in Canadian cities is really a 
class stru~gle of 'the people against the 
big boys.' Mostly, one seems to see in 
this book the outlook of the politically 
neutral, rational, technical planner. He 
says, a number of times, that the plan
ner is in the best position to speak for 
the interests and needs of future urban 
generations. A concommitant of this 
view is that citizens seem to Hans to 
exhibit only self-interest and a short
range view. Although he contends that 
democratic principles oblige the involve
ment of citizens in planning, the 
'technocrat' planners are best able to 
bear the larger future responsibility, a 
premise this reviewer cannot accept. 
But, for personal feelings, one mostly 
has to read between the lines. Fortun-
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ately, what is on the lines is usually so 
instructive that this gap is hardly notic
ed. Not unexpectedly, there is some un
evenness in the quality of materials the 
editor has chosen to include and there 
are many repetitions of Blumenfeld's 
basic perspectives (such as the evolution 
of the metropolis), as the author readily 
acknowledges in his foreword. One piece 
which is certainly not up to par for Blu
menfeld is his curiously turgid report on 
Canadian planning issues which he pre
pared for the 1976 Habitat conference. 
Another disappointment is one enticing
ly titled 'Glories and Miseries of a 
Master Plan' that never deals with the 
subject promised. The shortfalls of this 
book must, however, be ascribed more 
to the editor than to the author. The 
large number of typographical errors is 
unpardonable, including the misspelling 
of Ottawa five times in the Table of 
Contents. 

One gets from this book a display 
of the breadth of concern and experience 
that has come to be associated with 
Hans Blumenfeld. A basic common 
sense comes through countless times, 
whether his topic be housing needs, land 
prices, or mass transit. Take, for in
stance, this example on the reason high 
buildings today are often disliked while 
equally high church towers of medieval 
towns are found inspiring: 

One reason probably is that they (the churches) 
were towers, not slabs. With low buildings trees 
and sky are visible above the roofs; with a tower 
they are visible at its sides. If buildings are both 
high and wide, they fill the entire field of vision 
and imprison the viewer. 

And, in an entirely different planning 
arena, a new international airport for 
Toronto, Hans Blumenfeld shows us 
that we should first consider in order 
the 'three constituent elements of any 
transportation system' in a transport 
planning problem: the vehicle, then the 
path or channel, and then the terminal. 
Usually, he notes, we start at the wrong 
end of this system, the design of the 
terminal, and end in confusion. To this 
reviewer, there is an obvious analogy in 
the current dilemma over the location of 



nuclear power plants (the terminals) and 
power lines (the paths). His report on 
airport planning could be, and maybe 
should be, a primer for all involved in 
these and related transportation issues. 
His essay comparing Hamburg (Hans' 
birthplace) and Toronto is yet another 
treasure for the way he so simply and 
convincingly structures the question of 
how to analyze urban areas. The field of 
planning and urban affairs is, indeed, 
greatly enriched by the publication of 
these papers by the (thankfully) indefa
tigable Hans Blumenfeld. 

NOTES 
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Juri Pill, Planning and Politics: The 
Metropolitan Toronto Transportation 
Plan Review. Cambridge, Mass.: MIT 
Press, 1978. 230 pp. $19.95 (cloth). 

Major developments within the plan
ning profession often take place within 
government bureaucracies which, by 
their very nature, deny full exposition. 
It is with some pleasure and consider
able expectations, then, that we ap
proach a book such as Planning and 
Politics by Juri Pill. This book provides 
a detailed description and assessment of 
the Metropolitan Toronto Transporta
tion Plan Review, a two-and-one-half
year independent study of the transpor
tation requirements of Metropolitan 
Toronto. The author is particularly in
terested in the relationship between the 
planning process and political decisions, 
and works hard to prove the relevance 
of planning analyses to real world 

issues. His approach is strictly one of 
case study analysis, although several in
teresting comparisons are made to the 
only other study of a similar type, the 
Boston Transportation Plan Review. 

That the Metropolitan Toronto 
Transportation Plan Review (MTrPR) 
should be considered a unique type of 
study worthy of in-depth review and as
sessment is difficult to deny. The study 
did not involve a large amount of data 
collection or any significant computer 
model development. Instead, it took a 
different direction; it analyzed land-use 
development options as well as alterna
tive transportation networks, actively 
incorporated the interested public in the 
planning process, to define future op
tions within a highly political environ
ment, rather than to formulate final re
commendations. In reviewing Juri Pill's 
book, there are two questions which 
must be answered: how succesful is the 
book in achieving its objective of des
cription and assessment, and what is 
the true significance of the MTrPR for 
planning practice? 

Given the case study approach, the 
success of the book is a function of two 
factors: the accuracy and objectivity of 
the author's description, and the actual 
structure of the book. It is apparent 
that Pill has meticulously researched his 
topic, and from his perspective as a 
MTrPR staff member for the entire 
study, there is little reason to doubt his 
description of fact. First-hand accuracy 
might be expected to lead to a loss of 
objectivity, but Pill has cleverly separat
ed his description of events from his in
terpretation of their meaning and signi
ficance. In addition, he makes use of an 
extensive set of personal interviews of 
others for the bulk of the content of the 
latter interpretive section of the book. 

The structure of the book is also ex
cellent in its concept. As indicated, the 
division of the book into a set of chap
ters dealing with descriptive material 
and a set dealing with the effect of the 
MTrPR and its achievements (and fail
ures) as seen by others lends a high 
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degree of credibility to the author's con
clusions. Within each chapter Pill very 
wisely summarizes the many events des
cribed, section by section. In fact, the 
introduction and summary of the entire 
study is so well done in Chapter 1 that 
the reader really does not have to pro
ceed further at all. 

The response to the first question 
relating to the structure and approach 
of the book is positive. But what of the 
significance of the MTTPR itself? In his 
attempt to respond to this question, Pill 
essentially makes use of two criteria: ef
fectiveness and innovativeness. The two 
are obviously related, but while effect
iveness may be the result of innovative
ness, an effective study does not neces
sarily imply an innovative one. 

The proof of the effectiveness of the 
MTTPR is very ably argued by the 
author. Relative to other recent trans
portation planning studies, there can be 
little doubt that the MTTPR list of im
pacts is an impressive one. In general 
terms, the Review 's most significant ac
complishments were the acceptance of 
the principles relating to decentraliza
tion, with no further growth in the Cen
tral Business District (CBD), and the 
development of a comprehensive rapid 
transit network, rather than centrally
oriented radial lines. More specifically, 
the MTTPR proposed a decentralized 
land development alternative which was 
subsequently accepted by METRO
PLAN, supported the precepts and 
analyses of the City of Toronto Central 
Plan, and formulated consequent trans
portation alternatives. The only notable 
'failure' of the MTTPR was its inability 
to involve the general public in region
wide planning issues. 

The case for the innovativeness of 
the Plan Review is not so easily made. 
In discussing the innovative nature of 
the output of the MTTPR, it is of value 
to distinguish between process and tech
niques. In my view the contribution of 
the Review is greater in the area of 
planning process than it is in the area of 
planning techniques. 
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One of the most dominant themes 
relating to process has to do with the 
role of the professional planner. In Pill's 
words 'the bias in this study is definite
ly on the side of the planner as political 
initiator, partly because this role achiev
ed some success in the MTTPR.' (p. 15) 
' .... He may use analytical methods, 
but in a pragmatic way. His political in
itiatives are usually within the major 
power structure, not in an outside group 
as with the advocacy planner.' (p. 16). 
While this bias is understandable for 
this case, it cannot be accepted in a ge
neral sense. There is a role for many 
types of planners, from the rational, ob
jective school to the radical advocate. 

A second major theme of both the 
MTTPR and the book relates to the role 
of public participation within the plan
ning process. While Pill admits that 
'public participation has tended to polar
ization and difficult political decisions 
have remained,' the MTTPR was cer
tainly successful in incorporating the 
public into a more open planning pro
cess. This success was really only in re
lation to project or short-term issues, 
rather than to region-wide, long-term 
issues. However, given the temporary 
nature of the Plan Review and its ini
tially tenuous linkage with the decision
making process, Pill should be surprised 
to have received any significant re
sponse from the public at all. 

A third area of contribution to pro
cess is that of improved coordination be
tween transportation and land-use alter
natives. The MTTPR developed seven 
transportation system options and four
teen land development alternatives, for 
a possible ninety-eight combinations. 
Through a very pragmatic approach the 
combinations which were tested using 
the computer simulation model were 
reduced to twenty-three. Forgetting 
about the fact that this approach 
'avoided many of the theoretical prob
lems inherent in the relationship be
tween transportation and land use' (p. 
124), there is still the problem that the 
sequencing of transportation and land-



use investments through time must be 
known, rather than just the end-state 
desired at the end of the time period. 
Pill's description of the analysis and 
testing procedure of the M'ITPR cer
tainly implies that the short-range im
provements were considered quite inde
pendently of the long-term options. This 
ignores one of the primary tasks of the 
planner. 

Finally, on planning process, it is 
interesting to speculate as to whether 
the task undertaken by the M'ITPR 
could have been accommodated (at all, 
or as successfully) within the existing 
planning staff function. The Director of 
the Review feels that it could have been, 
but the high-profile issue orientation of 
the study and the conflict situation be
tween many of the players may well 
have precluded such a possibility. 

With regard to innovativeness in 
planning techniques, the M'ITPR most 
definitely contributed, through the de
velopment and application of their 
sketch planning transportation demand 
estimation procedure. The analyses bas
ed on demand corridors, demand/capa· 
city relationships, and cordon compari
sons are certainly adequate for the task 
at hand and provide a valuable lesson to 
the many system analysts who tend to 
dominate the field of transportation 
planning. Given the frankness with 
which the analytical framework is pre
sented, it is difficult to understand the 
lack of explicitness in the description of 
the final evaluation procedure. The 
seven criteria which form the basis of 
the evaluation are presented, but no ex
planation is given as to their relative 
importance, so that the general direction 
provided for the long-term future lacks 
adequate justification. Perhaps this is 
also why the Review has produced 
defined options rather than recommend
ed choices. 

In summary, Planning and Politics 
is essential reading for the transporta
tion planner and recommended reading 
for anyone else interested in the prob
lems and needs of present-day urban 
planning. Retrospective analyses such 

as this one produced by Juri Pill are un
dertaken far too infrequently, but when 
they are made available to us, they 
should not be missed. Advances are 
often made by pausing to reflect. 

R.C. Rice, Vancouver 

Andreas Faludi, Essays on Planning 
Theory and Education. Toronto: 
Pergamon Press, 1978. 186 pp. $8.25 
(pb) 

This book contains nine essays which 
have been written and published by 
Dr. Faludi during the past ten years, 
plus an interesting introduction which 
places the whole in perspective. 

Part of a series on urban and 
regional planning matters that now 
has 20 titles by various authors, the 
book is proposed as the successor to 
two 1973 publications by Faludi, A 
Reader in Planning Theory and Plan
ning Theory. It is a valuable collec
tion of an outstanding theoretician's 
thoughts on the timely subject of the 
roles played by education and theory 
in the practice of professional plan
ning. 

Although the examples and cases 
used are British (Faludi spent a 
number of years there) the ideas and 
opinions have far wider application. 
In Canada, which now has 13 univer
sity programs recognized by CIP, and 
another half dozen in formative 
stages, the topic of planning educa
tion and its attendant pertinent 
theory is being debated across the 
country. As the national voice for 
most professional planners, CIP has 
several bodies monitoring and 
discussing the current state of profes
sional training. As more and more 
Planning School graduates are releas
ed to the workforce, it is inevitable 
that more and deeper questions will 
be asked about how and to what stan
dard they have been trained. 

Faludi's book is, in a way, a jour-
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nal of the evolution of his own 
thoughts on the matter, based on his 
British experience, and on the 
English scene as viewed from the con
tinent. It is a conducted journey 
through the rationalization process for 
undergraduate planning education. 

Undergraduate planning, Faludi 
speculates, offers the greatest 
challenge for planning theory. He 
makes a strong argument for a 
distinction to be drawn between pro
cedural and substantial theory, the 
former 'being generic to various kinds 
of purposive action,' and the latter 
'focussing the former on a particular 
area of concern.' 

The book's main theme and 
ultimate conclusion is that 'planning' 
can be taught as a particular way of 
doing things, an approach which can 
later be applied to particular fields. 
The author thus sees 'town' planning 
as a specialist field of application of 
'planning theory,' a general approach 
which has relevance to many 
disciplines. Through the course of his 
argument, Faludi also gives his own 
definition of 'town' planning, which 
places the town planner firmly in the 
public sphere, and which he justifies 
by assigning a 'specialist' role. Town 
planning, he says, is 'ultimately con
cerned with the promotion and con
trol of development through the ap
plication of the force of law on the 
one hand and the purposive expen
diture of public funds on the other.' 
Faludi, in fact, says planners must 
have two types of skill: cognitive and 
social. The one deals with technical 
analysis and synthesis, the other with a 
'network of relations' and the manage
ment of same. 

The book is divided into four 
parts. The first contains three essays 
which review the British planning 
scene during the past two decades, 
tracing the evolution of planning 
education there from experiment to 
specialization. One essay focusses 
particularly on the 'specialist' versus 
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'generalist' conflict in the mid-sixties, 
and another explores various models 
used, such as 'generalist-with-a
specialism,' problem-oriented project 
work, and innovative behavior. The final 
essay traces the influence of the Royal 
Town Planning Institute on planning 
education. 

Part II of the book is in some 
ways the least interesting, because it 
deals with the subject of planning 
education from the point of view of 
the teacher himself, a perspective 
that most people are not familiar with 
or oriented towards. Nevertheless, 
there are two excellent essays here for 
those who care to read them: one on 
how to teach the planning process 
(Faludi opts for 'morphological 
analysis') and a case (East Oxford) 
which the author calls 'Action Space 
Analysis.' Contained among the con
cepts elucidated are pithy comments 
on the planning process itself. 

The third part of the book con
tains three essays on the role of the 
social sciences in the expanded 
'planning' context of Faludian theory. 
Although dated, the essays are heavi
ly empirical, being based on data ob
tained from two mail surveys, and 
serve to support Faludi's main theme 
argument that 'planning' is a base 
concept useful in a number of dif
ferent applications. He examines the 
experience of sociologists in their 
collaboration with planners, and 
whether or not sociology is a core 
subject in planning education. 

The final part of the book (Part 
IV) contains only one essay, a recent
ly written synthesis originally 
published in Dutch. Here Faludi 
presents all his arguments again and 
subjects them to analysis. He in
cludes a heartfelt plea to planning 
educators to use project work 'as the 
central vehicle' of planning education, 
and suggests a model program 
wherein students would first be ex
posed to case studies, projects, and 
courses dealing directly with core 
aspects of planning, concentrating on 



understanding the planning process 
and then its application. Beyond (or 
in addition to this) would be inter
disciplinary input. Finally, Faludi 
says 'planning education may even· 
tually lose its separate identity and 
merge with education generally.' 

This book is undoubtedly part of 
the library of most planning schools 
already, and is probably also to be 
found on the bookshelves of some of 
the instructors. Yet it is a book which 
practicing planners should read as 
well, for it represents a sincere at-

tempt by a caring individual to 
describe and help structure the dif
fuse patterns of thought that make 
up what we generally call 'planning.' 

The essays are not all of the same 
relevance to Canadian conditions, nor 
do all fit in with our own apparent 
directions. But the organization, the 
perspective, and the conclusions in 
this book are worth serious study by 
the Institute, its members, and the 
universities. 

R.W. Kinney, Edmonton 
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