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ABSTRACTS/RESUMES 

Roger Hayter and Keith Storey, Regional 
Development in Atlantic Canada: Emerg
ing Directions in Public Policy 

This article focusses upon the ex
periences of regional development 
policy in Atlantic Canada during the 
1970s. It is argued that the growth 
center strategy adopted by the 
Department of Regional and 
Economic Expansion as its spatial 
framework for economic development 
in Atlantic Canada, specifically with 
respect to the operations of the 
Regional Development Incentives Act 
program, 1969-1975, was never effec
tively implemented. In addition, it is 
suggested that the provinces have in
creasingly taken the policy initiative 
and that examination of these in
itiatives further illustrates a shift 
away from a growth center strategy. 
Finally, some suggestions are offered 
to provide DREE with a more active 
policy-making role. 

Mohammad A. Qadeer, Issues and Ap
proaches of Rural Community Planning in 
Canada 

Rural Canada, including towns of 
under 10,000 people, and villages, is 
encased in an urbanized society. It 
cannot be meaningfully differentiated 
from urban Canada on conventional 
indices. Sex and dependency ratios, 
family size, educational attainment, 
occupational distribution, housing 
standards have become very similar 
across the Canadian settlement 
system. This process of social 
homogenization has been aided by 
standardization of national institu
tions and laws, and by the techno
logical and communication revolu
tions. Presently rural communities 
are distinguishable from urban areas 
in terms of social and economic 
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Roger Hayter et Keith Storey, 
L' Amenagement regional dans les pro
vinces Maritimes: Nouvelles orientations 
en matiere d' administration publique 

Cet article traite des politiques 
d'amenagement regional qui ont ete 
experimentees dans les provinces 
Maritimes durant les annees '70. 
Selon les auteurs, les ministere de 
!'Expansion economique regionale 
avait adopte une strategie de develop
pement centralise qui devrait cir
conscrire geographiquement 
!'expansion economique dans les 
Maritimes; cette strategie, qui faisait 
partie integrante du programme regi 
par la Loi des stimulants au 
developpement economique, 
1969-1975, n'a jamais ete reellement 
appliquee. De plus, !'auteur suggere 
que les provinces ont pris de plus en 
plus d'initiative en matiere de politi
que; !'analyse demontre par surcroit 
que ces initiatives s'eloignent de la 
strategie du developpement cen
tralise. Enfin, ii offre des suggestions 
qui permettraient au M.E.E.R. de 
jouer un role plus actif dans 
!'elaboration des politiques de 
developpement. 

Mohammad A. Qadeer, L'Amenagement 
de !'agglomeration rurale au Canada: Pro
blemes et solutions 

Le milieu rural canadien est imbrique 
dans une societe urbanisee. Toute dis
tinction valable entre les deux 
secteurs ne peut etre faite selon des 
criteres conventionnels. Le rapport 
hommes/femmes et l'indice de depen
dance, les dimensions de la famille, le 
niveau des etudes, la repartition par 
profession, les normes d'habitation se 
ressemblent de plus en plus dans 
toutes les regions habitees du 
Canada. Cette homogeneisation 



power, mix of institutions, smallness 
of size and uniqueness of historical 
and/or environmental features. 

Rural Canada's problems and 
needs are similar to the society at 
large, i.e., jobs, health, education, 
etc., but they are subject to divergent 
pulls of multiple, often contradictory, 
national and regional objectives. For 
example, the necessity to preserve 
natural resources coexists with the 
urgency of accommodating urban ex
pansion with the imperatives of local 
development. 

Rural planning is in a state of 
disarray. Provincial and national sec
toral programs are meant to provide 
for local needs but they often fail to 
take into account local priorities and 
needs. Community planning was 
meant to be a framework for compre
hensive development. It has become a 
single-minded pursuit of the ideal of 
instituting public control over land 
development. Both approaches effec
tively bypass local needs. 

A locally initiated and adminis
tered process of rural planning has 
been proposed as a conclusion to this 
article. Such rural planning, while 
relying on resources of higher levels 
of government, would operate from 
the bottom up, coordinating existing 
programs and initiating new ones in a 
process simultaneously flexible and 
comprehensive. 

C.R. Bryant and L.H. Russwurm, The Im
pact of Non-Farm Development on Agri
culture: A Synthesis 

In this article, the arguments for and 
against concern for the impact of non
farm development on agriculture are 
synthesized. Attention focusses on the 
food production and amenity issues, 
and a framework differentiating bet
ween direct and indirect impacts are 
used. It is argued that concern for 
direct impact must be related to 
resource potential rather than current 
food production. However, since much 

sociale s'est operee grace a 
l'uniformisation des institutions et 
des lois nationales et grace a la 
revolution survenue dans la 
technologie et les moyens de com
munication. A l'heure actuelle, les ag
glomerations rurales se distinguent 
des regions urbaines par !'importance 
sociale et economique, la variete des 
institutions, les dimensions limitees 
et le caractere unique de leur histoire 
et/ou de leur geographie. 

Le milieu rural canadien a les 
memes problemes et les memes be
soins que la societe en general, 
c'est-a-dire l'emploi, la sante, 
!'education, etc., mais il se trouve 
tiraille par de nombreux objectifs na
tionaux et regionaux qui sont souvent 
contradictoires. Par exemple, la 
necessite de conserver les ressources 
naturelles coexiste avec l'urgence 
d'une expansion urbaine qui doit 
satisfaire aux exigences du developpe
ment local. 

L'amenagement rural est en plein 
desarroi. Les gouvernements provin
ciaux et national ont des programmes 
sectoriels qui ont ete con~us pour 
repondre aux besoins locaux, mais ils 
negligent souvent de considerer les 
priorites et les besoins de la region. 
L'amenagement collectif devrait ser
vir de cadre a un developpement 
d'ensemble. Ellene sert maintenant 
qu'a la poursuite d'un seul ideal: 
soumettre l'amenagement du ter
ritoire a l'autorite publique. Dans les 
deux cas, les besoins locaux se trou
vent ignores. 

On a propose, en guise de conclu
sion a cet article, un programme 
d'amenagement collectif qui serait in
stitue et administre localement. Une 
telle planification fonctionnerait de 
bas en haut, tout en puisant au 
ressources des niveaux superieurs de 
gouvernement; elle coordonnerait les 
programmes actuels et en instituerait 
de nouveaux, selon une demarche a la 
fois flexible et exhaustive. 
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of the good quality land loss seems 
inevitable, indirect impacts assume 
greater significance. Areas where 
unambiguous indicators of decline in 
farm structures exist, seem however 
limited to the larger metropolitan 
regions. Elsewhere, indicators of 
beneficial interaction between non
farm development and agriculture are 
common. Finally, planning impli
cations are spelled out. In terms of 
urban growth and the delimitation of 
priority agricultural resource areas, 
we must recognize that value 
judgements are involved and that 
conservation entails costs, although 
the need for clearly articulated and 
realistically defined non-farm land re
quirements is paramount. For scat
tered development, land use incom
patibilities are partly a function of 
level of development; some develop
ment may be possible and even 
desirable. The challenge for planning 
is to mitigate the negative interaction 
between farm and non-farm uses 
while capitalizing on the beneficial 
interrelationships. 

Reiner Jaakson and Grant R. Peart, Allot
ment Gardens 

Use of open spaces in cities for urban 
agriculture is not new. Garden 
allotments have been common in 
many British and continental Euro
pean cities for over a hundred years. 
More recently, allotment gardens and 
community gardens have had a major 
resurgence of popularity in North 
America. A survey of allotment 
gardeners who lease plots from the 
National Capital Commission in 
Ottawa-Hull revealed characteristics 
of the users, and attributes of the ac
tivity of allotment gardening. Policy 
implications for urban open spaces us
ed for allotment gardens are discuss
ed. 
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C.R. Bryant et l.H. Russwurm, Les con
sequences de I' expansion urbaine sur 
!'agriculture: une synthese 

Faut-il s'inquieter des consequences 
de }'expansion urbaine sur 
}'agriculture? Tel est le sujet de cet 
article qui fait une synthese des 
arguments contradictoires invoques 
sur la question. La productivite 
alimentaire et la valeur d'agrement de 
ces terres sont les aspects les plus 
etudies, suivant un schema de presen
tation qui fait la distinction entre les 
consequences directes et indirectes du 
phenomene. Le probleme des conse
quences directes doit etre pose en 
fonction du potentiel de rendement 
plutot que de la production actuelle 
de denrees alimentaires. N eanmoins, 
puisque la perte d'une bonne partie 
des terres arables semble inevitable, 
les consequences indirectes de 
l'expansion prennent plus 
d'importance. Il semble toutefois que 
l'on ne retrouve des signes evidents 
de destructuration agricole qu'aux 
abords des grandes regions metropoli
taines. Ailleurs, tout indique une in
teraction avantageuse entre 
!'expansion urbaine et !'agriculture. 
Finalement, on enumere les implica
tions de la planification. En ce qui 
concerne la croissance urbaine et la 
delimitation de zones prioritaires pour 
!'exploitation agricole, il faut recon
naitre la nature subjective des deci
sions a prendre aussi bien que les 
frais que la conservation entraine. 
Malgre tout, il faut absolument 
definir avec realisme et precision les 
normes d'amenagement non agricole 
des terres. Dans le cas d'un amenage
ment clairseme, la disparite dans 
}'utilisation des terres depend en par
tie de l'ampleur du movement; un cer
tain niveau d'amenagement est peut
etre possible et meme desirable. La 
planification offre un defi, celui de 
minimiser les effets negatifs des rap
ports entre !'exploitation agricole et 
non agricole, tout en profitant de 
leurs aspects avantageux. 



Tom Goodale and Sherry Wickware, 
Group Homes and Property Values in 
Residential Areas 

Interest in integrating deviant or 
special populations into the 
mainstream of community life has 
resulted in attempts to establish 
group homes in residential areas in 
communities throughout Canada. To 
accomplish this, legislation, adequacy 
of community services, and local or
dinances and by-laws have been re
examined. Residents of areas where 
group homes are proposed have fre
quently voiced concern that a group 
home would adversely affect the 
value of adjacent properties. To date, 
no empirical evidence of such an ef
fect has been presented. This article 
reports an attempt to determine if the 
establishment of group homes affects 
the value of surrounding properties. 
Real estate transaction data from 
January 1, 1968, through February 
28, 1978, were utilized to assess five 
potential indicators of effect on pro
perty values or marketability of adja
cent properties. The indicators were: 
(1) rate of turnover; (2) comparative 
selling prices; (3) annual appreciation 
rate; (4) days listed on the market; (5) 
percentage the seller received of the 
price asked. Comparisons were made 
between three zones of distance from 
each group home as suggested by the 
distance decay principle. Based on 
this analysis, we conclude that there 
is no evidence that property values 
are adversely affected by the 
establishment and presence of group 
homes in residential areas. 

David R. Ingram, Monitoring Metropolitan 
Population Change: Toronto, 1971-1976 

The population of Metropolitan 
Toronto increased very slowly in the 
1971-1976 period as a result of signifi
cant shifts in the factors that underlie 
population change. Changes in the 
population size result from the 
numbers of births, deaths, in-

Reiner Jaakson et Grant R. Peart, Lots a 
jardins 

L'utilisation d'espaces libres pour 
!'agriculture en milieu urbain n'est 
pas une nouveaute. La repartition de 
lots a jardins est une pratique 
courante dans les villes de Grande
Bretagne et du continent europeen 
depuis au-dela de cent ans. Plus 
recemment, les lots a jardins et les 
jardins collectifs ont connu un regain 
de popularite en Amerique du Nord. 
Une enquete faite sur les jardiniers 
qui louent des terrains de la Commis
sion de la capitale nationale, a 
Ottawa-Hull, nous revela les traits 
caracteristiques de usagers et les 
qualites qu'ils attribuent a leur ac
tivite de jardinage. 

On discute des consequences de la 
politique sur les espaces libres utilises 
comme lots a jardins. 

Tom Goodale et Sherry Wickware, 
Foyers d'accueil et valeurs immobilieres 
dans les quartiers residentiels 

L'integration des groupes marginaux 
ou speciaux a la vie de la collectivite 
suscite un interet qui a amene la crea
tion de foyers d'accueil experimen
taux dans certains quartiers residen
tiels des villes canadiennes. 
L'operation a necessite une revision 
de la legislation, de la gamme des ser
vices sociaux ainsi que des statuts et 
reglements des municipalites. Ceux 
qui habitent les quartiers ou l'on pro
jette de creer un foyer d'accueil se 
sont sou vent dits inquiets de l' effet 
negatif d'un tel etablissement sur la 
valeur des proprietes adjacentes. Jus
qu'a maintenant, personne n'a fourni 
de preuve concrete a l' appui de cette 
these. Cet article est le compte rendu 
d'une etude visant a determiner si 
l'etablissement de foyers d'accueil af
fecte la valeur des proprietes avoisin
antes. On a utilise les donnees des 
transactions immobilieres effectuees 
entre le ler janvier 1968 et le 28 
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migrants, and out-migrants. The size 
of the first two factors can be 
established readily from the Vital 
Statistics data published by the pro
vincial government. The component 
of net migration is calculated as a 
residual from the figure for total 
population change between two cen
sus dates. The effects of the natural 
and migrational components of 
population change in the six lower
tier municipalities of Metropolitan 
Toronto are evaluated and compared 
to the previous five-year period. Net 
out-migration from the inner munici
palities is primarily responsible for 
the slow growth of the metropolitan 
population. Net out-migration from 
the inner municipalities is not offset 
by natural increase. In addition, net 
in-migration to the outer three 
municipalities is less than the net out
migration from the inner areas. If the 
patterns of net out-migration from 
Metropolitan Toronto and a declining 
number of births continue, it is 
doubtful that the population will in
crease in future time periods. 

David R. Ingram, Pour un controle de 
I' evolution demographique dans les 
regions metropolitaines: Toronto, 
1971-1976 

La population de Toronto metro
politain a augmente tres lentement 
entre 1971 et 1976 par suite de 
changements importants survenus 
dans les facteurs qui affectent 
!'evolution demographique. Le chiffre 
de la population change en fonction 
du nombre des naissances, des deces, 
des immigrants et des emigrants. Le 
chiffre des deux premiers facteurs 
peut etre evalue facilement a partir 
des donnees statistiques de l'etat 
civil, publiees par le gouvernement 
provincial. On obtient la valeur 
numerique de la migration nette en 
calculant la difference de population 
totale entre deux recensements. Les 
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fevrier 1978 afin d'evaluer cinq in
dices possibles de !'influence des 
foyers d'accueil sur la valeur immobi
liere OU la facilite d'ecoulement des 
proprietes adjacentes. Ces indices 
etaient: (1) frequence des transac
tions; (2) prix de vente comparatifs; 
(3) taux d'appreciation annuel; (4) 
duree de !'inscription sur le marche; 
(5) pourcentage du prix demande 
obtenu par le vendeur. Tel que 
suggere par le principe de la diminu
tion de l'effet par l'eloignement, on a 
etabli trois zones d'eloignement pour 
chaque foyer d'accueil et on les a 
comparees. A partir de cette analyse, 
on conclut que l'etablissement et la 
presence de foyers d'accueil dans les 
quartiers residentiels n'ont pas d'effet 
negatif sur la valeur des proprietes. 

modifications naturelles ou migra· 
toires de la population, pour les six 
municipalites les plus au sud de 
Toronto metropolitain sont evaluees 
et comparees a celles de la periode 
quinquennale precedente. La crois
sance lente de la population toron
toise est due principalement a 
!'emigration nette provenant des 
municipalites centrales. Cette emigra
tion n'est pas compensee par 
l'accroissement naturel de la popula
tion. De plus, !'immigration nette 
vers les trois municipalites peripheri
ques est inferieure a !'emigration 
nette provenant des regions centrales. 
Si la tendance a !'emigration nette et 
la baisse de la natalite se poursuivent, 
il est douteux que la population de 
Toronto metropolitain augmente dans 
les annees a venir. 



ARTICLES 

Regional Development in Atlantic Canada: 
Emerging Directions in Public Policy* 

Roger Hayter and Keith Storey 

Introduction 
A 'growth center strategy' aims to en
courage the concentration of economic 
growth in particular locations, usually 
urban. It is widely recognized that at 
its inception in 1969, the Department 
of Regional Economic Expansion 
(DREE) adopted a 'growth center 
strategy' as its spatial framework for 
economic development in Atlantic 
Canada. There is a body of opinion 
which still accepts that DREE is pur
suing such an approach as indicated in 
recent studies both advocating con
tinuation of the strategy1 and urging 
its rejection. 2 This article contends 
that this growth center strategy was 
never effectively implemented in 
Atlantic Canada and that over the last 
few years there have been policy 
changes, especially at the provincial 
level, indicating a retreat from such a 
strategy. 
Evaluations of the experiences of the 
Regional Development Incentives Act 
(RDIA), the keystone of DREE's 
growth center strategy in the Atlantic 
provinces, indicate that the RDIA pro
gram did not lead to any significant ag
gregate expansion and diversification 
of manufacturing in the main growth 
centers as intended, but rather that its 
main effect was to reinforce the ex
isting economic structures of Atlantic 
Canada. 3 These evaluations, together 
with other criticisms that DREE's pro
grams are not generating the desired 

* We are grateful to the Institute of Social and 
Economic Research, Memorial University of 
Newfoundland, for financial support, and to 
referees for their comments on an earlier 
draft of this article. 

impacts,4 have led DREE to make a 
number of changes in its original policy 
regarding growth center strategy. 
The nature of these changes and of new 
directions emerging in regional 
development programs in Atlantic 
Canada comprise the second part of the 
article. It is argued that it is the pro
vinces that have increasingly taken the 
policy initiative, with DREE choosing 
to adopt a secondary role. While the 
diversity of provincial responses 
makes it difficult to isolate any 
unidirectional strategy in Atlantic 
Canada, this same diversity clearly il
lustrates a shift away from a growth 
center strategy. The apparent lack of a 
comprehensive federal region-wide 
policy, in association with the 
strengthening provincial input in the 
planning process, has contributed 
toward the present uncertainties regar
ding DREE's decision-making role. 

DREE's Growth Center Strategy 
1969-1975 
As DREE is the federal agency respon
sible for regional policy, its raison 
d'etre clearly involves reducing, 
though not necessarily eliminating, 
regional disparities, particularly with 
respect to high unemployment levels, 
low labor force particTation rates, and 
underemployment. To help ac
complish the reduction of regional 
disparity within Atlantic Canada, 
DREE articulated a preference for 
what Cannon has described as a 'crude 
growth center approach. ' 6 That 
DREE's strategy could properly be 
described as 'crude' is reflected in the 
fact that the entire Atlantic provinces 
actually comprised one 'designated 
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area' as regards the RD IA program. 
Within the region, however, DREE for
mally identified several communities 
as 'special areas,' most notably in
cluding the four largest cities, Saint 
John and Moncton (New Brunswick), 
Halifax-Dartmouth (Nova Scotia), and 
St. John's (Newfoundland), and these 
special areas became eligible for 
assistance for infrastructure invest
ment as well as for industrial develop
ment incentives. 7 Certainly it was at 
these four major special areas or 
growth centers where DREE hoped to 
concentrate growth, attract diversified 
skills, and employment opportunities. 
Through appropriate linkages, exter
nalities would be induced which, in ad
dition to benefiting the centers, would 
generate spread effects throughout the 
hinterland. 8 These hopes were to be 
realized directly through the RD IA 
program and indirectly through the 
creation of infrastructure programs 
and urban-oriented industrial devel
opment agencies such as New 
Brunswick's Multiplex Corporation 
and Nova Scotia's Metropolitan Area 
Growth Investments Ltd. 
The programs administrated by DREE 
have, of course, required close coopera
tion with provincial departments. In 
this context, the extent to which pro
vincial policy makers supported 
DREE regarding the principle of 
spatially concentrating growth per se 
is not clear to us. However, it can be 
argued safely that DREE's commit
ment to the development of secondary 
manufacturing industry was entirely 
in keeping with provincial thinking 
that deficiencies in manufacturing 
employment were at the root of their 
economic problems.9 Since early pro
vincial programs of industrial diver
sification in the 1950s and 1960s had 
achieved only limited success, notably 
in Nova Scotia-and then amidst con
siderable controversy10-it was hoped 
that DREE would command sufficient 
resources to generate the desired struc
tural changes and provide the exper
tise to promote a more orderly path of 
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industrial development. 
In practice, DREE has experienced dif
ficulties in precisely stating its long- or 
short-term goals based on either 
economic or welfare criteria, or from an 
inter-regional or intra-regional perspec
tive. In 1976, the Atlantic Develop
ment Council (ADC) noted that 

... there has been, in respect of the program, no 
officially established and created set of specific 
objectives-qualitative descriptions of in
termediate and ultimate aims-and targets 
against which results may be measured.11 

Nevertheless, the extent to which 
RDIA awards encouraged a diver
sification of employment opportunities 
among maufacturing sectors and con· 
centration of employment in the four 
principal growth centers provides an 
appropriate indication of DREE's suc
cess in implementing its growth center 
strategy. On this basis (by the ADC for 
the period 1969-1972 and by the pre
sent authors for 1972-1975),12 an ex
amination of the industrial and spatial 
distribution of sponsored plants sug
gests that the results of the RDIA pro
gram have not produced the desired ef
fects.13 The following two sections of 
this article offer a summary of the prin
cipal findings of these studies which 
used similar methods and information 
sources, specifically DREE's monthly 
reports on subsidies awarded and ques
tionnaire returns from random samples 
of firms. 

Industrial Composition of DREE
subsidized Manufacturing In
vestments 1969-1975 
During the period covered by the 
reports, DREE awarded 865 RDIA 
grants to manufacturing firms in 
Atlantic Canada sponsoring approx
imately 23,600 jobs. Of the total 
number of grants, 47.1 % were awarded 
to aid the construction of new plants 
while the remainder were to subsidize 
expansion, modernization, or the in
troduction of new products at existing 
plants. New plants, however, ac
counted for about 70% of the value of 
the grants and of the expected jobs. In 



fact, the value of the average subsidy 
awarded for each job expected ranged 
from approximately $5,700 (1972-1975 
estimate) to $6,700 (1969-1975 esti
mate).14 While great care has to be ex
ercised in drawing inferences from 
these averages, they are useful figures 
to bear in mind if and when alter
natives to an industrial incentives pro
gram are considered, alternatives such 
as wage subsidies or sponsored out
migration.15 
The most noticeable characteristic of 
the industrial composition of RDIA 
grants (1969-1975) is the extent to 
which they were concentrated in 
relatively few categories and, in par
ticular, in the traditionally important 
ones. In Atlantic Canada as a whole, 
54.3% of the number of grants award
ed by DREE during 1969-1975 were in 
the food & beverage and wood process
ing sectors, which together, in 1969, ac-

Table 1 

counted for 59.5% of the region's 
manufacturing establishments (Table 
1). Reinforcement of existing 
specialties has been most evident in 
Newfoundland and Prince Edward 
Island. In the former, the food & 
beverage sector alone comprised 37.5% 
of the province's manufacturing 
establishments in 1969 and received 
54.5% of provincial RDIA awards, 
while in the latter this sector was even 
more dominant, accounting for 53.4% 
of the province's manufacturing 
establishments in 1969 and 70.6% of 
the province's RDIA awards between 
1969-1975. 
In Nova Scotia and New Brunswick, 
the established sectors also dominated 
the RDIA program but to a lesser 
degree. In New Brunswick, food & 
beverage and wood processing firms 
comprised 57.0% of provincial manu
facturing establishments in 1969 and 

Industrial distribution of Atlantic Province's manufacturing establishments in 
1969 and of RDIA assisted projects in Atlantic provinces 1969-1972 and 
1972-1975 

Manufacturing RDIA Assisted Project 
Classification Establishments 

1969 1969-1972 1972-1975 
Industry Group (SIC) No. Percent No. Percent No. Percent 

Food & Beverage 658 35.0 137 38.8 192 37.5 
Tobacco 0 0.0 4 1.1 0 0.0 
Rubber & Plastics 0 0.0 15 4.2 3 0.6 
Leather 9 0.4 2 0.6 3 0.6 
Textiles 26 1.4 6 1.7 9 1.8 
Knitting Mills 8 0.4 1 0.3 1 0.2 
Clothing 11 0.6 5 1.4 0 0.0 
Wood Industries 461 24.5 51 14.4 90 17.6 
Furniture & Fixtures 70 3.7 12 3.4 26 5.1 
Paper & Allied 36 1.9 3 0.9 15 2.9 
Printing & Publishing 155 8.2 10 2.8 18 3.5 
Primary Metals 15 0.8 4 1.1 1 0.2 
Metal Fabricating 106 5.6 33 9.3 38 7.4 
Machine Industries 16 0.9 12 3.4 20 3.9 
Transportation Equipment 83 4.4 14 4.0 28 5.5 
Electrical Products 11 0.6 15 4.2 8 1.6 
Non-Metallic Minerals 95 5.1 15 4.2 30 5.9 
Petroleum & Coal 4 0.2 1 0.3 1 0.2 
Chemicals 33 1.8 4 1.1 4 0.8 
Miscellaneous 84 4.5 9 2.5 25 4.9 

Total 1881 353 512 

Source: Atlantic Development Council, Regional Development Incentives Program: Atlantic 
Region, 1976, p. 49; and Hayter and Storey, The Distribution of DREE SponsoredManufac-
turing Investments in Atlantic Canada 1972-1975, 1978, p. 42. 
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received 48.8% of the RDIA grants 
awarded. In Nova Scotia, the same sec
tors accounted for 57.1 % of manufac
turing establishments in 1969 and 
49.6% of the RDIA grants allocated. 
The one traditionally important sector 
in the economy of Atlantic Canada 
which received little direct support 
from DREE was the pulp and paper in
dustry. Pulp and paper mills, along 
with oil refineries, were declared in
eligible for subsidies apparently 
because of the very high cost per job in
volved and the inability of the govern
ment to influence the location of a 
resource-based industry. The first of 
these criteria seems, on its own, an in
adequate reason to exclude a specific 
activity from support programs. 16 In
deed, given the substantial multiplier 
effects that can be expected from in
vestment in the pulp industry, the cost 
per direct job is a particularly inappro
priate criterion. The second criterion, 
the government's inability to influence 
the location of resource-based in
dustries, seems a reasonable one. 
However, it has not been applied to 
other resource-based activities and, in 
fact, fish processing and sawmilling 
plants have been the two most impor
tant activities in the RDIA program, 
dominating the awards received by the 
food & beverage and wood processing 
sectors respectively. 
While the RDIA grants have been con
centrated in the traditional activities, 
all two-digit manufacturing sectors 
have received some awards with the 
result that DREE has achieved some 
success in diversifying aggregate 
employment opportunities in the 
region, and particularly in Nova Scotia 
and New Brunswick. There were, in ad
dition, several new product lines in
troduced through the attraction of 
'footloose' branch plants of such firms 
as Michelin, Aerovox, Electrohome, 
Venus Electric, Lifesavers, and 
Playtex. For these plants, neither the 
procurement costs of local inputs nor 
distribution costs to local markets are 
important in their locational choices; 
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rather, it is government subsidies and 
cheap, stable labor supplies that are 
typically the main locative attractions. 
While these kinds of operations have 
contributed to the goals of diversifica
tion in that they broaden and even 
enhance the stability of local employ
ment opportunities, the evidence in
dicates, for the 1972 and 1975 period, 
that footloose plants comprised less 
than 18% of DREE supported 
manufacturing expansions while raw 
material- and market-oriented ac
tivities accounted for approximately 
36% and 48% of the plants receiving 
support.17 
From a sectoral perspective then, the 
dominant effect of the RDIA program 
has been to reinforce the existing in
dustrial structure-a conclusion that 
can be drawn not only from the number 
of grants awarded to each sector, but 
also according to the value of subsidies 
awarded and the amount of employ
ment expected.18 

Spatial Composition of DREE
subsidized Manufacturing Invest
ments 1969-1975 
Given the limited extent of industrial 
diversification achieved, it might be 
expected that DREE's hopes for con
centrating manufacturing activities in 
the four major growth centers would 
be similarly thwarted. This has, in fact, 
been the case. The ADC was especially 
critical of DREE's performance in this 
regard and noted that between 
1969-1972 the four principal centers re
corded lower increases (higher de
creases) in manufacturing employment 
than Atlantic Canada as a whole. 19 
During the subsequent 1972-1975 
period this trend did not change, and 
overall (1969-1975) the four growth 
centers attracted only 23.8% of the 
RDIA grants awarded in Atlantic 
Canada. As a result, the RD IA pro
gram has exercised only a marginal im
pact on the relative importance of the 
four growth centers in the region's 
manufacturing economy (Table 2). On
ly in the case of the New Brunswick 



Table 2 
Manufacturing establishments in 1969 and RDIA assisted projects in the Atlan
tic provinces 1969-1972 and 1972-1975 in the principal growth centers 

Manufacturing RDIA Assisted Projects 
Establishments 

Growth Centers 1969 1969-1972 1972-1975 

No. Percent1 No. Percent1 No. Percent1 

St. John's, 
Newfoundland 81 4.3 19 5.4 26 5.1 
Halifax-Dartmouth, 
Nova Scotia 134 7.1 27 7.6 32 6.3 
Moncton, Saint John, 
New Brunswick 147 7.8 44 12.5 58 11.3 

1 These percentages are for plants in growth centers compared to Atlantic Canada as a whole. 

Source: as for Table 1: Atlantic Development Council, 1976, p. 63; and Hayter and Storey, 1978, 
p. 51. 

growth centers, Saint John and Mone
ton combined, was there any noticeable 
increase in the regional share of 
manufacturing employment and this 
was only four percentage points. 20 

The food & beverage and wood process
ing sectors, which are mainly compris
ed of raw material oriented plants, 
have had the bulk of DREE's support, 
and yet they are not located in the 
growth centers. Of the growth centers, 
only Saint John appears to offer any 
important advantages for natural 
resource-based industries. The largest 
group of activities attracted by the 
growth centers are market-oriented. 
Even in this context, however, com
munities such as 'I'ruro and Amherst 
offer a greater degree of centrality than 
the growth centers, with the exception 
of Moncton, for those plants supplying 
the Atlantic region market. There have 
also been numerous subsidies awarded 
to relatively small plants in small com
munities serving highly localized 
markets. Indeed, in absolute terms, the 
survey results indicate that more 
market-oriented plants have been set 
up outside of the growth centers than 
inside. 21 Even more damaging to 
DREE's growth center aspirations is 
the fact that the footloose plants, that 
is those activities which have con
tributed most to industrial diversifica-

tion, have also favored smaller 
hinterland communities. Such plants, 
apart from essential infrastructural in
puts, do not require a wide range of 
locally available urban services. Fur
thermore, given their typically limited 
input-output relationships within 
Atlantic Canada, footloose plants are 
not important in exerting substantial 
regional spin-off effects. Thus, 
DREE's actions belied its avowed 
strategy. 
DREE's inability to modify signifi
cantly existing industrial location pat
terns should not be considered surpris
ing. Contrary to some published opi
nion, 22 the Department has few discre
tionary powers over manufacturing 
development beyond control over cash 
grants awarded following an invest
ment evaluation. 23 Beyond this, 
DREE has no formal mandate to reject 
proposals on other criteria. The excep
tions, as noted earlier, are pulp and 
paper mills and oil refineries, yet even 
these activities have been supported 
indirectly through infrastructure sub
sidies in Atlantic Canada (and directly 
through the RD IA program in other 
provinces). Nor does DREE attempt to 
influence either the location of plants 
within the Atlantic provinces or en
courage inter-provincial relocations by 
firms, even when such moves originate 
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in the manufacturing core of central 
Canada. Indeed, the majority of firms 
receiving RDIA grants did not actively 
contemplate locational choice at com
munity or provincial scales. For most 
entrepreneurs plant location is taken 
as 'given.'24 Further any increase in 
the locational attractiveness of the 
Atlantic provinces hoped for from 
DREE's earlier investment programs 
has now been constrained by an expan
sion of DREE's original terms of refer
ence to encompass an area containing 
approximately half of the nation's 
population; such coverage is too broad 
to effect concentrated growth in the 
real problem regions. 25 Finally, DREE 
neither engages in any direct promo
tional activities nor does it identify 
'appropriate' industries which should 
receive developmental emphasis. In ef
fect, DREE is the sponsor of a system 
of subsidized laissez-faire. 26 

The Emergence of Provincial Initia
tives 
Given the economic autonomy and 
political power of the provinces within 
the Canadian federal system, DREE's 
ability to devise and implement strate
gies which are sectorally and spatially 
selective within the provinces is 
necessarily curtailed. It does seem to 
us, however, that provincial roles and 
perspectives are frequently under
estimated and sometimes virtually ig
nored in the current regional develop
ment literature. 27 Yet, in recent years 
provincial governments have clearly 
been demanding more autonomy in the 
area of economic development policy. 
This trend towards a more direct con
trol by provincial governments over 
regional development planning recent
ly led to major reorganization and con
solidation of development agencies in 
Nova Scotia and New Brunswick. In 
New Brunswick, for example, one 
government department, The Depart
ment of Commerce and Development, 
is now responsible for industrial in
telligence, promotion, evaluation, 
research and development, and the ad-
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ministering of financial assistance and 
maintaining liaison with DREE, thus 
taking over the roles previously held 
by several other agencies and depart
ments. In Nova Scotia, a similar ad
ministrative change has occurred. 
Such consolidations potentially pro
vide for greater coordination of provin
cial efforts and firmly focus decision
making controls over industrial 
development policies within the respec
tive provincial government buraucra
cies. 
The increased provincial responsibility 
for policy-making has become par
ticularly evident since the introduction 
of General Development Agreements 
(GDAs) in 1973. The GDAs presently 
provide the administrative framework 
for regional development programs 
throughout Canada and are worked out 
between DREE and each province. 28 

In these agreements, Subsidiary 
Agreements (SAs) are specific pro
grams designed to meet these objec
tives. These arrangements, which are 
largely financed by DREE, suggest the 
Department's primary function is as a 
funding agency rather than a policy
formulating agency. Furthermore, ex
amination of the contents of the GD As 
and associated SAs does not reveal any 
comprehensive 'grand design' for the 
economic development of the Atlantic 
provinces and, in particular, it does not 
reveal a growth center strategy. 29 

Provincial strategies are difficult to 
summarize because responses have 
varied considerably. With the excep
tions of New Brunswick and Prince Ed
ward Island, there is conceptual uncer
tainty within the provinces regarding 
appropriate frameworks for develop
ment. The retreat from growth center 
strategy, as originally perceived, is 
most evident in New Brunswick where 
the government has introduced the 
concept of regional commissions to 
facilitate development of local poten
tials, particularly in the resource-based 
industries. Each commission has a 
locally constituted board of directors 
which appoints an industrial commis-



sioner to coordinate local efforts and to 
act as liaison with the administrative, 
technical, research, and promotional 
personnel of the provincial Depart
ment of Commerce and Development. 
The commissions, which cover almost 
the entire province, thus represent a 
framework for promoting balanced 
growth in the sense that each region is 
assumed to have some potential for 
growth, commensurate with its popula
tion, resources, situation, and so forth. 
Such a commitment to dispersed 
growth is, of course, the antithesis of a 
growth center strategy. 
In the other provinces, there is other 
evidence that growth center strategy is 
no longer in favor. In Newfoundland, 
for example, the resettlement pro
grams have been officially terminated 
and there have even been suggestions 
that funds might be available to return 
residents to some of the abandoned 
communities. The Nova Scotia govern
ment favors development of broad pat
terns of sectoral specialization in dif
ferent parts of the province over the 
original growth center concept. A 
'corridor of development' has been 
identified, with Halifax-Dartmouth in 
the south providing a focus for those 
industries using advanced techno
logical processes with high skill re
quirements, specifically marine-related 
applications of the electronics in
dustry. Smaller centers, notably 
Amherst and Truro, would, on the 
other hand, function as points of at
traction for labor-intensive, import 
substituting activities. Throughout 
most of the remainder of the province, 
a continued emphasis would be jlaced 
on resource-based industries. 3 This 
corridor concept, however, seems to be 
an adaptation to the realities of the ef
fects of past government policies, in
cluding those developments sponsored 
by Industrial Estates Ltd. during the 
1950s and 1960s. Consequently, this 
may be seen as a strategy of accom
modation rather than one of action. 
It should be noted that the enthusiasm 
for promoting 'industrial complexes,' a 

key ingredient of growth pole theory 
and growth center strategy, has waned 
with the failures of the Multiplex metal 
working complex in Saint John, New 
Brunswick, the petro-chemical com
plex at Come-by-Chance, Newfound
land, and the continuing financial dif
ficulties experienced by the iron and 
steel complex in Cape Breton. 
There have also been some important 
shifts in provincial approaches to
wards industrial attraction strategies. 
In particular, there has been move
ment away from the 'shotgun canvass
ing' of new industries towards more 
refined attempts to identify likely pro
duct developments. In this regard the 
short-run emphasis appears to be 
favoring an import-substitution ap
proach. This is particularly true in 
Nova Scotia and New Brunswick 
where the new provincial development 
departments are responsible for identi
fying specific product opportunities, 
conducting economic analyses and 
preparing profiles of the main com
panies manufacturing the products in 
question. Given favorable indications, 
one or more of the companies would 
then be approached and encouraged to 
establish a plant. 
At the same time, provincial authori
ties are recognizing that it has been the 
resource-based firms which have been 
amongst the most successful over the 
last fifteen years. Indeed, there are 
clear signs, in ministerial statements 
and subsidiary agreements, that the 
provinces are looking more to the tradi
tional resource-based sectors, and less 
to secondary manufacturing, as the 
basis for long-run sustained develop
ment. This is a potentially significant 
shift in provincial attitudes and im
plies a return to a traditional com
parative advantage framework and the 
assumption that potentials in the 
traditional industries and related ac
tivites have not been fully explored. 
Another new dimension to provincial 
industrial attraction strategies is the 
increased level of support being offered 
to small firms. This is best exemplified 
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in New Brunswick where pilot pro
grams involving interest-free forgiv
able loans for small firms were in
troduced in 1973, initially by those 
regional commissions where economic 
problems have been particularly 
severe, and subsequently throughout 
most of the province. 31 Assistance is 
also available to small firms in New
foundland and Nova Scotia. In both 
Nova Scotia and Prince Edward 
Island, special programs to develop 
small, rural craft industries have been 
initiated. These efforts have been sup
ported further through the expertise 
and facilities available from a number 
of newly created provincial research 
and development associations. 

Implications for Regional Industri
alization Policy 
Public policy at both provincial and 
federal levels in the Atlantic provinces 
during the 1970s has been, and re
mains, in a state of flux-so much so 
that, as Bourne has recently sug
gested, it is difficult to determine 
whether regional development pro
grams constitute a political response 
or a learning process. 32 Thus, there are 
reasonable grounds for hypothesizing 
that the various policy changes are 
either 'disjointed incremental' respon
ses to political pressures or attempts 
to adopt strategies to fit actual trends. 
In fact, Lindblom once advocated that 
governments should adopt just such a 
strategy of ad hoc short-run responses 
to changing circumstances. 33The main 
problem with such an approach, 
however, is that it increases the level of 
uncertainty. The lack of clear direction 
in policy creates considerable problems 
for individuals, communities, and 
regions who are trying to forecast and 
plan on a long-term basis. Further
more, reliance upon ad hoc adjust
ments increases the likelihood that 
decisions pertaining to industrial 
development will be resolved according 
to the relative power of those bargain
ing rather than solely according to 
public, social and economic criteria. 
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Certainly, the inconsistency between 
the strategy of growth centers adopted 
by DREE and the actual allocation of 
industrial incentives gives substance 
to these concerns. 
On the other hand, and more generous
ly, it is possible to conceive of the 
policy changes of the 1970s in Atlantic 
Canada as part of an ongoing learning 
process in which one consistent theme 
has been the increase in importance of 
regional autonomy. This trend, which 
is also evident in a number of other 
countries, including some with strong 
central governments, offers a number 
of advantages for development plan
ning, notably in creating a greater sen
sitivity to and empathy for local needs 
and greater flexibility in responding to 
rapid changes. 34 In Canada, where 
regional differences are marked and 
where a considerable degree of political 
power historically has been decen
tralized at the provincial level, a strong 
regional industrial policy emphasis 
would seem logical. Certainly, past ex
perience and trends elsewhere suggest 
that DREE as a federal agency cannot 
effectively dominate planning strategy 
within the provinces. 
At the present time, however, the 
relative roles of federal and provincial 
planning agencies in the Atlantic pro
vinces are blurred, an observation rein
forced by DREE's 1972 decision to 
decentralize its organizational struc
ture in order to overcome the criticism 
of insensitivity to local priorities. This 
decision has been important in a direct 
sense for its job creation impact and in 
an indirect sense for the strengthening 
of contacts between DREE and its pro
vincial counterparts. Furthermore, 
DREE has argued that the GDAs pur
posely offer federal flexibility in allow
ing the provinces to identify their own 
priorities and to accept decision
making responsibility for regional 
development frograms within their 
jurisdictions.3 However, there is little 
indication that the Atlantic provinces, 
with the exception of New Brunswick, 
have fully accepted this responsibility, 



so that if economic planning in the 
region is to acquire a sense of purpose 
and consistency there is still a need for 
long-run economic development frame· 
works to be articulated. From DREE's 
perspective, support for diverse pro· 
grams and flexibility to meet provin
cial priorities, while a necessary 
dimension of its operations, must not 
lead to an abrogation of equally funda
mental inter-provincial (i.e., national) 
responsibilities. 
Certainly, if DREE is to play more 
than its current passive role, a re
evaluation of its policy-making func· 
tions is required. The various sugges
tions offered by the ADC consist large
ly of adjustments to departmental 
functions rather than important shifts 
in decision-making emphasis. The sug
gestion that DREE become more ac
tively involved in industrial in· 
telligence and promotion seems redun
dant since Nova Scotia and New 
Brunswick, in particular, have already 
accumulated two decades of experience 
in these activities. 
We would argue that DREE should 
more properly focus on the central 
functions of regional industrialization 
policy which it has hitherto neglected, 
if not entirely ignored. In broad terms, 
there is a need for DREE to focus more 
explicitly on problems such as the ra· 
tionale and criteria by which funds are 
allocated among regions and sectors, 
and the assessment of the contribution 
of regional policy to national policy. A 
stronger national perspective in 
DREE's thinking would require that 
DREE identify appropriate social 
criteria by which to evaluate, a priori, 
individual projects. In the field of pro
ject potential, DREE does apply a 
rate-of-return-on-investment criterion 
but there appear to be no other criteria 
by which decision-makers assess 
whether or not funds should be award
ed. Yet, as the federal agency responsi
ble for regional industrialization 
policy, surely DREE should be con
cerned explicitly with: (1) assessing the 
effects of subsidies awarded to an in· 

dustry on the viability of the industry 
in other provinces; (2) determining the 
extent to which any given manufactur· 
ing sector should receive support; (3) 
identifying the limits to which foreign 
investment should be subsidized, not 
only in terms of provincial cost and 
benefits, but also national costs and 
benefits; and (4) adjudicating the 
relative merits of competing provincial 
proposals. Aggressive involvement in 
these issues would undoubtedly in· 
volve DREE in controversial decisions 
which would involve intensive bargain· 
ing and compromising between federal 
and provincial positions. Although the 
aims of provincial political lobbies may 
often not parallel those of the federal 
government, DREE must continue to 
attempt to reconcile the discrepancies 
that do occur without abandoning its 
responsibilities as regards alleviating 
regional disparities. Otherwise 
DREE's raison d'etre and the principle 
of regional intervention become vulner· 
able. 
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Issues and Approaches of Rural Community 
Planning in Canada* 
Mohammad A. Qadeer 

Introducing Rural Canada 
According to the 1976 census, about 
7.8 million Canadians, 34% of the na
tional population, live in rural (both 
farm and non-farm) areas and in towns 
of less thari 10,000 population. This is 
the rural Canada, comprised of farm
steads, country residences, hamlets, 
villages and small towns. This simple 
observation points out the diversity of 
rural communities and alludes to the 
variety of their developmental issues. 
It should immediately dispel the no
tion that rural Canada is an homo
genous segment of the Canadian settle
ment system. 
In today's Canada, farming is one of 
many activities characterizing rural 
communities-mining, manufacturing, 
tourism, retirees' and commuters' 
residences being the others. Obviously, 
agriculture and forestry remain the 
most extensive uses of rural land, and 
thus have significant influence on rural 
life. The point is that the term 'rural' in 
the modern western world has come to 
be synonymous with the "phrase 
'non-metropolitan.' 1 This is how the 
Canadian Council of Rural Develop
ment also defines its concern and scope 
of interest. 2 It is, therefore, valid to 

* Many ideas expressed in this article have 
been stimulated through the sharing of 
research in small towns with Dr. Gerald 
Hodge. The author gratefully acknowledges 
the benefits of this partnership but wishes to 
take sole responsibility for the ideas and opi
nions expressed in this article. 

The author wishes to acknowledge the generous 
assistance of the Advisory Research Committee 
of Queen's University in providing the 'seed 
money' for this and other studies in rural issues. 
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assume that the designation 'rural' 
refers to farm and non-farm com
munities, as well as to villages and 
towns of less than 10,000 population. 
This description contradicts popular 
images of rural Canada, including that 
of a placid, bucolic landscape. It calls 
for a closer examination of rural-urban 
differences. Such is the purpose of this 
article, whose primary objective is to 
assess the effectiveness of current 
rural planning approaches and to 
outline an appropriate mode of rural 
community development. To pursue 
this objective, we must first outline the 
organization and functions of Cana
dian rural communities, and then ex
amine the appropriateness of planning 
approaches in the context of these fin
dings. 

Reality of Rural Canada 
Our images of rural Canada have long 
been overtaken by its reality. The term 
'rural' almost invariably evokes im
ages of unharried farmers tending 
cows, or a haywagon rumbling through 
a main street. So strong are the 
popular images that we fail to absorb 
the fact that in rural Canada non-farm 
people outnumber farmers by almost 
six to one (1976 census). Only 1.03 
million Canadians lived on farms in 
1976, about 4% of the population. That 
there are also mill towns, mine towns, 
rail towns, leisure villages, commuters' 
subdivisions, self-sufficiency com
munes, and Indian reservations does 
not seem to affect the popular image of 
rural Canada. There continues to be a 
commitment to see in rural areas a folk 
culture and traditional social organiza
tion. Those subscribing to the rural-



urban continuum model persist in 
viewing rural communities as an em
bodiment of traditional social char
acteritics. Geographic notions of set
tlement hierarchies (a la Christaller or 
Losch) also treat rural communtities as 
elemental and unifunctional. 
These notions are at variance with the 
reality of the McLuhan era. The com
munications revolution, the nation 
state, national TV and press, standar
dization of salaries, work rules, educa
tion, and laws, and the emergence of 
national corporations have ushered in 
the mass society. In a mass society, 
rural-urban differences are dissolved, 
and hierarchical orders are diffused. 3 

There is a certain degree of conver
gence of all segments of the national 
settlement system to common societal 
norms. These homogenizing tendencies 
are also visible across the Canadian 
settlement spectrum. 
Recently we analyzed both small and 
metropolitan sectors of the Canadian 
settlement system on some familiar 
socio-economic indices.4 Table 1 has 
been abstracted from these tabula
tions. It presents the cross-sectional 
comparisons of cities, towns, and rural 

Table 1 

communities of Canada for 1971. 
Detailed data can be examined in the 
original study. This table illustrates 
that on these indices, contemporary 
Canadian settlements showed minor 
variations in 1971. The following is a 
brief resume of the findings: 

Household Size-Rural farm house
holds are noticeably larger than metro
politan households. Yet there is a high 
degree of homogeneity among com
munities that fall between these two 
poles. 
Sex Ratio-Males predominate in open 
country; villages and towns are equi
proportioned; cities slightly female
dominated. 
Dependency Ratio-There is an inverse 
relationship between size of a com
munity and proportion of children in 
the population. The proportion of elder
ly in small towns and villages is high; 
metropolises as well as rural farm 
areas have lower ratios. 
Occupational Distribution-There are 
small differences among rural and ur
ban communities in the proportions of 
the labor force in selected secondary 
and tertiary industries; and negligible 

Social structural indices of different size settlements, Canada 1971 

Education 
Dependency Occupational % of 

Ratios Distribution Population 

Sex Ratio No. under No. over % of Labor % of Labor (5+ years 
20 per 70 per Force in Force in age) Household 

Settlement Household (males per 100 aged 100 aged Manufactur• Public with Secon- Occupancy 
Type Size 100 females) 20-70 20-70 ing Administra· dary Ratios 

tion School 
Diploma 

Rural 
Farm 4.3 116 92 7 6.9 2.4 34.1 .66 
Non-Farm 3.8 107 87 12 17.7 7.0 32.5 .68 

Towns 
1,000-2,499 101 80 13 
2,500-4,999 3.6 99 78 12 18.4 7.4 34.5 .65 
5,000-9,999 3.6 100 79 10 20.0 8.9 37.6 .66 

City 
10,000-29,999 3.6 99 76 10 21.6 7.8 38.3 .65 
30,000-99,999 3.5 98 70 9 24.1 7.2 37.5 .65 

Metropolis 
100,000-499,999 3.3 19.4 9.4 39.6 .61 
over 500,000 3.2 97 70 9 22.1 7.5 36.8 .62 

Source: Statistics Canada, 1971 Census 
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systematic variation of the occupa· 
tional distribution by the community 
size. The rural farm sector, obviously, 
has lower proportions of secondary and 
tertiary activities. 
Educational Attainment-There is a 
uniformity of educational profile of 
populations in villages, towns and 
cities. Only the rural non-farm sector 
shows lower levels of educational at· 
tainment. 
Housing Occupancy-Overall housing 
occupancy ratios vary little among 
villages, towns and cities, and even 
rural farm areas. 
The continuation of these trends seems 
to be confirmed from the data current· 
ly available from the 1976 census (see 
Table 2). 

Table 2 
Selected social structural indices of 
different size settlements, Canada 
1976 

Settlement Sex Average 
Type Ratios Household 

Size 

Rural 
Farm 118 4.0 
Non-Farm 106 3.4 

Town 
1,000-2,499 100 3.2 
2,500-4,999 98 3.2 
5,000-9,999 99 3.2 

City 
10,000-29,999 98 3.2 
30,000-99,999 96 3.1 

Metropolis 
100,000-499,999 96 3.0 
500,000+ 96 2.9 

Canada 99 3.1 

Source: Statistics Canada, 1976 Census. 

Comparing Table 2 to columns (2) and 
(3) of Table 1, it becomes evident that 
the secular trend towards smaller 
households and declining sex differen· 
tials has been shared equally by com· 
munities of all types. Rural farm 
households stand out as the only 
significant variation from national 
norms, and this difference is ostensibly 
due to the fact that the rural farm is a 
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specialized occupational category as 
much as a settlement type. 
The socio-cultural homogenization of 
the Canadian settlement system 
documented here is borne out by other 
observers. Elkin concludes that the 
Canadian rural family is 'no longer 
very different in its material and social 
life than the urban. '5 Tremblay found 
increasing homogeneity of family 
structures and consumption patterns 
among wage-earning urban as well as 
rural French Canadians. 6 Similar 
tendencies of social convergence have 
been observed in England, the U.S. and 
other Western countries. 
Urbanism as a way of life has spread 
beyond urban areas. It has become the 
national lifestyle, and Canadian rural 
communities are part of this national 
way of life. The nuclear family, the 
technology of mass production, 
unemployment insurance, motor cars, 
supermarkets, banks, etc., are, by and 
large, common items of the Canadian 
culture, irrespective of the size and 
location of a community. Major social 
institutions have been standardized, be 
it religious, work, government, or 
leisure. There is almost nothing in con· 
temporary Canada that has not been 
touched by modern technology, stan
dardized laws, and national networks 
of radio/TV, to mention a few homo· 
genizing forces. Even norms of in
terpersonal relations, values and ex· 
pectations are converging. Rural com
munities are not models of conviviality 
and mutual help, and urban neigh
borhoods retain a fair degree of local 
cohesion and pride, as redevelopment 
experiences have revealed. Canada has 
become an urban society. 

Differentiating Modern Rural Com· 
munities 
One instinctively feels that villages 
and cities may still have some dif
ferences which the conventional in
dices are not registering. Rural com· 
munities differ from cities in the 
'quality of life,' community values, 



power structures, or mix of institu
tions, but these characteristics are 
hard to measure. It seems that size 
itself has become a dimension of dif
ferentiation. Smallness stands for the 
comprehensibility of a community, the 
possibility of personalizing the imper
sonal institutions, and relief from con
gestion and commuting. These are 
unmeasurable dimensions of the quali
ty of life, and the demand for them has 
increased. Various opinion surveys of 
recent years show a persistent shift in 
public preferences toward living in 
small communities. 7 This preference 
has begun to find expression in residen
tial locations. Berry has named this 
process as counter-urbanization, com
prised of 'decreasing size, decreasing 
density, and decreasing heterogenei
ty.'8 The significance of the size of a 
community as a differentiating para
meter of the lifestyle has induced me to 
use the term 'small' synonymously 
with the term 'rural.' 
Another dimension along which com
munities differ is the mix and relative 
influence of various social institutions. 
Major social institutions in Canada, 
e.g., family, government, church, work, 
etc., have become standardized. Their 
respective normative structures and 
prescribed patterns of behavior are 
fairly uniform across the country 
-perhaps more appropriately across 
regions. In a small community, all in
stitutions may not be represented to 
the same degree, and each one of them 
may not have the proportionate in
fluence. One community may have an 
over-representation of governmental 
institutions (e.g., military bases), and 
another may include small proportions 
from the whole spectrum (e.g., agricul
tural-cum-market centers). This is the 
basis for differentiation of rural com
munities, and contributes to the wide 
diversity. As a group, rural com
munities bear close resemblance to ur
ban areas, but individually they are dif
ferentiated by the varying mix of social 
institutions. Thus, a paradoxical situa
tion has emerged: aggregate rural and 

urban differences are narrowing but 
within the rural sector individual com
munities manifest striking differences. 
At this point we might digress briefly 
to examine community theory. One of 
the most widely accepted formulations 
about the structure of a modern com
munity is Warren's distinction of ver
tical and horizontal dimension.9 By 
postulating a vertical and a horizontal 
dimension along which institutions of a 
community are organized, Warren ac
commodates centralized hierarchies of 
national institutions and organizations 
(the vertical axis), and at the same time 
recognizes the significance of integra
tion and mix of these institutions at 
the local level (the horizontal axis). In a 
small community, the vertical axis is 
evident through local branches of post 
offices, Rotary and Lions Clubs, 
church parishes, retail outlets, little 
leagues, etc. The horizontal axis is 
equally strong due to the physical 
proximity, greater overlapping of ac
tors' roles, mutual visibility, and local 
government. The smallness promotes a 
personalized, informal, face-to-face in
tegration at the horizontal level, giving 
cohesion to a small community. Thus, 
a higher degree of horizontal integra
tion is another dimension of modern 
small communities. 
Finally, we turn to a factor by which 
small and large (or rural us. urban) 
communities can be differentiated-in
comes. This has come to our attention 
through empirical analysis. 10 Table 3 
shows that individual incomes varied 
directly with the size of a community. 
Thus in 1971, metropolises offered peo
ple the opportunity of the highest in
comes, while the rural farm sector of
fered the lowest. 
According to regional income theory, 
occupational and educational varia
tions of the resident labor force are the 
main contributors to the income dif
ferences at the community level. Yet 
our analysis has shown that there were 
minor differences among small and 
large communities on these in
dices-rural farm excepted. The rural 
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Table 3 
Average income of individuals 15 
years and over, 1971 

Area Average As a Percent of 
Income the National 

Average 

Rural 
Farm $3,561 70 
Non-Farm $4,090 81 

Towns 
1,000-4,999 $4,540 90 
5,000-9,999 $4,847 96 

Cities 
10,000-29,999 $5,052 100 
30,000-99,999 $5,012 99 
100,000-499,999 $5,382 106 
500,000+ $5,691 112 

Source: Statistics Canada, 1971 Census. 

labor force in 1971 was engaged 
predominantly in secondary and ter
tiary activities. For example, although 
the rural labor force constituted 19% of 
the national labor force, it made up 
25% and 36% of the Canadian labor 
force engaged in manufacturing and 
construction respectively. Obviously, 
the rural labor force was over
represented in these national sectors 
where earnings are supposed to be 
relatively high. 
Apart from the census data, there is 
evidence from many community 
studies that various secondary and ter
tiary activites have filtered down to 
rural areas. Lucas found 636 single in
dustry communities. 11 There are many 
new communities which have been 
built explicitly to serve as industrial 
sites in rural areas. 12 Rural com
munities are not lacking in service sec
tor employment. Federal and provin
cial agencies opened local offices across 
the country to deliver various public 
services bringing service jobs to rural 
areas. Commercial activities have also 
spread into rural areas. Woolworths, 
McDonalds, and Esso or Shell are 
familiar names everywhere in Canada. 
With this standardization and spread 
of commercial and public activities it 
was inevitable that a certain degree of 
homogenization of labor force distribu-

110 Rural Community Planning 

tion should have taken place. Despite 
this relative standardization of labor 
force distribution and participation 
rates, incomes remain significantly 
higher in larger communities. Ap
parently managerial and executive 
positions in each sector remain concen
trated in cities. Small communities 
have most of the same sectors 
represented in their economic base, but 
usually at the lower job levels 
(echelons). Rural communities function 
as the 'working class' segment of the 
national settlement system. They con
stitute the lower strata of vertically in
tegrated and centralized institutions. 
Thus they become truncated com
munities.13 They lack the full cast of 
actors which is required to make them 
a microcosm of the mass society. 
Arensberg and Kimball stress the 
necessity of having 'a minimal set of 
r6les a society is heir to' as a necessary 
condition for a community's com
pleteness and temporal continuity.14 

Many rural development problems are 
attributable to the truncated nature of 
rural communities: e.g., the absence of 
vigorous leadership, lack of in
terlinkages among economic activities 
at the community level, inability to 
sustain groups and associations, 
dependence on metropolitan centers. 
We have now explored the charac
teristics of rural communities in 
modern Canadian society and a sum
mary of the main findings of this sec
tion is appropriate: 
(a) The Canadian settlement system is 

essentially modern-urban: econo
mically, technologically, institu
tionally and sociologically, it is 
fairly standarized and homo
genized. 

(b) Rural communities partake of this 
milieu. 

(c) Rural communties can be differen
tiated on four dimensions: (i) size 
(smallness); (ii) mix of activities 
and institutions; (iii) degree of in
tegration of national institutions 
at the local level; and (iv) trunca
tion of their social structures. 



(d) Rural communities are in a depen
dency relationship with larger 
centers. 

(e) Rural communities are sociolo
gically uni-dimensional, by and 
large; they are working class in 
ethos and organization. 

(f) Paradoxically, rural communities 
in the aggregate bear socio
economic similarities to urban 
centers; yet individually they vary 
widely, almost to the point of uni
queness. 

The foregoing propositions sum up the 
reality of contemporary rural Canada. 
Implicit in this description is the fact 
that rural Canada has been incor
porated in the modern industrial 
milieu. Thus the problems, expecta
tions and needs of rural communities 
are mostly similar to those of urban 
areas: they require prosperity, stabili
ty, equity and a sense of control over 
their destinies. Of course, there are 
qualitative differences and threshold 
distinctions between urban and rural 
needs; but, all in all, these are varia
tions on the same themes and are not 
reflections of two separate universes. 
This is an important conclusion to bear 
in mind when turning our attention to 
issues of rural development in Canada. 

Rural Problems and Strategies 
Empirical facts about problems of 
rural Canada are indisputable. Rural 
communities lack employment oppor
tunities, and suffer from inadequacies 
of housing, health, education, transpor
tation and other necessary services. 15 

Despite a near consensus on facts, opi
nions differ about their relative signi
ficance and meanings. Three broad 
perspectives are brought to bear upon 
empirical facts in interpreting them. 

1 Developmental Perspective 

According to this point of view, rural 
communities are lagging in economic 
and social development. Compared to 
urban areas they are poor, deficient in 
public facilities, and burdened with 

social and political dependency. Im
plicit in this perspective is the notion 
of equity across the national settle
ment system and an assumption about 
the relevance of urban norms to rural 
situations. 
This perspective is rooted in the com
munity development approach which 
relies on aided self-help for local 
development. In Canada, at the federal 
level, this approach has been institu
tionalized in the rural development 
programs of the Department of Re
gional Economic Expansion (DREE). 
Through federal-provincial agree
ments, programs of agricultural sup
port, infrastructure development, rural 
labor pools, winter works, village con
solidation, etc., have been instituted 
for the depressed regions. The basic 
thrust of these programs is to refur
bish rural communities so that they 
become viable and vigorous elements 
of the modern Canadian settlement 
system. 

2 Resource Perspective 

National awareness about the finite
ness of natural resources is casting 
rural communities in a new r6le. View
ed as custodians of the nation's natural 
resources, they are being promoted as 
forebearers of conserver ethics-a r6le 
into which they are being inducted 
unenthusiastically. An economical use 
of these resources in the national in
terest is the overriding principle of this 
perspective. It guides the interpreta
tion of rural needs and determines 
priorities of public programs. 
A concrete manifestation of this view 
point in contemporary times is the con
cern with the loss of agricultural land. 
According to Canadian Land Inven
tory data, only 77 million ha (8%) of 
Canada's land is suitable for field crops 
and an additional 42 million ha (5%) is 
fit for pasture. 16 A loss of about 1/3 to 
1/2 million ha of agricultural land by 
the year 2000 is projected to be possi
ble. This loss has come to be regarded 
as a serious national concern and has 
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become a major touchstone in deter
mining what is or is not good for rural 
areas. 

3 Urban Growth Perspective 

Another outlook that underlies many 
descriptions of rural communities is to 
regard them as 'hinterlands,' 'satel
lites,' or 'outposts' of modern cities. 
Today's cities are not only economi
cally dependent upon their surround
ing countryside but also they have to 
draw upon rural land, water and 
human resources for supply of utilities, 
disposal of waste, transmission of 
energy, and space to expand. In this 
perspective, problems of rural com
munities are either manifestations of 
inadequate integration, or a necessary 
stage in an evolving metropolitan sys
tem. Thus, rural needs are viewed as 
the requirements of accommodating 
expanding suburbia. 
The foregoing brief description of three 
perspectives points out how the same 
fact can give rise to two opposed inter
pretations and prescriptions. For ex
ample, it may be a fact that not enough 
new houses are being built in rural 
communities. But this fact will be 
viewed as a problem in the rural devel
opment perspective and as a solution 
to the problem of agricultural land 
depletion in the resource perspective. 
At this juncture, it may be asked 
whether all three perspectives have the 
same standing, or is one more encom
passing than the others. There is no 
unequivocal answer to this question 
because this is a matter of values and 
assumptions. The resource, and even 
the urban perspective, give precedence 
to national and regional priorities. On 
the other hand, the rural developmen
tal perspective proceeds by making a 
locality the starting point for realizing 
national (system's) well-being. Our pro
bes of the nature of contemporary rural 
Canada suggests that rural com
munities are caught in a double dilem
ma. On the one hand they have been in
corporated into the urban milieu; on 
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the other they are not full partners in 
metropolitan opportunities and facili
ties. They lack political power to in
fluence decision-making and are defi
cient in resources to solve many pro
blems. Their smallness makes them at
tractive places to retreat to, but their 
economic dependency and social trun
cation drive away the energetic youth. 
These findings suggest that disparities 
of power and economic exchange be
t ween rural and metropolitan 
(periphery-center) sectors are sources 
of rural problems. To remove condi
tions which perpetuate these dispari
ties must be the overall goal of the 
rural development strategy. This 
means that rural perceptions, needs, 
and objectives should be the primary 
criteria to define rural problems. This 
observation brings us closer to the 
rural development perspective. 
This does not mean that objectives of 
resource conservation or urban devel
opment are to be overlooked. It is 
basically an affirmation of the plan
ning precept that development must 
proceed from the grassroots upwards. 
A community development process 
must begin with the needs of the com
munity, but it incorporates supra-local 
objectives as it proceeds. Regional and 
national goals are internalized by com
munities and thus become items on 
local development agendas. This is an 
illustration of the process by which 
resources or urban development per
spectives will be incorporated in an 
evolving rural development perspec
tive. We will return to this theme in a 
later section of the article. 

Rural Planning Practice Today 
Rural planning appears to be widely 
practiced in Canada if one takes a 
broad view of the term planning. First, 
provincial and federal agencies of 
health, welfare, education, agriculture, 
etc., offer programs specifically for 
rural areas. For example, there are sub
sidies for doctors locating in underser
viced rural areas, grants for rural in-



dustries, soil conservation projects, 
and so on. These are examples of sec
toral planning to meet rural needs. Se
cond, there is area development plan
ning primarily pursued in the mode of 
urban and regional planning. This form 
of planning is addressed to a communi
ty as a whole and not to any one sector 
of a locality. Being anchored in the 
tradition of city planning, it tends to 
focus on the physical development of a 
community and thus is reduced to a 
kind of sector planning, i.e., planning 
for land uses. There are many am
biguities about this mode of planning. 
Its intent is comprehensive and multi
sectoral but its practice tends to be 
confined to regulating land uses and 
promoting physical development. 
Both types of planning essentially seek 
to promote national and provincial ob
jectives, though in different ways. For 
example, most of the provincial health 
ministers were building hospitals and 
clinics in rural areas during the expan
sionary mood of the 1960s and are now 
closing many of those for reasons of 
economy. CMHC has been funding 
housing for elderly in small centers, 
but since 1978 this program has been 
discontinued due to the budgetary 
squeeze. In expanding or retrenching 
these programs, national and provin
cial objectives have remained para
mount. Local priorities have received 
little consideration. Impacts of these 
programs on local communities are 
often as disruptive as beneficial. A 
village may get a hospital but may be 
denied a more urgently needed housing 
subsidy for the elderly. The provision 
of a clinic for one rural community may 
signal the demise of others in com
munities which had an equal claim for 
such a facility. The point is that a plan
ning process which purports to max
imize provincial or national welfare 
may bring benefits to some rural com
munities but it may not necessarily set 
in motion a process of rural develop
ment. 
The incongruity of local versus provin
cial or national objectives takes many 

forms. It may appear as a direct con
flict between a sectoral measure and 
local needs, as in the case of Ontario's 
noise abatement legislation. Its noise 
restrictive provisions conflict with 
farmers' need to use farm machinery in 
the evenings or at night. Much more 
pervasive are contradictions of inter
sectoral program priorities. For exam
ple, a housing ministry may aid hous
ing development in a rural community, 
whereas a ministry of environment 
may, independently, restrict installa
tion of water and sewage facilities. A 
ministry of industry may promote 
tourism in a locality, while a highway 
agency may deny it access to a 
highway. A current example in this 
regard is the stringent farm pollution 
control legislation being proposed in 
Ontario which farmers allege will drive 
them out of business, despite the avow
ed provincial policy to preserve family 
farms and agricultural land. 17 These 
tugs and pulls of sectoral programs are 
particularly deleterious to small com
munities. They lack diversity of 
resources and organizational depth to 
absorb such contradictions and to 
counteract shortfalls in the provincial 
or national programs. 

Rural Community Planning and Its 
Limitations 
The process, formalized in the provin
cial planning acts, is a form of rural 
community planning. It is locally in
itiated and administered. In scope, ap
proach, and methods, this form of plan
ning is essentially 'city planning' ex
tended to rural areas. Development in 
this context means building of houses, 
roads, commercial establishments, 
etc., and other additions to a communi
ty's physical stock. Public involve
ment in this development takes the 
form of enacting official plans, land use 
policies, zoning and building by-laws 
and capital works programs. General
ly, these practices are standardized for 
all communities of a province, irrespec
tive of their size and need. 
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1 Objectives of Rural Community 
Planning 

Although today's rural community 
planning is proclaimed to be com
prehensive in scope, in practice it is 
limited to land use and physical infra
structure planning. The physical bias 
of city planning has often been lament
ed by informed observers, 18 but this 
approach applied to rural communities 
becomes doubly dubious. On one hand, 
it fails to be comprehensive in identify
ing local problems and seeking their 
solution. On another, it applies percep
tions and procedures forged in cities to 
rural land issues which are fundamen
tally different. 
In most rural areas, land is not scarce, 
neighborhood externalities are not so 
interlocking and pervasive as in cities, 
and scale of development is small. 
Land is a resource in many primary ac
tivities such as agriculture. It is not 
merely the location, but also the phy
sical characteristics of land that are 
important for rural economic ac
tivities. Rural land use planning is not 
usually an exercise in mediating be
tween competing land uses. 19 It is 
more a matter of reconciling neighbor
ing uses (e.g. country houses and 
farms) and promoting ecologically 
sound land use practices. 
Davidson and Wibberley observe that 
rural land problems are not simply pro
blems of the use of land, but they arise 
from the way in which a use is practic
ed. 20 The operational aspects of land 
uses become more important in sparse
ly settled rural settings than the uses 
per se. Thus, planning that primarily 
aims at establishing land use zones and 
institutes rigid subdivision regulations 
often compounds local problems. This 
is beginning to be realized in many 
countries of the western world. Plan
ning controls in England are proving 
to be a burden for the countryside. So 
ludicrous can the situation be that 
planning permission may be obtainable 
for quartering horses, but may be 
denied to house their caretaker. 21 
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Canadian planning experience has also 
cast serious doubts about current prac
tice of rural community planning. 22 A 
recent review of Ontario's Planning 
Act calls it a flawed perspective for 
small communities.23 

2 Means as Ends 

A serious limitation of land planning 
forged in cities is the rigidity of its in
struments. At the core of this approach 
is the notion that the public role is 
limited to regulate and, sometimes, to 
guide the development and use of real 
estate. Thus, official plans have come 
to be statements of policies and pro
grams assigning activities and uses to 
land. Zoning by-laws, subdivision regu
lations and development control pro
cedures translate these policies and 
programs into implementable public 
actions. As these instruments are 
given legislative authority, they ac
quire a life of their own. They have 
become the touchstone by which the 
'planning problems' of a community 
are defined. Absence of an official plan 
or zoning by-law itself is often taken to 
be the problem of a locality. What were 
meant to be solutions to problems have 
been turned into problems of localities. 
This is the state of rural community 
planning. 
What is surprising about this planning 
approach is the durability of its in
struments. Rural land use concerns 
have gone through two broad phases in 
the past decade. In the late 60s and 
early 70s, control of 'strip develop
ment' and sprawl were the planners' 
concerns. Provincial ministries of com
munity planning applied various pres
sures to rural communities to have of
ficial plans and zoning by-laws in the 
name of preventing strip development. 
In recent times similar plans are being 
thrust upon rural communities to con
serve farm land. 24 

These instruments are essentially 
symptoms of a highly standardized 
and ritualized planning approach. It 
does not matter that a community is 



not experiencing any sprawl, or that 
only ten building permits per year are 
being issued, or that it has only class 
three or four farm land; the planning 
machine keeps on grinding out official 
plans and zoning by-laws which seldom 
vary from one locality to another. 
What is an elementary principle of 
planning: to begin the process by 
assessing local needs and by analyzing 
causes of problems, is the first to be 
sacrificed in this approach. Whether a 
community needs a health center or an 
industry to employ its youth is a ques
tion that cannot even be raised in the 
present mode of planning. In this ap
proach to planning by institutional 
definition, community needs can only 
mean requirements for developing and 
using land. Yet even in matters of land 
use, this approach is rigid and preemp
tive. 
Rural land problems are very different 
and require more flexible approaches 
which focus on how activities are car
ried out on the land and not on what 
the activities are. A case in point is the 
experience of the Greater Vancouver 
Regional District's rural planning ex
ercise. Planners discovered to their sur
prise that farmers did not perceive the 
absence of agricultural zones as im
pediments to their continuation of far
ming. Instead, they viewed practices 
and policies of many public agencies to 
be the cause of their difficulties. 25 

3 Responsiveness to Local Needs 

It is obvious that rural planning as pre
sently practiced in both sectoral and 
community contexts is organized as a 
'top-down' process. Rural planning has 
become a mode of channeling national 
concerns, often fads, through local 
communities. Periodic waves of na
tional concerns, e.g., economic develop
ment, environment and energy conser
vation, agricultural land preservation, 
etc., sweep through planning institu
tions defining their priorities and per
ceptions for a while, to be replaced by a 
new wave. Rural planning, and even ur-

ban planning, has been caught in these 
whirlwinds of concern. 
Earlier, we found that rural communi
ties as a group have many parallels to 
urban areas in socio-economic 
characteristics. This means they de
mand adequate health, educational, 
recreational and employment oppor
tunities. Overall, rural development 
has to be a process of providing and 
managing a set of common public 
goods and services. We also found that 
there is a high degree of differentiation 
and individuality among rural com
munities. This means that the envisag
ed process must be flexible and open to 
allow innovative solutions to indivi
dual problems. 
At this point, I shall pull various 
strands of the preceding discussion 
together and formulate some tentative 
conclusions about the state of rural 
planning in Canada. The following pro
positions articulate the main findings 
of this section. 
(a) The present process of rural com

munity planning is so institution
alized that it works from the top 
down. It is essentially built on pro
vincial and national perceptions 
about the nature of rural problems 
and it enforces their priorities and 
solutions on local situations. 

(b) Rural planning is being practiced 
in two forms as: (i) sectoral pro
grams of health, education, agri
culture, environment, etc., and (ii) 
community planning focussing on 
land use controls. Both of these for
mats are fairly standardized. The 
former is both partial and limited 
in scope. The latter promises to be 
area-wide and community-oriented, 
but it is increasingly a vehicle for 
enforcing provincial policies for 
rural land development. Both 
forms of rural planning are usually 
oblivious to particular local needs 
and peculiar circumstances. 

(c) Rural planning has been buffeted 
by changing national and provin
cial policies and fads. 

(d) Rural planning should be essential-
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ly a process of development from 
below. It should begin by organiz
ing a community so as to identify 
its own needs and objectives. From 
this base, it can proceed to recon
cile national, provincial and sec
toral objectives with the local 
priorities. 

(e) Rural planning must be a flexible 
process which may follow common 
procedures but which must also 
allow wide variation in the content 
and approach of plans. 

To highlight further the scope of the 
envisag~d rural planning process, a 
model is proposed in the following sec
tion. This model incorporates the 
lessons that the preceding review of 
contemporary practice have suggested. 

Model for a Rural Planning Process 
The preceding section suggests that 
rural community planning as presently 
practiced contravenes many basic ten
ets of a rational planning process. It 
has turned out to be a process of imple
menting federal or provincial policies 
through local communities. Since local 
communities lack resources, they tend 
to embrace most of the offerings to ob
tain something rather than nothing. 
A rural planning process should begin 
with an understanding of local needs, 
assessment of local priorities and stock 
taking of local financial, organizational 
resources. The primary focus of such a 
process should be to match a communi
ty's needs and objectives to federal and 
provincial programs. A local planning 
process should allow scope for choos
ing, modifying and rejecting offerings 
of higher levels of governments. It 
should build on the positive, unique 
characteristics of local communities. 
Most of all, it should ensure that op· 
portunities and public goods are 
equitably distributed. These features 
can be incorporated in the planning 
process in a number of ways: (i) by 
decentralizing decision-making; (ii) by 
allowing local initiative; (iii) by 
building flexibility and adaptability in-
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to federal and provincial programs; (iv) 
by increasing block grants rather than 
standardized programs; (v) by helping 
local communities to evolve their own 
planning apparatus. 

These features do not merely imply 
home rule for local communities-they 
require a substantial administrative 
change within federal and provincial 
bureaucracies as well as a redefinition 
of public responsibility at various 
levels of government. The envisaged 
process of planning could be a form of 
community development following a 
cafeteria approach wherein local com
munities might pick and choose pro· 
grams and services offered by higher 
levels of government to suit their 
needs. Figure 1 presents a model of 
such a planning process. It begins with 
the animation and reconciliation of 
conflicting interests within a communi
ty through community organization, 
and leads up to formulation of coor
dinated sectoral policies and programs, 
drawing upon the advice and resources 
of higher levels of government. In this 
form, the process of planning would 
lead to 'five-year development plans' 
rather than conventional official plans. 
To describe the proposed planning pro
cess, I will briefly outline its four 
phases and subsume relevant issues 
under respective headings. Whether 
viewed as 'bounded' or 'comprehen
sive' rationality, planning is essential
ly an intellectual process of conscious
ly matching appropriate means and 
ends. 26 It is therefore appropriate to 
organize the following discussion 
under four headings, each of which re
presents a phase of the planning pro
cess: 

1 Analyzing problems, identifying 
needs and formulating objectives. 

2 Assessing and mobilizing resources 
and identifying constraints. 

3 Designing and choosing policies and 
programs. 

4 Implementation and feedback. 



1 Analyzing Problems, Identifying 
Needs and Formulating Objec
tives 

Problems, needs and goals of a com· 
munity are not waiting to be plucked 
by a planner. They are seldom easily 
identifiable and though they are often 
intensely felt, typically they are buried 
under conflicting claims, motherhood 
statements and unarticulated feelings. 

Figure 1 
Proposed rural planning process 

They have to be brought out by arous
ing and mobilizing a community. 
In the course of discovering and defin
ing a community's needs and objec
tives, divergent interests are bound to 
come to the fore and trade-offs among 
them have to be worked out. Most of 
the rural communities in Canada are 
divided along one or other lines such as 
old residents us. new arrivals, locals us. 
ex-urbanites. Usually the differences 
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are not about what are needed or what 
are problems, but about how to provide 
for them. There is a fair degree of con
sensus about the needed facilities and 
services. Various studies of rural com
munity needs have come up with 
similar lists of requirements, e.g., em
ployment, health, public transport, 
housing, education, etc. 27 . Usually it is 
not the priority of a need that divides a 
community; rather it is how a need is to 
be fulfilled. One group may insist on 
giving priority to a health center, and 
the other may agree with health as a 
need but may want only a travelling 
clinic in order to keep down taxes. A 
small-town mayor articulates this 
theme succinctly: 'Everybody tells us 
what our problems are. We know our 
problems. We want to know what to do 
about them. '28 

In a small community, direct participa
tion of citizens in formulating objec
tives is the most effective means of re
conciling various interests. Various su
pra-local concerns such as 'pre- serva· 
tion of agricultural land,' 'protecting 
the environment,' or 'making provision 
for urban expansion' are absorbed by 
local communities and they become 
part of local ethos. Overall, defining 
community needs and objectives is a 
self-reinforcing process. Consensus on 
a basic issue and success in resolving it 
strengthen a community's confidence 
and induces competing interests to 
compromise for the collective good. On 
the other hand, an initial failure can 
abort the process of community 
organization and result in long-lasting 
cleavages. This is why planners 
operating in such situations should be 
especially skilled in community 
development. 

2 Mobilizing Resources and Identify-
ing Constraints 

Materially and technically, rural com· 
munities are heavily dependent upon 
provincial and national resources and 
advice. The effectiveness of a rural 
planning process lies in its success in 
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tapping these resources. Almost 
parallel to the process of defining a 
community's objectives, steps must be 
taken to prepare an inventory of pro
vincial and national programs, grants 
and aids available in relevant sectors. 
This inventory of public programs also 
indicates the scope of aid from higher 
levels of government and limits of such 
aid. This is a specialized task which re
quires knowledge of governmental pro
cedures and regulations which has 
been poignantly described as grants
manship. This task requires profes
sional assistance, and financial assis
tance may be required from higher 
levels of government. Some experi
ments along these lines have produced 
encouraging results. The East Texas 
Council of Government program of 
planning aid to small communities is a 
case in point. 29 

Apart from providing help in planning, 
provincial and national agencies 
should so organize their programs that 
localities may be able to modify them 
to suit their particular conditions. 
There should be continual assessment 
of impacts of public programs and ac
tions on small communities. Special at
tention has to be given to cross-im
pacts of sectoral programs operating in 
a community. The U.S. Housing and 
Urban Development Department's 
Task Force on Rural and Non-Metro
politan Areas has come to the same 
conclusions. 30 

3 Designing and Choosing Policies 
and Programs 

Rural planning should not only define 
ends of the process, but should also 
forge appropriate means out of the in
stitutional resources it 'draws upon. 
After choosing an approximate 'means' 
from the national and provincial pro
grams, the rural planning process must 
rework these 'means' to meet local re
quirements. This is where institutional 
predispositions present the biggest 
problems. 
Rural planning should be conceived in 



the development planning tradition 
and not as land planning alone. Its pro
grams and projects must focus on 
issues that are locally significant. Sites 
and services may be given priority 
where required, but the process should 
equally be available to address pro
blems of human resource development, 
provision of housing for the elderly, 
welfare, organization of recreational 
services and so on. 
In matters of land use, planning rural 
areas needs different treatment. As 
Hodge says, the planning instruments 
should be (i) consistent with the scale, 
nature and pace of development, and 
(ii) consistent with the administrative 
capability of small communities. 31 For 
example, rural communities may not 
need to have territorially defined use 
zones or elaborate development control 
measures. Land uses could be regu
lated through performance standards. 
Some experiments along these lines 
have demonstrated the effectiveness of 
this approach. 32 A variation on this 
mode of land planning is the approach 
devised in Huron County where, in
stead of zones, sectors of the county 
were designated for a specific activity 
defined as the perspective. Within each 
perspective area, the designated acti
vity will get precedence over other 
uses.33 

There is another approach to Canadian 
rural planning which has remained 
submerged under regional develop
ment efforts. This consists of pro
grams and procedures to provide in
frastructure for small communities, 
eliminate marginal farms, establish 
alternate job opportunities, and even 
relocate populations from isolated set
tlements into viable centers. Most of 
this work has been done by DREE 
under its program of developing de
pressed regions. No consistent metho
dology for this form of planning has 
evolved; yet its multisectoral approach 
perhaps deserves to be examined. 
By emphasizing a development plan
ning approach, instead of statutory 
community (read city) planning, the 

rural planning process will have the 
capacity to promote innovative solu
tions to rural problems. It could pro
mote use of electronic technology e.g., 
T.V. monitors for long distance medi
cal consultation for medical care in 
remote areas where doctors are reluc
tant to locate; closed circuit television 
and video-taped lessons to reduce long 
bus rides to schools; car pools 
established through computer mat
ching, and so on. These examples are 
meant to illustrate the types of solu
tions that are within the realm of 
possiblity for the integration of rural 
areas in the mainstream of the national 
life. This is the direction towards which 
rural planning must look, i.e., innova
tive, situationally relevant programs 
and projects. 
The noteworthy aspect of this phase is 
that the final plan consists of a set of 
proposed sectoral actions which are im
plemented by respective provincial or 
national agencies. Rural communities 
lack local organizations to implement 
various proposals. Planning for rural 
areas thus becomes a process of pro
posing a sequence of actions for provin
cial or federal agencies to follow. All in 
all, the planning process in rural areas 
functions as a mode of reconciling 
ongoing developmental actions of the 
higher levels of government with local 
needs and conditions. Obviously, its 
success presupposes a receptivity on 
the part of higher level public agencies 
to the local suggestions. 

4 Implementation and Feedback 

Planning is a continous process. Once a 
plan of action begins to be implemen
ted, its impact on a local community 
has to be monitored. Is a project pro
ducing the intended results? What un
intended consequences are flowing 
from it? Do the results call for a re
examination of the program or even ob
jectives? These are the issues that con
tinually arise in the implementation 
phase. The rural planning agency acts 
as the coordinator of multiple pro-
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grams and a monitor of results. It is an 
intelligence function which is insepar
able from planning for the future. 
A rural planning process relies on na
tional and provincial sectoral agencies 
for implementation. For example, a 
rural plan may propose the building of 
a health care center in a community, to 
be built and managed by the provincial 
health ministry. Rural planning be
comes an active mode of seeking and 
adopting such assistance. It provides a 
deliberative framework for 'filtering 
down' of public facilities and services. 

Conclusions 
Rural communities need jobs, houses, 
transport, recreation facilities. These 
needs arise in highly differentiated 
combinations. Rural communities are 
also subject to national demands for 
environmental and land resources and 
to requirements for urban expansion. 
Recently issues of agricultural land 
preservation and environmental pro
tection have captured attention in na
tional forums as problems of rural 
development. Yet these are national 
needs, projected on rural communities 
and they may or may not be applicable 
in each situation. 
The rural planning process begins by 
reconciling these perceived needs with 
the felt needs of a community. It ap
pears that rural planning has to be a 
process and not a statutory procedure. 
It must be conceived in the mode of the 
community organization process. 
Rural planning relies on higher levels 
of government for resources. Its pro
gram of action should tap various 
ongoing public projects. But these 
linkages with higher levels of govern
ment should be chosen according to 
local priorities and should offer the 
scope for adapting their offerings to 
local conditions. 
Rural planning should not be viewed 
merely as land use planning (a la city 
planning). It should be regarded as 
development planning which offers 
solutions to local problems, including 
those of land use regulations. Institu-

120 Rural Community Planning 

tional approaches which blanket an en
tire region with standardized programs 
and procedures (e.g., official plans or 
zoning by-la:ws) can be detrimental to 
the interests of many rural communi
ties. They neglect differences among 
small communities and inhibit innova
tive solutions to local problems. Rural 
programs must be custom-made to the 
extent possible. 
For land and resource planning, there 
should be emphasis on innovation and 
relevance. Performance standards in
stead of zoning by-laws, transfer of de
velopment rights rather than develop
mental zones, negotiation instead of 
legalistic controls are some of the con
crete suggestions that need to be ex
plored for rural land use planning. 
Similarly, innovation must be encour
aged in the provision of health, educa
tion and recreational needs: for exam
ple, use of electronic hardware. All this 
assumes that rural communities 
should exist as viable modern com
munities on their own and not as the 
recipients of standardized facilities and 
services trickling down the urban hier
archy. Rural planning must make this 
possible. 
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The Impact of Non-Farm Development on 
Agriculture: A Synthesis* 
C.R. Bryant and l.H. Russwurm 

Introduction 
From time to time, the issues involved 
in the interaction of non-farm develop
ment and agriculture have received 
considerable attention. Such a phase is 
currently being experienced in Canada 
where opinion is divided into very dif
ferent groups: 'Ontario has more good 
producing land at this stage in history 
than ever before,'1 as opposed to 'We 
are convinced that ... if this trend is 
not stopped, we shall undermine our 
future food-producing capabilities and 
our position as an important exporter 
of food.' 2 Such controversy is not uni
que to Canada; it existed, for instance, 
in the U.K. at the time of the Scott 
report3 and continues today4 and the 
U.S. has also provided an arena for 
similar debate. 5 Both the values held in 
agricultural resources and the facts 
concerning impact are debated. 
The unfortunate result of polarization 
of opinion is disregard for alternative 
perspectives. Some balanced perspec
tive is needed between the 'alarmist' 
perspective of dwindling food produc
tion resources on the one hand, and the 
complacent perspective of 'no concern' 
on the other. The purpose of this article 
is therefore threefold: first, to focus at
tention on two of the principal issues, 
food production and amenity, by con
sidering the various dimensions of the 
arguments for and against concern for 
the impact of non-farm development 

* The authors would like to thank Professor 
R.R. Krueger, University of Waterloo, On
tario, and Dr. R.H. Best, Wye College, 
University of London, England, for their 
helpful comments and criticisms of an earlier 
draft of this paper. 
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-both accretionary or city-growth and 
scattered non-farm residential develop
ment-on agriculture; second, to utilize 
a simple conceptual framework which 
helps clarify the different issues in
volved; and third, to draw a number of 
conclusions from this synthesis and to 
discuss briefly their implications for 
management of our agricultural re
sources. The basis for the synthesis is 
derived from reviewing past literature 
and also from the authors' collective 
experience in research and teaching in 
this topic both in Canada and Western 
Europe. The focus is Canadian, 
although a number of points of com
parison and contrast are made with 
U.S. and West European experience. 

Values in Agricultural Resources 
Although the debate about the ade
quacy of agricultural resources has 
been concentrated mostly on the land 
resource, it should not be forgotten 
that agricultural production requires 
more than just agricultural land. Land 
possesses immediate agricultural value 
only when it becomes incorporated into 
an agricultural production system; 
agricultural resources include people, 
capital, the supporting service infra
structure, and climate, just as much as 
land. The long-term value of the agri
cultural land resource resides in its 
quality as a renewable resource. With 
sound management, agricultural land 
can produce in perpetuity. People and 
land in a symbiotic relationship can 
constitute a self-maintaining agricul
tural production system. 
The agricultural land resource possess
es some values that can be attached 
strictly to the production of economic 



goods and economic services. Included 
in the former are both food and non
food items such as certain industrial 
raw materials, and nursery and sod 
production; and included in economic 
services are the use of farm resources 
for such enterprises as the boarding 
and feeding of horses, the development 
of shooting preserves, and providing 
farm holidays for urbanites. Values 
associated with these economic goods 
and services are obvious; they are 
items that enter into the marketplace 
and provide a return to the farmer, 
and, as such, confer value on the 
farmland and farm assets generally. 

Another dimension to the economic 
value of agricultural resources, albeit a 
difficult one to quantify, is that of the 
link between agriculture and other sec
tors of the economy. Other enterprises 
that may be affected by changes in the 
agricultural resource base include food 
processing and marketing, and 
machinery and fertilizer production. A 
recent estimate, for instance, suggests 
that approximately one-third of 
Canada's employment is directly and 
indirectly linked to agriculture. 6 Fur
thermore, our agricultural resources 
are also valuable for the export of 
agricultural goods which contributes 
significantly to balancing our foreign 
exchange accounts. 

In addition to values related to im
mediate economic production, there are 
others which are much more difficult to 
judge. There is, for instance, a long
term 'value' inherent in the potential of 
the resource which affects the possibili
ties of alternative resource allocations 
at some future time. The value of such 
potential lies at the heart of the argu
ment of the advocates of farmland con
servation. Yet because it is elusive in a 
quantifiable sense, it lends itself easily 
to emotional invective. 

Furthermore, the agricultural land re
source produces certain amenity 

values in terms of other 'goods' that 
enter either incompletely or not at all 
into the economic system. Some in
dividuals may derive recreational 
benefits from their use of agricultural 
land; in the case of hobby farms, this 
can yield an economic value for the 
land via competition with other poten
tial users. However, agricultural land 
also supports a more general 'good,' 
that of landscape amenity and 'rural 
character.' Landscape amenity in
cludes biological diversity, and 'rural 
character' may include the nature of 
the rural community that is supported 
as well as the potential for offering 
alternative lifestyles. These elements 
may be highly valued by society, and 
are features that currently loom large 
in planning within many West Euro
pean countries. 7 Such values reflect a 
desire to conserve the 'heritage' of the 
past contained in the agricultural land
scape. 8 

It is often forgotten, however, that this 
general amenity good is incidental to 
the productive agricultural system 
that supports and maintains it. Since 
the agricultural system is a dynamic 
one, some of the evolving farm assets 
which give and maintain agricultural 
values in the land may well conflict 
with this amenity function, e.g., silos 
versus architectural heritage in a nu
cleated farm settlement structure, or 
red wooden barns compared with 
modern steel barns. Troughton9 argues 
that although Ontarians have a poorly 
developed image of their countryside 
as an amenity resource, this image 
determines what urbanites expect of 
the countryside. Whatever this image, 
it will be the underlying basis for 'any 
human action to protect, conserve, or 
enhance the system and manage it as a 
valuable resource.'10 

The discussion of the various perspec
tives in the following section centers 
on two of the 'values' discussed in this 
section, that of food production and 
that of amenity. 
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Perspectives on the Impact of Non
Agricultural Land Use Development 
on Agricultural Resources 

The Food Production Issue 
In terms of urbanization-agriculture in
teractions, this issue has received most 
attention. A useful conceptual frame
work is obtained by differentiating bet
ween direct and indirect impact. Direct 
impact is used here to refer to the 
direct removal of land from its 
agricultural functions, an essentially 
negative impact. Indirect impact is us
ed to cover those interactions between 
non-farm elements and the remaining 
agricultural structure which lead to 
modifications in the agricultural sys
tem, either in terms of inputs, product
mix, or potential adaptability of the 
agricultural system. Furthermore, it is 
important to recognize that these in
direct impacts are not wholly negative 
for agriculture. Many indirect impacts 
may certainly be viewed as such: such 
negative indirect impacts do not of 
themselves lead to the functional 
removal of land from agriculture 
(except in extreme circumstances) but 
can be viewed as increasing the costs of 
farming and thus reducing the resis
tance of agriculture to subsequent 
development pressures. A literature 
review suggests that the non-farm 
development-agriculture debate has 
focussed primarily upon these negative 
impacts with only minimal considera
tion of any potential positive interac
tion.11 Munton, in a broad-based re
view of research into agriculture in 
metropolitan areas, suggests that 
quite apart from a relative neglect of 
any positive interaction, much re
search has underestimated consider
ably 'the extent to which farming is 
responding to important technological 
and managerial innovations, intro
duced in order to meet changing 
market demands, unrelated to metro
politan influences.' 12 Particular consi
deration is therefore given to the posi
tive aspects of non-farm development-
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agriculture interaction and to the non
metropolitan forces in the discussion 
that follows. 

Direct Impacts: The issues that will be 
discussed here are the actual amount of 
land being withdrawn for non-farm 
purposes, and the significance of this 
loss of productive capacity for the 
balance-of-payments situation, the ac
tual volume of food production, and 
future production possibilities. 
Empirical evidence on the actual 
amount of land withdrawn is not easy 
to come by. Even base line information 
varies from source to source: for in
stance, recently compiled data derived 
from assessment records by the On
tario Ministry of Agriculture and Food 
indicate that 16.81 million acres of 
farmland were being farmed in Ontario 
in 1976 and an additional 2 million 
acres could be brought into production 
if needed. This contrasts with Canada 
Census information for 1976 which 
shows that Ontario has a total of 15.47 
million acres of farmland of which 4.4 
million acres are unimproved and 2.06 
million acres are in woodlots. Certain
ly, most sources indicate a decline in 
farmland acreage. Over the 1941 to 
1966 period,13 Ontario lost 4.56 million 
acres of farmland, a reduction of 20.4 
percent of the total land included in 
farms. Based on the 1971 definition of 
a census farm, 14 Ontario lost a further 
13.2 percent of its farm acreage bet
ween 1966 and 1976, the reduction in 
farm acreage being 10.5 percent for the 
1966 to 1971 period and 3.1 percent for 
the 1971 to 1976 period. 
The interpretation of such data, how
ever, presents a major problem. A 
decline in acreage indicates only that 
the land managed within census farms 
has declined. Some land has been con
verted to non-agricultural uses, but 
also, other land has simply been 
reallocated to afforestation uses or 
become abandoned. Indeed, if we in
spect census data for the 1961 to 1971 
period for regions based on the 22 
CMAs of Canada (Table 1), we note 



Table 1 
Selected aspects of change in Canadian population and agriculture, 1961-1971, for regions 
based on Census Metropolitan Areas (CMAs) 

CMA Based % Change in % 1961 Census % Change 1961-1971 
Region1 CMA Popula· Farmland 

tion Classed Total Farm Improved Farm Average Farm 
1961-1971 Improved Area Acreage Numbers Size (acres) 

Toronto 36.9 75.4 ·19.0 -19.5 ·22.0 3.9 
Montreal 23.8 74.0 ·17.3 ·14.7 ·27.6 14.3 
Windsor 19.1 92.3 · 7.0 ·4.2 ·22.5 20.5 
Hamilton 24.3 80.1 . 8.4 · 5.7 ·19.5 14.4 
Regina 23.7 81.8 · 0.2 5.6 ·15.0 17.5 
Winnipeg 13.4 77.3 · 2.5 0.7 ·20.3 22.5 
London 26.2 77.5 · 3.9 0.4 ·17.0 15.3 
Quebec 26.7 51.7 ·32.8 ·25.4 ·36.5 5.8 
Edmonton 37.8 67.0 5.8 14.3 ·11.2 19.2 
Calgary 44.5 58.7 · 6.2 2.2 ·11.3 5.9 
Saskatoon 32.2 77.5 0.3 4.1 ·19.1 23.9 
Kitchener 46.4 81.1 ·10.1 · 9.6 ·16.8 7.6 
Ottawa-Hull 31.8 58.1 ·21.2 ·18.9 ·31.4 14.8 
Thunder Bay 9.8 36.8 ·34.3 ·18.9 ·50.7 33.5 
Sudbury 22.0 40.1 ·40.0 -37.9 ·50.5 21.6 
Chicoutimi 4.8 51.4 ·27.3 ·23.7 ·40.0 21.5 
Victoria 25.7 39.1 ·24.0 ·22.7 ·25.9 2.6 
Halifax 15.1 22.0 ·34.0 ·14.7 ·43.0 15.8 
St. John's 23.5 49.9 77.4 ·14.4 ·43.0 204.5 
Saint John 8.8 26.5 ·32.5 ·28.3 ·42.5 17.4 
Saint Catharines 17.7 82.3 ·13.4 ·12.3 ·16.5 3.7 
Vancouver 30.9 72.3 · 9.7 · 4.6 · 9.8 0.0 

1 Defined on the basis of 1971 Census Divisions so that a Census Division is included in a particular region pro· 
vided it falls wholly or mostly within a 25 mile radius drawn from the center of the principal CMA city for 
CMAs of less than 1 million in population and within 35 miles from the edge of the principal city area for 
CMAs of over 1 million in population. 

Source: Bryant, Farm-Generated Determinants of Land Use Changes in the Rural-Urban Fringe in Canada, 
1961-1975, Tables 3.2 and 3.10. 

that the relative rate of removal of land 
from agriculture has been greatest in 
those areas where urban population 
growth has been small such as around 
the Maritimes' cities, and Northern 
Quebec and Ontario cities. Much of 
this land loss relates to land that is un
competitive agriculturally and which 
has simply become abandoned. South
western Ontario, by contrast, contains 
very little abandoned farmland near its 
cities, even near Toronto15 But in the 
Atlantic provinces, abandonment is a 
complex ongoing process near urban 
areas and elsewhere, only partly 
related to the economics of farming. 16 

A major factor is the generally low pro
file of agriculture in the economy of the 
Atlantic provinces; as Nowland notes, 
'Social and economic barriers to 
greater productivity help to explain 

why so much farmland in the region is 
producing far short of capacity.'17 

Similarly, recent research in the U.S.18 

has also emphasized that much of the 
cropland withdrawal in urbanizing 
areas of the U.S. must be attributed to 
the impact of changing technology and 
increased productivity in other areas 
resulting in 'economic obsolescence' of 
part of the cropland base, rather than 
to direct urban impact. 
Turning to the significance of land lost 
from agriculture, advocates of 
foodland conservation will point out 
the importance of agriculture to the 
Canadian balance-of-payments situa
tion. This is undeniable; in 1976, with 
cash farm receipts valued at $9. 7 
billion, agricultural exports were 
valued at $4.1 billion while agricultural 
imports were valued at $3.3 billion. 19 
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The Canadian share of world markets 
in such commodities as wheat, oats 
and barley has declined progressively 
in recent years, but such changes 
basically reflect international competi
tion, policies of our major competitors 
in international markets, and, as some 
would argue, the pricing policies of the 
Canadian Wheat Board."2° It is clear 
that any search for simple explana
tions of relationships between ur
banization, volume of agricultural pro
duction, and volume of agricultural 
land input is doomed to failure. 
Concern over current food production 
volumes is also a difficult stance to 
argue from for advocates of farmland 
preservation. In the U.K. in the early 
1950s, for instance, concern was voiced 
over the replacement of food produc
tion capacity lost to urban develop
ment. In the 'balance sheet' approach 
that developed, 21 one of the counter
acting forces was the production of 
food items from the gardens of residen
tial development. Indeed, it was 
argued that the value of production 
from a garden was generally higher 
than that of the land if incorporated 
within some more 'normal' agricultural 
pursuit owing to the relatively high in
tensity of garden production: food for 
thought! 
Research in Canada has not taken this 
into consideration although note has 
been made of the possibilities; 22 while 
it may be a relatively insignificant fac
tor in any case, it does serve to 
highlight the complexity of the issues. 
It can be argued that any loss in food 
production capacity is more than com
pensated for by technological and 
structural change in agriculture. The 
classic counterargument against con
·cern is that if a real problem existed, 
food prices, and indirectly agricultural 
land prices, would be increasing dra
matically which would in turn act as a 
signal to reduce the amount of land be
ing removed from agriculture; 23 

however, this argument can be deflated 
according to the extent that govern
ments intervene in food prices, thereby 
keeping them relatively depressed 
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compared to non-food items. Further
more, whenever international trade 
dominates the market forces in an agri
cultural sector, the impact of farmland 
loss upon domestic prices would likely 
be minimal. 

A significant and related point con
cerns the existence in many Wes tern 
countries of serious overproduction 
which represents an embarrassing fact 
for the advocates of foodland conser
vation. Overproduction was a fact of 
life in the Canadian cereal economy24 

during the late 1950s and 1960s; and 
overproduction of dairy produce has 
plagued Canada, especially Ontario, 25 

as well as countries in the European 
community, during the 1960s and 
1970s. The U.S. government has long 
paid farmers in some areas not to pro
duce; and although this program was 
suspended in 197 4 as demand in
creased, it was reinstituted in 1977 as 
food surpluses again developed. The 
acreage of U.S. cropland planted dur
ing the 1960s varied around the figure 
of 335 million acres; when the program 
was lifted in 197 4, the acreage rose to 
361 million acres. 26 

This situation is partly due to the 
tremendous increase in productivity 
experienced in agriculture in the past 
three decades, related to technological 
change (e.g., improved crop varieties, 
fertilizer applications, mechanization) 
and to structural change in agriculture 
(e.g., farm consolidation and amal
gamation). In the U.K. for instance, 
Best27 has estimated that, while 
agricultural land lost to urban develop
ment has amounted to 1 percent of the 
agricultural land resources per decade 
recently, the volume of agricultural 
production has increased by 20 percent 
per decade. Similar increases in food 
production have occurred in Canada. 
The physical volume of output increas
ed at a rate of 2.3 percent annually 
from 1950 to 1969,28 although this rate 
is expected to decline to about 0.5 per
cent over the next twenty-five years. 29 

Much of this increase in physical pro
duction has resulted from increased in-



puts of cheap fuel, machinery, fer
tilizers, and pesticides. 30 Economic 
productivity, however, although hav
ing increased at an annual rate of 0.3 
percent from 1962 to 1973, has ceased 
to increase as the costs of inputs have 
risen rapidly.31 It is interesting to note 
that in Ontario, where urban pressures 
are presumably high, the annual rates 
of increase in agricultural productivity 
and overall level of production were 
0.75 percent and 1.93 percent respec
tively between 1961 and 1974.32 

Concern over the impact of farmland 
loss upon future food production possi
bilities represents the core of the whole 
debate, since it is tied into the poten
tial or quality of the renewable agricul
tural land resource. As pointed out 
earlier, it is difficult to argue with the 
complacent argument of 'no concern' 
simply by referring to actual food pro
duction volumes. The conservationist 
approach based on the potential of the 
land resource involves arguing that the 
conversion of top quality agricultural 
land is an irreversible process that is 
wasteful of a productive resource, since 
the unfettered development or market 
allocation process functions on the 
basis of short term economic values in 
land and not in terms of longer term 
societal values. 
Some shifts in land use cannot be 
regarded as irreversible since the 
potential of the resource is still main
tained intact, e.g., golf courses and 
other extensive forms of recreational 
use. The same point can be made for 
some parts of the agricultural sector 
engaged in the production of non-food 
items, e.g., nursery production and sod 
production. However, within normal 
planning horizons, the irreversibility of 
much of the agricultural land being 
converted to built-up use is a fact of 
life. It is the quality of this land being 
lost to irreversible urban development 
that is of greatest concern. 
It is true that the overall loss of land 
represents a very small proportion of 
our total agricultural land resources. 
Williams et al 33 estimate that 

Canada's national population will in
crease by 11 million over the period 
1976 to 2000; if all this increase were 
housed at moderate urban densities of 
6500 per square mile, then something 
of the order of 1 million acres of land 
would be required. This amounts to on
ly 0.3 percent of the current agri
cultural land base of just over 297 
million acres. 34 Similarly, Hart35 

points out that only 9.5 million acres, 
or 0.2 percent of the U.S. continental 
land area, would be needed to accom
modate an additional urban population 
of 50 million at the relatively low built
up densities of 3500 per square mile. 
Although the proportion of land esti
mated to be lost is small, there is an 
important quality dimension involved. 
In Canada, we have a large agricultural 
area, but only a very small proportion 
is top quality agricultural land. 36 Fur
thermore, a large proportion of the top 
quality land is coincident with the loca
tion of our major urban areas. This 
point is illustrated in a recent compari
son of the spatial association of urban 
population and of census farmland 
rated agroclimatically;37 it is noted 
that the 'best' 5 percent of our farm
land is located in Census Divisions con
taining 50 percent of our urban popu
lation. The best land from a climatic 
standpoint is therefore subject to the 
greatest urban pressures; moreover, 
this same land is dominantly of classes 
1 to 3 soil capability-the land capable 
of supporting the widest range of 
crops. This poiht has also been empha
sized for Ontario, Quebec, and the 
Atlantic provinces in other mono
graphs, 38 as well as for Canada as a 
whole.39 

This relationship between good quality 
agricultural land and urban pressures 
is hardly surprising since many Cana
dian cities have developed in areas that 
are the best endowed for supporting 
agricultural settlement and activities. 
In addition, the relationship that de
veloped between the cities and 
surrounding agricultural areas en
couraged intensification of agriculture 
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in such areas. Hence, though improved 
land accounted for 63.7 percent of total 
census farmland in Canada in 1971, on
ly 10 of the 22 CMA regions listed in 
Table 1 had a proportion of improved 
farmland less than this national 
average, and only 2 of the top 7 CMAs 
in terms of percent growth in CMA po
pulation from 1961 to 1971 were 
similarly characterized. The three lar
gest CMAs of Vancouver, Montreal, 
and Toronto alone accounted for over 
50 percent of the total CMA popula
tion in 1971; all three are located in 
areas of high quality agricultural land 
resources. It is no wonder then that ur
ban development is strongly oriented 
to good quality land-it would be diffi
cult to conceive of any other situation. 
It is this fact which lies at the root of 
so much concern in Canada; the largest 
metropolitan areas are regions having 
lands of the widest agricultural produc
tive capacity which can produce more 
efficiently than lands of more limited 
potential. Valid as this conclusion is, 
one can only note that while a theore
tical solution would suggest the 
development of urban populations in 
other types of environment, such a 
solution is unlikely under current 
circumstances. One might envisage, 
alternatively, attempting to increase 
the density of development but this 
raises a question about life-styles. Cer
tainly, densities of development have 
decreased; Gierman40 notes that the 
urban area population density of Cana
dian cities over 25,000 in population 
declined by 6 percent from 1966 to 
1971 and that for every increase of 
1000 people in the urban area over this 
time period, 172 acres of rural land 
were converted to urban uses. It is 
interesting to note, however, that the 
highest density of development or the 
lowest rate of conversion per 1000 
population increase was for Vancouver 
at 70 acres, with Toronto in fourth 
position at 88 acres. Greater densities 
of development require changes in liv
ing space preferences, and, if these 
occurred, might well increase pressures 
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on the countryside-and farming-for 
recreational provisions. 
In some ways, a more serious accusa
tion of 'urban development' has been 
that it appears to exhibit a preference 
for the better quality land. Research 
from many parts of the world has sug
gested that this is so because of the 
lower costs of taking over flat, level, 
well-drained land for housing.41 How
ever, clear-cut evidence is hard to come 
by. Some limited evidence for the 
Halifax-Dartmouth area42 seems to 
indicate that the costs of development 
on poorer land do not appear clearly 
prohibitive; rock outcrop might be 
considered a serious impediment to 
development, but it was estimated that 
the costs of residential development 
were only between $300 and $500 more 
per capita, at densities of 20 people per 
acre, when 70 percent rock outcrop oc
curs as compared with only 10 percent 
rock outcrop. In any case, the evidence 
given for the contention that develop
ment prefers good agricultural land 
has never been unambiguous, since (1) 
the mere fact of better quality acres be
ing lost as opposed to lower quality 
acres may only reflect the better quali
ty land resource base of the area in the 
first place; and (2) such figures omit 
consideration of the fact that some 
poor quality agricultural land is not 
available for development because of 
other planning constraints, e.g., flood 
plain land, environmentally 'sensitive' 
areas in some regions, and certain 
scenic resources such as the Niagara 
escarpment area. Furthermore, some 
evidence suggests that some types of 
non-farm development are attracted to 
poorer quality areas because of the 
relationship to certain scenically 
attractive features in some areas; this 
is the case with certain types of 
'country residential' development. 43 

The above discussion has emphasized 
the inevitability of much of the conver
sion of prime agricultural land, unless 
successful regional development can be 
encouraged in what appear to be rather 
less appealing environments. It is 



against this background that we will 
consider the indirect impacts of non· 
farm development on agriculture, 
which have been identified elsewhere 
as being of potentially greater signi· 
ficance than the direct impact of land 
lost.44 

Indirect Impacts: Krueger45 in 1959 
suggested that, in the Niagara fruit 
belt, for every 1 acre developed, an· 
other 2 acres were ruined to all intents 
and purposes for agricultural produc· 
tion by the indirect impacts of non· 
farm development. The same reasoning 
lay behind Crerar's gloomy prognos· 
tication46 in 1961 that, if urban 
development continued unfettered, by 
the year 2000 about half of the contem· 
porary agricultural area of Southern 
Ontario could be written off. The main 
dimensions of this indirect impact in· 
elude the effects of an uncertain farm· 
ing environment, land speculation, 
non-farm ownership of land and its 
ramifications, high property taxes for 
farmers, and incompatibilities between 
agricultural and non-agricultural land 
uses. These indirect impacts occur 
both at the edge of built-up areas and 
in the rural hinterland. However, we 
are more in the dark about the real 
magnitude and extent of these indirect 
impacts, than for direct impacts such 
as actual loss of agricultural land. In
deed, many of the comments in the ex
isting literature are not based on em· 
pirical evidence. 
The imminence and fast rate of non· 
agricultural land use development in 
some areas were at the root of a 
number of attempts to model this fac· 
tor and its effects upon agricultural 
investment. The first, and best known, 
attempt was that of Sinclair47 in 1967 
who argued that where there was con· 
tinued and rapid urban development, 
the value of agricultural land for agri· 
cultural purposes would be declining. 
Where extreme doubt existed about 
the future of agriculture, 'negative' 
values were hypothesized for certain 
types of agricultural investment such 

that abandonment of the land might 
even ensue, and, at the very least, a 
decrease in the intensity of cultivation 
would arise. In a subsequent develop· 
ment of this thesis and model,48 it was 
argued that Sinclair's suggestions 
were too general; even Sinclair himself 
had admitted that evidence existed 
showing increases in certain inten
sively grown enterprises in areas of ur
ban expansion as well as decreases in 
other types of intensive enterprises. 
The principal contribution of this 
subsequent model concerned dis
tinguishing between types of intensity, 
the suggestion being that only enter
prises characterized by a high level of 
'fixed' or 'sunk' investment would be 
seriously affected in terms of con
tinued investment. The classic exam
ple would be the planting and/or 
renewal of orchards in which a sub
stantial period of little or no produc
tion exists before trees begin produc
ing significant volumes. However, 
even this needs qualification with the 
development of dwarf trees capable of 
yielding commercial crops within four 
years; such trees could thus be grown 
in 'urban zoned' land areas expected to 
be used, say, after fifteen to twenty 
years. 
The actual extent of this uncertainty 
impact has yet to be documented ade
quately. An inspection of land market 
data around the Ontario cities of Kit
chener, Waterloo, and Cambridge49 for 
the 1966 to 1971 period revealed a 
remarkably sharp drop-off in terms of 
the incidence of land sales from 
farmers to developers, real estate peo
ple, and builders as distance from the 
cities' edges increased. Apart from 
some transactions attached to the 
smaller settlement nodes in the region, 
the area of greatest incidence extended 
no more than five miles from the cities' 
edges and frequently was much less 
than this. Furthermore, recent field 
work in the Paris, France,50 region, 
suggests that first, while the uncer· 
tainties relating to urban development 
are very real, such uncertainties are 
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very restricted geographically, and se
cond, that there are other factors of 
uncertainty that are just as important 
for farmers' investment decisions. 
These other factors include the rate of 
return for agricultural products, the 
degree of local involvement in land use 
planning, and planning generally. 
These generalizations are considered 
appropriate to Canadian experience, 
and detailed field work with farmers in 
the Regional Municipality of Waterloo, 
Ontario, supports the similarities. 51 

Even though we have argued above 
that the areas of extreme negative con
ditions ·may be limited in geographic 
extent, the way in which we handle 
such areas is viewed with interest by 
the remainder of the agricultural pro
fession; what happens there today may 
occur somewhere else tomorrow. Fur
thermore, it is clear that land use deci
sions made in the planning process 
may alter materially the level of farmer 
expectations about the future in an 
area. It has been argued that firm 
delimitation of urban growth areas will 
reduce the level of expectations for ur
ban growth in designated non-growth 
areas.52 However, it is important to 
identify realistic urban growth boun
daries. If such areas are overbounded, 
the inevitable occurs-needless dis
investment in agriculture and reduced 
potential of the agricultural system. 
The continued and still unresolved ur
ban boundaries issue in the Regional 
Municipality of Niagara exemplifies 
this problem. 53 

The non-farm ownership of farmland, 
sometimes associated with land specu
lation, has also been considered as hav
ing a negative impact on farm struc
ture. The principal thesis concerns the 
impact on land prices. 54 Increasing 
non-farm ownership of land in general, 
and farmland specifically, is held to 
have an inflationary effect upon land 
prices, 55 pushing the expected value of 
farmland far beyond its value for agri
cultural purposes. Thus, it becomes in
creasingly difficult for farmers to buy 
farmland. This makes it difficult for 
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new farmers starting up, and for other 
farmers to increase the size of their 
holdings in order to remain com
petitive, especially in terms of techno
logical change. Undoubtedly, this is a 
common phenomenon, and farmland 
has passed into the hands of non
farmers not only on the edges of cities, 
but also in remoter areas, such as Grey 
County, over 100 miles north of Toron
to in the area south of Georgian Bay.56 

However, from a long-term perspective 
on agricultural structure, the non-farm 
ownership of farmland is not wholly or 
even necessarily a negative phenome
non. Much of the farmland acquired by 
non-farmers may be rented back to 
farmers, thus relieving them of the 
necessity of tying up large amounts of 
capital in what may be unnecessary 
ownership of expensive land. This ad
justment is reflected in the increasing 
number of farms whose owners include 
rented land as a normal part of their 
operations. Renting has become a sig
nificant method of increasing farm 
size. As part of a national scale 
analysis, a significant relationship was 
found 57 between population increase 
and increases in rented farmland in the 
Kitchener-Waterloo region. These two 
variables were strongly and positively 
associated with increases in farm size. 
It is known from other evidence58 that 
the area closest to the cities in the 
Waterloo region is characterized by an 
extremely high non-farm ownership of 
land, so that much of the increase in 
farm size here has occurred through in
creased rental of such land. 
Such a relationship is potentially bene
ficial in terms of farm structure, al
though there are also some potentially 
negative aspects. These latter relate to 
the degree to which the renting situa
tion is viewed as precarious by the 
farmer, who may begin 'mining' the 
soil if the lease is considered to be 
unstable. In Canada, this potentially 
negative aspect is aggravated by the 
shortness of farm leases generally 
(often on an annual basis) and by the 
lack of security both in terms of tenure 



and compensation for investment by 
the tenant. The situation in many West 
European countries is indeed quite dif
ferent; in France, for instance, recent 
legislation has been passed in an at
tempt to encourage more non-farm 
ownership of the land in order to 
reduce the need for farmers to commit 
capital to the land. In return for an 
eighteen-year lease, the owner is entitl
ed to a higher rent than permitted 
under the shorter leases (generally of 
nine years) and is exempt from succes
sion duties on a significant portion of 
the capital invested in such land. Un
doubtedly, non-farm ownership of 
farmland can create problems, parti
cularly in instances of land speculation 
leading to leapfrog development which 
spreads uncertainties and/or expecta
tions over a wider area; but it is equally 
clear that it is not a wholly negative 
phenomenon. 
Non-farm development, especially of 
the scattered type of residential de
velopment, has also been held to create 
problems in terms of property taxa
tion, and conflicts due to incompatibili
ties. The property taxation issue, 
although an old one, is not extensively 
documented. As country residential 
development spreads and intensifies, 
there is an obvious demand increase for 
certain public services, even though 
some types of people who move to the 
countryside may shun these in their 
quest for a rural lifestyle. The overall 
increase in demand, however, requires 
incurring additional municipal costs; 
the apparent problem is that the in
crease in revenue from taxation of non
farm residential properties often has 
not been sufficient to cover such costs. 
The permanent farm population may 
have to carry an unfair proportion of 
the tax burden compared to the 
'newcomers.' Evidence is sparse, 
although it generally points in this 
direction. 59 Standardization of assess
ment practices has helped reduce the 
problems of inequity, but the basic pro
blem of bearing the cost of increased 
demand for services remains. Various 

methods of tackling this issue have 
been tried, 60 but the simplest is that of 
rebates on farm taxes, as practised in 
Ontario today. The pooling of some 
costs on a regional basis may also help 
alleviate some of the burden. However, 
even with a 50 percent tax rebate, it 
has been found recently61 that farmers 
in Glanbrook Township, part of the 
Regional Municipality of Hamilton
Wentworth, were still paying 1.6 times 
more for similar services (not including 
regionally provided educational ser
vices) when compared with non-farm 
residential owners. 
Incompatibilities between agricultural 
and non-agricultural land uses range 
from the difficulties of operating a 
farm in an area where roads and utility 
corridors fragment the farmscape and 
farm layout to incidents of theft and 
vandalism. Areas around Vancouver, 
for example, have been identified 
where the difficulties of farm operation 
due to such incompatibilities may be 
extreme. 62 Other incompatibilities also 
exist, as between non-farm residences 
and intensive animal husbandry enter
prises, especially because of odor pro
blems. These lie at the root of attempts 
to maintain minimum distances be
tween such uses, and even to the exclu
sion of some uses in certain areas. 
From a planning perspective, the pro
blem with all these incompatibility 
issues is the frequent assumption that 
because conflicts can be observed, an 
incompatibility must always exist. For 
some land uses, incompatibility with 
some types of agriculture may be inevi
table, short of some major technolo
gical change, e.g., hog farming and a 
country residence or restaurant. But 
for other uses, one cannot ignore the 
existence of thresholds in the genera
tion of incompatibilities. One may 
argue, for instance, that a certain level 
of non-farm development, e.g., country 
residential development, presents no 
conflicts with agriculture and that 
beneficial relationships may even 
develop, e.g., greater community 
viability and more integration of farm 
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and non-farm people. It is only after a 
certain level or rate of development has 
been exceeded that conflicts really 
develop. Moreover, while hard evi
dence does not exist, it is likely that 
'even with firm urban boundaries and 
no sprawl, some city folks will drive 
out into the country to reap what the 
Lord has provided! '63 Indeed, it is sug
gested that country residents are 
unlikely to steal from the neighboring 
farmer who would normally let them 
have some fruit cheaply if asked and 
who most likely ploughs out their lane
way in the winter. 
The concept of a threshold notion for 
numbers of country residences gener
ally creates problems for land use plan
ning in that it suggests that a far more 
flexible, though less clear-cut, ap
proach needs to be taken to such 
development. Standard minimum lot 
sizes and separation of land uses do not 
capture the complexities inherent in 
the developing countryside of today. 
Some approaches to planning in rural 
areas in Canada tend to emphasize the 
separation of non-farm and agricul
tural uses because of assumed incom
patibilities, 64 thereby following earlier 
patterns of planning for urban areas. 
But separating uses does not ensure 
that many of these incompatibilities 
will disappear. In this article, we are 
not suggesting that incompatible uses 
do not exist in the countryside, but we 
are arguing that incompatibility 
should be established as real, im
mutable, and stemming from adjacen
cy before being used as an excuse for 
separating uses. Indeed, developments 
elsewhere seem to point towards 
greater integration of agricultural and 
non-agricultural elements as a means 
of eliminating some incompatibilities 
by fosterin! greater understanding on 
both sides. 5 

Closely linked with notions of thresh
old and incompatibilities are social and 
political impacts. At some level of 
country residential development, the 
number of exurbanite households will 
equal that of farm households. Initially 
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the contacts of the newcomers are 
primarily with the city. As time· 
passes, local institutions are used more 
and more. If the farm and non-farm 
groups work well together, rural insti
tutions such as churches, and service 
and recreation clubs, will have a 
stronger human resource base. If they 
do not work well together, conflicts en
sue although again this cannot be 
taken as a reason for separation of 
uses. Similarly in the political arena, 
once country residents exceed farmers 
in number, they may dominate the 
local council, or at least try to, with 
resultant conflict. In general, we would 
maintain that if the agriculture in
dustry can be retained in a viable state, 
and the increase of country residents is 
steady rather than sudden, the social 
and political advantages are likely to 
be greater than the disadvantages. 
In summary, it is clear that where all 
or most of these non-farm pressures ex
ist on the land, they may combine to 
present an environment fraught with 
difficulties for farm operations. What 
we have argued above is that the 
evidence suggests that such extreme 
conditions are relatively limited in ex
tent and are more characteristic of the 
few major metropolitan regions than 
the many smaller ones. The problem is, 
however, more complex in that even if 
these pressures were controlled, agri
culture might still experience decline. 
In effect, there are other pressures, 
some related to urbanization, others 
not, that may reduce the competi
tiveness of agriculture. One urbani
zation force is the attractive pull of off
farm employment; certainly, this pull 
historically has often provided the in
centive for agriculture to adopt labor
saving technology, and has at the same 
time permitted this capital substi
tution process to take place smoothly 
by allowing greater rates of farm amal
gamation or increase in business size. 
However, we can conceive of a situa
tion where the opportunity costs of 
farm labor, and the farm operator's 
labor in particular, are so high that 



agriculture is abandoned. While the 
land and climate provide the ecological 
basis for agriculture, if the people 
working the land cannot make a 
reasonable living in the context of their 
society, then saving the land resources 
becomes meaningless. The agricultural 
industry must be viable in terms of 
satisfactory returns on capital invest
ment and labor. Agricultural land use 
problems associated with urbanization 
pressures represent income problems; 
whenever farmers can earn enough to 
approximate urban incomes, agri
culture will stand a better chance of 
prosperity whether near cities or else
where. 

The Amenity Issue 

Agriculture, as noted earlier, provides 
or supports open space, and this func
tion has been valued highly in some 
countries. Open space can act as an in
tegral component in the shaping of 
metropolitan development; it may pro
vide opportunities for recreation, in
cluding the passive forms such as driv
ing for pleasure, and it represents to 
many, part of one's cultural and his
torical heritage. Agriculture, as the 
major private land use in most Cana
dian metropolitan regions, provides 
much of our non-formal metropolitan 
open space. In this context, the term 
open space is used in its broadest 
meaning, that of unbuilt-on land. Con
cern over the impact of non-farm 
development on the provision of the 
general open space function in Canada 
has been more characteristic of certain 
social groups and associations than of 
planning, although this concern is 
developing. In other countries, such as 
in the U.K. and in France, such func
tions are considered very important. In 
France, these concerns may be given 
more attention than the loss of agri
cultural land in the attempt to con
serve large agricultural areas, e.g., in 
the Paris region. The concern often 
becomes one of preservation of a cer
tain type of landscape rather than far-

ming as a business, a perspective that 
neglects to take account of the fact 
that the particular landscape involved 
is very much the product of the evolu
tion of the regional farming system 
and, as such, has to be viewed as sub
ject to ongoing change. A farming 
landscape is not a museum of the nos
talgic past. 

It is obvious, then, that conflicts can 
arise between the necessities of farm 
investment and the preservation of a 
type of landscape. The problems are 
not insurmountable, but they do 
necessitate the consideration of the 
farm business perspective. If, indeed, 
we wish to preserve a type of landscape 
which entails costs to farmers, we 
should expect to pay for it. For in
stance, the steady disappearance of 
fence rows with their associated trees 
and shrubs is embedded in agricultural 
change as fields are enlarged to handle 
bigger machinery. But such fence rows 
provide habitats for rabbits, phea
sants, and other animals as well as aes
thetic relief for countryside viewers. 
If the public, or some section of it, 
wishes to maintain this amenity which 
has an economic cost to the farmer, 
then the cost must be borne, or else we 
must be content to voice feelings as ex
pressed in the following plaintive plea: 
'Our precious brook trout headwater 
streams are fast disappearing from the 
landscape of Southern Ontario. We've 
ditched and dammed them and strip
ped away their protective covering of 
vegetation. How long will it be before 
they're nothing but a thing of the 
past?'66 Since most such streams flow 
out of hilly and springfed swamp 
sources and across farmland, the 
implications are clear. If we wish to 
keep them as a thing of beauty as well 
as a fisherman's paradise, the public, 
and not only the farmer, must bear the 
cost. How one works out means of 
compensating farmers for protecting 
such areas is a difficult issue. Ontario 
has grant systems for drainage, 
woodlot improvement, and pond 
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building; there seems to be no reason 
why grants could not be made for 
protecting certain amenity resources. 
Such grants exist in Great Britain. 67 

For instance, farms receiving such 
grants, depending on the purpose, 
could be identified by signs; public ac
cess could then be permitted without 
further request. 

A recent study of urbanization-agricul
ture interactions68 noted four goals in
herent in the desire to preserve 
agricultural land. One goal is the need 
to maintain the capacity to supply food 
for world markets; but the other three 
reflect the amenity issue: farming as a 
pastoral ideal, an ennobling lifestyle; 
farmland as an aesthetic resource; and 
farming as reflecting harmony between 
man's use of the land and the natural 
processes which occur on the land. 
Thus, we have a religious-type func
tion, an aesthetic function, and an 
ecological function as the farmer's non
economic contribution to society's 
overall welfare. It may well be that the 
non-economic function of the country
side is as important as the economic 
one of providing food and employment. 
These non-economic externalities of 
the countryside have been stressed 
elsewhere.69 Perhaps the word 'coun
tryside' more than anything else sums 
up the issue. The word evokes farm
land and cows, but also much more 
than that. In the long run, the amenity 
values may well be as important as the 
economic values of farmland; and the 
combined amenity value and the 
agricultural value of the land may well 
exceed that of the urban value custo
marily derived from the economically 
'best' use. The problem is, of course, 
assigning values to these amenity 
functions; it is probably illusory to at
tempt to do so, and a more important 
step would probably be to recognize 
such values explicitly and to insert 
them into the planning process as 
another dimension that should be con
sidered. 
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Conclusion 
We begin our summary by stating a 
number of points which arise naturally 
out of the previous discussion. First, it 
is clear that our knowledge of the 
magnitude or extent of the problems 
involved in the impact of no)i-agri
cultural land use development on agri
culture leaves much to be desired. Sec
ond, the loss of some good agricultural 
land has to be accepted as inevitable, 
unless some miracle occurs in terms of 
regional development. Third, the 
nature of the processes creating these 
problems indicates that some direct ac
tion or involvement is needed at the 
provincial level at the least-the agri
cultural system is a regionally interde
pendent one and thus what happens in 
one region can affect another. Fourth, 
the issue of 'who pays, who benefits' 
both in terms of the process of non
farm development and in terms of plan
ning decisions needs to be considered 
carefully. And finally, it must be accep
ted once and for all that agriculture is 
more than land; it represents a form of 
business organization and we should 
not forget the people and the capital in
volved. 
The implications of these points are as 
follows. While we do not understand 
the full extent of the problems, we may 
not be able to afford the luxury of 
waiting to act until we document the 
issues fully. This suggests an 'act now, 
understand later' approach, as illus
trated by the establishment of the 
British Columbia Land Commission in 
1973, which is at least a 'safe' one. The 
focus of the rationale for conservation 
of agricultural resources should be 
shifted firmly to the potential of the 
agricultural system rather than actual 
food production volumes. Yet if this is 
accepted, we must also accept the con
tinued and heavy support of agri
culture especially where overproduc
tion is a current problem; someone 
must pay, and it seems illogical to ex
pect a minority group-the farming 
community-to bear the costs of satis-



fying the majority of some future 
generation. 
Logically, there are two broad areas of 
concern that are involved in developing 
a planning framework within which 
agricultural concerns can be accom
modated: the first dealing essentially 
with city growth, the other dealing 
more with scattered or country resi
dential development. In relation to 
overall patterns of city growth, it is 
logical to accept the notion, already 
espoused by many,70 of identifying 
priority agricultural areas on at least a 
provincial basis. While the general 
identification of such areas would be 
based upon the presence of agricultural 
land resources, as was undertaken in 
British Columbia under the Land Com
mission Act of 1973, the detailed 
identification at the regional level 
must pay more attention to the farm 
organization, and not just to the extent 
of prime agricultural land. The identi
fication of such areas should be under
taken together with the delimitation of 
urban growth boundaries, and, as 
argued earlier, inevitably some good 
agricultural land will have to be sacri
ficed. The key issue involves, first, 
determining priorities in relation to ur
ban and employment growth on the 
one hand and agriculture on the other; 
and second, establishing the facts cor
rectly-how much population growth 
is likely over a realistic time horizon, 
and how much land is really needed? 
Such commitments are needed in order 
that the agricultural sector plans 
investments appropriately. The onus 
or burden of proof for the withdrawal 
of prime agricultural land should be 
placed firmly and squarely on the 
shoulders of those involved in develop
ment-the planners and the develop
ment industry; and consideration 
should be given to impact on the re
maining farm and agricultural service 
enterprises. 
The second broad area of concern re
lates to what, if any, type of non-farm 
changes should be considered for those 
areas outside urban growth boun-

daries; this problem is compounded 
where more than one type of agricul
tural zone might be identified. At issue 
is the whole matter of incompatibilities 
between land uses alluded to earlier 
and how non-farm development in 
rural areas affects farm viability. The 
easy, but naive, solution would be to 
exclude non-farm residential develop
ment from agricultural zones; apart 
from questions concerning the real 
magnitude of the incompatibilities, an 
important concern is the social accep
tability of restricting access to a cer
tain type of lifestyle. 71 In the recent 
Government of Ontario White Paper, 
72 it is suggested that severance appli
cations which might create rural resi
dential lots from existing farm proper
ties must not be allowed within zones 
of high priority agricultural desig
nation. It is further suggested that, 
apart from severances for farmer
related residential reasons, severances 
should be permitted only where they 
produce parcels which can be con
sidered as viable farm units. The impli
cation is that some test of farm viabili
ty is necessary in order to screen out 
applications for which justification in 
terms of the creation of another farm 
unit may represent a disguised at
tempt at producing a lot suitable for 
residential purposes. Viability cannot 
be measured only in terms of acres, for 
variation exists between different 
types of farming systems as well as 
land capabilities. 
Admitting regional variation in mini
mum acreages, what constitutes 
viability? In terms of a farm unit, both 
social and economic-technical dimen
sions can be suggested. First, social 
considerations suggest that a viable 
unit be able to provide a level of living 
acceptable to the farm family. Second, 
economic and technical considerations 
suggest that a viable unit should be of 
sufficient size to cover operating and 
maintenance costs of the operation, as 
well as covering land costs evaluated 
on the basis of agricultural use value of 
the land. While the economic dimen-
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sion is reasonably amenable to objec
tive analysis, the social dimension is 
not. 
Moreover, the White Paper contains an 
implicit value judgment concerning the 
nature of farms in that the emphasis is 
on farm units. This implied assumption 
ignores the existence of part-time farm
ing, which a mounting body of litera
ture has identified as a perfectly viable 
alternative lifestyle for increasing 
numbers of people. The agricultural 
operation of a part-time farmer may 
constitute an economic enterprise, 
generating a positive net return over 
costs, but may be of insufficient size to 
provide the sole income necessary to 
support a family. Are we willing to cur
tail this type of development which 
does not reduce the food producing 
potential of the land, and which seems 
capable of providing a siFificant 
stabilizing force in land use?7 

Furthermore, the viability of the agri
cultural area is also considered by the 
White Paper, in which emphasis is 
placed on setting aside large con
tiguous blocks of land as high priority 
agricultural areas. The implicit 
threshold notion of some minimum 
contiguous area of agricultural land 
contained in this recommendation is 
intuitively appealing, relating to some 
idea of the minimum size of agricul
tural community necessary to sustain 
support services. However, to use this 
as the reasoning behind identifying 
exclusive agricultural zones is debat
able. Some development, as argued 
above, may present no conflicts, and 
may in fact help support a more viable 
community base. 
The realization of the significance of 
the previous discussion requires a more 
flexible and finely tuned approach to 
dealing with non-agricultural land use 
development and agricultural inter
actions. Our countryside today is a mix 
of farm and non-farm uses existing 
together in the context of a not clearly 
understood value system. In relation 
to the urban growth-agricultural land 
issue, areas delimited for urban growth 
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should be reviewed regularly to take 
account, for instance, of changes in 
population and employment trends; in 
this way, the agricultural sector would 
be able to plan its investment more ef
fectively. A macro-scale of government 
involvement, certainly at the provin
cial level, is necessary to deal with the 
complex issues involved in identifying 
agricultural resource areas and urban 
growth areas. Finally, we must make a 
plea for more research into the poorly 
understood area of incompatibilities 
and the extent of the problems created 
for agriculture in order to provide a 
sound empirical basis for the ongoing 
debate. 
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Allotment Gardens* 

Reiner Jaakson and Grant R. Peart 

Introduction 
Use of urban open space for small-sca!e 
agriculture is not new. For example, m 
medieval cities, in spite of high popula
tion density, open spaces were often 
reserved for vegetable gardens, or
chards, and small domestic animals. 
Survival of cities under siege depended 
on internal food production. Today, by 
contrast, most urbanites depend on 
food imported over long distances and 
often from other climates. Yet, from 
medieval times until today, small-scale 
agriculture by urbanites has persisted. 
This article examines the history of 
allotment gardens in Europe and 
North America as one example of ur
ban agriculture; their development and 
purpose have varied consid~rablf ov~r 
time. The contemporary situation 1s 
then considered in terms of some Cana
dian users. Results of a survey of the 
National Capital Commission (N.C.C.) 
allotment gardens users in Ottawa
Hull who they are, and why they rent 
allot~ent gardens, provides this per
spective. 
Allotment gardens are defined as plots 
of land for cultivation made available 
for public use by a muncipality or other 
public or private agency. Users are 
'alloted' a plot, pay a fee, and usually 
sign a lease agreeing to conditions 
governing the use of the plot. 

* The authors thank the National Capital Com
mission for its financing of this study. Mr. 
Alan Ede of the N.C.C. was of invaluable 
assistance in the project. We are greatly in
debted to him for his support and encourage· 
ment. 
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Comparative Development Practice 
Britain 

Allotment gardens are perhaps more 
deeply entrenched in Britain than in 
any other country. While British and 
North American cities are different 
and thus preclude direct transfer of 
planning principles, nevertheless the 
wealth of British experience may be 
reviewed profitably. Legislation pass
ed in 1819 made it possible to lease 
allotment gardens for use by the poor 
and the unemployed. Many continental 
European countries follow~d the 
British example, and by the middle of 
the nineteenth century, municipalities, 
philanthropists, and factory owners 
provided allotment gardens for 
workers the poor, and the unemploy-

' ' ed.1 Allotment gardens were seen as a 
way to ensure social stability by pro
viding a link to the countryside that 
the workers had left, as well as a means 
of improving the quality of life. '2 Allot
ment gardens were also a distinct land 
use in early planned communities. For 
example, in Colonel Edward Akroyd's 
Coppley Model Village (1844) and 
Akroyden (1861), cottages were closely 
spaced with small allotment gardens at 
the edge of the village. In other pl~nn
ed communities, such as Port Sunlight 
(1888), allotment gardens were design
ed as 'courtyards' surrounded by row 
housing. 

By the late 1800s, mounting public 
pressure resulted in the Allotments 
Act of 1887, followed shortly by the 
first of a series of Small Holdings Acts 
(1892). By World War I, urban allot-



ment gardens were widespread 
throughout Britain, and demand far 
exceeded supply. Under the Defense of 
the Realm Act of 1916, urban open 
spaces such as parks, playing fields, 
and undeveloped building sites were 
requisitioned and converted to allot
ment gardens to assure a food supply 
during the war. The railway companies 
also made land available for gardens, 
thus establishing the pattern of British 
railway allotments. Allotment gardens 
increased from some 600,000 plots in 
1913 to 1.5 million in 1918. During the 
Great Depression of the thirties, allot
ment gardens provided a needed source 
of food, and served to keep the unem
ployed busy. 'Stock' allotments where 
livestock could be kept were common 
during this period.3 During World War 
II, the British were encouraged to 
become urban allotment gardeners, 
with slogans such as 'Dig for Victory' 
and 'Hoe against Hitler.' After World 
War II, some allotment garden lands 
were used to rebuild war-damaged 
British cities, and some parcels were 
converted to other recreational uses. 
Three types of allotment garden land 
exist in Britain: first, permanent or 
statutory land purchased or otherwise 
permanently appropriated to allotment 
garden use; second, temporary land, 
destined ultimately for other uses; and 
third, private land in allotment 
gardens, owned and administered by a 
non-municipal, non-government au
thority. For example, allotment gar
dens were made available by the Bri
tish rail, the National Coal Board, and 
the British Waterways, and other plots 
were made available by private donors 
and corporations. 
In spite of the long history, the situa
tion today is far from ideal. A complex
ity of administrative bodies exists with 
very little or no coordination. A sur
plus of legislation exists which is out
dated, obscure, ambiguous, and is 
given widely differing interpretations. 
During the nineteenth century, na
tional legislation served to establish 
allotment gardens and improve the life 

of industrial workers. Today, however, 
legislation and its complex bureau
cracy serves only to negate what the 
earlier legislation had helped to 
establish. There is a feeling that much 
of the legislation should be replaced 
and that the management of allotment 
gardens should be administered pri
marily by local municipalities. 
The physical planning of allotment 
gardens, such as their location and site
design, is also deficient. The main cri
terion for location seems to be proximi
ty to the user's home and less consi
deration is given to soils, slope, ex
posure to wind, shade, adjacent land 
uses, etc. Site design is deficient, and 
physical facilities, such as surfacing of 
walkways, parking, toilets, and water, 
are generally inadequate. 4 Not surpris
ingly, the number of allotment gardens 
has diminished from 1.3 million in 1945 
to some .5 million in 1975. One allot
ment garden plot in five is vacant. 5 It 
is therefore difficult to estimate what 
the true demand would be for well
planned and efficiently served sites. 
For example, 'model' allotment gar
dens in good locations and with proper 
amenities are popular even though 
their rents are high. Also, recreation 
patterns have changed, and fewer 
British people today may regard allot
ment gardening as an attractive hob
by. 
Allotment gardens in North America 
differ from the British ones in three 
ways. First, allotment gardens here ex
ist more for recreation, and less for 
economic reasons. Historically, in Bri
tain the economic reasons have been 
quite important. Second, North Ameri
can allotment gardens are adminis
tered by local municipalities, with no 
parallel to the British national legis
lation. Third, the sprawl of North 
American cities and the greater depen
dence on the private automobile result 
in different location criteria for allot
ment gardens. Nevertheless, the 
British experience shows that allot
ment gardens must be of a high quality 
to attract users. During the wars or 
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depression, the economic need for allot
ment gardens quite likely overrules 
any deficiency in the quality of their 
administration or physical design. 
However, given free choice between 
many recreation alternatives in an af
fluent society, users are likely to be at
tracted only to allotment gardens of 
high quality. 

Continental Europe 

Allotment gardens in continental 
European countries usually are spon
sored by local municipalities and few, if 
any, examples exist of national legisla
tion of the British type. As in Britain a 
number of national organizations 
publish newsletters, promote national 
clubs, and hold meetings. Continental 
Europe experienced influences similar 
to those in Britain on allotment 
gardens: open space needs and allot
ment gardens in nineteenth century 
industrial cities, the impact of two 
world wars, and the Great Depression. 
However, important differences exist 
in allotment garden practices on the 
continent and in Britain. Even the 
European terms for allotment gardens 
to some extent reflect these differ
ences: 'garden colonies,' 'hut colonies,' 
'workers' gardens,' and 'small gar
dens.' The continental European exper
ience also suggests that allotment gar
den programs are more effective when 
administered by a local municipality. 

Allotment gardens on the continent are 
also unique in that many include a 
small structure, a modest chalet, or a 
one-room cottage. The size and cost of 
these allotment garden structures 
varies from habitable tool-shed to 
small house. The term chalet seems to 
define them best. Allotment garden 
chalets are particularly popular in 
Sweden, Holland, Germany, and 
Austria. In Vienna, for example, due to 
a housing shortage, allotment garden 
chalets are often occupied during the 
summer and, illicitly, even the year
round. Schemes such as cutting off 
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electricity for the winter months are 
only partially successful to prevent 
their year-round occupancy. The allot
ment garden chalet seems to serve 
recreation (and other) functions which 
combine urban gardening with owner
ship of a summer cottage. For apart
ment dwellers, the allotment garden 
chalet may even be a surrogate home: a 
scaled-down make-believe villa mim
icking the homes of the rich. 
Why have allotment garden chalets 
developed in continental Europe? 
European cities generally are quite 
dense, with row houses and apartment 
buildings being more common than sin
gle-family homes. Transportation 
relies more on public transit. Allot
ment garden chalets function as green 
refuges and primitive shelter-retreats 
offering a contrast to the generally 
dense housing developments. Being 
easily accessible by public transit, the 
chalets at the peripheries of the city 
provide relatively cheap recreation in 
convenient conjunction with apart
ment living, and demand only short 
minimum-time investments. Increased 
travel, ownership of recreation proper
ty at a lake, the seashore, or in moun
tains and other more affluent forms of 
recreation, may to some extent have re
duced the significance of the allotment 
garden chalet. Yet, the use of allotment 
garden chalets continues, and not only 
by those who cannot compete for more 
expensive forms of recreation, but also 
by the more affluent as a reflection of 
their affluence. 

North America 

Scattered community garden pro
grams existed in North America in the 
late 1800s and early 1900s. For exam
ple, in 1904, the public school system 
of Cleveland, Ohio, initiated a student 
gardening program which still exists 
today. Although, during the same 
period, many other cities established 
allotment gardens, nowhere in Canada 
or the United States were allotment 
gardens quite as prevalent as in 



Europe. Nevertheless, during the two 
world wars, idle urban land was con
verted to allotment gardens and the 
public was 'enlisted' both to produce 
food and to acquire a sense of partici
pation in the war effort. After World 
War II, most allotment gardens were 
returned to their previous uses, such as 
parks, and without the incentive of 
wartime patriotism and with relatively 
low and stable food prices during the 
decades following World War II, allot
ment gardens all but disappeared. A 
few remnants of wartime victory 
gardens remained in some urban parks, 
on vacant lots in inner city redevelop
ment areas, in senior citizens' com
munities, in veterans' hospitals, and on 
farms in rural-urban fringe areas. 
In contrast to those in Europe, cities in 
North America are sprawling, are ori
ented more to the automobile, and pro
vide many residents with private back
yard open spaces. The differences in ur
ban morphology suggest that it is un
likely that the European-style urban 
allotment garden chalet could have any 
significant function in North American 
cities. Nevertheless, with increasing 
average urban densities and a shift 
away from single-family home owner
ship, it is certain that North American 
city residents in the future will need 
new types of open spaces as sub
stitutes for the previous back-yards of 
single-family homes. Allotment gar
dens, therefore, have an important role 
to play, and a potential demand may 
even exist for allotment garden cha
lets. During times of hardship, the eco
nomic reasons for allotment gardens 
become important and the allotment 
garden chalet becomes a rational 
recreation investment, and certainly a 
considerably cheaper one than, say, the 
summer cottage. 

Renewed Popularity 
It is a pleasant surprise that in recent 
years in North America, there has been 
a resurgence in the popularity of allot
ment gardens. Of the complex reasons 
and trends, perhaps the more likely 

ones include the environmental move
ment of the last decade, with its asso
ciated back-to-nature desires; the 
small-is-beautiful philosophy; the 
popular psychology books, especially 
those on self-improvement; concern 
with physical fitness and exercise; and 
food fads and a growing awareness of 
natural foods and the importance of 
good nutrition. As well, in many Cana
dian cities there has been a jolting shift 
in the housing market to multiple
family developments and rental accom
modation, concurrent with a balloon
ing cost of living. Rising food prices 
have consistently accounted for a large 
part of the increase in the cost of liv
ing. 
Allotment gardens generally are made 
available by municipal parks and re
creation departments. In new towns in 
the United States, land for small 
garden plots is often offered as an 
amenity. For example, in Reston, 
Virginia allotment gardens exist on the 
right-of-way of an underground natural 
gas pipeline. In Canada, the develop
ment firm of Bramalea Consolidated 
has donated land to the City of Bramp
ton for allotment gardens. Moreover, 
in addition to serving community 
members at large, small garden pro
grams have been established with a 
particular user in mind, such as school 
children, senior citizens, public hous
ing tenants, and residents of poor inner 
city areas. 
For the elderly, gardening is viewed as 
a healthy, therapeutic activity. In the 
retirement community of Panorama Ci
ty near Olympia, Washington, vege
table gardens of twenty feet by forty 
feet, with free water and toolsheds, are 
provided; produce is sold at commun
ity garden fairs. Sun City, Arizona, has 
a seven-acre agricultural center of 161 
plots, with irrigation water. Youth 
gardens on school land are found in 
many American cities. In 1968, a 
Green Fingers project was started in 
the economically depressed and pre
dominantly black community of 
Albina in Portland, Oregon. The pro-
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ject is located on land owned by the 
Oregon State Highway Commission. 
In St. Louis, Missouri, the Human 
Development Corporation, an anti
poverty agency, operates an allotment 
garden program in low income, high 
unemployment areas. 
Allotment gardens and community 
gardens thus are common in many 
cities in Canada and the United States. 
The above illustrations are but a few 
random examples of a widespread 
movement toward urban gardens in 
the traditional sense, and of involve
ment in 'community gardens.' Allot
ment gardens are but one facet of an 
urban focussed 'green thumb' move
ment. In the United States, the term 
'community garden' -although often 
used as a synonym for allotment 
garden-has many additional connota
tions that cannot always be associated 
with the more traditional allotment 
gardens. 
In keeping with the strong citizen par
ticipation, almost activist, nature of 
the urban green thumb movement, 
there is an abundance of popular 
literature on gardening. For example, 
in one article the following steps are 
suggested as an agenda for establish
ing a community garden:6 

1 Get a group of people together who 
are interested in starting a garden 
project; 

2 Select an 'organizer'-someone 
who knows the ropes and can tie 
loose ends of a project together; 

3 Find a sponsor and borrow its 
organizational, legal, and political 
muscle; 

4 Find the land for the project. Va
cant lots, a factory or school yard, 
unused farmland, an industrial 
park, an underdeveloped subdivi
sion-all are good possibilities; 

5 Obtain rights to the property via a 
gift, lease, purchase, or land trust 
arrangement; 

6 Design and lay out the garden site. 
Outline individual plots, figuring 
the proximity to water and the 
need for fencing; 
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7 Inform the community that a site 
will be available and give informa
tion about how and when and 
where to sign up; 

8 Secure financial assistance, if need
ed; 

9 Establish the rules, regulations, 
and general operational policies of 
the program; 

10 Organize the overall supervision of 
the garden project, including the 
end-of-year clean-up. 

A number of support organizations, 
such as The National Association for 
Gardening, 7 act as clearinghouses for 
the American urban green thumb 
movement. (The sources for obtaining 
a number of the documents referred to 
are included with the footnote cita· 
tion.) State governments8 and univer
sities9 also publish newsletters and 
manuals on both gardening and com
munity gardens, and various research 
organizations, especially those investi
gating alternate technologies, have 
contributed to the community garden 
groups. 10 Some of the more active 
municipalities have also published 
reports on community gardens.11 Of 
the American federal agencies, the 
Bureau of Outdoor Recreation, among 
others, has published several reports 
on community gardens. 12 A selection 
of the literature on organic gardening 
and home gardening can also provide a 
wealth of information on, and linkages 
to, community gardens.13 Magazines 
and newsletters of the ecological
awareness movement and resource 
management are another useful source 
of information.14 

The N.C.C. Allotment Garden Pro
gram 
In Canada, the renewed popularity of 
allotment gardens was perhaps most 
evident initially in Ottawa-Hull, where, 
under the aegis of the National Capital 
Commission, an allotment garden pro· 
gram was established in April 1971. 
Earlier that year, while on a public 
radio talk show in Ottawa, the Chair
man of the N.C.C. remarked informally 



that the agency might introduce allot
ment gardens as a new public venture. 
The N.C.C. was soon engulfed with 
telephone calls from interested Ottawa 
area residents inquiring as to when the 
plots would be ready. An innocent com
ment on a radio talk show thus un
covered a considerable demand for an 
unexpected activity. Recreation plan
ners, who always struggle with the dif
ficulties of predicting the public's need 
and desire for various leisure-time ac
tivities, may take note of this incident: 
it may be a commentary on the limita
tions of demand surveys for recreation 
planning. 
In its first year, the program consisted 
of four sites and a total of 728 in
dividual plots. Three of the sites 
(LeBreton Flats, Pinecrest and Urban
dale) are in the city of Ottawa, while 
the fourth (Lucerne) is in Hull, Quebec. 
In the fall of 1971, a fifth site (Prince of 
Wales) was prepared for the 1972 grow
ing season and in 1973, a sixth site 
(Blackburn Hamlet) was added (Figure 

Figure 1 

1). Most sites have been expanded at 
least once since their inception. One 
site (Pinecrest) has been eliminated, 
while three new sites have been added 
to the program. The rental fee of $10 
was increased to $15 in 1979. In 1977, 
there was a total of 5,092 plots, but due 
to the removal of the Pinecrest site, a 
total of 4,015 plots existed in 1978. The 
popularity of the program has exceed
ed all expectations. 
A practical method was devised by the 
N.C.C. to locate and establish allot
ment gardens. The sites are selected on 
the basis of the rank order of three fac
tors: (1) suitable soil and drainage, (2) 
proximity to potential users, and (3) 
ease of road access and water supply. 
The allotment garden sites are 
surveyed in blocks of ten plots each 
(two plots by five plots); each plot is 
twenty-five feet by fifty feet (Figure 2). 
Steel stakes mark the corners of a 
block, and small wooden stakes locate 
the ten individual plots within it. The 
steel stakes are permanent, while the 

Location of allotment sites in the National Capital Region 
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Figure 2 
Typical N.C.C. site plan 

wooden ones are replaced after the site 
is plowed and disced by the N.C.C. 
Grassed paths, wide enough for service 
vehicles to collect garbage and waste 
plant material, divide the blocks. 
Where water is supplied from taps, 
outlets are positioned every two hun
dred feet; alternate water supply is 
from troughs. Gravelled parking areas 
are provided on the basis of one car 
space for every five plots and are 
separated from the allotment gardens 
by fences. Other facilities include por
table privies (one or two per site) and 
large wooden storage lockers (one 
locker per twenty plots). Each site is 
plowed by the N.C.C. in the fall and is 
disced, and, if necessary, harrowed, the 
following spring. 
Users apply in writing for plots, in
dicating their preferred sites. Return
ing users are given priority, and a 
system exists to allocate second 
choices on the basis of distance to the 
user's home. Renewal lease forms and 
lease agreements are mailed out in Oc
tober, for the coming year. Special 
allotment gardens are also made 
available to the elderly and the han
dicapped. For example, people in 
wheelchairs may use plots that consist 
of planting beds sided by corrugated 
steel and elevated two feet above the 
ground. These plots measure two feet 
by twelve feet, with water taps located 
at every second plot. 
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While the allotment garden program 
now seems to be permanent, the sites 
themselves are temporary. (The 
establishment of a permanent site is 
currently being considered by the 
N.C.C.) During the past few years, for 
example, the Pinecrest site with its 
1,410 plots has been phased out for a 
C.M.H.C. experimental housing pro
ject and has been relocated temporari
ly to Agriculture Canada land. The Ur
bandale site, with 1,049 plots, has been 
considered as part of a public transpor
tation artery. Quite reasonably, 
therefore, the N.C.C. has not invested 
major capital expenditures on its 
various allotment garden sites. This 
temporary nature of the sites precludes 
the development of European-style 
allotment gardening, with fenced-in 
plots, fruit trees and shrubs, shelters, 
and other public or private facilities. 

The User Survey of N.C.C. Allotment 
Gardeners 
A direct personal interview survey of a 
random sample of N.C.C. allotment 
gardeners was carried out to provide 
data on the socio-economic status of 
the users, their thoughts on the suc
cess and purposes of the program, and 
their suggested improvements to the 
program. The survey was designed to 
help make the findings transferable to 
other Canadian municipalities. A ran
dom sample of 110 was selected from 
the 4,086 users, stratified by six sites. 
After a letter was sent to each respon
dent, a telephone call was made to 
agree on a time and a place for the in
terview. A method to select alterna
tives was established to replace those 
who did not wish to be interviewed or 
who could not be contacted. After pre
testing, interviews in English and in 
French were carried out in 1975. 
Socio-economic profile data of the 
users help to indicate whether the allot
ment garden program caters to one 
specific segment of the population 
more than to others, as well as the ex
tent to which the data may be transfer-



able to other municipalities. In fact, a 
comparison of the profile data from the 
survey and Statistics Canada data for 
other Canadian cities suggests that 
many of the specific study results are 
not transferable without prejudice to 
other municipalities. Ottawa, as the 
federal capital and home to a very large 
number of civil servants, and the 
N.C.C. as a unique agency, render the 
data unique and limit the transferabili
ty of specific results to other Canadian 
cities. In spite of this limitation, how
ever, the general results are useful as 
guides to allotment garden policy plan
ning in other municipalities. It is with 
such general guidelines in mind that 
the survey results are discussed in the 
balance of this article. 
From the survey results, there are two 
obvious user types among N.C.C.'s 
allotment gardeners. A significant 
number of users are relatively new 
(recent) residents of Ottawa who are 
young, highly educated, white collar or 
professional workers, and who occupy 
high ranking, high income positions in
cluding many with the public services. 
This could almost be expected, given 
the composition of the population of 
the National Capital Region. A second 
and smaller number represents an 
older age group, generally with lower 
income and education and with a 
noticeably longer residency in the 
Ottawa-Hull area. There is another 
smaller group of users consisting of 
well established, highly educated per
sons who were natives of the region 
and have high ranking occupations and 
high incomes. From the data collected 
in this survey, there would appear to be 
an inverse relationship between users' 
length of residency and age, income 
and occupational status. (This might 
be expected since, in the past decade or 
two, the federal public service and the 
four major municipal public services 
have all experienced rapid expansion 
with the consequent establishment of a 
considerable number of high ranking, 
high income positions which could be 
filled only from outside the region.) The 

majority of the respondents to the 
survey were native-born Canadians; 
about half were either professionals or 
government employees. 
It is somewhat surprising, however, 
that the data do not show a distinct 
user-type of New Canadians of relative
ly short residency in Ottawa and who 
possibly have a lower income and oc
cupation status-the type of users who 
perhaps may have been allotment 
gardeners in their country of origin. 
Either the data are biased due to short
comings in the survey method (pos
sibly a higher refusal rate in this popu
lation), or an identifiable user group 
like this actually does not exist. 
The income of the N.C.C. allotment 
gardeners in this sample is not repre
sentative of the population of Ottawa
Hull or of other Canadian cities; the 
average income of the respondents to 
the survey is significantly higher. 
Family size is the only socio-economic 
survey variable that is similar to data 
for Ottawa and other Canadian cities. 
The data also show in a number of 
ways that allotment gardening is 
almost completely a family-oriented 
activity. The group character strongly 
influences the frequency and length of 
site visits and explains much of the 
culture of allotment gardening. Fur
thermore, well over half of the users 
contacted in the survey live in a single
family dwelling and have access to 
some private open space around the 
home. Nevertheless, most respondents 
believed that their backyard was not 
suitable for gardening. However, the 
significant point remains that many 
allotment gardeners have access to 
some type of private open space 
around the home. This observation 
raises the policy question of whether 
residents of apartments and other 
multiple-family housing who have no 
access to private open space, other 
than balconies or small patios, should 
be given preference in the allocation of 
plots. 
By far the largest number of allotment 
gardeners use a car to get to their site. 
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This may reflect a preference, it may be 
a necessity due to inadequate public 
transit, or it could be due to these fac
tors in combination with the shortage 
of implement storage facilities at the 
site. Most users visit their plot two to 
three times per week, with the average 
length of a visit being about one hour 
and forty minutes. The data also in
dicate that allotment gardeners on the 
whole are active in general recreation 
and are regular and frequent users of 
urban parks. Many reasons were given 
for allotment gardening but the 
predominant motivation seems to be 
for recreation rather than for econo
mics. The evidence is strong, therefore, 
that the N.C.C. allotment gardening 
program mainly serves to provide op
portunities for a new type of family
oriented recreation. 
While most respondents gave several 
reasons for allotment gardening, the 
main reasons grouped together were 
'for an outdoor recreation activity,' 'for 
therapy, relaxation,' 'a hobby,' 'a fami
ly activity,' and 'satisfaction.' Some 
37% of the respondents gave 'to save 
food costs' as one of their reasons, but 
only 16% reported this as their main 
reason. The majority of users thus 
seem to view their gardening primarily 
as recreation, albeit with useful 
economic side-benefits. Perhaps one at
traction of allotment gardening is 
precisely this mixture of recreational 
and economic benefits. As perceived by 
the users, gardening saves rather than 
disposes of money. (Parenthetically, it 
is interesting to speculate on the ex
tent to which the economic benefits of 
an allotment garden are real or alleged. 
The average outlay, not calculating 
transportation costs, per plot for an 
average season is $25.) As would be ex
pected, a significantly larger number of 
lower income users gave 'to save food 
costs' as their main reason for garden
ing. 
A key policy issue emerges from the 
above. It seems clear that there are two 
distinct user-populations of allotment 
gardens: the recreationists, and the 
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food-economizers. Obviously, for each 
type, elements important to the other 
also exert an influence. Although this 
mixing of recreation and food-econo
mizing is important, the data also sug
gest that the two user-populations are 
distinct enough to warrant a dual plan
ning policy. For example, the recrea
tion users would like opportunities for 
more recreation in association with 
gardening. These could include a chil
dren's play area in the form of an 
adventure playground with a farm 
theme, including old wagon parts and 
tractor tires, haybales, and, at larger 
sites, perhaps a children's village with 
a club-house and adjoining play area 
incorporating children's garden plots. 
By contrast, the food-economizing 
users would like larger plots, facilities 
for winter storage of produce, canning 
equipment, better soil fertilization, bet
ter water supply, and better security 
against vandalism. The policy ques
tion, therefore, is how may allotment 
gardens be planned to maximize usage 
by both of these population types? 

As seen by the respondents to the 
survey, the N.C.C. allotment garden 
program is successful. The 'best thing' 
responses about the program describe 
the well-organized administration, 
while the 'weakest thing' responses 
refer to problems related to the tem
porary nature of the sites. The largest 
number of recommended changes or 
improvements to the program deal 
with site facilities and maintenance: 
more water troughs or taps, better soil 
preparation, better site security, more 
storage lockers, etc. A sizeable group 
of users also requested plots of vari
able size, thus possibly hinting at a 
need to differentiate between smaller 
recreation-oriented gardens and larger 
food-economizing ones. Older, more ex
perienced gardeners, who invested sig
nificantly more money in their activi
'ties, especially requested larger plots. 
One-fifth of the respondents was dis
satified with the May 15 to October 15 
rental period. From the users' view-



point, sound reasons were given as to 
why and how the season should be 
changed. Unfortunately, the complex 
administration of a program of over 
4,000 individual plots and the risk of 
bias and differential treatment (should 
some sites be opened earlier than 
others) preclude a flexible, possibly 
weather-dependent, gardening season. 
Nevertheless, this is a significant issue 
since it points to one of the many ad
vantages of permanent sites. Long
term leases would allow user-discretion 
in determining the length of the 
gardening season, and would as well 
free the N.C.C. of many site mainten
ance duties. For example, plot prepara
tion for cultivation (plowing, discing, 
harrowing) could become the respon
sibility of the users, and could be ac
complished through collective pur
chase or rental of small mechanical 
gardening implements such as cultiva
tors. 
Vandalism is a definite problem at al
lotment gardens. More recent users 
were especially concerned about it, and 
some were even inhibited enough by 
the problem so that it influenced their 
choice of planting and site use. In
cidents of vandalism were reported by 
40% of the respondents and 16% had 
experienced serious damage to their 
plots. The data show that the frequen
cy of vandalism varies significantly 
between sites. Vandalism appears to 
be, in part at least, a function of site 
size; the larger the number of in
dividual plots at a site, the lower is the 
frequency of vandalism. At the larger 
sites, there are almost always some 
users present, thus serving as a deter
rent to hooligans and thieves. Sites 
that are also more surrounded by 
private residences suffer significantly 
less vandalism than sites that are ex
posed to main roads. For example, all 
respondents from the LeBreton Flats 
site reported incidents of major theft 
or damage to their plots. The site is 
small, is located near the core of 
downtown Ottawa, is surrounded by 
open space, is very exposed to surroun-

ding roads, and is without nearby 
residential developments. At the larger 
Lucerne site, which is surrounded by 
vacant land on three sides and a busy 
highway on the fourth, vandalism was 
reported by 60% of the gardeners. At 
these two sites, not one of the 
respondents to the survey stated that 
the most important reason for renting 
a plot was to save on the cost of food 
(overall, in the survey 16% had in
dicated this as the most important 
reason). Informal conversations with 
users at these two vandal-prone sites 
further substantiated this theme. 
The planning implications from the 
above are clear enough. Site location of 
allotment gardens, suitable adjacent 
land uses, and type of transportation, 
are important considerations to coun
ter and minimize vandalism. If perma
nent allotment gardens were to be 
established, with a larger food-econo
mizing purpose rather than recreation
oriented plots, security measures, such 
as fencing, patrolling, and membership 
cards, would be essential. The selection 
of new sites for allotment gardens thus 
has to consider both the variables 
associated with vandalism and the 
variables associated with physical site 
suitability such as type of soil, slope, 
aspect, and water supply. 

Permanent or Temporary Allotment 
Gardens? 
A number of issues would emerge if a 
shift from temporary to permanent 
allotment gardens were to take place in 
a municipality. Users would take a 
greater interest in their gardens if 
perennial flowers and fruit crops could 
be grown. Fencing and other physical 
signs of permanence would give allot
ment gardens an appearance very dif
ferent from the present flat 'farmer's 
field' look. The overall number of plots 
per location would have to be reviewed, 
and the size and the internal layout of 
the plots would need to be redesigned. 
What associated activities or facilities 
would be desirable at permanent sites 
(say, a clubhouse, concession booths, 
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permanent toilets, and storage shel
ters)? Other policy questions concern 
differences in fees and the ratio be
tween permanent and temporary allot
ment garden plots in the overall pro
gram. Should permanent and tempor
ary plots be separated or mixed at the 
same site? Should sites with indivi
dually leased plots also have some that 
are leased by groups or organizations? 
Finally, just how permanent can and 
should permanent sites be and what 
would be the best leasing and other 
contractual agreements? 

Further Research Needs 

While the discussion here deals with 
the urban open space planning ques
tions of allotment gardens, and more 
specifically with the users of one pro
gram, a wide variety of topics for fur
ther research comes to mind. The fol
lowing is but a brief overview of these 
topics, to stimulate more research in 
this field. What percentage of the 
Canadian diet is produced by con
sumers in gardens and allotments? 
What is the potential to expand this 
percentage? What are the advantages 
(economic, social, psychological, and 
other) of growing your own produce? 
How do allotment gardens (and urban 
small-scale agriculture more generally) 
relate to other issues, such as the 
physical environment, pollution, ener
gy and resource depletion, increase in 
degenerative diseases, urban physical 
and social decay, and the back-to-the
land movement? Other research topics 
include the potential of urban agricul
ture to contribute to human nourish
ment in the developing countries, and 
the heavy metal contamination of 
urban-produced foods. 

Conclusion 
It has been proposed elsewhere15 that 
urban open spaces may serve any or all 
of the four functions of being 
'productive, protective, ornamental, 
and recreational.' Allotment gardens 
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are 'productive,' both in the real sense 
of growing produce, as well as in the 
educational sense of allowing users to 
acquire and exercise their skills to pro
duce. Allotment gardens are 'pro- tec
tive' in that they offer visible use for 
specific sites and, insofar as use may 
aid open space retention, protect such 
sites. William Whyte in 'The Last 
Landscape'16 states that 'we cannot 
put open space in escrow merely as 
reserves ... we must either use it or 
lose it.' Allotment gardens are 
'ornamental in that they maintain 
natural landforms and provide a coun
try-like contrast within cities. The po
tential of allotment gardens as urban 
ornaments would be increased if sites 
were to become permanent and acquire 
a rural village appearance, with wind
ing pathways, fruit trees and shrubs, 
fences and hedges, and small chalets. 
Finally, allotment gardens are 're- crea
tional' -in the N.C.C. program over
whelmingly so. In several recent 
studies17 of how individuals view sub
stitution between recreation activities 
(that is, how different recreational acti
vities may satisfy the same personal 
needs and may thus be substituted for 
one another), gardening was not includ
ed in any of the similarity clusters. The 
evidence from both these studies and 
from the N.C.C. survey is that allot
ment gardening is a strongly family, 
group-oriented activity of considerable 
uniqueness; perhaps it adds a dimen
sion to the leisure opportunities of ur
banites which no other recreational ac
tivity can substitute. 

Are allotment gardens a fad? Viewed 
historically, the conclusion would have 
to be that, in North America, they very 
definitely have been a fad in the past. 
The existence and popularity of allot
ment gardens has oscillated between 
wartime patriotism, food austerity 
measures, and peacetime recreational 
aspirations of the population. In 
Europe, on the other hand, allotment 
gardens have remained an established 
permanent land use, reflecting the on-



going interest of urbanites over many 
years. It is precisely the temporary 
nature of the North American allot
ment gardens that threatens their 
future. There have been few oppor
tunities for users to see their gardens 
in a proprietary way and to acquire 
more European allotment gardening 
styles. 
In the past, it has been true that differ
ences in European and North Ameri
can residential environments have 
made permanent allotment gardens 
questionable here. North American ur
banites traditionally have had access 
around the home to private open space 
which potentially could have satisfied 
any gardening needs. Nevertheless, re
cent changes in the urban environ
ment, and particularly its residential 
component, mean that fewer people 
have access to private open spaces 
around the home. Fortunately, how
ever, the average densities across most 
cities in North America are still rela
tively low (although increasing) com
pared to European cities, and acquisi
tion of open space for permanent allot
ment gardening is still feasible. An
other consideration is that open space 
for allotment gardens and for parkland 
should be viewed differently, since the 
site requirements and the amenity 
characteristics for each are unique. 
Land that would have limited park 
value (say, no shade trees and little 
variation in terrain) may have a high 
potential for allotment gardens (say, 
good soil and available water). Allot
ment garden sites may also be avail
able from a variety of private, public, 
and quasi-public agencies. Land that 
otherwise would be derelict and un
sightly could improve significantly the 
urban environment when converted to 
allotment gardens. 
A long history of allotment gardening 
has been witnessed in Britain and con
tinental Europe. Now in the 1970s, 
under different circumstances, Canada 
and North America generally are ex
periencing a renewed interest in and 
popularity of this form of urban open 

space use. The study of the N.C.C. pro
gram suggests that a promising future 
exists for allotment gardens. Yet, 
much remains to be achieved if allot
ment gardens are to become an 
established permanent form of urban 
amenity in Canadian cities. 

NOTES 

1 Minister of Housing and Local Govern
ment, and the Secretary of State for Wales, 
Departmental Committee of Inquiry into 
Allotments: Report. London: Her Majesty's 
Stationery Office, 1969. 

2 J.M. Davis, and R.C. McArdle, 'Small 
Gardens in Europe Make Cities Livable, 
1972 Yearbook of Agriculture. Washington, 
D.C.: U.S. Department of Agriculture, 
1972. 

3 T. Venison, 'Allotment Gardening in Bri
tain,' Horticulture, vol. LIil, no. 3, March 
1975. 

4 The poor site maintenance may be due to 
the length of time that some of the sites 
have existed, and the need for major new 
site investments after, say, twenty years of 
use. Furthermore, priorities in public in
vestments may have been directed away 
from garden allotments to investments in 
parks, indoor recreation facilities, housing, 
etc. 

5 Venison, op. cit., p. 48. 
6 John 0. Davis, III, 'Community Garden

ing,' Food Monitor, March/April, 1978. 
7 The National Association for Gardening 

has its headquarters in Shelburne, Ver
mont, U.S.A. The organization advocates 
that through gardening we may live a 
healthier, happier, and more resourceful 
life. Write: Gardens for All, Inc., Bay & 
Harbour Roads, Shelburne, Vt. 05482, 
U.S.A. 

8 For example, Rosemary Meuninger, Com
munity Gardens in California. Office of 
Planning and Research, and Office of Ap
propriate Technology, State of California, 
1400 Tenth Street, Sacramento, Ca. 95814. 
Published July 1, 1977. 

9 Organizing Neighborhood Gardens for 
Your Community, Extension publications 
no. 27, second edition revised. Durham, 
New Hampshire: the Cooperative Exten
sion Service, University of New Hamp
shire, March 1977. See also: The Communi
ty Garden Handbook. Hunger Action 
Center, Evergreen State College, Olympia, 
WA 98505, USA. 

10 A bibliography on community gardens has 
been compiled by Miriam Klein, and Miran-
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da Smith: Organizing Community Gardens. 
Published in 1978 by the National Center 
for Appropriate Technology, located at 
P.O. Box 3838, Butte, Montana, 59701, and 
at 1522 K Street N.W., Suite 1036, 
Washington, D.C. 20015. 

11 John Evarts, et al., Community Gardens 
Past and Present. Community Environmen· 
ta! Council Inc., 924 Anacapa Street, Suite 
B-4, Santa Barbara, Ca. 93101, 1978. 

12 See Community Gardens: A Guide to 
Organization and Development. Bureau of 
Outdoor Recreation, Department of the In
terior, Office of Communication, 18th & E 
Street N.W., Washington, D.C., March 
1976, and Profile of California Community 
Garden Projects. Bureau of Outdoor 
Recreation, Department of the Interior, 
Box 36062, 450 Golden Gate A venue, San 
Francisco, Ca. 94102, November 1975. 

13 John Jeavons, How to Grow More 
Vegetables Than You Ever Thought Passi· 
ble on Less Land Than You Can Imagine. 
2225 El Camino Real, Palo Alto, Ca. 94306. 
Published in 1974, and available for (U.S.) 
$4.00. Helga Olkowski, and William 
Olkowski, The City People's Book of Rais· 
ing Food. Emmaus, Pa.: Rodale Press, 
1975. Also available from Rodale Press is a 
list of tapes, films and booklets on com· 
munity gardening, entitled Special Aids for 
Gardeners and Teachers of Community 
Garden Courses, published in 1975. Useful 
information on community gardens also ap· 
pears in the periodical The Food Advocate 
Communicator, published at 2228 Fulton 
St., Berkeley, Ca 94704. The magazine 
Organic Gardening and Farming (Rodale 
Press, Emmaus, Pa. 18049) also regularly 
publishes material on community gardens, 
as does Co-Evolution Quarterly (Box 428, 
Sausalito, Ca. 94965). 

14 For example, the monthly The Elements 
published at the Institute for Policy 
Studies, 1901 Queen St. N.W., Washington, 
D.C. 20009. 

15 L. Wingo, Jr., et. al., Cities and Space, the 
Future Use of Urban Land. Baltimore: 
Johns Hopkins Press, 1963. 

16 W.H. Whyte, The Last Landscape, Garden 
City, N.J.: Doubleday and Co. Inc., 1970. 

17 Some examples of this research are: John C. 
Hendee, and Rabel J. Burdge, 'The Substi· 
tutability Concept: Implications for 
Recreation Research and Management,' 
Journal of Leisure Research, vol. 6, no. 2, 
1974, pp. 157·162, and James E. 
Christensen and Dean R. Y oesting, 'The 
Substitutablity Concept: A Need for Fur· 
ther Development,' Journal Paper No. 
J-8516, Iowa Agriculture and Home 
Economics Experiment Station, Ames, 
Iowa (Project No. 1951, 1976). Factor 
analysis is a frequently used technique to 
cluster recreational activity variables. See, 
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for example, David J. Duncan, 'Leisure 
Types: Factor Analysis of Leisure Profiles,' 
Journal of Leisure Research, vol.lo, no. 2, 
1978. The difficulty of properly differen· 
tiating between the clustering of variables 
(R-type factor analysis) and the clustering 
of individuals (Q·type factor analysis) is 
critiqued very well, together with excellent 
comments on research design, by Jay 
Beaman, 'Comments on the Paper 'The 
Substitutability Concept: Implications of 
Research and Mangement,' Journal of Lei· 
sure Research, vol. 7, no. 2, 1975. 
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RESEARCH REPORTS/MEMOIRES 

Group Homes and Property Values in 
Residential Areas 

Tom Goodale and Sherry Wickware 

Introduction 
The established practice of segregating 
'deviant' or 'special' populations in 
large isolated institutions has been 
challenged for many years. Profes
sional workers in the field of residential 
care for special populations, supported 
by voluntary service agencies and 
parents' organizations, have long ad
vocated the development of commun
ity-based residences and services as an 
alternative to institutionalization. The 
growing interest in establishing 
residential care facilities, most com
monly referred to as group homes, has 
led to much activity in municipal plan
ning departments in reviewing applica
tions for 'spot zoning' and for amend
ments to zoning by-laws. 
The ideological base underlying the 
'de-institutionalization' of special 
population segments is the principle of 
normalization. Application of this prin
ciple requires, ' ... utilization of means 
which are as culturally normative as 
possible, in order to establish and/or 
maintain personal behaviors and 
characteristics which are culturally 
normative and positive.'1 Accordingly, 
care, treatment, and rehabilitation of 
special populations should be carried 
out in 'normal' community settings. 
Thus it is implied that: (1) community
based residences be located to provide 
easy access to public transportation, 
educational and recreational facilities, 
job opportunities, supermarkets and 
shopping areas, and the like; (2) special 
resources be available as required to 
meet the special needs of those in resi
dence in the community; (3) residences 
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be small and dispersed rather than 
large and concentrated, thereby main
taining normative circumstances and 
facilitating acceptance and absorption 
in to the surrounding community. It is 
implied, then, that a group home be no 
different than any other family home 
and that the group in residence func
tion as a family which is physically and 
socially integrated into its surrounding 
community. Group homes differ in that 
the family in residence is comprised of 
a small number of unrelated in
dividuals and supervisory personnel. 
This is the definition found in laws and 
regulations and accepted for this arti
cle. 
Despite progress in establishing group 
homes thus far, there has been some 
resistance to them among residents 
and neighborhood groups in affected 
areas. One of the concerns expressed is 
that property values would be adverse
ly influenced by the presence of a 
group home. That concern, which is the 
subject of the study reported here, will 
be examined after a brief review of ma
jor forces leading to the current philo
sophy and practice of care for special 
populations. 

Brief History 
Reintegration of special populations in
to the community brings us almost full 
circle to North America's colonial per
iod when deviants were regarded as un
fortunate members of families and 
communities which nonetheless accep
ted responsibility for them. 2 Whatever 
care or punishment was deemed 
necessary was provided by the family 



and local community. Throughout the 
nineteenth century and particularly 
after 1850, responsibility and care 
gradually shifted from local and 
private sources to segregated and in
creasingly public-sponsored institu
tions. This is often regarded as a conse
quence of urbanization and industrial
ization. 
A mixture of motives, treatment me
thods, and expectations characterized 
the segregated institutional approach 
to care through these and later periods. 
Sometimes the well-being of the de
viant individual was emphasized and 
sometimes the well-being of the com
munity was emphasized. Education, 
work programs, counselling, or merely 
custodial maintenance were variously 
emphasized or de-emphasized. Expec
tations ranged from miraculous 
recoveries to simply keeping the de
viant out of sight. By the 1930s, those 
working with special populations in in
stitutional settings had begun serious
ly questioning the efficacy of long-held 
assumptions and practices. However, 
the Depression and World War II 
limited movement away from tradi
tional practices. 
Impetus for change was bolstered in 
two ways in the aftermath of World 
War II. First, so many volunteers and 
draftees were rejected due to physical 
or mental deficiencies that we began to 
realize many so-called deviants led nor
mal, productive lives in their own com
munities. Second, large numbers of 
disabled veterans were vociferous in 
demanding re-education and rehabili
tation services in their communities to 
enable them to become full partici
pants in community life. Complement
ing these voices were those of the 
humanist and equal rights movements, 
which have been very strong during 
the last two decades, insisting that all 
individuals should have the same 
rights and opportunities to realize 
their potential. A photo-essay entitled 
Christmas in Purgatory, published in 
1966, documented conditions in several 
institutions for the mentally retarded 

and shocked people into recognition of 
the squalid and sub-human en
vironments in which many retarded 
people were confined. 3 

Throughout the 1960s and 1970s, pub
lished reports contributed to a lengthy 
indictment of institutional care by 
pointing out many negative conse
quences of the practice. Included were: 
breakdown of sociability, apathy, loss 
of individuality, deterioration of per
sonal care habits, resignation, and 
dependency;4 loss of contact with rela
tives, stigmatization, routinization, en
forced functioning below potential, 
deteriorating psycholo~ical effect on 
staff as well as patients; high readmis
sion rates, general failure to provide 
remediation and development of func
tional and social skills required for suc
cessful reintegration into the com
munity.6 

Current Issues 
Evidence of failure of segregated insti
tutions has converged with changes in 
philosophy to bring about the current 
pressure to establish small, commun
ity-based residences for special popula
tions. Often this leads to a re
examination of local zoning by-laws, 
since in many areas, especially prime 
residential zones, group homes would 
not be permitted. This has led to one of 
the major concerns expressed by 
residents of areas where such facilities 
are established or proposed; the con
cern is that by-laws or spot zoning 
result in the concentration of special 
population~ in some areas and their ex
clusion from others. In the City of 
Toronto, residents in areas where 
group homes were established pointed 
to the problem of different local 
jurisdictions having different zoning 
by-laws such that Torontonians were 
absorbing the special populations of 
adjacent jurisdictions. 7 Within a single 
muncipality the same problem may be 
found, as was well illustrated when the 
Kingston branch of the Ontario and 
District Association for the Mentally 
Retarded sought to establish a home 
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on Alfred Street within a few doors of 
two previously established group 
homes. 8 In both of these situations, 
residents appreciated the objectives of 
sponsoring agencies and accepted their 
own responsibility to share in having a 
home ·for some special group in their 
neighborhood. The issue is one of con
centration of group homes in some 
areas and their exclusion from other 
areas. As sponsors also wish to avoid 
concentration, pressure is brought 
from both sides to amend zoning by
laws to permit dispersion of residences 
for special populations throughout the 
community. 
A second concern expressed by resi
dents in affected areas, and also by 
sponsoring agency personnel and local 
officials, is with the adequacy of 
legislation and regulations regarding 
licensing, supervision, and other con
trols and standards. The adequacy of 
community-based resources to meet 
the needs of the special population is 
also questioned. In Ontario, as else
where, this has led to provincial review 
of acts, regulations, and support pro
grams for community-based homes 
and the special populations residing in 
them. 
A third major concern voiced by resi
dents in affected areas is that the 
establishment of a group home will 
adversely affect the value of adjacent 
properties. This, presumably, would 
result from behavioral problems of 
those residing in the home, substan
dard care of the property itself, or 
perhaps merely feeling uncomfortable 
with the presence of the special popula
tion. 
In the face of resistance from the com
munity, group home sponsors have 
sometimes compromised some of their 
objectives. One such compromise has 
been to establish residences in non
residential areas. Financial constraints 
may require larger numbers of resi
dents necessitating a type of accommo
dation unlike that normally considered 
a family dwelling. It is also clear, 
however, that this procedure avoids 
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much of the resistance to establishing 
a home which often arises when a home 
is proposed in a residential area. This is 
especially true of prime residential 
areas where the residents seem most 
concerned about adverse effects on pro
perty values and are usually well in
formed and quite articulate in dealing 
with the political and social systems of 
the community. The effect of avoiding 
resistance by establishing homes in 
non-residential areas is to violate the 
normalization principle. Often auton
omy and isolation characterize life in 
such non-residential areas rather than 
the desired belongingness and identity 
as a member of a family group and a 
community. A second form of compro
mize has been to establish a group 
home without publicity or advance 
notice. This approach could undermine 
the prospect for achieving social in
tegration by creating more ill will 
among neighbors than might otherwise 
have been present, especially since ac
tive support and involvement is re
quired if integration and normalization 
are to be realized. In Ottawa, the John 
Howard Society recently established a 
group home unannounced and was up
braided for it by the neighbors and the 
local press.9 

Still, steady progress has been made in 
establishing group homes in residential 
areas and some of the concerns of 
residents of affected areas are being at
tended to by local and provincial of
ficials, particularly regarding the ade
quacy of statutes, regulations, and 
support services, and regarding the 
concentration of such homes in a few 
areas. Whether or not property values 
are adversely affected by the establish
ment of a group home has received lit
tle attention. Being unable to find any 
objective evidence, we decided to ex
amine available data to determine the 
effect on property values of establish
ing group homes in residential zones. 
Selling price of the property served as 
the indication of value. As noted late.r, 
we also examined three indicators of a 
property's 'marketability' which can 



influence selling price and thus proper
ty value. 

Related Studies 
The real estate market has been des
cribed as one of 'elusive laws and intru
sive variances.'10 Scores of studies 
have been done and hundreds of vari
ables examined and, while no studies 
were found on the influence of group 
homes, a brief review of a few studies 
seems appropriate in order to identify 
major influences and to note studies 
similar to this study in premises, 
methods, and data. Comprehensive 
studies, such as King's11 identify three 
major sources of influence on property 
values (other studies focus on par
ticular aspects of one of these major in
fluences12): 
1 location of the property in relation 

to the central business district, and 
access to work, shopping, mass 
transit and the like; 

2 neighborhood amenities such as 
quiet, low traffic volumes, visual 
and physical access to open green 
space, quality of services such as 
street lighting and maintenance; 

3 physical characteristics of the lot 
and structure itself. 

Many studies have been based upon 
real estate transaction data. We used 
these data in a manner similar to that 
used by Sabella in his study of prorer
ty taxes and school expenditures.1 In 
addition, this study is similar to many 
others in utilizing the distance decay 
principle which in essence states that 
the greater the distance from the 
presumed source of influence the less 
the effect. This principle underlies 
Hendon's study of the influence of 
school and park-school combinations 
on property values in the surrounding 
area, and also is the basis of studies by 
Langley and by Edelstein of the effects 
of the Washington, D.C. beltway and 
the Philadelphia mainline respective
ly .14 Finally, as is shown below, we 
grouped data into three categories of 
distance from the hypothesized source 

of influence in the same way as Lang
ley .15 

Data and Methods 
Through contacts with local sponsor
ing agencies and the local Social Plan
ning Council, extensive telephone and 
mail contacts, and personal visits, fif
ty-four group homes were identified in 
the Ottawa metropolitan area. Of 
these, thirty-eight were in areas zoned 
residential: thirty in the City of Otta
wa, six in the City of Nepean, and two 
in Gloucester Township. The distribu
tion of homes by zones, noting the 
sponsorship and number of residents 
per home, is summarized in Table 1. 

Table 1 
Group home locations, number of 
residents, and sponsorship, by zone 

Avg. No. of 
No. of Residents/ Sponsor-

Zone Homes Home ship 

R-1 2 6 C.A.S. 
only 

R~ 2 6 UA& 
only 

R-3 8 6 C.A.S. 
only 

R-4 6 6 C.A.S. 
only 

R-4x 6 6 Various 
R-5, 5x (etc.) 10 9 Various 
HR-1 4 13 Various 
C.A.S. refers to Children's Aid Socity. 

By way of brief explanation, it is noted 
that R-1 is the most restrictive zone, 
limited to single-family dwellings, 
large lot sizes, etc. This changes pro
gressively through the higher number
ed zones. HR-1 is a heritage zoning 
designation mainly applying to homes 
in older parts of the city and with pro
visos in the by-laws limiting changes 
that can be made to the property. In 
other respects, HR-1 is much like R-4 
and R-5. The number of residents per 
home is an estimate since there is some 
turnover. None of the homes sponsored 
by the Children's Aid Society (C.A.S.) 
exceeded a limit of six residents. Of the 
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thirty-four group homes in areas zoned 
residential, twenty-two were sponsored 
by the C.A.S., including all the homes 
in zones R-1 through R-4. All of the 
homes for adults were in zones R-4x, 
R-5, etc., and HR-1. Among the other 
sponsors were the John Howard Socie
ty, Association for the Mentally 
Retarded, and other private and 
church affliliated voluntary associa
tions. 
Each group home site was visited to 
determine if appearance and mainten
ance standards might have influenced 
the value of adjacent properties. Only 
one of the thirty-eight home sites 
visited was perceptibly below stan
dards of adjacent properties. As might 
be expected, there were situations 
where the condition of properties adja
cent to the group home was below that 
of the group home and others nearby. 
At the time the sites were visited to 
ascertain maintenance standards, an 
effort was made to identify that cluster 
of houses (beside and facing the group 
home) most directly affected by the ex
istence of the group home. This is 
largely related to visual as well as ac
tual physical proximity to the group 
home and to the route utilized by 
residents going to and from the group 
home. 

Figure 1 

Properties judged to be in the most im
mediate area were categorized as Prox
imate. In areas of highest density, 
smallest lot size and the like, as in the 
areas zoned R-5 for example, five 
houses on each side of the group home 
and the facing houses, thus about 
twenty in all, were categorized Proxi
mate. The number of houses so cate
gorized was revised downward as a 
result of decreased density (fewer 
houses within the equivalent distance) 
and also because of particular situa
tions such as vacant lots, end houses 
on cul-de-sacs, non-residential land use 
of property facing the group home, and 
the like. 
The second category into which data 
were grouped is identified as Block. 
This included all properties in the same 
block as the group home, but did not 
include those in the Proximate area. 
These properties were so situated that 
the visual impact of the group home 
itself was greatly attenuated, but some 
traffic to and from the home could be 
viewed. The third category into which 
data were grouped was labeled Street, 
denoting properties on adjacent blocks 
on the same street to a limit of plus or 
minus 100 in the house numbering 
system. The three categories, Prox
imate, Block, and Street are depicted 
in Figure 1. 

Areas of proximity to a group home: Proximate, Block, Street 
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Selling prices were recorded for all 
transactions of properties with street 
address ± 100 in the street numbering 
system. This ensured enough data for 
analysis and enough distance for mean
ingful distinction by categories of 
proximity. Data were then grouped in
to the three categories of distance from 
the group home. 
Available data permitted analysis of 
five indicators of potential influence on 
property values due to the establish
ment and presence of a group home. 
The five indicators, each of which is 
discussed more fully in the following 
section, were: (1) the number of real es
tate transactions (rate of turnover) for 
the years prior to, during, and after es
tablishment of the group home (Table 
2); (2) comparison of selling prices for 
the years prior to, during and after 
establishment of the group home 
(Table 3); (3) annual rate of apprecia
tion of property values (Table 4); (4) the 
number of days the property was listed 
before selling on the real estate market 
(Table 5); (5) the actual selling price as 
a percent of the price asked by the 
owner (Table 5). 
Data were gathered from real estate 
agency files, mainly from 'Teela' cards 
and annual summary volumes. Teela is 
the name of a Toronto-based firm 
which compiles data on all real estate 
transactions, whether the transaction 
was handled privately or through ex
clusive or multiple listing with real 
estate agencies. Data compiled for the 
ten-year plus two-month period, 
January 1, 1968, through February 28, 

Table 2 
Number of real estate transactions by 
proximity for years prior, during, and 
after establishment of the group home 

Year Prox· Block Street Total No. 
imate 

Yr. Prior 19 55 96 170 
Yr. Est. 18 44 88 150 
Yr. After 20 31 88 139 
Total 459 

df=4; X2=7.09; NS at .10 

1978, are the basis of findings sum
marized in Tables 2, 3, and 4. The data 
base for Table 5 is from the fourteen
month period, January 1, 1977, 
through February 28, 1978. Data re
porting number of days the property 
was listed and the asking price as well 
as actual selling price were not compil
ed and disseminated prior to January, 
1977. 

Analysis and Discussion 
The real estate market in the Ottawa 
area was very active during the late 
1960s and early 1970s. In more recent 
years, the market has been slower in 
that the annual total number of trans
actions decreased. This effect is evi
dent in Table 2 by noting fewer total 
transactions for the year after the 
respective group homes were establish
ed than during the previous two years. 
Many of the group homes, especially 
those sponsored by the C.A.S. 
(twenty-two of the thirty-eight), were 
established between 1973 and 1978, 
thus the three-year period around and 
including the year the homes were 
established often spanned the period of 
transition from a very active market to 
a slow one. It must be noted, however, 
that dynamics of the market at the 
time each group home was established 
were the same for the other homes in 
that particular area. Thus, for the data 
summarized in Tables 2 and 3, the year 
the group home was established does 
not influence the comparison by 
distance categories since each com
parison is within its own three-year 
time span. Data in Table 5 are limited 
to a fourteen-month period so market 
dynamics for that period apply equally 
to all transactions, regardless of loca
tion in reference to a group home. The 
influence of changes in market condi
tions over time is, however, a limita
tion on the findings in Table 4 which 
summarizes the probe into property 
value appreciation. The limitation is 
explained in a note accompanying the 
discussion of that probe. 
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As previously mentioned, Tables 2-5 
provide a summary of data according 
to five different potential indicators of 
an adverse effect on property values 
resulting from the establishment of a 
group home. For each Table, data are 
grouped into categories of greater or 
lesser distance from the group home, a 
procedure suggested by the distance 
decay principle. In Table 2, the number 
of transactions by distance category is 
compared for the years prior to, dur
ing, and after the establishment of 
each group home. It could be hypothe
sized that an adverse influence on adja
cent property values would be reflected 
in a higher rate of turnover in areas 
closest to the group home, reflecting a 
desire to leave the area. Alternatively, 
a lower turnover rate might reflect in
ability to sell property at the desired 
price (or any price) because of some 
adverse influence. Neither hypothesis 
is supported by the data; rather it is 
concluded that the establishment of 
group homes has not influenced rates 
of turnover in their respective 
neighborhoods. Variance in the Table 
mainly reflects decreased market ac
tivity, rather than the influence of a 
group home. 
If the establishment of the group home 
influenced property values in its vicini
ty, this should be reflected in selling 
prices. It could be hypothesized, then, 
that selling prices in areas closer to the 
home would be lower than those more 
distant from the home. Table 3 sum
marizes the comparison of selling 
prices between the three categories of 
distance for the years prior to, during, 
and after establishment of each group 
home. The selling prices for all transac
tions in the vicinity of each home were 
compared among the three categories 
of distance from the group home. Thus, 
those in the areas most Proximate (Px) 
were compared to those elsewhere on 
the same Block (Bl) and Street (St), and 
those on the Block were compared to 
those on the Street. A plus sign in the 
Table indicates that properties closer 
to the group home sold at higher prices 
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Table 3 
Comparison of mean selling prices by 
proximity and years prior, during, 
and after establishment of the group 
home 

Distance 
Cate
gories 

Compared 

Px-Bl 
Px-St 
Bl-St 
Total 

Year 
Prior 

+6 
+9 
+3 

+18 

Year 
Estab-
lished 

+5 
+10 
+2 

+17 

Year 
After Total 

+6 +17 
+4 +23 
-6 -1 

+4 +39 
+ indicates that the selling prices in the area 

closer to the group home were higher than 
those in more distant areas more frequently 
(by the numbers shown) than the reverse. 

than those more distant. Of 163 possi
ble selling price comparisons, in 101 
cases the property in a distance 
category closer to the group home sold 
for more than a property further away: 
in 62 cases the more distant home sold 
for more than a closer home. The net 
result is presented in Table 3 as + 39. 
The -6 in one cell partially reflects the 
sale of a row of houses with the price of 
each unit entering into the comparison. 
The data do not support the hypothesis 
of an adverse effect engendered by the 
presence of a group home. 
Table 4 presents average annual pro
perty value appreciation by zones ac
cording to distance from the group 
home. This analytic method is similar 
to that used by Langley and by Sa
bella.16 Because the analysis re
quirements reduce the data base to a 
small, relevant set of transactions, it 
was necessary to combine zones, al
though the limitation of small numbers 
in some cells remains. The data set is 
reduced by the requirement that the 
same property be sold twice or more so 
as to measure appreciation or capital 
gain, and the dates of the transactions 
had to span the year the group home 
was established or one of the transac
tions had to fall within the year 
established. Transactions during the 
year established were included from a 
desire not to lose data from an already 
limited base. 17 



Table 4 
Annual property value appreciation (percent) by zone and proximity to the 
group home 

Residential Proximate 
Zone N App./Yr. 

Zone Rl, R2, R3 3 13.2% 
Zone R4, R4x 17 18.8% 
Zone R5,HR1 7 21.8% 

Total and 
Grand X 27 18.8% 

df=4; X 2=3.0; NS at .10 

Two analyses are combined in Table 5: 
(1) the number of days the property 
was listed prior to the selling date; and 
(2) the actual selling price as a percent 
of the price asked. Thus if the listing 
price of a property was $50,000 and the 
actual selling price $45,000, then the 
selling price was 90% of the listing 
price. 
Rather than using zoning designations 
in developing the table, homes were 
divided according to agency sponsor
ship, separating those sponsored by 
the Children's Aid Society from other 
sponsors. This is significant because it 
distinguishes the residents by age. 
C.A.S. home residents range in age up 
to and including eighteen years. 
Residents of homes sponsored by other 
agencies were, with possibly few excep· 
tions, adults. It is sometimes sug
gested that a group home occupied by 
adults may more adversely affect the 
neighborhood than a home for young 
people. Presumably, the type of special 
population in residence could also have 
different degrees of influence: a home 
occupied by ex-offenders or drug ad-

Table 5 

N 

9 
7 
7 

24 

Block Street 
App./Yr. N App./Yr. 

20.4% 19 18.3% 
19.4% 7 16.3% 
19.7% 25 10.1% 

19.9% 51 14.0% 

dieted residents would have a greater 
adverse effect than a home occupied by 
physically handicapped persons, for ex
ample. 
The row designated as 'Other' in Table 
5 is comprised of data on homes for 
adult special populations including ex
off enders, former drug addicts, 
physically and/or mentally handicap· 
ped persons, and others. While the per
cent of the list price received varied lit
tle by sponsorship or closeness to the 
group home, days listed does vary con
siderably. In the Other row, it is shown 
that properties in adjacent blocks on 
the same Street sold much more quick
ly than those closest to (Proximate) or 
on the same Block as the group home. 
Yet the closest properties (Proximate) 
sold more quickly than those elsewhere 
on the same Block. We have no 
evidence that would explain this result, 
but note that the N for these cells is 
not large. One or two overpriced list
ings or particularly determined owners 
can markedly influence these data 
where the N is small. 
The difference in the number of days 

Mean days on market and mean percent of selling price to asking price by prox
imity and agency sponsor 

Agency Proximate Block 
Sponsor N Xdays Xo/o N Xdays X% 

C.A.S. 12 36.75 94.17 11 38.0 91.54 
Other 7 80.85 88.71 5 105.8 89.00 

Total 19 53.00 92.16 16 59.19 90.75 

X2 for% selling price was of asking price~0 and N.S. 
X2 for 'C.A.S.' days listed was 4.62, with 2df and significant at .10 
X2 for 'Other' days listed was 17.36, with 2df and significant at .01 

Street 
N X days Xo/o 

26 54.65 92.46 
7 52.28 89.17 

33 54.15 91.88 
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listed between the C.A.S. and Other 
categories is more likely attributable 
to the characteristics of the area than 
to the characteristics of the population 
in residence. Recall that residential 
zones R-1 through R-4 include only 
C.A.S. sponsored homes. Adult group 
homes are located only in areas zoned 
R-4x, R-5, etc., and HR-1. Thus there 
are major differences in location, neigh
borhood characteristics, house and lot 
size, and different market dynamics. 
Often residents in areas with higher 
numbered zoning designations are less 
affluent and less mobile than those in 
more restrictive residential zone 
designations. 
There are two reasons why there are in
sufficient data from which to draw con
clusions about different effects accord
ing to different populations in resi
dence. First, the data are limited to a 
fourteen-month period and second, 
data deal with only sixteen of the 
thirty-eight group homes in residen
tially zoned areas. Another thirteen 
group homes occupied by adults (not 
C.A.S. sponsored) were excluded from 
the analysis since they were located in 
areas zoned other than residential. All 
one can safely conclude is that group 
homes for adults tend not to be located 
in the four most restrictive residential 
zones. 

Summary 
This study represents an attempt to 
determine whether the establishment 
and presence of a group home adverse
ly affects the value or marketability of 
nearby properties. Real estate transac
tions for a ten-year and two-month per
iod-January 1, 1968, through Febru
ary 28, 1978-were analyzed. Analysis 
was based on the distance decay princi
ple by grouping and comparing data 
according to three zones differing in 
distance from the group homes. Five 
possible indicators of adverse effects 
were analyzed: (1) rates of turnover; (2) 
mean selling prices; (3) mean annual 
rates of appreciation; (4) mean number 
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of days properties were listed before 
selling; and (5) the actual selling price 
as a percent of the price asked. On the 
basis of this analysis, we conclude that 
there is no evidence of property values 
or marketability being adversely af
fected by the establishment and 
presence of group homes in residen
tially-zoned neighborhoods. 
This conclusion must be tempered in 
two ways. First, the analysis is a sum
mary of what were, essentially, thirty
eight case studies. A much more detail
ed analysis of any single group home 
and its surrounding area could result in 
a different finding for that particular 
case. A number of such detailed case 
studies should be done not only to 
determine what influence the group 
home has on property values, if any, 
but also to determine (1) other effects, 
such as the attitudes of neighbors 
towards the special population resi
dent in the group home; and (2) what 
particular characteristics about the 
home, residents, supervisory practices 
or the like, produce what particular ef
fects. The conclusion reached in this 
analysis is tempered in a second 
respect. There were insufficient data to 
afford any conclusion about different 
populations having different degrees of 
effect on the surrounding area. All that 
can be noted here is that adult group 
homes tended to be located in non-resi
dential zones or in those least restric
tive as to density, housing type, lot 
size, and the like. 
If a liability of some kind does result 
from the establishment of a group 
home, further effort should be expend
ed to determine its importance and to 
isolate causal variables. Whether well
founded or not, the concerns of 
residents in areas where group homes 
are located or proposed must be 
carefully considered and effectively ad
dressed. 
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for the years between transactions for a 
given property. That, however, is decep
tively simple because different segments of 
the housing market (price, style, location, 
new units completed, etc.) are affected dif
ferently by market conditions. Accounting 
for the overall rate of appreciation, then, 
would not overcome the limitation. We in
clude this data from a desire to report on as 
many indicators of value or marketability 
as source data allowed. Cognizant of the 
limits of these property value appreciation 
data, we believe it should be noted that the 
findings are consistent with those for each 
of the other four indicators examined. 
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Monitoring Metropolitan Population Change: 
Toronto, 1971-1976 
David R. Ingram 

The description and analysis of the 
size, location, and attributes of the 
population within a defined area are 
necessary inputs to the planning pro
cess. No less important is the con
tinued monitoring of the temporal 
transformation of these aspects of the 
population. Planning documents fre
quently contain estimates of the future 
size of the population based on as
sumptions concerning the continuance 
of, or change in, established demo
graphic and economic trends. It is 
necessary to check the accuracy of 
these assumptions against actual 
events occurring since the estimate 
was made. In the case of demographic 
processes, it is necessary to monitor 
the numbers of births and deaths (i.e., 
the vital events) and the effect of 
migration to and from the area in ques
tion. 
The January 1979 release of the On
tario Vital Statistics Report for 1975 
and 1976 allows a description to be 
made of the impact of the underlying 
demographic processes on the size and 
location of the population of Metropoli
tan Toronto in the period 1971 to 1976. 
Other studies1 have considered the 
nature of population change in 
Metropolitan Toronto prior to 1971. In 
the penultimate section of this note, 
the experience of the lower-tier munici
palities in the 1971-1976 period, with 
respect to the vital and migrational 
components of population change, is 
compared with that of the 1966-1971 
period. 
Changes in the gross size and location 
of the population can be described at 
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various spatial scales from the finest 
level of the enumeration area, through 
census tracts, and planning districts to 
the coarse scale of the municipality. 
However, to obtain the demographic 
explanation of such changes, in terms 
of the additive effects of natural and 
migrational processes, requires the use 
of municipalities as areal units in On
tario because of the general unavail
ability of the necessary vital statistics 

Figure 1 
Location of municipalities: (a) regional 
municipalities, (b) lower-tier 
municipalities within Metropolitan 
Toronto 

(o) 

(b) 



for smaller units. The spatial frame
work for the following analysis there
fore comprises the six lower-tier 
political units of Metropolitan Toronto 
(Figure 1). The utility of the analysis 
would be improved if the required vital 
statistics data were available for at 
least minor planning districts. Such 
data are available in other jurisdic
tions, for example, at the electoral 
ward level for British metropolitan 
areas. 

The Vital Statistics Method 
A change in the population size of a 
region with constant boundaries, bet
ween two points in time, reflects the 
balance between the four demographic 
factors: births, deaths, and movement 
of people into and out of the area. In 
this note, the dates of the Census of 
Canada in 1971 and 1976 are used as 
the beginning and end of the period. 
The numbers of births and deaths are 
obtained from the annual reports of the 
Registrar General of Ontario. These 
data are collected for calendar years 
and therefore it is necessary to prorate 
the number of vital events in 1971 and 
1976 according to the number of days 
in the census years after and before the 
respective date of the census. 
The difference between the population 
totals at the beginning and end of the 
five-year period (the total change) is 
subdivided into two components: net 
natural change, the difference between 
the numbers of births and deaths; and 
net migrational change, the residual 
difference between the total change 
and net natural change figures. This 
method of partitioning total popula
tion into two components is based on 
the population balancing equation: 

P2 = P1 + (births-deaths) + 
(in-migrants - out-migrants) 

where P1 and P2 are, repectively, the 
total population figures at the beginn
ing and end of the period. Both com
ponents on the right-hand side of the 
equation may be either negative or 
positive reflecting the dominance of 
one or other of the two demographic 

factors which comprise a particular 
component. 
This method of disaggregating the 
total population change requires the 
areal units to remain constant over 
time. 2 However, on January 1, 1974, 
the Borough of Scarborough annexed 
1.62 square miles of the adjacent 
Pickering Township. This area contain
ed 3,712 persons in 1971 and 3,743 in 
1976. In order to avoid the inflation of 
the value for total population change 
because of the annexation, 3,712 inha
bitants are added to the 1971 popula
tion of Scarborough. It is impossible to 
apportion with any certainty the addi
tional 231 persons who appeared in 
this area during the period between the 
two components, therefore they have 
been added to the component of net 
migrational change. It should be noted 
that the small number involved (231) 
represents less than 0.1 percent of the 
1971 population of Scarborough (the 
denominator for the percentages used 
in the description). 

Population Change at the Metro
politan Scale 
Many large metropolitan areas are 
characterized by both a declining cen
tral city population and an absolute 
and relative shift in the location of the 
population to suburban and peripheral 
areas. During the 1951-1971 period on
ly the latter characteristic was applic
able to the population of the Munici
pality of Metropolitan Toronto at the 
scale of lower-tier political units. In 
1951, the three inner lower-tier munici
palities contained 79.6 percent of 
Metropolitan Toronto's population; by 
1971, this figure had declined to 46.3 
percent. The three inner municipalities 
(the City of Toronto and the Boroughs 
of York and East York) as a group 
grew at a slower rate than the outer 
suburban municipalities during the 
1951-1971 period. The census popula
tion of the City of Toronto-the central 
city-has fluctuated with small 
declines recorded in the 1951-1956 and 
1961-1966 periods; however, over the 
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Table 1 
Size of population change and com
ponents: Metropolitan Toronto, 
1951-1976 

Net 
Net Migra-

Natural tional Total 
Change Change Change 

1951-1956 92,374 148,184 240,558 
1956-1961 128,825 131,934 260,759 
1961-1966 132,915 129,989 262,904 
1966-1971 113,243 91,083 204,326 
1971-1976 87,884 -53,327 34,562 

Source: 1951-1971-Metroplan, 1974, Table 7; 
1971-1976-Table 2 following. 

total twenty year time period the 
population increased from 669,131 to 
712,786. 
The total population of the Munici
pality of Metropolitan Toronto increas
ed by 34,562 persons or 1.65 percent in 
the 1971-1976 intercensal period (Table 
1) excluding the gain through the an
nexation to Scarborough. This increase 
represents both the lowest number and 
rate for any post-war five-year period 
and stands in marked contrast to the 
addition of 204,326 people repre
senting an increase of 10.8 percent in 
the 1966-1971 period. Although there 
were approximately 88,000 more births 
than deaths, approximately 53,000 
more people moved out of Metro
politan Toronto than moved in. The 
contribution of the net in-migration to 
total population growth has been 
declining in importance in each sue-

Table 2 

cessive five-year period since 1951 
(Table 1). This is, however, the first 
five-year period where net out-migra
tion (i.e., more people moved out than 
in) has been a factor in controlling the 
size of the population increase in 
Metropolitan Toronto. 
The 1976 Census of Canada also in
dicates that the City of Toronto had 
lost 79,468 inhabitants and the 
Borough of York 5,936 since 1971. The 
effect of these declines on the location 
of the metropolitan population is two
fold. First, there has been an absolute 
loss of population from the inner three 
municipalities of 83,236 people. Se
cond, the relative shift of the popula
tion from the inner to the outer munici
palities has continued at an increased 
rate. In 1976, 58.5 percent of the 
metropolitan population resided in the 
outer suburban municipalities in con
trast to 53.7 percent in 1971. 

Spatial Variation in Net Migration 
The rate of total population change for 
the 1971-1976 period within the metro
politan area varies considerably from 
-11. 7 percent in the City of Toronto to 
+ 14.5 percent in Scarborough (Table 
2). The major source of this spatial 
variation, as in the previous five-year 
period,3 is the effect of net migrational 
change. The three inner municipalities 
all exhibited net out-migration; 
however the loss in East York was 
more than compensated for by the net 

Components of population change: Metropolitan Toronto, 1971-1976 

Total Change 
No. % 

City of Toronto -79,468 -11.75 
East York 2,166 2.07 
York -5,934 -4.02 
Etobicoke 14,423 5.10 
North York 54,248 10.76 
Scarborough 49,127 14.53 

Metro 
Toronto 34,562 1.65 

Net 
Natural Change 

No. % 

22,528 3.16 
3,714 3.54 
8,288 5.63 
8,350 2.95 

27,471 5.45 
17,533 5.18 

87,884 4.21 

Source: Registrar-General of Ontario, Annual Vital Statistics Reports. 
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Net 
Migrational Change 

No. % 

-101,996 -14.31 
-1,548 -1.48 

-14,222 -9.66 
6,073 2.15 

26,777 5.31 
31,594 9.35 

-53,327 -2.55 



Table 3 
Components of population change regional municipalities: 1971-1976 

Total Change 
Net 

Natural Change 
Net 

Migrational Change 
No. % No. % No. % 

Metropolitan 
Toronto 34,562 1.65 87,884 
Regional 
Municipality 
of Durham 30,043 13.81 10,982 
Regional 
Municipality 
of Peel 116,036 44.65 23,742 
Regional 
Municipality 
of York 37,855 22.79 7,380 

natural increase. The rates of net out
migration in the City of Toronto (-14.3 
percent) and in York (-9.7) were much 
larger than the rates of net natural in
crease, thus both municipalities lost 
population during the period. The three 
outer boroughs all experienced net in
migration, Scarborough having the 
largest rate reflecting the continued 
suburban residential development in 
that municipality. The total net in
migration to the outer boroughs is less 
than the total net out-migration from 
the inner three municipalities, thus 
resulting in the net out-migration from 
Metropolitan Toronto. 
It is probable that the three Regional 
Municipalities of Peel, York, and Dur
ham, surrounding Metropolitan Toron
to, were the destination of many of the 
out-migrants. However, because of the 
reorganization of local government 
units in the 1971-1976 period within 
the Regional Municipalities of Peel and 
Durham, it is impossible to incorporate 
their lower-tier units into this analysis. 
However, statistics published by the 
Ontario Ministry of Treasury and 
Economics demonstrate strong net in
migration to all three (Table 3), with 
the highest volume associated with the 
Regional Municipality of Peel to the 
west of Metropolitan Toronto. 

Spatial Variation in Net Natural 
Change 
Net natural change, the balance bet
ween the number of births and deaths, 

4.21 -53,327 -2.55 

5.05 19,061 8.77 

9.14 92,294 35.51 

4.44 30,475 18.35 

is positive for all the lower-tier muni
cipalities. There is very little variation 
between municipalities: the lowest rate 
occurs in Etobicoke (2.9 percent), the 
highest in the Borough of York (5.63 
percent). It is appropriate, however, to 
direct attention briefly to the underly
ing numbers of births and deaths 
because of the importance of net 
natural increase to total population 
growth in the metropolitan area. The 
number of births to mothers resident in 
Metropolitan Toronto has steadily fal
len during the six calendar years 
1971-1976 from 35,500 in the whole of 
1971 to 30,200 in the whole of 1976, 
while the annual number of deaths has 

Table 4 
Components of natural increase 
Metropolitan Toronto: 1971-1976 

Births/ 
Deaths 

Year Births Deaths Ratio 

1971* 20,852 8,352 2.5 

(35,566) (14,245) 

1972 33,007 14,810 2.2 

1973 32,577 15,019 2.2 

1974 31,634 15,303 2.1 

1975 31,794 14,934 2.1 

1976* 12,505 6,062 2.1 

(30,228) (14,654) 

Total 162,369 74,480 2.2 

* Part years based on the date for the Census 
of Canada. Values in parenthesis are the 
number of events in the calendar year. 
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Table 5 
Vital events and rates per thousand by municipality: 1971-1976 

Average Birth Death Births/ 
Popula- Total Rate Total Rate Deaths 

tion* Births p.a. Deaths p.a. Ratio 

City of Toronto 673,052 53,940 16.03 31,412 9.33 1.7 
East York 105,867 8,683 16.40 4,969 9.39 1.8 
York 144,334 13,335 18.48 5,047 6.99 2.6 
Etobicoke 289,897 14,423 12.13 9,238 6.37 1.6 
North York 531,274 41,579 15.65 14,108 5.31 3.0 
Scarborough 362,585 27,244 15.02 9,711 5.36 2.8 

Metro 

Toronto 2,107,009 162,369 15.41 74,480 7.07 2.2 

* Average population is the average of the 1966 and 1971 populations 

fluctuated around 14,800 (Table 4). The 
decline in the ratio of births to deaths 
indicates that the rate of natural in
crease has fallen steadily over the six 
years. 
The ratio of births to deaths and the 
crude vital rates vary among the lower
tier municipalities (Table 5). The low 
births-to-deaths ratios associated with 

Figure 2 

the City of Toronto and East York may 
be attributed partially to an aging po
pulation that has higher incidence of 
death. However, both municipalities 
have birth rates higher than the metro
politan area as a whole, a feature they 
share with the other inner municipal
ity, the Borough of York. The high 
births-to-deaths ratios for Scarborough 

Comparison of the relative size of net natural and net migrational change com
ponents 1966-1971 and 1971-1976. (Municipality Code: 1, City of Toronto; 2, East 
York; 3, York; 4, Etobicoke; 5, North York; 6, Scarborough) 

NET 
NATURAL 
CHANGE 

% 

15 

10 

• 1966-1971 

• 1971-1976 

MUNICIPALITY CODE 

OUT ~-------~------------~----~---~ IN 
-15 -10 -5 0 +5 +10 +15 +20% 

NET MIGRATIONAL CHANGE 
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and North York are a reflection of their 
low death rates, typical of a population 
structure that lacks a large elderly seg
ment. The lowest birth rate is associat
ed with Etobicoke which also has a low 
death rate; the pattern here is sug
gestive of a population that raised its 
children in a previous time period but 
of which a large segment has not yet 
reached the age groups most suscep
tible to death. 

Comparison with 1966-1971 
In the 1966-1971 period, both net na
tural change and net migrational 
change made a positive contribution to 
the growth of population in the metro
politan area as a whole. The temporal 
transformation in the relative size of 
each of the components is depicted in 
Figure 2 for each lower-tier municipali
ty. The value of net natural increase as 
a percentage of the 1971 population is 
approximately two percentage points 
lower than the corresponding value for 
the 1966-1971 period for each munici
pality. There has been an even greater 
alteration in the values of net migra
tional change. In the 1966-1971 period, 
there was net out-migration from both 
the City of Toronto and the Borough of 
York, however in both cases this loss 
was compensated for by the size of the 
net natural increase component (i.e., a 
pattern of population change similar to 
East York in the 1971-1976 period). 
However, because of the increased rate 
of net out-migration and the lower rate 
of net natural increase in the 1971-1976 
period, both municipalities have declin
ed in total population. The rate of in
migration to the Borough of North 

York has declined significantly to the 
point where net natural increase is 
slightly more important than net in
migration. In Etobicoke, in contrast to 
the other lower-tier units, there was a 
slight increase in the rate of net in-mi
gration. 

Conclusions 
The 1971-1976 period may come to be 
regarded as a turning point in the pat
tern of population change within Me
tropolitan Toronto. It is significant 
that the number of net out-migrants 
from the three inner municipalities is 
greater than the number of net in
migrants to the three outer boroughs. 
If this pattern continues, it is doubtful, 
given expectations of further declines 
in the number of births, that the popu
lation of Metropolitan Toronto will 
continue to increase in future time 
periods. 

NOTES 

1 Metropolitan Toronto Planning Board, 
Metroplan, Preliminary Impressions of the 
Urban Structure ta 1971. Toronto: Metro
politan Toronto Planning Board, 1974; N. 
Cherukupalle, Demographic Trends in 
Metropolitan Taranto, mimeo. Toronto: 
Royal Commission on Metropolitan Toron
to, 1975; and D.R. Ingram, 'Migration and 
Population Change Within Metropolitan 
Toronto, 1966-1971,' Canadian Geographer, 
vol. 19, no. 4, pp. 340-346. 

2 J.U. Marshall, 'The Urban Network,' in 
R.L. Gentilcore (ed.), Studies in Canadian 
Geography: Ontario. Toronto: University of 
Toronto Press, 1972, pp. 70-73. 

3 Ingram, op. cit. 
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BOOK REVIEWS/COMPTES RENDUS 

William T. Perks and Ira M. Robin
son (eds.), Urban and Regional Plan
ning in a Federal State: The Canadian 
Experience. New York, Toronto: 
McGraw-Hill, 1979. 363 pp. $65.00 
(cloth) 

To attempt to cover a field as im
mense as that indicated by the title of 
this book is both noble and rash. It 
becomes even more so when the ex
plicit objective is to record 'the 
distinguishing flavor and uniqueness' 
of Canadian planning. The conception 
is of grand design and, if ever suc
cessfully realized, would be of great 
value, (though surely not equally to 
all the intended audiences: 'the begin
ning student and the advanced 
scholar, the practicing planner, the 
public official, and the ordinary 
citizen'). 

But, as with the now unmodish 
comprehensive plan, realization of the 
conception bristles with difficulties. 
How is such a vast field to be covered 
(or even defined)? Is the daunting 
task to be undertaken by an 
'expert-generalist' who is fully 
familiar with both theory and practice 
in all the relevant disciplines but who, 
at the same time, can rise above the 
particular and objectively view the 
whole landscape of planning activity? 
Alternatively, is a team of experts 
with varying disciplines and ex
periences to be brought together in 
such a way that their combined 
talents can cover the field? If so, how 
are their separate contributions to be 
pieced together? Can a grand coor
dinator achieve a forceful synthesis 
(and avoid a pot pourri)? 
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The approach taken by Perks and 
Robinson is to organize twenty 
essays into five groups with editorial 
linkages. Altogether, the book boasts 
twenty-five contributors. Inevitably 
the quality (and arguably the 
relevance) of the contributions varies. 
It is, of course, impossible to 'review' 
all, or even a proportion, of these. In
deed, the reviewer has a problem 
which, in miniature, mirrors that of 
Perks and Robinson in their attempt 
to encapsulate 'the Canadian ex
perience:' how is such a large and 
diverse field to be covered? 

The truth of the matter is that it 
cannot-at least not in the detail 
employed in this volume. There is, of 
course, some truth in Hans 
Blumenfeld's comment (in a commen
datory foreword) that 'the totality of 
this book is more than the sum of its 
parts,' but unfortunately there is no 
concluding editorial chapter which ex
plicates this. This is a pity since the 
editorial sections are perceptive and 
stimulating: so much so, in fact, that 
one wishes that the editors had had 
the temerity to write the whole book 
themselves. It would, undoubtedly, 
have covered the field in a different 
way, and there would have been fewer 
case studies; but there would have 
been a gain in that a clearer synoptic 
view would have been possible. 

The editors, however, lay great 
stress on the value of case studies 
(though their interpretation of the 
term is a wide one) and they obvious
ly feel that it is more useful to pro
duce a number of these together in 
one book than to use case study 
material in a full exposition of Cana-



dian planning. Logically this might 
have led to the 'case book' type of 
publication so beloved of lawyers. The 
book approaches this (particularly 
with the inclusion of eight essays 
which, whether in full or in part, 
revised or unrevised, expanded or 
shortened, are reprints of previous 
publications). It could have gone fur
ther, adding more Canadian case 
material and perhaps being published 
in two volumes: one reproducing case 
studies, and the other devoted to a 
much expanded analysis of 'the Cana
dian experience.' One advantage of 
this could have been a saner pricing 
policy. To charge $65 for this volume 
is greatly to restrict its practical 
value. On what lunatic economic 
judgment was such a price set? If 
small demand was the point at issue, 
we have a clear case of a self-fulfilling 
prophecy. Separate publication of the 
case studies would have enable the 
(extended) analysis to be published at 
a more sensible price. 

Perhaps Perks and Robinson 
could be persuaded to return to their 
central theme and to expand upon 
'the Canadian experience.' There is 
much that is distinctive in Canadian 
planning ('unique' is a strong 
word-of more use to a polemic than 
an academic). At the same time there 
are some striking differences within 
Canada. By expanding on the points 
lightly raised in the editorial sections, 
Perks and Robinson could call upon 
the wealth of case study material to 
analyze both the 'experience' of Cana
dian planning and its problematic role 
in the future. It is to be hoped that 
the resultant book could be published 
in a manner which would not invite 
the obvious pun that Canada's plan
ning system is unique in the ex
cessive price of books written on it. 

J. Barry Cullingworth, Toronto 

Larry S. Bourne and John R. Hitch
cock (eds.), Urban Housing Markets: 
Recent Directions in Research and 
Policy. Toronto: University of Toron
to Press, 1979. 334 pp. $12.50 (pb) 

Although often providing a useful 
record of the proceedings, books bas
ed on conference discussions and 
papers are usually disappointing in 
their conclusions and prescriptions for 
resolving the various issues and pro
blems identified. Unfortunately this 
collection does not escape this short
coming. It is, nevertheless, valuable 
as a guide to some of the theoretical 
and practical policy and research 
issues in the housing field in Canada. 

Any conference is only as good as 
the participants. This one, held in Oc
tober 1977 and sponsored by the 
Center for Urban and Community 
Studies at the University of Toronto, 
was fortunate to include among its 
participants housing representatives 
from the public and private sectors, 
the academic world and even some 
elected officials. As Larry Bourne of 
the University of Toronto notes in the 
introduction, these diverse groups 
rarely meet in Canada in one forum to 
debate housing policy issues and 
research priorities. Rather, they exist 
in splendid isolation pursuing their 
various objectives without serious 
regard to other disciplines or ap
proaches beyond a cursory acknow
ledgement when absolutely required. 

Bourne optimistically concludes 
that some convergence in attitudes 
and a broadening of awareness of the 
complexity of issues did take place. 
This is no doubt a desirable product 
of any conference and perhaps all that 
can be realistically hoped for, but the 
reader will look in vain for explicit 
evidence of this conclusion in the 
plenary discussions. In addition, any 
agreement on solutions is even more 
difficult to glean from these sessions. 

Many of the issues discussed, 
rather than being 'recent directions,' 
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would seem to be accepted already by 
those working in the field, but the 
papers included are a useful selection 
both for the working professional and 
the student of housing. The overall 
tone reflects the market framework of 
the conference covering supply and 
demand, income and wealth, land and 
housing prices, filtering, inflation and 
ownership. Some articles seem exces
sively theoretical, complete with 
equations and formulas, tables and 
graphs and the obligatory jargon of 
housing market analysis. More ap
propriate would have been the market 
focus related to some specific policy 
issues instead of general sweeping 
concerns such as price elasticity of 
supply. Albert Rose, for example, con
tributes a useful overview of social 
housing policy since World War II 
while relating the effect of specific 
programs like the Assisted Home 
Ownership Program to the market. 
Rose's article does not, of course, in
clude discussion of the recent N.H.A. 
amendments in March of 1979 which 
involve a significant shift in social 
housing policy by the Federal 
Government but his comments are 
still valuable and relevant. 

Jeff Patterson's paper on afford
ability may be the most relevant to 
this reviewer's interests but as 
Bourne concludes, it is the chief issue 
of the day because of constantly ris
ing costs and the inequitable distri
bution of new housing. Despite cur
rent 'soft markets,' prices remain 
high and efforts to stimulate demand 
or supply will not resolve this pro
blem universally at least in the short 
run. 

What is also lacking in all this 
material is any prescriptive element 
given our current public policy 
climate of slow growth, restraint on 
government expenditures, limited pro
gram budgets, and a general 
philosophy that we have had too 
much government in all sectors of 
society in recent years. Defining 
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policy research issues in an era of 
conservatism would have been timely. 

A final discussion on housing 
allowances by several participants is 
both lively and interesting but as one 
observor notes about this topic, and 
coincidentally the conference in 
general, 'there is no really successful 
resolution coming out .... ' 

W.J. Fitzpatrick, Toronto 

Ravinder K. Jain and Bruce L. Hut
chings (eds.), Environmental Impact 
Analysis: Emerging Issues in Plan
ning. Urbana: University of Illinois 
Press, 1978. 241 pp. $12.00 (cloth) 

It is now a decade since the National 
Environmental Policy Act was 
enacted in the United States. Pur
suant to this Act, tens of thousands 
of environmental impact statements 
have been filed (2600 by the U.S. Ar
my Corps of Engineers alone) and 
probably at least as many less formal 
reports have been prepared for United 
States federal agencies and state and 
local governments. In Canada, as 
usual, the impact assessment field 
has lagged behind the American ex
periences, but has striven mightily to 
catch up. 

As most planners know, impact 
assessment is fraught with concep
tual, methodological, political, legal, 
and procedural difficulties. What 
seemed initially a relatively straight
forward matter has shown itself to be 
a truly complex art. But sophis
tication in the practice of the art is 
growing, not just in terms of develop
ing analytical techniques but also in 
developing appropriate planning con
texts for impact assessment. 

Like any thriving art, impact 
assessment has spawned numerous 
conferences dedicated to mutual 
despairing, back patting, enligh
tenment, stimulation, and vocabulary 
clarification. This collection of 18 



papers edited by Jain and Hutchings 
is another set of conference proceed
ings distinguished chiefly by being 
typeset, bound in hard cover, cursori
ly indexed and published by a univer
sity press. 

Despite its claims, the book is not 
a 'coherent document' nor is it a 
'focussed discussion.' The integrating 
introductory and concluding chapters 
are uninspired, there is no cross-refer
encing between essays, and the book 
as a whole suffers badly from poor 
editing: gratuitous tables are included 
without being discussed or even ex
plained in the text, some acronymns 
are never spelled out in full, some 
totally extraneous figures and 
photographs in one paper are included 
in the book, in-house references to 
procedures or agencies are not ex
plained, redundancies among essays 
and banalities are distressingly fre
quent, and some papers, seemingly 
prepared as back-of-a-cigarette-pack 
notes for a verbal presentation, are 
just plain badly written, sometimes 
to the point of unintelligibility. 

Still, there are nuggets for the 
diligent reader, particularly those who 
have enough experience with impact 
assessment to have questions and 
concerns to bring to their reading. 
The co-sponsoring University of Il
linois Department of Architecture 
and the U.S. Army Construction 
Engineering Research Laboratory 
assembled an impressive cast for the 
conference, and this richness of ex
perience and thought in the 
background of many participating 
government personnel, academics and 
consultants showed through in many 
papers. Indeed, it was a conference 
that one wishes one could have at
tended rather than merely reading its 
proceedings. 

In any collection of this kind, dif
ferent papers will appeal to different 
readers. However, because the collec
tion is eclectic and uneven, with so 
many essays turgidly written or 
vaguely titled, some guide to the con-

tents from one reviewer's perspective 
may be useful to the potential reader, 
particularly to the teacher concerned 
with directing readings, or the profes
sional concerned with learning about 
U.S. experiences so as to further the 
art in Canada. 

The first article, by Lynton K. 
Caldwell, provides a very useful 
history of NEPA and its application 
by a person centrally involved in its 
formulation. Caldwell compares the 
original intention of NEPA with its 
subsequent interpretations and im
pacts. 

The next two essays, also by per
sons steeped in NEPA experience, are 
suggestive but are so densely written 
and esoteric in their references that it 
is doubtful that many Canadian 
readers will gain much from them. 
Completing the section 'NEPA in 
Perspective' is the article 'Mediation 
and the NEPA Process: the In
terstate 90 Experience,' by Leota K. 
Patton and Gerald W. Cormick. This 
is a delight. It offers a clearly describ
ed case study (the planning of a Seat
tle freeway) and focusses on one im
aginative idea: providing for media
tion among contending parties 
(citizens groups) to develop mutually 
acceptable terms of reference for im
pact assessment in the planning pro
cess. 

There are two good papers in the 
section headed 'E IA and the Planning 
Process.' H. Paul Friesema's paper, 
while much too brief for its breadth 
of scope, does offer some important 
insights, e.g.,' ... there is an inverse 
relationship between the scientific, 
literary, and professional quality of 
an EIS envrionmental impact state
ment and the environmental quality 
of the project that the EIS considers. 
Alexander C. Otto's paper describes 
concretely the U.S. Army Corps of 
Engineers' present approach to plan
ning, including a discussion of the 
Corps' iterative approach to in
tegrating impact assessment into the 
planning process. Unfortunately, the 
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paper may be confusing reading to 
persons unacquainted with the Corps' 
work and mandates. 

The section on 'Social and 
Economic Impact Issues' offers five 
moderately useful essays dealing with 
a hodge-podge of basic techniques 
and discourses on such issues as the 
essentially value-laden nature of 
social impact assessment. It is not 
clear who would be thought to find 
these papers useful. Because of the 
dense, note-like prose, they would be 
difficult to understand by those not 
already acquainted with the techni
ques and issues the essays respective
ly discuss, and would not be very 
enlightening to anybody involved 
with these matters. Still, some may 
find it worthwhile to read this section 
to learn that impact assessment 
leaders in the United States are still 
facing the old questions and relying 
on the old techniques. 

Of the four papers in the section 
entitled 'ET A Decision Techniques,' 
only one is strongly recommended: 'A 
Sociological Method for Assessing 
Resource Management Alternatives 
in Land Planning' by David M. 
Freeman. Freeman's concept of 
'futures foregone' (i.e., opportunity 
costs in the broadest sense) as an im
portant kind of impact to consider, is 
more valuable than his technique for 
evaluating such, but the paper as a 
whole should be of interest to many. 

Two final papers on 'Energetics 
and Environment Assessment' and 
'Forecast Modeling' are much too 
brief to be very useful, though they 
do point to some important concepts. 
However, like many of the other 
papers, they provide useful biblio
graphies including references to the 
larger works on which they are 
respectively based. 

A reading of the book as a whole 
leaves no doubt that American 
leaders in impact assessment believe 
that impact assessment must be con
sidered as a fundamentally political, 
participatory, and most of all, plan-
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ning-related process. To read the book 
as a whole, however, is an onerous 
way to reach these understandings. 
For many readers, it will suffice to 
read some of the essays discussed 
above and to use the bibliographies of 
all essays as helpful guides to 
references on American policies and 
experiences. 

Most planners would probably be 
even better advised, however, to skip 
this book altogether and make use of 
other sources that deal with the same 
material more lucidly, coherently, 
comprehensively, and concisely. There 
are a number of possibilities for learn
ing about the American impact 
assessment system, its procedures 
and problems. The U.S. Council of 
Environmental Quality's Environ
mental Impact Statements: An 
Analysis of Six Years' Experience by 
Seventy Federal Agencies, 1976, 
serves as an excellent introduction 
and one which is regularly updated 
by the CEQ's annual reports. For an 
overview of techniques and methodo
logical issues, the Handbook for 
Environmental Planning: the Social 
Consequences of Environmental 
Change, edited by James McEvoy III 
and Thomas Diets (John Wiley and 
Sons, 1977) serves much better than 
the essays in the third section of the 
collection by Jain and Hutchings. 

For the impact assessment afi· 
cionado, the identified essays in the 
book could fill in some library gaps, 
but for most, there are many books 
which should be of much higher 
priority. 

Peter Boothroyd, Edmonton. 
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