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ABSTRACTS/RESUMES

al'assaut de la

Jean Cimon, The Siege of the Old Capital by
Cement

Jean Cimon, Le Ciment
Vieille Capitale

This article describes how much of Quebec
City's heritage and ambience is being
destroyed and Jean Cimon's response is
anger at the loss of aesthetic and spiritual
values. His message conveys frustration
over the pursuit of profit in redevelopment
projects and exasperation over the actions
of governments in facilitating the
destruction of his beloved City.
Throughout the article, there is a
strong message of concern for people and
trust in their ability to maintain the human
values that will enable the City to survive.

Cet article decrit clans quelle mesure on est
en train de detruire le patrimoine et
!'ambiance de la Ville de Quebec. Jean
Cimon reagit avec colere contre la perte de
ces valeurs esthetiques et spirituelles. Il
communique clans son message son
sentiment d'impuissance devant la passion
du gain manifeste clans les projets de
developpement et son exasperation devant
les agissements des gouvernements qui
facilitent la destruction de sa ville
bien-aimee.
Tout au long de cet article se lit un
puissant message qui exprime son
inquietude pour les habitants et sa
confiance clans leur capacite de preserver les
valeurs humaines qui permettront a la ville
de survivre.

Maurice Yeates, The Future Urban
Requirements of Canada's Elderly

By the year 2001, it is expected that the
population aged sixty-five and over will
have doubled from the 1.7 million reported
in the 1971 Census of Canada. This
percentage increase will greatly exceed the
growth of the total population, and the
elderly cohorts will probably comprise
about eleven percent of the total population
as compared with eight percent in 1971. The
aging of populations and the aging of
individuals raise issues that have major
relevance to planners. The general thrust of
this article is that the ability of the country
to cater to the needs of its older people, and
to provide them with an environment for
satisfying and meaningful roles, is greatly
affected by location. Two planning issues
are addressed: (1) the implications of
urbanization on the life-style and well-being
of the older population; and (2) the
alternative locational strategies for
providing housing and services for the older
population. The article argues strongly that
an improvement in the environmental
situation of the elderly requires greater
integration of the urban community and
continuous re-examination of work-leisure
arrangements.
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Maurice Yeates, Les imp1fratifs urbains des
personne ilgees du Canada dans les annees a
venir

On pense que d'ici l'an 2001 le chiffre de la
population llgee de soixante-cinq ans et plus
aura double du 1. 7 million rapporte clans le
Recensement du Canada pour 1971.
L'augmentation de ce pourcentage
depassera de beaucoup la croissance de la
population clans son ensemble et les
cohortes de personnes llgees representeront
probablement environ onze pour cent du
total de la population alors qu'en 1971 elles
n'en representaient que huit pour cent. Le
vieillissement des populations et celui des
individus posent des problemes qui sont de
toute premiere importance pour les
planificateurs. L'argument principal de cet
article est que la localisation determine
clans une grande mesure la capacite d'un

Danie/A. Seni, Urban Plan and Policy
Evaluation: An Assessment of Trends and
Needs

The objective of this article is to propose a
general overview of the problem of
evaluation in planning. As well, it reports
on some preliminary and general
conclusions, proposals, and opinions
stemming from the author's research over
the last five years in the theory of
evaluation.
The article is divided into two parts.
The first deals with the general problem of
evaluating plans and policies that lead to
recommendations for decision. It is pointed
out that a position stipulating an
evaluation only in terms of the imputed
effects of plans or policies is insufficient.
Several recent developments in planning
research which emphasize an evaluative
function assessing the process of plan or
policy generation are traced out.
The second part of the article deals with
some of the desired properties of an
evaluative approach. It is argued that such
desiderata rely on the development of
specific metapolicy capabilities.

Peter Boothroyd, Issues in Social Impact
Assessment

Social Impact Assessment is a young art
about four years old and there are many
conceptual issues still to be resolved. For
instance:
1 What do we mean by 'impact'? What
kinds of impacts need to be
differentiated?
-different causal relationships between
a development and an impact are
possible (depending on the necessity
and/or sufficiency of the development
for the impact to occur with varying
implications;
-impacts can stem from different levels
of decision, from the most general to
the most particular, posing the need to
determine which are relevant to the
question at hand;

pays de pourvoir aux besoins de ses
personnes ll.gees et de leur donner un cadre
de vie ou leur rOle soit riche de sens et leur
apporte satisfaction. Deux problemes de la
planification sont souleves: 1) les effets de
!'urbanisation sur le mode de vie et le
bien-~tre des personnes ll.gees; et 2) les
strategies alternatives relatives a la
localisation en vue de fournir des logements
et des services aux personnes ll.gees. Cet
article insiste fortement sur l'idee que pour
ameliorer la situation ambiante des
personnes ll.gees, il faut que la communaute
urbaine soit davantage integree et que les
dispositions loisir-travail soient
constamment remises en question.

Danie/A. Seni, L'evaluation des plans et des
politiques urbains: ses tendances et ses
besoins

Cet article presente quelques resultats et
reflexions preliminaires portant sur la
question de !'evaluation ex-ante des plans et
des politiques.
L'article se divise en deux parties. La
premiere concerne le probleme de
!'evaluation d'un plan ou d'une politique
devant mener aune prise de decision. Il est
explique qu'une evaluation d'apres l'impact
possible ou probable est insuffisante pour la
prise de decision. Il est ensuite recommande
que soit en plus evalue le process us par
lequel un plan ou une politique est
developpe. La deuxieme partie du document
traite des competences necessaires a ce
mode d'evaluation.

Peter Boothroyd, Quelques problem es
concernant !'evaluation de !'incidence
sociale

L'evaluation de !'incidence sociale est un art
jeune, qui n'a que quatre ans environ, et il
reste a resoudre beaucoup de problemes
conceptuels. Par exemple:
1 Qu'entend-on par 'incidence'? Quelles
sortes d'incidences faut-il distinguer?
-plusieurs sortes de rapports de cause
aeffet entre un developpement et une
Abstracts
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-impacts can occur at various levels
of systems, and interact within and
between levels, all of which should be
considered;
-impacts theoretically can be identified
through an infinite chain of
consequences, posing the problem of
determining how far one should
attempt to identify indirect
consequences;
-impacts are assumed to be distinct
from objectives, but in practice this
distinction can be a source of
confusion;
-a number of modes of impact relating
to permanency, immediacy, etc., are
possible, all of which should be
considered.
2 What do we mean by 'social'? What
kinds of phenomena should be
subsumed under the term 'social'?
-social impacts can be produced
'directly' by a development or as a
result of the development modifying
the natural environment, both sets
being important to consider;
-social impacts can relate to the
complete range of human needs and
should be considered across this
range;
-different kinds of persons may be
impacted with differing results.
3 How does one 'assess' social impact?
What are the methodological issues
involved?
-prediction involves distinguishing
between those impacts which are
certain to occur if the development
being assessed proceeds and those
which lie within the control of the
agency being addressed;
-assessing the probability of an impact
occurring is an art which requires
understanding the nature of the
existing system to be disturbed by
the proposed development and
ascertaining the results of other
predictive studies undertaken by
other specialists on the same project.
Applying general scientific knowledge
and knowledge from comparable
situations is also required;
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incidence sont possibles (l'incidence
se produira selon la necessite et/ou la
suffisance du developpement), et les
implications varient;
-les incidences peuvent naitre de
decisions prises a des niveaux
differents, du plus general au plus
particulier, d'ou le besoin de
determiner lesquelles sont pertinentes
a la question que l'on a devant soi;
-dans des systemes, les incidences
peuvent se produire a differents
niveaux et reagir reciproquement
aussi bien a un mllme niveau que d'un
niveau a l'autre; tout cela devant lltre
en consideration;
-theoriquement les incidences peuvent
lltre identifiees en suivant une chaine
infinie de consequences, ce qui pose le
probleme de determiner jusqu'a quel
point on devrait tenter d'identifier les
consequences indirectes;
-les incidences et les objectifs sont
presumes distincts, mais en pratique
cette distinction peut prllter a
confusion;
-plusieurs modes d'incidence, relatifs a
la permanence, a l'immediatete, etc.,
sont possibles, et tous ces cas
devraient lltre examines.
2 Qu'entend-on par 'social'? Quelles sortes
de phenomenes devrait-on classer sous
le terme 'social'?
-les incidences sociales pouvant lltre
causees 'directement' par un
developpement ou resulter du
developpement qui modifie le milieu
ambiant, les deux phenomenes sont
importants a considerer;
-les incidences sociales pouvant avoir
trait a la gamme entiere des besoins
de l'homme, c'est sur toute cette
gamme qu'on devrait les examiner;
-les incidences peuvent avoir des
resultats differents selon les
individus.
3 Comment 'evaluer' l'incidence sociale?
Quels en sont les problemes
methodologiques?
-pour etablir des predictions, il
convient de distinguer entre les
incidences sures de se produire si le

- the timing of social impact
assessment is important; it should be
undertaken early in the planning
process and then employed
continuously;
- three types of actors are involved in
social impact assessment: affected
citizens, professionals, and
decision-makers, and their
relationships need to be given
thoughtful consideration.
As well as definitional issues, there are
issues surrounding the evolving role of
social impact assessment:
-though a young art and one shot through
with all the problems central to social
science methodology and theory, to social
planning, and to ethics, there is a
tendency to downplay these problems;
-paradoxically, it is also necessary to
demystify the art;
-social impact assessment will have to
become more efficient and effective than
is now the case;
-social impact assessment can contribute
to general social scientific knowledge as
well as playing a role in a particular
planning process;
-social impact assessments of similar
projects can contribute cumulatively to
general policy guiding the planning of
such projects;
-most importantly, perhaps, social impact
assessment is helping to increase broad
sensitivity to the nature of social systems
and the needs of all persons within these
systems, and thus should be a
humanizing force in our society.

Boothroyd, Quelque problemes, cont.

developpement en cours d'evaluation
se poursuit et celles qui dependent de
l'organisme concerne;
-!'evaluation quanta la probabilite
d'une incidence est un art qui exige
que l' on comprenne la nature du
systeme que le developpement
propose doit perturber, et que l'on
s'informe des resultats d'autres
etudes pronostiques entreprises pour

le ml\me projet par d'autres
specialistes. Il faut aussi appliquer
connaissances scientifiques generales
et celles qui ont ete obtenues dans des
situations comparables;
-il est important de bien choisir le
moment ou se fera !'evaluation de
!'incidence sociale; on devrait la
planifier tres t5t et y avoir recours
constamment;
-!'evaluation de !'incidence sociale met
enjeu trois types de participants:
les citoyens concernes, les
professionnels et les reponsables des
decisions; il convient d'examiner leur
rapports de tres pres.
Aux problemes de definition s'ajoutent
ceux concernant le ri'.>le changeant de
!'evaluation de !'incidence sociale:
-bien qu'il s' agisse d'un art jeune
comportant tousles problemes
inherents a la methodologie et a la
theorie des sciences sociales, a la
planification sociale et a l'ethique, on
tend a reduire !'importance de ces
problemes;
-paradoxalement, il est egalement
necessaire de demystifier cet art;
-!'evaluation de !'incidence sociale
devra devenir plus fonctionnelle et
plus efficace qu'elle ne l'est
actuellement;
-!'evaluation de !'incidence sociale peut
contribuer aux connaissances
generales des sciences sociales et
aussi j ouer un r5le dans une
planification particuliere;
-les evaluations de !'incidence sociale
de projets analogues peuvent
contribuer cumulativement aformuler
une politique generale qui
gouvernerait la planification de tels
projets;
-l'aspect le plus important peut-1\tre
est que !'evaluation de !'incidence
sociale fait accroitre de fai;on generale
une sensibilite quanta la nature des
systemes sociaux et aux besoins de
tous ceux qui font partie de ces
systemes; il s'ensuit qu'elle devrait
1\tre une force humanisante dans notre
societe.
Abstracts
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VIEWPOINTS/POINTS DE VUE

The Siege of the Old Capital by Cement
Jean Cimon
Underdeveloped Souls in
Cities

Overdeveloped

Losing Two Friends

Back in my student days, studying
sociology at the downtown campus of Laval
in the old city of Quebec, I had to prepare a
thesis. From the broad field of rural
sociology, I chose to analyze a society in the
process of transition from an isolated
subsistence economy to a market economy.
That's how I came to spend four months
living on Isle-aux-Coudres, an island in
Charlevoix county, out in the middle of the
St. Lawrence.
What an experience! I was a city boy, an
intellectual; yet I became almost the
adopted son in a family that could scarcely
read; in a house that had no electricity. It
was like being in another time and another
world. In this island world, poverty was not
a disgrace as it is in the city, and the people
carried themselves like lords. On the island,
nobody ever locked their doors, and the
only bank could hardly be found - it was
hidden behind cases of Champlain Porter,
the island drink!
I was fascinated by the simple life and
cheerful spirit of the islanders. It was not
rich in material goods, but it suited me well.
Life was simple; no stress, no strain. Life
there contained a little bit of fantasy, a dash
of poetry, a touch of madness.
Their world was even free of the pollution
that comes over the airwaves. The few
islanders who owned radios used them only
rarely, so as not to waste the batteries.
Once a week they would listen to 'Seraphin,'
the famous 'soap opera' of that period; and

This article was prepared for the Urban Prospects
Series commissioned for Habitat. C.D. Burke, then
Editor of the Series, translated the article.
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every year, they would listen to the Pope's
Christmas message and the special novena
services for the feast of Ste. Anne, the
patron saint of Charlevoix. These people
were not troubled by the pressure to own
more and more material goods. The city
world I knew, and still know, is always the
victim of these pressures, and most of the
things the city people crave are merely
gadgets, of no real use. It seems ridiculous
this obeisance before the gold-plated god of
wealth. People risk losing their souls in the
newest Holy Trinity of the Quebec people:
the endless succession of mini-loto, interloto, super-loto. I preferred the island
world, not yet stacked high with useless
gadgets, but instead living by the natural
rhythms of the sun and the moon, of the
tides and the seasons.
By the end of my time on Ile-aux-Coudres, I
had virtually forgotten the bright lights
and luxury of the city. The spiritual wealth
of the island more than made up for the lack
of material wealth. Out of touch, with no
electricity and no tourists, the islanders had
evaded the pollution that comes with what
we call progress. I couldn't fully explain it,
but I felt that the whole scale of values was
different from that of the city.
The islanders had maintained some of the
traditions of the American Indians, in
which private property rights are subordinate to tribal or group rights, and in
which the whole community helps the
weakest and poorest of its members. Even
the professional beggar, poor soul, was
offered respect and help: he could always
find shelter and a bed for the night,
wherever he might wander on the island.
As the summer months drew to an end two
friends from university came to see me: and
took pity on me.
'How the hell can you live here? It's so poor,

so backward, so underdeveloped.' I was
taken aback and couldn't answer. How
could I explain that they had landed in
another world? The spiritual wealth that
was so clear to me was invisible to them;
their souls were still in the grasp of the city
and its values. My time on the island had
made me aware of the futility of the world of
gadgets, of the despair of the lonely and the
poor, of the physical and spiritual pollution
of so much of city life.
For the rest of their visit, there was little
communication between us: I felt like a new
arrival who could not speak the language.
And yet it was really they who could not
understand.
Deep in the unconscious of my mind, I had
rediscovered some of the wisdom of those
who live in touch with nature. I had begun
to understand the deep joy of'a society that
was in harmony with itself, where the class
struggle was nonexistent. I had become a
full member of a warm and friendly society
in which nobody was allowed to be a
'nobody.'
Signs of Spiritual Underdevelopment

Time passes and the Gross National
Product has become one of the graven
images to which our technological urban
society pays great homage. I have moved
on from rural sociology to the field of
planning. With the passage of time, I have
discovered something of the vanity as well
as the complexity of my chosen profession:
to plan land use in the face of rampaging
urbanization; to zone settlements which
bind their residents to a sort of slavery.
Time passes, but I still long after the
summers of my youth on the Ile-auxCoudres, where Gross National Well-Being
was celebrated and pursued, where the new
religions of viability and profit were
understood and rejected, because they were
contrary to the natural way of life, to the
rights of the people, to the needs of the
human soul.
Time passes, and I still lose friends from
time to time, rebelling as I do against the
'system,' against the bondage imposed on
the disadvantaged.
What I want to show now, intuitively

rather than in a fully scientific fashion, is
that the concept of growth at any price and
the endless pursuit of profit generate a
whole set of artificial needs.
This high pressure consumption of useless
and sometimes down-right dangerous goods
develops a serious spiritual underdevelopment because the advertising only works
through the imposition of a false and
shallow scale of values. People can no
longer distinguish between the essential
and the frivolous, between the useful and
the useless, between reality and illusion.
The frantic cycle of production, advertising,
consumption, waste, and pollution provides
only artificial paradises which will never
replace the earthly paradise which has
already been 'developed' but which has had
to be sacrificed in the name of a senseless
myth called urban development. The result
is truly criminal: the waste of our
nonrenewable resources.
During a symposium on Northern Development, held at the University of Quebec in
Chicoutimi, in October 1974, the vicepresident of the Quebec Indian Association,
Aurelien Gill, said:
The Indian does not need to possess the forest and the
~ivers ... , He is part of them, he is part of nature. We
don't want to own nature, to buy it, we want to live
with it. The white people want to destroy nature in the
name of progress. But for the Indians living in the
north, money has no meaning. For them, a ten dollar
bill is only a piece of paper which can contribute
nothing to their survival. In these circumstances, to
negotiate at all means to us that robbery is somehow
made honest. When you offer us money, you are
selling our way of life.l

Not content with having polluted the
physical environment and the souls of those
urban slaves we call civilized, the Great
God Development is now in the process of
poisoning the Cree Indians in northwest
Quebec.
In an article entitled 'Mercure: !es Cris sont
bel et bien empoisonnes a petit feu,'
Raymond Giroux wrote:
In 1965 Domtar built a paper mill at Lebel-surQuevillon. The mill uses mercury in the bleaching of
paper, dumping the wastes into the Bell River which
in turn carries these effluents across the traditional
fishing grounds of 1,000 Indian people. The mill dumps
out (or 'loses') tons of mercury, the mercury spreads
out in the water, the bottom of the lakes and rivers
become poisoned, the fish become contaminated, and
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the people eat the fish. The Cree Indians of northwest
Quebec have learned this week that their whole way of
life, based as it is on fish as a staple diet, can only be
continued at great risk, and they have discovered that
it is far from easy to stop the vicious cycle of pollution
and poisoning by mercury.2

If economic development means genocide
for the first inhabitants of Quebec, I believe
that our spiritual underdevelopment has
reached the level where we sanctify murder
-pure and simple.
The multinational company IT & T owns
rights on about one-tenth of Quebec
territory, maybe 51,000 sq. miles, and its
subsidiary in Port-Cartier, (Quebec-Rayonier) will strip, so we understand, the north
shore forest of Quebec with bulldozers,
producing an immense wasteland. 'But in
1975, the Montagnais successfully claimed
from the Quebec Government the Indian
territory ceded by Quebec to IT & T in
1971.'3

Seventy percent of the Quebec population
of 6½ million are concentrated in the urban
areas of Montreal and Quebec City.
Moreover, this population concentration is
typified by high-rise building. Between
1972 and 1976, 87 concrete towers have
been squeezed into the downtown of
Montreal. 4 Despite rising inflation, there
has been no slowdown in the building of
apartment towers in Montreal and Quebec
City. Despite construction costs increasing
almost 200% in five years in the Montreal
area, 'the average monthly rent has
increased by 233%, and the average
disposable income of the consumer by only
146% in that same time period. '5
The argument most often used by the
politicians is the economic viability of this
vertical growth. But is it really viable, if one
looks at it in terms of the common good or
the Gross National Well-Being? In Toronto,
a study produced by Price-Waterhouse &
Company revealed that new apartment
towers in the municipality of York produced
taxes only equal to the long-term cost of
municipal services required by these same
apartment towers. 6 But what about the
hidden costs of this vertical growth? In
1973, in Halifax, municipal costs exceeded
tax revenues by more than $200,000 as a
result of new 'development' in the down80 Siege of Old Capital

town. 7 It would be interesting to know the
direct and hidden costs incurred by the City
of Quebec in making a concrete labyrinth of
the Boulevard Saint Cyrille, and what
portion of our municipal taxes has been
dedicated to Place Quebec and the hotels
Hilton and des Gouverneurs. By hidden
costs, I mean the massive demolition of
hundreds of houses (many of them in good
condition) and the social costs of such an
operation which is based primarily on
financial speculation and which is only
economically viable to a very small minority: the speculators.
By hidden costs, I mean the destruction of
the spiritual underpinnings of an old urban
fabric in which people had a sense of
attachment to their community, some sense
of social conscience. By hidden costs, I
mean the social and economic impact of the
deportation to the suburbs of hundreds of
downtown residents. This deportation was
achieved at the cost of those who were
forced out, most of whom were far from rich
to begin with. This dispersion of the
population away from the downtown towards the periphery means that we have to
build costly facilities in the suburbs, while
community facilities in the downtown
become underutilized, and service standards
decline.
There are other, more subtle negative side
effects. Wind tunnels are created which
make streets uncomfortable and cold even
on a warm day. Sunlight is cut off, casting
large areas into shadow. In winter, the
shadows are longer and last most of the
day. The skyscraper intensifies the problems of traffic and pedestrians and magnifies street noises, to the detriment of
people but to the profit of the developers.
Does all this really contribute to Gross
National Well-Being?
Despite the problems of congestion and
pollution, the state consistently favors
automobile transport to the detriment of
public transit. In the urban community of
Quebec, from 1970 to 1975, the provincial
Department of Transport spent $290,000,
000 in support of automobile transport and
only $20,000,000 for public transit ($10
million for buses and $10 million for the

ferry between Quebec and Levis). Is this
allocation correct? For whom?
When the Quebec newspapers, with the
editorialists in the lead, push the idea of an
automobile bridge (or automobile tunnel)
between Levis on the south side of the St.
Lawrence and the downtown portion of
Quebec City, a project of which the
minimum cost was estimated to be half a
billion dollars in 1975, nobody protests. On
the other hand, when the newspapers
sharpen their knives on the growing annual
deficits of the Quebec Regional Transit
Commission, everybody gets upset, and
their critical comments flood the open-line
radio shows and the letters to the editor. It is
unfortunate, but for a significant portion of
Quebecers, the city bus is seen as 'the
vehicle poor people use'- buses are only for
people who live on welfare, who refuse to
work, and who 'live at the expense of
others.' In short, to the bourgeois minds of
too many Quebecers, to ride in a bus is
demeaning. But these same bourgeois
minds who quote Consumer Reports as if it
is the word of God should reflect a little on
what that magazine had to say on October
19, 1975.8
Many cities will continue to strangle in their own
traffic until bus transportation has become an
attractive alternative to the inefficient use of
automobiles. Passenger convenience requires quick
and easy access through double doors; low floors to
make it easier to climb in and out; more comfortable
interiors; bigger destination signs; better ventilation.

Already these improved buses are on the
road in Sweden and in Germany. Why not
in Canada?
The desperate conditions in which many of
the old, the handicapped, and the poor live
is a constant reminder of our spiritual
underdevelopment. The Canadian Council
on Social Development pointed out in a
1975 report that 'more than half of
Canadian pensioners live below the poverty
line.' (The Council sets the poverty level at
$7,028 for a family of four (1975).) The
report concludes that Canadians generally
lack sufficient income to provide for their
retirement. 9
Ideally, senior citizens should be able to
find housing in a living part of the city,
remaining part of the neighborhood in

which they have lived their lives. Joseph
Baker, the architect, says that old people
should not have to live in special homes, but
rather should live in houses like any
others. 10
According to the Castonguay Report:
For the past twenty years, the bottom twenty of the
Canadian population has received between five and six
percent of national income, while the top twenty
percent has received forty percent of that income ...
In housing, for example, it is not the poor but the
relatively well-off who have gained the benefits of
mortgage financing.11

According to Humphrey Carver in his
memoirs:
The only interested party in the housing scene which
didn't seem to get much attention at the staff meetings
of Central Mortgage and Housing Corporation was the
Canadian family which couldn't afford home-ownership.12

The Neighborhood That Wouldn't Die

Come and look at the problem of an historic
neighborhood in the City of Quebec
struggling to survive in the face of uncaring
change. The Faubourg Saint Jean Baptiste
was largely built in the last half of the 18th
century and is a natural extension of the old
City of Quebec, the city within the walls.
This picturesque neighborhood was built in
a sort of amphitheatre on the north side of
the Quebec Peninsula, and has just suffered
the same martyrdom that was suffered by
its patron saint, Saint Jean Baptiste. The
neighborhood has been decapitated by the
new six lane autoroute, the Dufferin
autoroute: the body is hanging there,
having been cut off from its head, the old
city, by a sea of asphalt.
The new Salome who has decapitated the
only fortified city in North America is the
Goddess of Urban Development. This new
religion of economic viability and the
commercialization of urban land is a
symptom of the spiritual underdevelopment
of our cities.
Listen to what Barbara Ward says:
In some countries, too, as we have seen, indiscriminate
'urban renewal,' bulldozing out depressed neighborhoods and reselling the land for more expensive
housing, has actually spread the area of blight by
compelling poor families to double up elsewhere ... Yet another reminder of the limits of purely market
calculations in building acceptable settlements.
Equally, a new opposition to the kind of commercial
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development made possible by levelling run-down
neighborhoods and putting up office blocks, convention centers and more expensive high-rise apartments
in their place, is being fuelled by the realization of how
damaging the process can be to settled communities
and to the small 'eco-systems' of established neighborhoods and patterns of work ... The urban 'villages'
are seen to be structures of much greater value,
complexity, and stability than the traditional calculus
of developers, public and private, has either cared for
or counted. The destruction of such communities can
literally 'decivilize' the city .. ,13

That is exactly what has happened in the
Faubourg Saint Jean Baptiste. Almost a
third of the neighborhood has now been
demolished (more than 1,000 dwelling
units) in order that developers can build an
artificial downtown on the ruins of a
residential urban area that was basically
healthy, not to mention its architectural
and historic values. The spirit of the
neighborhood, which should enliven the
whole hillside of Sainte-Geneveve, is being
wiped off the landscape by bulldozers, and
by the construction of concrete giants along
the Boulevard Saint-Cyrille and the Dufferin autoroute.
The honest citizens of the old sections of
Quebec live today in an atmosphere of
insecurity and frustration. Hubert Richard,
aged 64, has lived in the Faubourg Saint
Jean Baptiste for 21 years, and in an
interview with Le Soleil expressed how the
people felt:
Maybe the priest could see the mayor and tell him
that the parish is going to hell, but the mayor of
cement prefers Capitalism to the everyday world. He
has no respect for us.

As far as the priest is concerned, he
strongly opposes high-rise building in the
Faubourg and the forced exodus of the
residents:
The mayor knows perfectly well that these people
don't have any choice, when they are stagnating in a
basement or are threatened with instant eviction. But
the city is powerless in the face of the speculators.14

In the Interim National Report on Habitat,
published in March 1975 by the Habitat
Canadian Participation Secretariat we read:
Recently the residential quality of older city neighborhoods in large cities has been eroded, often because
of expressways and highrise buildings. The response
has been the development of two programs-Neighborhood Improvement and Residential Rehabilitation
Assistance, administered by CMHC ... Funds are
available for planning (with citizens), development or
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improvement of neighborhood facilities and services,
rehabilitation of residential buildings, and development and enforcement of housing codes. Experience is
too recent to offer any definitive evaluation as yet.15

This quote shows some recognition that
so-called renewal can have disastrous
effects on the quality of life of the ordinary
citizens who are directly affected or even
those who are indirectly affected. It also
illustrates perfectly the problem in the
Faubourg Saint Jean Baptiste.
The non-resident owners in the Faubourg
do not bother to maintain and rebuild the
houses, and so the properties deteriorate all
the more rapidly. The municipal government of Quebec has become an accomplice
in the deliberate deterioration of the
neighborhood, a deterioration which is
greedily sought by speculators and promoters who want to exploit the city of
Quebec as if it were a mine.
Paradoxically, it is the government of
Quebec, helped by the weakness of the city
government, which has provided a special
law allowing the construction of high
buildings on Parliament Hill in Quebec
City, and has thereby become in effect the
promoter of massive demolition of the
buildings of the St. Cyrille canyon and of
the Dufferin autoroute. These projects have
turned the Faubourg Saint Jean Baptiste
upside down. I wonder, can these governments stop this orgy of demolition noweven if they wanted to?
A citizens' group known as Le Groupe du
Faubourg has served as a focal point for
opposition to the building by the municipality of a twelve storey tower, a senior
citizens' home, 90% financed by the Quebec
Housing Corporation. This group considers
the project a menace to the environment.
The average height of dwellings in the area
is three storeys, and this tower would be the
beginning of high.rise construction throughout the neighborhood. The neighborhood,
on the Sainte-Genevieve hill, slopes up
towards the north, and the shadow cast by
this tower would deprive the existing
houses of several hours of sunlight every
day. It has been pointed out that it would
be possible to rebuild the houses in three
storey rows, on the lands laid waste by the
fires that have plagued the neighborhood,

and to tie these new houses into the
neighborhood by interior walkways, and by
paths across back courtyards. This way the
character and style of the neighborhood
would be respected and the old people
would not have the humiliating feeling that
'they have no respect for us'-the feeling of
being piled into a ghetto.
It seems crazy to me to destroy urban areas
which have great human and architectural
values in order to satisfy administrative
regulations. The politicians and the officials
express these rules something like this:
'We must spend this money before a certain
date. Already time is pressing, we already
have a plan for a twelve storey tower which
is going to be built, it doesn't matter where,
of which we know all the specifications, and
costs, from already having constructed
others.'
Thanks to demonstrated public opinion,
following a protest of a citizens' committee
in the Faubourg, and thanks to the reports
of Le Soleil, the highrise building for senior
citizens will not be constructed in the
Faubourg, but in some other part of the city
of Quebec. That is merely relocating the
problem, not solving it.
Unfortunately the old people of the Faubourg living in substandard accommodation and under great insecurity will
continue to suffer for a long time yet in this
'just society.'
It is not unfair to ask how these programs
of the federal and provincial governments
fit into the noble sentiments expressed in
the Interim National Report on Habitat. It
seems now that this report has something
of a hypocritical tone when we look at what
happens in areas like this, and the ease with
which governments turn aside the protests
and ideas of disadvantaged citizens. These
citizens could and would, if they had the
money, tell quite a story to the experts in
that U.N. Conference in Vancouver, 'The
governments of Canada pay lip service to
us, but their heart is somewhere else.'
It is curious to compare this situation with
the ease with which committees of rich
citizens get what they want from governments. Why? Is money more important
than people? I am not the only planner that
questions the myths of economic growth, of

progress, and of economic viability for
public investments. This concept is nothing
but a specious argument used by politicians
who want to keep their consciences clean.
Again from Barbara Ward:
In short, if a primarily economic strategy had been
sufficient to create just, convenient and gracious
patterns of settlement, we should have them now. The
crisis we face is that we do not.16

Requiem for a City

The costly pursuit of production and
consumption subtracts from Gross National
Well-Being, foisting artificial paradises on a
Quebec population that is up to its neck in
debt, is surrounded by mediocrity, and is
fed a constant stream of easily swallowed
pablum by the media.
The Quebec Carnival is the perfect example
of the sort of spiritual underdevelopment
that the state subsidizes. With what seems
to be the full co-operation of the populace,
the youth of Quebec is brutalized, and the
soul of the old city is demeaned a little bit
more every winter.
In an explosive film on the Quebec
Carnival, Robert Favreau points out that
the major victims of this mercantile and
soulless exhibition are the young girls who
are striving to become Carnival Princesses.
They are chosen because they are cute, malleable,
unthinking and naive. Under their contracts they
become hostages and are under virtually total control
from the 10th of January onward. The rationale of
carnival is not to 'have fun because it's cold' as we are
led to believe, but to develop a tourist industry in
Quebec City. In 1973, the gross receipts from
transportation, restaurants and hotels were $18,000,
000.11

'We would be able to regain the true sense
of the popular festival,' says Favreau, 'if the
Quebec Carnival could be once again put in
the hands of the population rather than
commercial interests.'18 In Favreau's film
one of the candidates says:
'
I feel the people are taking advantage of me. I feel
somehow ridiculous. Important? No, alone! It is all
pretence. I can't really blame the organizers. Maybe
the others don't realize. The Carnival uses girls to
attract the men, as if we couldn't attract people on our
own.19

The movie critic Claude Daigneault concluded:
... these men of the world make money out of the
everyday dreams of the young girls to get away from
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their everyday lives; to mould themselves according
to a false image of women, an image which is strengthened by the most venal kind of publicity. What sort of
society are we creating in which we allow public
relations experts and the requirements of business
shamelessly to impose this caricature on a popular
festival?20

I wonder if Robert Favreau was aware of
the dichotomy that existed in this film. His
attack on the misuse of women as an object
of publicity becomes more and more diluted
because the movie-maker can see the humor
and the pathos shining through the
commercial version of the eternal myth of
Cinderella. Even the crudity of the men
becomes almost sympathetic; I might
almost say it becomes a little touching.
In the most genuinely Quebecois sections of
the movie, there is a section which deals
with the candidates being rebuilt by the
hairdressers, by the makeup artists and
designers, by the guardians of commercial
femininity. When they come out of this
supposedly beautifying process, they have
lost all their personality. They are almost
unrecognizable. At that point the most
striking aspect of the film comes into view:
the pictures of a face, like some kind of
reincarnation of a Barbie doll.

*

*

*

This city, my city, is dying, because she is
being sold like a postcard or rented like a
woman for the night.
The true charm of the city is spiritual and
those that make money out of the land and
the buildings are not spiritual. They will
never understand that the city has a soul. It
is not just a commodity. They will never
understand that a city has to be freely
available for people to live in and to absorb.
Its soul is not for sale.
As we wait for the end, a moment of silence
allows us once more to hear the wind
rustling off the river and the distant
tinkling of the bell of the Ursulines. A
Sunday morning when there are no cars
around allows us to catch a scent of the
ocean in the deserted streets on the edge of
the water, and to catch a glimpse of the
smelt fishermen frozen into the worm-eaten
piers like great bunches of seaweed.
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The heart of the city is still beating, and I
would like to save what little there is still to
be saved. First, and above all, the spiritual
underpinnings which emanate from the
walls, from the squares, from the streets,
from the hills, and from the winding stairs.
And then that landscape, which is truly the
face of our nation. Here is a feeling of life, a
scent, a touch, a breath.
Quebec, capital of winter, city of the north
wind, Queen of the Arctic Circle. Cold is the
fourth dimension of this city. Quebec juts
out into the water on many levels: the
waterfront level, its frozen piers, victims of
the cold of winter; an upper floor hanging
somehow from the slippery and windy cliff,
(Cote de la Montagne, Cote de la Canoterie,
Cote du Palais, Cote de la Negresse, Cote
Badelard); and the top of the hill where
beautiful stone far;ades stand between the
slopes of the citadel and the old-fashioned
buildings with their quiet courtyards and
proud bell towers.
Along with Helsinki, Quebec is the world
capital of winter and this adds a special
charm to the beauty of the city and its
people. And when they go out with their fur
coats on, you can see clearly that there is
elegance to winter, almost an eroticism in
the midst of cold, as the goddesses of snow
and ice exchange the outdoor beauty of
their coats for the indoor beauty of their
everyday clothes. Another dimension of the
soul of this unforgettable city rests in the
old fireplaces, crackling in the background
in the fine restaurants in the old city. Good
food is always a sign of civilization, and to
me, a spiritual value, because it is a time of
shared joy, of warm companionship.
Will the people who walk these streets in
the future pardon us for the way we have
destroyed this national heritage? Those
who stroll and contemplate the world in
future years-and happily we have some
children for whom contemplation seems to
be an essential activity-these people who
will walk down beautiful Rue St. Denis
heading west, and will stare up at the
horrible sight of the citadel, mutilated by
giant concrete monsters cutting into the
sky of this blessed city: at the flying trash
can of Lowe's-Concorde, at the giant

catapults of Hilton and des Gouverneurs,
and at the bureaucratic erection known as
complex G which was the beginning of this
vertical pollution, which demeans forever
the walls of Quebec and reduces the great
gates to a Lilliputian scale that now looks
as if it belongs in Disneyland.
The only scrapers that belong in the sky of
Quebec are the Cap-aux-Diamants and the
church steeples in the old city.
This city is being sold, body and soul, by
the passivity of its citizens and by its
uncaring politicians, whose minds are too
preoccupied with the fast buck, with the
myth of urban growth at any price, so that
they cannot see that our pseudo-society of
abundance and consumption is turning into
a hell in order to meet the needs of finance,
is stricken by the cancer of spiritual
underdevelopment. The bulldozers have
stripped the veneer of civilization away
from the city.
If we look back, we can see that the
breaking down of the old city began when
the university was moved to the airport, an
act which was itself a surrender to the
automobile, a sort of 'trahison des clercs,'
leaving an open wound in the middle of the
Latin Quarter, a wound which has never
healed over.
The destruction of St. Roch Church by the
Holiday Inn may well be the first sign of
some future destruction of our monasteries
with their tinkling bells, by new commercial
chains. Will our grandchildren see an
Ursule Inn in the middle of this blessed
city?
If the old city of Quebec has survived to our
time, we must remember that it is because
of our former anglophone fellow citizens
who loved this city, which is so richly
endowed with Victorian architecture and
English Gothic. We forget that the city
within the walls of the 19th century was
primarily English speaking. We forget that
it was the English who preserved the Plains
of Abraham, our only urban park worthy of
the name. It was the English who kept the
ramparts, la Terrasse, and all the churches
and gardens which are now being crunched
up by and for the automobile.
The English have left, and the cemetery

garden of St. Matthew's Church, the only
green space of the Faubourg Saint Jean
Baptiste, has become a kind of dump, home
only to the down-and-out alcoholics who
relieve themselves on the old tombstones
which have not been cared for since the
middle of this century. The city is losing its
sense of history, and these outrages are
allowed because of our general indifference.
You can't make money off the dead, and we
have to get higher densities in the middle of
the city, or at least that is what they tell us
at City Hall. When the north wind of
autumn blows in the middle of St.
Matthews' Cemetery, I can hear the cries of
the dead:
Brothers who will take our place
Harden not your cement against us
God will give you of his grace
If you show charity to such as us.•21

The English left, and our hope must now
rest with this marvellous young francophone generation, so much more nonconformist, and so much more tolerant than
their elders. I speak of tolerance because the
spiritual values which we need must never
be confused with the old religious and moral
values which more often than not lead to
intolerance and fanaticism. Religious wars
are unfortunately still with us.
The youth of Quebec in 1978 have somehow
rediscovered the spiritual meaning of this
old city which is now half dead from being
tortured at the hands of speculators,
promoters, and the money changers in the
temple. This new generation living quietly
in the Latin Quarter and Faubourg Saint
Jean Baptiste (rue Saint-Jean) has somehow managed to make something worthwhile where previously we have failed, to
grow sunflowers, and to develop sunny
little terrace cafes. Unbeknownst to most
people however, these argumentative
youngsters are beginning to mend the
bleeding heart of old Quebec and, with a
little bit of luck, to rebuild what our
short-sighted governments, spending millions of dollars, could only destroy, killing
• a Quebecois variation of a well-known verse by
Fran~ois Villon. The exact wording is 'N'ayez le coeur
contre nous endurci' (Harden not your hearts against
us).
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off the true spirit and building up a plastic
image of history to please the tourists and
their cameras.
It is the youth in whom I place my trust
that this Requiem can become a Te Deum.

Towards a Human Development Policy

One of the most significant outcomes of the
urban problem in Canada is the emergence
of a new profession, sometimes organized,
sometimes freewheeling: the social animators, viewed by most reactionary politicians as nothing but trouble makers.
The sociologists Luc Martin and Robert
Mayer have identified two different types
of social animation in Quebec:
1 Technical animation which encourages
the emergence of collective consciousness, directing and concentrating the
demands of citizens into the heart of the
system;
2 Political animation, which questions the
fundamental values of our society,
viewing it in the context of a worldwide
political struggle.22
The collective consciousness is taking hold
of the problem of spiritual underdevelopment through the joint action of two
marginal groups in our society: groups
which do not yet fully understand each
other, because they do not speak the same
language. The disadvantaged are a marginal group because they lack economic
power, while the idealists are a marginal
group because they lack political power.
Martin and Mayer point out the vast
difference between welfare recipients and
citizen action groups. When and if these
groups ever get together, they will become
a powerful force for good in Quebec. This
newly-emerging political power seems
healthy and useful, as it is a sign of
spiritual development among the people.
But it could become dangerous for the
social stability of Quebec and of Canada if
the politicians ignore social change and
continue obstinately to refuse to consider
citizen groups as having any real role to
play.
Citizen groups and residents' associations
could be a major part of future government
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processes, and the cornerstone of a truly
democratic society which would put priority on Gross National Well-Being. That is
why I believe it is important to establish a
workable dialogue, as soon as possible,
between the 'establishment' and citizen
groups.
In the opinion of the sociologist Stephen
Sheeter, a member of the executive of the
Montreal Citizens' Movement (Rassemblement des Citoyens de Montreal (RCM),
community councils must become a means
by which citizen demands are directed
towards decentralization of decisionmaking. To be effective, such councils must
come about as a response to local needs,
rather than being created by the central
authority. The major instrument for
controlling urban development is land use
control. At present, zoning regulations are
hammered out in the back rooms between
aldermen and developers, both of whom
represent the same class of interests.
Under the program proposed by the RCM,
the Community Councils would control
local zoning, giving them the necessary
powers to determine the future of their
community,23
In a remarkable article entitled 'The
Development of Under-development' the
philosopher Louis O'Neill wrote about the
proposed aluminum plant of National
Southwire at Saint Augustin, near the city
of Quebec:
The parachuting of such an industrial project, remotecontrolled and managed by foreign interests, can in
the shortrun bring some economic benefits, but in the
long-term it is harmful to true development. It makes
the health of Qu~bec dependent on outside economic
forces, and it reduces the domestic economy to a
satellite role. Underneath this debate there is a
fundamental question: where is there a human
development policy for the people of Quebec?24

What would be in such a human development policy? How could it save the
Faubourg Saint Jean Baptiste and assure
progress towards Gross National WellBeing?
The first requirement is a respect for
ordinary people. Let us not forget the
terrifying comment of Hubert Richard,'they
have no respect for us.'25
Second, citizen committees have to be

recognized as important actors in the
process of development and redevelopment of the city. Whether we like it or not,
the recent phenomenon of people actively
protesting against public management
which seems to be less and less democratic
is a sign of a healthy community. This may
well be the forerunner of new forms of
democratic government, in which committees of citizens or community councils will
have a more substantial role to play. And
how much is this loss of democracy the
result in many of our cities, and particularly in Quebec City, of the absence of a
real opposition party in all three levels of
government?
Ultimately it seems clear to me that a
human development policy oriented towards the happiness of the citizens will
have to bring with it a 'new and improved'
generation of planners. Perhaps we can
best describe these planners if we think of
them as modern day archeologists. They
should be humanists concerned with land,
able to see and understand the spirit of the
urban community, knowing that neighborhoods like the Faubourg Saint Jean
Baptiste or the old walled city of Quebec
have unique human values and are part of
an irreplaceable national heritage.
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The Future Urban Requirements
of Canada's Elderly
Maurice Yeates
Over the last few decades, there have been
tremendous international efforts to improve
the situation of children, adolescents, the
poor, and women, but there has been very
little attention paid to the specific needs
and requirements of the elderly. This lack of
attention is surprising for the population
sixty years of age and over in the world is
increasing rapidly, and the living situation
of the vast majority of the elderly is far
from satisfactory.
At the global level, the demographic
projections are quite challenging. In 1973,
The United Nations reported that whereas
in 1970 there were 154 million in the sixty
plus age group living in the more developed
countries of the world, by the year 2000
there would be about 231 million. This
represents a fifty percent increase in the
older segment of the population as compared with a predicted increase of thirtythree percent in the total population. The
situation in the less developed countries of
the world is likely to be even more dramatic.
Whereas in 1970 there were 137 million
people over the age of sixty residing in the
less developed areas, by the year 2000 there
may be 354 million. This represents a 158
percent increase in the elderly population in
the less developed areas compared with a
ninety-eight percent increase in the total
population.
The Canadian Elderly in Context

The developed countries must, therefore,
provide the leadership in research and
consequent planning for the elderly for it is
they who have the resources to do so. On a
per capita income basis, Canada is one of
• The first version of this paper was prepared for the
Canadian Participation Secretariat for Habitat,
1976.
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the wealthiest countries in the world with a
history of political stability and generally
fair and equitable government. These
economic and political blessings cannot be
ignored for without them any attempts to
design for a humanistic future are doomed
to failure. There are, however, a number of
other features of the Canadian situation
that are of interest in a global context.
These can be summarized as value orientation, demographic changes, and level of
urbanization.
Value Orientation

Though the number of different value
perspectives which may be used in a
discussion of scenarios of the future are
limitless, two perspectives that lie at the
opposite ends of a value continuum seem
useful to our discussion. At one end is a
society that places a prime value on
production orientation, which is interpreted
as a desire to maximize material consumption. In a society which places an overemphasis on this value, one usually finds
conflict over employment opportunities,
competition between age groups and occupations for a larger slice of the national
pie, and increasing levels of alienation
between those who are doing well and those
who are not. The elderly do not tend to fare
well in this type of value environment.
At the other end of the value continuum is a
society which emphasizes a quality of life
orientation. Ideally, such a society emphasizes equity, and places a fairly equal value
on the contributions of all groups to society.
There is a recognition that though the
quality of life may be related to production,
it is also related to the way in which the
abundance is shared. Furthermore, there is
a belief that though some types of activity

Table 1
Percent of populatwn 65 and over, Canada and selected countries, 1871-1971
Date*

Canada

United
States

Australia

England

France

1871
1881
1891
1901
1911
1921
1931
1941
1951
1961
1971

N.A.
4.1
4.6
5.1
4.7
4.8
5.6
6.7
7.7
7.6
8.1

2.9
3.4
3.8
4.1
4.3
4.7
5.4
6.8
8.1
9.2
9.9

1.7
N.A.
N.A.
N.A.
4.3
4.4
6.5
7.3
8.0
8.4
8.3

4.8
4.6
4.8
4.7
5.2
6.0
7.4
9.0
10.9
11.8
12.4

7.4
8.1
8.3
8.2
8.4
9.1
9.3
N.A.
11.8
11.5
13.4

* dates approximate in some cases.
Source: D.O. Cowgill, 'The Demography of Aging,' in A.M. Hoffman (ed.), The Daily Needs and Interests of Older
People. Springfield, Ill.: Thomas, 1970; and Statistics Canada Yearbook (various years).

may yield great production, they may not
be advantageous to the society as a whole if
at the same time the environment is
contaminated, people are made ill, or
control is vested in a group that may not
have the same value perspectives. In this
type of sys~,1m the elderly would receive
their fair share of societies' wealth.
The general view of those adopting an
optimistic world-view is that the developed
countries are moving from economic systems that emphasize production to qualityof-life. There are certainly signs, in Canada,
of a movement in this direction, but it
cannot be regarded as widespread, and it is
certainly compounded by differing provincial aspirations and federal-provincial
debates over wealth-sharing. It is, therefore, reasonable to assume that Canada is
moving to a quality-of-life orientation, but
that the pace of the movement will be
typical of many developed countries. The
elderly can, therefore, expect greater consideration in the future, but there will still
be tensions concerning their r<'}le in a
production oriented economy.
Demographic Changes

The trends in aging over the past one
hundred years in five different countries are
illustrated in Table 1, in which the
proportion of the population aged sixty-five

years and over is used to define the elderly
component. It will be noted from this Table
that while all the populations exhibit an
increase in aging, there are considerable
variations in the date at which the various
countries achieved the same level of
'agedness.' The level of 'agedness' reached
by France in 1871 was not reached in
England until 1931, Australia in 1941, and
Canada and the United States in 1951.
Thus, it is apparent that (1) aging is a
demographic outcome of the general process of development, and (2) the level of
aging varies between different countries
according to the stage that they have
reached in the developmental process. 1
The Aging of the Canadian Population

Though the rate of aging and the level of
agedness of the Canadian population is
similar to that of many of the countries,
there are certain features of the Canadian
situation that are of particular interest. A
close perusal of the data in Table 1 indicates
a number of fluctuations in the rate of aging
over a ninety year period. In particular, the
very large immigration experienced in the
1901-1911 period resulted in a smaller
proportion of the population exceeding age
65 in 1911 and 1921. Similarly, the high
volume of immigration experienced between
1951 and 1961, coupled with a very high
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Table 2
Gains in expectation of life at birth, by sex, Canada, 1930-32 to 1968-70
Average Gain

Period

Life Expectancy
Male
Female

Male

Female

Sex
Difference

1930-32
1940-42
1950-52
1960-62
1968-70

60.00
62.96
66.33
68.35
69.20

0.30
0.34
0.20
0.10

0.42
0.45
0.33
0.24

2.10
3.34
4.50
5.82
6.90

62.10
66.30
70.83
74.17
76.10

Source: Statistics Canada, 1974, 91-514, pp. 15-16.

rate of natural increase in the population,
also resulted in a reversal of the aging trend
in 1961. Conversely, the very low level of
immigration and low rate of natural
increase in the depression years of the 1930s
resulted in a rapid aging effect of the
general population profile.
It is, therefore, apparent that the degree of
aging of a population is related to fertility
and mortality rates, and the gross level of
immigration. There has been a number of
projections of the Canadian population to
the year 2001, using various fertility rates
and levels of immigration, and one assumption concerning the trend in mortality rates
(Statistics Canada, 1974). The different
assumptions concerning fertility rates and
levels of immigration result in projections
of the Canadian population in the year 2001
that vary between 34.6 and 28.3 million.
The projection that seems most reasonable
to me is one of 30.7 million. This projection
assumes a net volume of immigration of
60,000 per year (below the national post-war
average), and a fertility rate of 2.2 births
per woman (replacement level is about 2.1
births per woman, the 1972 rate was 2.14,
the highest rate was 3.95 in 1959).
Though the level of aging of the future
population is related to the factors that
influence the numbers of people, the actual
volume of aged at the year 2001 is more
easily determined because the people who
will be 65 in the year 2001 are already 40
years of age, and the volume of immigration
of people in their middle years is quite
small. Thus all that is required is some
estimate of the mortality rate or future life
expectancy.
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The Future Length of Life

There are two features of life expectancy in
Canada that are quite important, and any
small fluctuations in these will have a
considerable effect on the numbers of aged
in the year 2001 (Table 2). The first feature
is that the expectation of life at birth is
increasing, but the rate of increase is
diminishing. The second is that there is a
considerable difference in life expectancy
between males and females, and this
difference is increasing. For children born in
the 1968-70 period, male life expectancy is
69.2 years while female life expectancy is
76.1 years. In 1968, Canada had the sixth
lowest mortality rate in the world, the male
life expectancy compared quite well with
that of Sweden which had the longest
(71.8), and the female expectancy is almost
the same as that for the highest ranked
country (Norway, 76.9 years) in that
category.
These data imply a continual lengthening in
life expectancy, as well as a continuation of
the male-female gap, which are common
phenomena among all countries in the
world. But, is there any reason to envisage
dramatic changes which would add a
significant number of years to the aged of
the year 2001? Though writers such as
Strehler suggest that man can add 15-30
healthy post-mature years to life in this
century if he chooses to do so, 2 it is evident
that the necessary research and planning is
not being undertaken to realize this
objective. As a consequence the gradual
downward trend in mortality rates assumed
in the Statistics Canada projections 3 would
appear to be quite reasonable.
The change in the distribution of the

Table 3
Populatwn by age, 1971, and the preferred forecast for the year 2001 [in thousands]
2001

1971
Age
Group

Population

Percentage

Population

Percentage

0-4
5-9
10-14
15-19
20-24
25-29
30-34
35-39
40-44
45-49
50-54
55-59
60-64
65-69
70-74
75-79
80-84
85-89
90+

1816.2
2254.0
2310.7
2114.3
1889.4
1584.1
1305.4
1263.9
1262.5
1239.0
1052.5
954.8
777.0
620.0
457.4
325.5
204.2
100.0
37.4

8.42
10.46
10.72
9.81
8.76
7.34
6.05
5.86
5.85
5.74
4.88
4.43
3.60
2.87
2.12
1.51
0.95
0.46
0.17

2300.0
2276.4
2398.0
2467.0
2303.1
1965.2
2018.9
2429.2
2454.0
2207.3
1883.7
1479.0
1132.0
993.8
865.5
698.3
431.9
236.1
116.2

7.50
7.43
7.82
8.05
7.52
6.41
6.59
7.92
8.01
7.20
6.14
4.82
3.69
3.24
2.82
2.28
1.41
0.77
0.38

Total

21,568.3

100.00

30,655.6

100.00

Source: Statistics Canada, 1974, p. 133.

Canadian population by age over the next
twenty-five years is crucial for future
national planning. The aging of the
population will continue apace, so that by
the end of the century nearly 11 percent of
the population will be over 65 (Table 3 ). The
increase in numbers is more striking,
however. The number of aged will almost
double, from 1.7 million in 1971 to 3.3
million in 2001, and in this age group the
proportion of elderly women will increase
from 55 percent to 60 percent. Glancing into
the twenty-first century, the population is
likely to age quite dramatically in the
2011-2021 census period when the products
of the post-World War II baby-boom begin
to reach age 65. Given the confident
prediction that there will be a noticeable
increment in the number of aged at this
period, it is vital that society be well
prepared for this eventuality.
Implications of the Emerging 'Young-Old'

The permeation of older people through all
sorts of different interest groups and
organizations will result in significant

increases in the level of influence of people
over the age of 65. This rather more subtle
increase in political influence will be
accelerated by the rise of a new and
significant segment of the population that
Neugarten has described as the young-old.4
The young-old group, between the ages of
55 and 75, is increasing in numbers in all
countries as they become more 'modernized'
or 'industrialized.' A number of features
such as the increasing length of life, rising
levels of general health among the entire
population, trends toward earlier retirement, increasing levels of affluence, and
smaller families, have all combined to create
a new and important age group which is
transitional in all respects to our oldfashioned views of the elderly. The youngold are, therefore, mobile, active, ready to
experiment with differing types of work and
leisure, and often socially gregarious. The
old-old (75 + ), by contrast, are characterized as invariably in a condition of failing
health, fairly limited activity horizons, and
generally much more dependent on external
forms of support.
Though Neugarten makes use of age limits
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to define the numbers in young-old group,5
she takes great care to emphasize that she
is really referring to a life style. This life
style is the product of freedom, freedom from
the responsibilities of work and families,
freedom from the worries of rapidly failing
health, and freedom from financial concerns. These freedoms are permitting, and
will permit, even greater participation in all
types of activities leading to self-enhancement, and many forms of community
participation. Of course, it is evident that
not all will have these freedoms, and it is
also vital to realize that any threats to these
freedoms (such as higher rates of inflation)
will have definite repercussions.
In Canada, the young-old group is already
forming a significant proportion of the total
population ( 13 percent), and by the year
2001 this group will be even more present as
it will comprise 14.6 percent of the
population. The percentage change may not
be that great, but the existence of 4.5
million people with a young-old life style at
the turn of the century will be hard to
ignore. The trends in labor force activity
indicate that earlier retirement will soon be
the rule rather than the exception. The 1971
census indicates that only 80 percent of all
55-64 year old men were in the labor force,
compared with 90.3 percent in the 45-54
group, and 92.8 percent of the 34-44 group.
Combining the data for both males and
females, it is apparent that whereas 2 out of
every 3 persons in the 45-54 year old age
group were in the labor force in 1971, only 1
out of every 2 persons in the 55-64 group
was in the labor force in that year.
The young-old group is, therefore, already
well established numerically, and the trends
indicate that it will become an even more
significant sub-group of the total population, with its own particular range of life
styles, needs, and attributes. It is distinguished most clearly from the old-old group
in terms of health. Neugarten estimates
that the proportion of the population who
need to limit their major activities because
of health in the young-old group is probably
between 20-25 percent, whereas almost 80
percent have health limitations in the
old-old category. 6 It will, therefore, be
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extremely important for national policies to
take into account these differences within
the elderly population.
Urbanization

The Canadian population has become
urbanized with a rapidity similar to that
being experienced globally. Level of urbanization in a particular country depends upon
the accepted smallest size settlement that is
regarded as urban, and this lower limit
varies from country to country. Though the
figure of 20,000 used in many countries to
define an urban area is far too high in the
Canadian context, it can be estimated that
about 60 percent of the 1971 population
resides in places of at least that size. This
proportion is similar to that predicted as
the global level of urbanization at the end of
the century. Statistics Canada defines a
place as 'urban' if it has a population of
1000 or more, and comparative data have
been developed for the present century
using that particular threshold value. In
1901, 35 percent of the Canadian population
resided in places of 1000 or more inhabitants, in 1931, 52.5 percent; in 1961, 69. 7
percent; and in 1971, 76.1 percent. It is also
apparent that urban places of more than
20,000 inhabitants in 1961 had an average
rate of increase in population between 1961
and 1971 twice that of those between 1000
and 20,000. These trends would tend to
suggest that by the end of the century
between 75 and 80 percent of the Canadian
population will reside in urban areas of
20,000 or more people.
The implications of these data as far as the
future elderly are concerned are quite
interesting. By the end of the century the
young-old group will consist of people born
between 1926 and 1946, while the old-old
group will consist of people born prior to
1926. They will, therefore, be the first group
in Canada to have lived their lives in a
predominantly urban society, and they will
be aging into a more populous and highly
urbanized society. The fact that most of the
population is already urbanized may well
reduce some problems concerning aging,
and provides a tremendous opportunity for

ameliorating others.
Following an analysis of the utilization of
support systems for the elderly in Chicago,
Lopata concludes that the elderly are not
utilizing the resources of the city. 7 Extensive social support systems of all kinds are
available, but they do not seem to affect the
lives of the elderly. After analyzing a
number of possible reasons for this state of
affairs, she concludes that the basic
problem is that many of the elderly are not
urbanites. They have never used, and do
not know how to use, the resources available
in the city. If this is because the current
generation of elderly is the product of a
basically non-urban, small town society,
then one can speculate that the future
elderly may be better prepared in this
regard.

The Needs, Role, and Location of the Elderly
in Canada

The general thrust of this article is that the
elderly have certain needs and a rC>le to play
in society, and that our ability to cater to
the needs and provide an environment for
satisfying r6les is greatly affected by
location. It is obvious that the level of needs
and types of r6le that can be played vary
greatly between the young-old and old-old
groups, but the young-old old-old variation
is not the direct concern of this discussion.
The primary concern is the effect of location
on our ability to cater to needs and provide
satisfying r6les. The locational aspect that
is of primary concern relates to the urban
environment. As a consequence, this section
will be concentrated on outlining the
present and possible future needs and rC>les
of the elderly, and then this discussion will
be related to trends in the location of the
elderly in Canada.
The Needs of the Elderly

There have been a number of studies in
Canada focussing on the needs of the
elderly.8 The results of the studies indicate
the following areas of concern: health and
medical care; finances; loneliness; housing;
and transportation. The most serious

concern is with the high cost of medical care
of all kinds (dental, nursing, psychological,
drugs, and so forth) and the consequent
drain on limited budgets and savings. The
concern for medical care is, of course,
related directly to the financial situation. It
is generally considered that an 'equitable'
situation would be for total retirement
income to be 65-75 percent of pre-retirement
earnings.9 But, in 1971, the average income
of married males 65 and over in Canada was
60 percent ($4,500) of the average received
by the 55-64 year old age group ($7,600).
Thus the situation is not entirely 'equitable,'
even according to the calculations of
economists. The whole situation is, of
course, made a great deal worse during
periods of high rates of inflation.
In her play, 'A Matter of Gravity,' Enid
Bagnold demonstrates that growing old
requires courage. The body decays and the
mind can do strange things, and a fear of
being lonely can become a phobia. These
elements of the general psychosocial needs
of the elderly 10 require very sensitive
consideration, because in some cases these
situations may be environmentally induced,
while in others they may require specific
types of care. 11 One thing is certain, there
is a mix of conditions that are required to
counteract loneliness 12 and the only feature
in common is that all these conditions
should promote interaction and maintain
interest in events beyond the immediate life
space. 13
Housing is a crucial element in the three
needs discussed thus far. There has been an
enormous number of individual studies
concerning the housing of the elderly in the
'western' world, 14 the various housing
requirements of the older population,15 and
individual studies of specific types of
residential care alternatives. 16 These studies appear to yield some simple conclusions.
Though the elderly require simple, easy to
clean housing that fosters independence,
the location of the housing vis a vis other
amenities is just as important as the quality
and ease of operation of the dwelling unit
occupied. There is some evidence to suggest
that the elderly prefer urban to suburban
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locations,17 and that central locations are
viewed more favorably than those at the
periphery of the city.18 This is because the
central city is more conducive to the life
style of the elderly, which requires frequent
interpersonal contacts to counteract loneliness, the proximity of stores and recreational facilities, and higher densities of
people to assure sufficient local demand for
various social support services.
There are very few studies concerning the
actual volume of housing required by the
elderly over the next three decades in
Canada. The early study by the Special
Senate Committee on Aging estimated that
211,000 new or converted dwelling units
would be required by 1980, as well as
300,000 for the current group of ill-housed
elderly. 19 Bairstow's study for the Central
Mortgage and Housing Corporation does
not relate the demographic trends directly
to the housing needs of the elderly, nor
does it indicate the degree to which the
crude targets set by the Special Senate
Committee are being met.20
In all of the studies concerning the needs of
the elderly, transportation, and the availability of different types of transport, are
mentioned frequently. This is not surprising because the automobile is the
primary mode of transport in Canadian
cities, and most public and private services
(hospitals, shopping centers, etc.) appear to
be located on the assumption of universal
automobile use. In this type of transport
environment, a large proportion of the
elderly are severely disadvantaged either
because many are too poor to own and
operate an automobile (in 1971, 61 percent
of all elderly Canadians had an income of
less than $2000) or because for some reason
or another they cannot undertake the
physical operation of an automobile. Information is not available within Canada to
indicate the numerical extent of the
problem, but a detailed analysis of drivers'
licenses in Florida provides some useful
estimates. Whereas 89 percent of the
eligible population of driving age in Florida
was licensed to drive an automobile, only 52
percent of those over the age of 65 and 39
percent of those over the age of 75 were
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licensed.21 This data undoubtedly underestimates the severity of the Canadian
situation.
The only means of catering for this need is,
of course, public transport, and the municipalities must be encouraged to regard urban
mass transit as a social delivery system. If
an urban area is to function effectively,
people must be linked to essential destinations and services. It follows, therefore,
that a mass transit system must be
client-oriented, rather than geographically
oriented, for some areas simply do not
require public transportation. Fortunately,
most Canadian municipalities are beginning
to adopt this view. It is, however, evident
that it is not only the elderly that are
transport-disadvantaged; their needs
should be integrated with those of other
transport-disadvantaged groups.
The Role of the Elderly

The reader of this article undoubtedly looks
forward to a holiday. Do not worry! Hang in
there for another 20 or 30 years, for when
you reach retirement a perpetual holiday is
yours. But, you may find, in the words of
George Bernard Shaw, that ' ... a perpetual holiday is a working definition of hell.'
Our society does not provide or recognize a
r<'lle for the elderly beyond that of perpetual
leisure. This r<'lle would be quite acceptable
as long as we know how to express and
develop ourselves, and interact with others,
in a leisure situation. It is because a great
many people have not learned to do this
that there is disengagement between the
aging person and others in our society.
The theory of disengagement postulates
that one of the 'normal' consequences of
aging is a gradual withdrawal of the elderly
from others in the social system. This is
suggested to be a characteristic of the aging
process regardless of financial and medical
conditions.22 The evidence for disengagement does not, however, appear to be very
persuasive, for many of the inferred
indicators of this state of withdrawal are, in
fact, the loss of r<'lles to which the elderly
are required to adjust. Three of the most
obvious losses of r<'lles that occur at this

particular stage in life relate to the death of
a spouse, the departure of adult children,
and retirement from paid employment. The
evidence tends to suggest that disengagement will result if an individual is unable to
cope with these types of rl\le loss. 23
There are, of course, well known and
obvious methods of preparing for rl\le loss,
and inevitable leisure, which should be
reiterated. Women, in particular, now
realize quite firmly that they must seek and
develop a rl\le beyond that of mother in the
home. All participants in the labor force,
whether male or female, now also realize
that non-employment pursuits must be
developed early in life and maintained
throughout the employment period. Few
recreational interests, not initiated in the
teens or earlier, are pursued by adults and
continued into retirement, 24 for adults find
it difficult to accept being beginners. The
tragedy is that we provide a wide variety of
learning environments for the young but do
not demonstrate the same strength of
purpose in encouraging non-work learning
environments for adults. The environments
do exist, but we do not appear to put the
same effort into them.
But, beyond developing a will to cope with
rl\le loss, it is also evident that the change
in rl\les should not be so abrupt. With the
gradual extension of the lifespan it is
apparent that, by the turn of the century,
the average person of 60 will have the
outlook, health, and vigor of a person of 50
today, a person of 70 will be like a person of
56, and a person of 90 will be like a person of
70. 25 Many people will, therefore, have the
vigor to remain in paid employment well
beyond today's normal retirement age. We
are, therefore, witnessing a gradual change
in attitude toward retirement in which the
pre-retirement phase is being regarded as a
transitional period of less formal work, and
lengthier periods of leisure.
Future urban environments must be conducive to changes of this type. There is little
advantage to be gained from being able to
anticipate fairly swift changes in the
characteristics of the aged population if it is
not also recognized that there will be rapid
changes in the nature of urban environ-

ments as well. 26 If the changes in the
nature of urban environments seem to be
congruent with the anticipated changes in
characteristics of the elderly, then the
situation can be regarded as fortunate. If
the two sets of changes appear to be
incongruent then it would be wise to try to
influence the course of events, and develop
urban environments that would cater more
to the needs and r6les of the elderly. It is
therefore necessary to first describe the
present locational features of the elderly.
Location of the Elderly

Though 8.1 percent of the Canadian
population in 1971 was over the age of 65,
there is considerable variation in the
agedness of the populations of many of the
provinces. This variation is important
because the provinces provide many of the
social support systems required by the
elderly, as well as health care, and housing
programs. This coupled with the fact that
under the British North America Act (1867)
the provinces also have direct jurisdiction
over the municipalities, means that the
responsibility of society towards the elderly
is in effect vested in the provinces. This is
not to deny that there are many federal
schemes oriented toward the elderly, but
other than social security allowances, these
are mostly administered through or in
conjunction with the provinces.
Two of the provinces (P.E.I. and Saskatchewan) have aged populations (Table 4).
In both these provinces more than 10
percent of the population is elderly, and in
P.E.I. the proportion approaches that of
Hungary and Denmark. These are both
areas of out-migration of young people and
zero population growth, and it is to be
expected that the requirements of the
elderly are particularly evident in these
parts of the country. All of the other
provinces (except one) have youthful populations, though British Columbia is approaching the aged level with some rapidity. British Columbia has experienced
heavy in-migration of all age groups, with a
disproportionate emphasis on the elderly.
Newfoundland is the one province which
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Table 4
Rural-urban proportions for the total population [A], and the population 65 and over [B],
Canada and the Provinces, 1971 (Population figures in thousands).

P.E.I.

Nova
Scotia

New
Brunswick

SaskatBritish
Quebec Ontario Manitoba chewan Alberta Columbia

223
42.7

69
61.7

342
43.3

273
43.1

1,167
19.4

1,359
17.6

302
30.6

435
47.0

432
26.5

530
24.3

16,411
76.1

299
57.3

43
38.3

447
56.7

361
56.9

4,861
80.6

6,344
82.4

686
69.4

491
53.0

1,196
73.5

1,654
75.7

21,568

522

112

789

634

6,028

7,703

988

926

1,628

2,184

436
24.8

16
48.4

9
69.2

36
49.3

23
42.6

84
20.2

120
18.6

26
27.6

40
42.6

34
28.3

38
22.7

Urban

1,319
75.2

17
51.6

4
30.8

37
50.7

31
57.4

330
79.9

524
81.4

68
72.4

54
57.4

86
71.7

167
77.3

Total

1,755

33

13

73

54

414

644

94

94

120

205

8.1

6.3

11.6

9.2

8.5

6.9

8.4

9.5

10.2

7.4

9.4

Canada

NewFoundland

[A]
Rural

5,157
23.9

Urban
Total
[BJ
Rural

%aged

Source: Statistics Canada, 92-715, calculated from Table 8.

has a youthful population, resulting from a
high fertility rate rather than a high
mortality rate.
Rural- Urban Differences
One feature of urbanization in Canada that
has been emphasized is that it is a fairly
recent occurrence. There may, therefore, be
distinct rural-urban differences in location
with respect to the elderly, as well as a
prevalence for the elderly to live in small
towns (between 1,000 and 10,000 population). If there is such a situation, then an
essay which focusses on the urban requirements of the future Canadian elderly may
be misplaced! If the rural population is
defined as that proportion residing beyond
places of at least 1,000 inhabitants, then
23.9 percent of the Canadian population in
1971 can be classified as rural. By
comparison, 24.8 percent of the population
65 and older resided in rural areas at the
time of the census. There is, therefore, no
great rural-urban difference if the Statistics
Canada definitions are used. In 1971, 15.1
percent of the total population resided in
small towns, as compared with 17.4 percent
of the population over the age of 65.
96 Canada's Elderly

These rural-urban differences are, perhaps,
seen most clearly in the variations between
the provinces (Table 4). The two provinces
with the 'oldest'populations (Saskatchewan
and P.E.I.), and the one with the most
youthful (Newfoundland) as well as Nova
Scotia and New Brunswick, have a large
proportion of their elderly population
residing in rural areas. Only in Quebec,
Ontario, and British Columbia is there a
small proportion of the elderly residing in
rural areas. Thus, it is apparent that the
vast majority of the elderly do reside in
urban areas of some size (60 percent live in
urban areas of greater than 25,000 population) and the numbers are increasing.
Inter-urban Variations
One of the rather more obvious facts of life
that people are beginning to accept is that
many 'urban problems' are not really
'urban' problems at all, they are really
national problems that are more noticeable
in urban areas because most people reside in
fairly large settlements. Problems related to
the unemployed residing in urban areas, for
example, should not be the responsibility of
the particular settlements concerned, for

the conditions giving rise to unemployment
are (except in rare circumstances) beyond
the control of the urban area in which the
out-of-work people are located. Likewise,
by-products of unemployment (such as
family instability, petty crime, and so forth)
contribute to other problems which, though
found commonly in urban areas, are really
endemic to the nation as a whole, and the
different solutions or supportive programs
required should not be the financial
responsibility of the local urban area.
The need for accepting this point of view is
accentuated by the fact that economic
activities, different types of jobs, various
social, ethnic, and life style groups, are not
equally distributed among all urban areas.
For example, large central cities usually
contain a disproportionately large number
of low income groups, a high proportion of
various ethnic groups, and a high proportion of the total population in the country
who have adopted different life styles.
Thus, not only are many of the so-called
'urban problems' really national problems,
but many of the problems associated with
particular urban areas are also national
problems.
This is important to recognize because it
appears that the elderly are, also, not
distributed absolutely equally among the
larger urban areas in the country. As an
attempt to indicate this, an index of the
relative concentration of (a) old-old and (b)
young-old (subdivided into two groups by
the normal age of retirement) has been
calculated for the 60 urban areas containing
more than 25,000 people in 1971. The index
of relative concentration relates the proportion of the population in a given age group
in a city to the proportion of the population
in that age group in the country as a whole.
Thus, in Victoria in 1971 about 7.2 percent
of the population was in the 75 and over age
group as compared with 3 percent of the
country as a whole. Victoria, therefore, has
2.3 times as many old-old people than would
be expected, basing the expectation on the
national average.
The indices have been rank-ordered and the
Table organized with respect to the 65-74
age group. For the sake of brevity, and the

necessity for emphasizing just a few simple
points, only the top 15 and bottom 15 urban
areas in the ranked array are presented in
Table 5. There are a number of features
concerning the inter-urban location of the
elderly that this Table illustrates.
1 A large number of cities reflect the
national picture in all three categories of
age groups. This is, of course, emphasized by the exclusion of 30 cities which
have indices quite close to the 1.0 benchmark. In particular, the CMA's of
Toronto and Montreal, together comprising one-fifth of the population of the
country, have about the number of
elderly that one would expect. Thus,
whereas Table 5 emphasizes differences
in relative concentration of elderly
between cities, it is well to remember
that in absolute terms most cities reflect
the national picture, and a large number
of old people are located in urban central
Canada.
2 The pre-retirement young-old are distributed more in accordance with national
expectations than the post-retirement
groups. This is indicated by the difference in index scores between the 5th
and 45th ranked cities (avoiding the
extremes) for the three age groups:
55-65
(1.18 .80)
.38
67-74
(1.31 · .64) = .67
75 and older
(1.45 • .57) = .88
The relative concentration of elderly in
about 10 urban areas in Table 5 may be
explained in two ways, both of which
may be operable in the same place: (1)
out-migration of the young to find work
and greater opportunities, and (2)
in-migration of the young-old after
retirement to smaller towns or places
from which they may have emigrated
many years previously.
3 There is a definite tendency for some
elderly to select urban places that have
fairly attractive climates, and the
migration to these areas is becoming
reasonably extensive. Evidence for this
can be obtained from a detailed study of
retirement in Victoria. 27 Out of a
sample of 801 retired persons (3 percent
of the estimated retired population), 640
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Table 5
Distributwn of three age groups of ol.der peop'-e among Census Aggwmerations and Census
Metropolitan Areas in Canada, 1971
55-64

65-74
Index

75 and over
Rank
Index

Rank

Index

Rank

Kelowna, B.C.
Victoria, B.C.
Vancouver, B.C.
Medicine Hat, Alta.
Chilliwack, B.C.
Charlottetown, PEI
St. Hyacinthe, Que.
Windsor, Ont.
Barrie, Ont.
Brantford, Ont.
Thunder Bay, Ont.
Timmins, Ont.
Nanaimo, B.C.
Saint John, N.B.
Winnipeg, Man.

3
1
7
2
14
11
8
27
15
4
13
18
5
12
10

1.25
1.29
1.15
1.28
1.10
1.12
1.15
.98
1.08
1.18
1.11
1.06
1.18
1.11
1.12

1
2
3
4
5
6
7
8
9
10
11
12
13
14
15

1.69
1.58
1.44
1.36
1.31
1.24
1.23
1.20
1.20
1.20
1.16
1.15
1.14
1.11
1.10

8
21
41
16
12
11

1.69
2.41
1.45
1.73
1.39
1.93
1.34
1.13
1.21
1.35
1.07
.77
1.17
1.29
1.32

Halifax, N.S.
Thetford Mines, Que.
Trenton, Ont.
Sault Ste. Marie, Ont.
Sorel, Que.
Calgary, Alta.
Edmonton, Alta.
Rouyn, Que.
Rimouski, Que.
Kamloops, B.C.
Port Alberni, B.C.
Chicoutimi-Jonquiere
Sudbury, Ont.
Prince George, B.C.
Baie-Comeau, Que.

40
34
52
50
36
56
53
41
54
55
45
58
57
59
60

.92
.96
.82
.87
.94
.78
.81
.92
.80
.80
.90
.73
.78
.52
.48

46
47
48
49
50
51
52
53
54
55
56
57
58
59
60

.78
.78
.77
.75
.75
.73
.73
.71
.66
.64
.61
.60
.57
.33
.25

36
49
26
47
50
32
40
56
51
46
55
57
58
59
60

.82
.67
1.00
.71
.67
.88
.77
.44
.66
.71
.57
.39
.39
.33
.10

Urban Area

had been gainfully employed prior to the
age of 65. Of this group, only 46 percent
had been working in Victoria, while 25
percent had been working in one of the
Prairie Provinces, 12 percent elsewhere
in British Columbia, 10 percent in either
Ontario or Quebec, and a small number
had immigrated from the United States
or United Kingdom. The chief reasons
given for migrating to Victoria were the
climate and that it was a 'desirable place
to live.'
4 The urban areas that have less elderly
than one might expect may do so for a
number ofreasons: (1) they are resource
towns which attract a number of young
people and emphasize mobility; (2) the
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4
1
5
3
6
2
10
17
13

towns are located in harsh climates with
which many elderly cannot cope; (3)
many of the towns are lacking in service
facilities for the elderly; they are
company towns which tend to look after
their own labor force.
Thus, the inter-urban variations summarized in Table 5 emphasize that while the
elderly are, on the whole, located in
accordance with national expectations,
there are certain areas of concentration, and
in some cases these concentrations are
locally quite extreme. In particular, it is
obvious that there is a tendency for the
elderly to seek urban places that are large
enough to support a variety of services, and
are located in more equable climates. It is

Figure 1

Toronto: Percentage of total census tract population ages 65 and over, 1966

+- 20
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Source: S.M. Golant, The Residential Location and Spatial Behavior of the Elderly. Chicago: Dept. of Geography,
Research Paper No. 143, 1972, p. 48.

expected that this trend will continue to
gain in importance over the next few
decades. On the other hand, resource towns
and urban places with harsh climates have
less elderly than might be expected, and
this trend is also likely to be more evident in
the future.
Intra-urban Variations

The generally held view concerning the
location of the elderly within Canadian
cities is that they tend to be concentrated
disproportionately in the older areas of the
central cities (Figure 1). Generally, population densities (for all age groups combined)
decrease with distance from the center of
the city (Figure 2A), and over time the
population density curve is 'flattening out'
and the highest population growth rates are
found at the periphery of the urban areas
(Figure 2B ).
The population density curve for the elderly
(Figure 3) is, however, much steeper than
that for the population as a whole, and an
interesting research question is the degree
to which the population density curve for
the elderly is 'flattening out' in a similar

fashion to that for the population as a
whole. Whereas the evidence for the
situation represented in Figures 2A and 2B
is very extensive, and for Figure 3
reasonably extensive, 28 definitive studies of
recent changes in the location of the elderly
within Canadian cities are few and far
between. Some laboratory case studies of a
few cities indicate that the elderly population is decentralizing in a manner similar to
that of the population as a whole, but at a
greater rate. This feature is in accordance
with similar trends in the United States. 29
These general differences in distributions of
population densities are a product of the
stages in the growth of an urban area and
its spatial structure. A quick view of the
general literature on the spatial structure of
Canadian cities indicates that most urban
areas are clearly separated into areas of
fairly homogeneous social status, stage in
the life-cycle, and ethnicity. 30 The areas of
middle class, single family dwellings,
four-to-five person families with children in
school and parents in the 30-50 year old age
group, have become commonplace images
of modern suburbia. Likewise, within big
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Figure 2
General distribution of densities for all age groups combined in Canadian cities (A),
and expected change over next 30 years (B).
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Figure 3
General distribution of elderly in Canadian
cities as compared with population densities
for all age groups combined.
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cities there are areas of older housing,
containing families where the children have
left home, and some subdivision of older
housing into smaller apartments has occurred. This type of area consists therefore
of the young-old, some old-old, and young
singles and marrieds. Again, some areas
have concentrations of particular ethnic or
religious groups which are themselves
spatially separated into groups of similar
social class and stage in the life-cycle.
Thus, with respect to locations within an
urban area, it can be observed that there is
100 Canada's Elderly

0
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a degree of spatial separation between
individuals and family units at different
stages in the life-cycle. The elderly tend to
be located in the older parts of cities, and
are relatively absent from the newer
suburban periphery. It has been observed
previously that these central locations may
well be more preferable with respect to
needs and life-style of the elderly. But, they
occupy homes that are frequently in need of
repairs and located in districts that often
require revitalization. Private development
has not proven to be the answer, for when
this occurs high rents and taxes make it
impossible for the elderly to compete for
adequate space in the housing market.
Thus, the housing question is crucially
intertwined with the locational reality.
The general conclusion from the analysis of
the data at the provincial, inter-urban, and
intra-urban levels is that a degree of spatial
separation has developed in Canadian
society between the elderly and the rest of
the population. The evidence with respect
to this spatial separation would be even
stronger if it were possible to include the
number of Canadians in retirement communities in Florida and elsewhere in the
United States. It is important, however, to
recognize that just because there is a degree
of spatial separation this does not necessarily imply social segregation. Neither is it
at all clear that this spatial separation is a

worse condition than the tensions experienced in the three-generation households of the pre-industrial era. 31 But, it
may well be that this spatial separation is
making it difficult for us to meet the needs
and offer rewarding r/'Jles for the elderly.
The Elderly in Post-Industrial Society

There are a number of features of the postindustrial era that will be of great
significance to the elderly and their position
in society. These features embrace work and
leisure, health, and metropolitanism.
Though these three elements can be
discussed at enormous length, in this article
we will focus on some of the salient features
as they relate to the elderly and our future
urban life.
Leisure and Work

In our discussion of work and leisure it may
well be useful to realize that there are three
different concepts of leisure. 32 The first is
the concept of leisure as discretionary time,
the time that is left over after work and the
basic requirements for existence have been
satisfied. A second concept, based on the
Greek view of leisure, is that it is a period
for pursuing truth and self-understanding.
In this sense, leisure is not that period left
over from everything else, but an essential
period of contemplation. A third concept is
that leisure is a period for seeking joy and
pleasure. The essential point is, therefore,
that leisure is not just discretionary time, it
can also be a period for re-creation in which
one 'works' to improve, and make more
useful, oneself.
However, as we move to the post-industrial
era, the prime prerequisites for satisfactory
and harmonious survival are continuous
learning, self-development, and a willingness to experiment with different r/'Jles. It is
therefore evident that work (which will
always be essential), continuous learning,
and self-development will have to be
interrelated.
Given these changes in the general interrelation of work and leisure, it is evident
that the change of rflles from work to
non-work need not be so abrupt, as long as
the work and re-creation situations can be

firmly entrenched as part of everyone's
daily existence. The locational implications
of this are that the work and re-creational
situations should be within the vicinity of
each other but not part of the same
organization. The worker should not be tied
to a particular organization for his or her
non-work activities because this restricts
the mobility of the labor force and hinders
mixing of different occupations. Each
community in an urban area should,
therefore, have its own variety of avenues
for developing and maintaining social
interaction beyond the work environment.
Health

Health care, as it developed during the
industrial era, was primarily concerned with
providing sanitary urban environments,
and attempted to cure health problems as
they occurred. In the post-industrial era,
health care will be more concerned with
prevention and accessibility,33 and this
changed emphasis will involve services
catering to the interrelated needs of families
and groups in work-leisure situations. Thus,
the needs of the elderly can be viewed as
part of a continuum of needs faced by
individuals and groups as they progress
through the life cycle.
It is therefore possible to perceive that in a
post-industrial society the elderly will be in
a far better situation regarding health care
than at present. The health care needs of
the young-old (largely preventive) and the
old-old (costly, in that many needs cannot
be cured) will be part of a continuous
program that will cater for the entire
population. Certainly, there will have to be
different emphases for different age groups,
and health care programs will have to be
designed to cater for these special requirements. For example, there is an obvious
need for the establishment of more sophisticated geriatric psychiatry services in
Canada. But, apart from special emphases
such as these, it is evident that health care
facilities will have to be distributed within
urban areas so that they are readily
accessible to the population by public
transportation and with a small expenditure of travel time.
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Metropolitanism

One of the natural economic tendencies of
post-industrialism is the concentration of
people into the largest urban areas. The
outcome of this tendency for metropolitan
growth, along with the general decentralization of the population noted in Figure 2B,
will be a large amount of rebuilding and new
construction. For example, in southern
Ontario and southern Quebec alone, it is
estimated that in the thirty year period
between 1971 and the year 2001, an
additional 2.2 million dwelling units of
various types will be required, and at least
1,124 square miles of land will be transferred to urban uses. 34 Thus, in the thirty
year period, the number of dwelling units
will increase by about 35 percent and the
amount of land in urban use by 50 percent
over 1971 levels. These estimates are based
on projected population growth rates that
are only slightly in excess of those used in
Table 3. There will therefore be considerable
rebuilding, and many opportunities for
restructuring the urban environments in
which the vast majority of Canadians reside
during the next 25 years.
Integration

This era of transition to a post-industrial
society, therefore, offers many opportunities for integrating the elderly into the
stream of urban life. The theme of this
section is integration, because the socioeconomic forces expressed in changing
leisure-work r6les, new systems of health
care and prevention, and the concentration
of people into larger communities, will lead
in this direction. The problem is that
Canadian urban environments in the past
have not been built with the direct purpose
of encouraging integration of age groups
and services.
Urban areas must be organized so that each
community contains a variety of types of
housing, a range of health and local social
services, a coherent array of re-creation and
recreational programs and facilities, and the
basic retail activities. It would also be wise
for each community to have some business
and manufacturing employment opportuni102 Canada's Elderly

ties, but this is not deemed as essential
because many firms would find community
locations suboptimal with respect to costs
of production or operation. Communities of
this type have been proposed, and exist, in
many urban areas, but the trends detailed
in the previous sections indicate that they
have to be a planned product of urban
development. The present forces of urban
growth seem to lead to age, life-cycle, and
ethnic separation.
Thus the transition to a post-industrial
society cannot be smooth if urban environments do not harmonize with the general
integration requirements of post-industrial
urban communities. This does not mean
that elderly people should live immediately
adjacent to the boisterous and rowdy
inhabitants of single-family dwellings or
townhouses. But it does mean that communities should be designed to contain
clusters of groups at different stages in the
life-cycle, of various social classes, and one
hopes of different ethnic and religious
backgrounds. 35
Conclusion

There are, therefore, many opportunities for
improving the situation of the elderly in our
future urban environments. These opportunities occur through (1) the amount of
new building and urban renovation that will
have to take place over the next few
decades; (2) the gradual emphasis on
quality of life values; (3) the general aging
of the population which will give the elderly
greater numerical strength; (4) increases in
the length of life and the capacity of the
young-old to play a creative r6le; and (5)
changing leisure-work concepts which
should make it possible for the elderly to
continue with productive and re-creative
r6les. It is vital that these opportunities be
accompanied by the personal realization
that each individual must prepare for a long
life and changing r6les at an early age (right
now!).
Even though the young-old are defined as
much more self-supporting than the old-old,
the only way in which they, and every
person in the population, can recognize the
eventual evolution of an old-old condition is

through an integrated urban environment.
The general objective of integrated postindustrial urban communities is to harmonize human settlements with the changes
that are occurring in the socio-economic
structure of society. In a most perceptive
study of residential and community services for the elderly, Hepworth emphasizes
that ' ... the needs of the elderly must be
considered in conjunction with the needs of
the age groups in the community, and
comprehensive efforts should be made
through social and physical planning
procedures to harmonize the needs of all age
groups.' 36
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Urban Plan and Policy Evaluation: An
Assessment of Trends and Needs
Daniel A. Seni
The Problem of Evaluation

The Emergence of Evaluation Theory

Very broadly speaking, any concept of
planning has to deal with at least two very
different though related categories of
problems. The first has to do with the
conception and definition of the desirable or
ideal. As Harris 1 puts it, this is the problem
of optimal design. The second category of
problems concerns the manner in which
individuals, groups, institutions, and even
societies as a whole determine what
constitutes the feasible within the domain
of the ideal, and how a course of action is
decided upon.
Most planners are by now fairly familiar
with the bodies of theory which subtend
each of these problem complexes, i.e.,
theories of design and theories of decisionmaking. Although both these categories of
problem marshal a major portion of the
impetus behind current urban research, a
third category of research problems is
emerging which attempts to bridge the
other two. This is a somewhat grey and still
poorly defined problem area concerned with
the evaluation of plans and policies. It
involves a conceptual stage logically situated somewhere between design and decision. Its major concern is to develop theory
and methods for reducing the disparity
between the possible and the desirable.
This area has come to the fore as a result of
a conjunction of several trends. First, there
is the mounting realization by analysts and
by the larger planning community that
partial and uncoordinated application of
common sense or even specialized techniques to complex urban problems has
systemic effects which must be accounted
for in the long run. This is reflected in
requests made by decision-makers that
most major projects be accompanied by an

assessment of impact. In this we see the
need for better theoretical grounding of
project options. 2 For above and beyond a
range of alternative options, analysts are
requested to submit a statement of the
consequences of these options, their effects
on other systems, their relative efficiency
with respect to resources expended, and
their overall performance.
A second and related trend has to do with a
heightened concern by planners and others
about the relevance, usefulness, and understandability of plans and information for
decision-making. Over the last thirty years,
planning practice has mainly emphasized
problems of plan design. Witness, for
example, the critically important and
sustained effort by planning academics and
professionals to propose and develop th~ories and models of urban form upon which
to base such designs. As plan design
increasingly has come to reflect this
theoretical development, concern has
emerged for ways in which planners can aid
layman decision-makers. This problem has
been interpreted in the planning literature
as the need to develop performance criteria
and indicators of plans, and evaluative
procedures for assigning a relative value ~o
alternative plans.3 It will be argued later m
the article that though the solution to this
problem (called a technical evaluation) is
necessary, it is not sufficient.
These two trends have had repercussions on
planning research and have led to perc~ptible shifts in focus towards evaluat10n
theory. Such shifts are observable in at
least three related areas:
1 The search for more realistic and
complex models (perhaps theories) of
plan and policy-making processes.
Attempts try to go beyond the view of
planning as a strictly technical problem
Plan Canada 18/2
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solving activity and locate planning
problems within and in relation to the
political and intitutional decisionmaking context;4
2 The development of procedures for
evaluating plan or policy alternatives
involving more than direct effects 5 and
in other than strictly economic terms.
The latter refers to the call to bring
social and environmental indicators to
bear upon the evaluation of plans and
policies;6
3 The emphasis on methods and approaches geared to translating highly
aggregative physical or structural plans
into policy alternatives i.e., emphasis on
relating policy to plan design.7
In this article, I will concentrate mainly on
the first of these three areas of development.
Plans and Policies

Because the rest of the article will seek to
deal with evaluation in a general way, it is
necessary at this point to digress slightly in
order to make a point of clarification.
Although there is little work on the nature
of plans and policies, 8 it seems that they
share some essential properties. If this is
true, it follows that the issue of evaluation
poses the same essential problems whether
one is speaking of plans or policies. As a
consequence, theories of evaluation would
apply to both plan-making and policymaking and need not, in general, distinguish between the two. This should dispel
the notion that plan evaluation and policy
evaluation should follow from separate
bodies of knowledge.
A logical analysis of both plans and policies
would show them to constitute linked
bodies of interrelated structured rulestatements along with supporting generalizations ;9
'All M should N' or
'To get X do Y,' etc. (Rule statements)

They are both tentative and directed
towards the future, both are guides for
practical goal-directed action, both are the
products of a process of rational investigation, both utilize to a certain extent the
scientific method, both involve scientific
disciplines, and both involve design, evaluation, and decision.
It is at the practical, contextual, and
methodological level that plan and policies
differ. They usually refer to different
problem areas and have arisen from
different planning traditions. In so far as
urban problems are concerned the distinction arose with regard to different
domains. On the one hand, plans dealt with
problems of spatial allocation and policies
dealt with organizational and resource
allocation problems. On the other hand, it
seems today that, with the increasing
interpenetration of problems and the
growth of planning competencies, the
distinction no longer holds as clearly.10
This is not to imply that plans and policies
are indeed the same. The development of a
transportation network, for example, still
requires the choice of one among a set of
transportation plans. Whereas the development of a water resources management
strategy, though it may involve the
preparation of plans, would generally have
to go beyond them and propose modes of
allocation, control, and organization usually
interpreted as policy functions.
To conclude, it is proposed that the problem
of evaluation is a general one, that it arises
from a general problem in planning and is
not tied to the form of the products, be they
plans, policies, or both. Evaluation is
directed at questions of assessment. It lies
partly outside the policy sciences 11 in that
it is concerned with the comparison of plans
as well as policies. In other words,
evaluation theory, although closely tied to
the work of policy analysts, is intimately
rooted in the tradition of urban planners.

and generalizations such as
'IF S then T' (technical statement).

A Brief History of Evaluation in Urban
Planning

Plans and policies share essential properties
from a theoretical point of view as well.

In urban planning, the question of evaluation initially arose where several different
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land use patterns were developed according
to different design alternatives.1 2 A similar
situation was encountered by planners in
other domains, for example, in transportation planning where several alternative
plans corresponded to different broad
options. 13 In urban renewal projects 14
distinct and different designs were proposed for the same study; and, in resource
management, it was shown that alternative
mixes or 'bundles' of resources could be
allocated differently to different ends. 15
Efforts were often directed at applying
modified cost-benefit analyses 16 to the
problem.
However, since these plans had multiple
explicit objectives and several tiers of
implicit objectives (many of which conflicted) the evaluation problem defied
attempts at a neat and clear statement. As
investigation showed, it became increasingly difficult to identify costs and benefits.
Although cost-benefit analysis provided a
general framework for evaluation in so far
as it proposed both a mode of decisionmaking and the need for theory capable of
elucidating 'costs' and 'benefits,' it did not
provide the conceptual basis or theory on
which the evaluation of costs and benefits
could be based.
The next step in evaluation theory came
with the introduction of the concept of
cost-effectiveness developed in systems
analysis.17 This approach rests on two
principles. The first is the systemic principle that the performance of a plan or a
policy can only be gauged with respect to
whole systems and to the whole set of
actions contemplated. This is an attempt to
encompass the 'externalities' which so
plagued previous cost-benefit analyses. The
second is the principle of disaggregated
information and the autonomy of decisionmakers in the planning process. Costeffectiveness analysis presupposes a different model of decision-making to costbenefit analysis. Cost-effectiveness did not
attempt to reduce decision-making to a
simple act of endorsement. Cost-effectiveness analyses would at least provide useful
information for decision-makers. Whatever
criteria decision-makers did, in fact, use to

establish a choice, there would be additional
information about the extent to which
different objectives were met by respective
plans. The task of evaluation was thus
defined as one of providing as much
relevant information about the problem as
possible and letting decision-makers do the
rest. 18 Interest also grew towards the
extension and adaptation of methods and
techniques in systems analysis as possible
modes of generating relevant information to
decision-makers. Among those that find
particular favor more recently are multiple
objective and criteria evaluation theories. 19
To view evaluation as the application of
technique that generates disaggregated
information to autonomous responsible
decision-makers is indeed a major step
forward. However, in the context of plan
and policy-making, it suffers from one
important drawback. Separating analysis
and design from decision and action
collapses to naught the social and institutional processes spanning the initial enunciation of purpose, goals, and objectives
and the ultimate set of actions. Whereas in
practice, plan or policy design are inseparably intertwined with evaluation and
action in lengthy and complex institutional
interaction, an approach based on providing
disaggregated evaluative information at a
single or even at several discrete points in
time will neglect such interaction. More
often than not, while such an evaluation
actually goes on, plans and policies will be
modified in the interim. The question thus
remains begged: what kind of information,
in what form, for whom, how much, what
for, and at what price?
It is clear that if we are to grasp such
questions, then evaluation theory must also
turn to the problem of understanding the
decision-making process that requires the
information as well as the relationship
between this process and the methods that
produce the information. This is now the
essential problem in evaluation theory and
it is in this sense that evaluation becomes,
as Dror puts it, a 'meta-planning' or
'meta-policy' problem.20 The 'meta,' or
second order problem, is to investigate,
analyze, and possibly design the decision-
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making process so as to match the
information generating process to the
specific institutional context.
Evaluation: Linking Planning to DecisionMaking

In terms of the relationship between
analysis and action, evaluation is a methodological phase serving to link up and
establish continuity between decisionmaking and planning. But, because plans
seek to lead to decisions and decisions are
often observed to elicit new plans, it is
necessary to identify two different classes
of evaluation problem. These are depicted in
Fig. 1. The first, called ex post evaluation,
involves the evaluation of an ongoing
decision, policy, or program in terms of its
past or actual performance with respect to
previously established targets.21 Ex post
evaluation may reveal unanticipated problems with respect to an original plan so
that a new round of analysis and redesign
becomes necessary. The second class of
evaluation problems. called ex-ante evaluation, involves the assessment of several
possible alternative designs based on the
imputed consequences and probable future
performance of a set of as yet unrealized
plans. If viewed in a historical perspective,
both types of evaluation along with
108 Urban Plan and Policy

planning and decision form a continuous
cycle of analysis and action. This article is
primarily concerned with ex-ante evaluation
since present interest lies more with the
way in which plans can lead to decisions.
In the most rarefied sense, either at the
level of human and social problem-solving
behavior 22 or at the level of social
technology, 23 planning can be viewed as a
sub-class of decision-making processes.
However, the elevation of planning to
decision-making must be made with care for
it can easily become tantamount to jumping
from the specific theoretical frying pan into
the general sociological fire. Such a shift
may be accompanied by a blurring of the
differences between planned change and
general social change and more important,
may lose sight of the fact that planning
involves specific aggregative and systemic
forms of decision-making which differ from
the discrete individual modes of behavior
with which most decision theory deals.
March and Simon affirm that:
... planning, broadly defined, is of course indistinguishable from other kinds of decision-making.24

But failure to discriminate among kinds of
decision-making 25 may be one important
reason why planning theories have not
evolved specific structured interpretations
of decision-making forms encountered in
planning problems. What is required is that

planning develop a specific interpretation of
decisions proper to the analysis of planning
problems, one which corresponds to the way
in which decisions are made in cases
involving institutionally planned action.
Every instance of evaluation is an effort to
link up with decision and action. Therefore,
every evaluation approach presupposes a
built-in preconception, either implicit or
explicit, of the way decisions are organized
and actions are taken. Consequently, an
evaluation is successful to the extent to
which the embedded preconception of
decision-making is realistic. If it is
recognized moreover that decision-making
takes on many different organizational
forms, it follows that a theory of evaluation
should involve the capacity to distinguish
these forms if planning analysis is to serve
any useful purpose.
Recent literature concerned with decisionmaking in the context of planning problems
stems, at least in part, from work in plan
and policy evaluation. By attempting to
deal with more than the immediate, direct,
quantifiable, economic impact of a plan or
policy, evaluation has turned to theories of
design methods and theories of political and
administrative processes of decisionmaking for criteria of performance. Dror
has elaborated on this point in detail. He
has argued at length 26 on the need for
criteria assessing design processes and
decision processes in cases where simple
and straightforward impact predictions are
either not possible or insufficient. He has
termed such criteria or indicators 'metapolicy variables.' They would, speculatively
speaking, follow from a 'meta-policy theory.'
The argument runs as follows. Plan or
policy design and ex-ante evaluation involve
an element of prediction. All plans and
policies thus imply a degree of uncertainty.
A purely technical evaluation of plans and
policies is a statement about the predicted
net output (benefits minus cost) of a plan or
policy. Such a statement is based on
probable future plan or policy consequences. The 'better' the object theory with
which such predictions are made, the more
reliable the technical evaluation.
Rarely if ever, are object theories in social

science as powerful as technical evaluation
would require. Since plans and policies
impinge on socio-institutional systems,
relevant variables are difficult to identify
and define. The definition of which variables are important involves value judgments and normative issues deriving from
political responsibility which is seldom if
ever shouldered prior to the planning
process. Problems are often compounded by
the lack of theory and data, thus making
quantitative or even qualitative measures
difficult to obtain. And even in cases where
variables can be measured, values are
extrapolated or projected from past behavior, which, because of the essential novel
character of plans and policies, bear little
significance to the ends pursued.
For all the above reasons, the solely
technical ex-ante evaluation of probable net
output is usually insufficient for providing
a measure of the value of a plan or policy.
An evaluation of 'metapolicy' variables,
that is a second order evaluation specifying
which among several planning approaches
and which among several technical evaluations would best serve the given decisionmaking set-up would focus on the planning
process as well as on the consequences of a
plan or policy. Such an evaluation could
then provide a measure of expectation of
probable net output as well as a measure of
expected net outputs of a decision.
Ideally, a theory of plan or policy evaluation should be a theory of method. It should
be a methodological theory specifying the
performance of planning analysis and
evaluation techniques under different decision-making situations. Ultimately it should
be able to specify techniques whereby the
optimal solution can be chosen. However,
plan and policy ex ante evaluation has been
mainly conceived of, up to now, simply as a
group of techniques for reducing a number
of alternative problem solutions to a single
preferred solution. This reduction is appropriate only to the extent that the process
of plan or policy design is consistent and
compatible with the criteria upon which
decision-making is in fact based.
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The arguments in the previous section
probably raised a few queries and understandably so, for they introduced several
hitherto undefined concepts (object theory,
technical evaluation, second order evaluation, and so on) into the discussion. Since
the argument is central to the article, a few
general comments on the nature of the
planning process are in order, especially to
describe the relationship between design/
analysis, evaluation, and decision in the
planning process.
The urban planning process is, in general, a
process of social technology akin to other
processes of technological development 27
in which knowledge is brought to bear on
practical problems. The planning process
may then be depicted in its simplest form as
in Fig. 2 where both categories of activity
refer to conceptual processes. In Fig. 2
'decision-making' refers to the conceptual
activities, tasks, and aspects of the decisionmaking process. At a higher level of detail
the contents of each of the boxes in Fig. 2,
can be broken down into the fairly
well-accepted conceptual stages depicted in
Fig. 3. 28 Again the process is divided into
two classes of activity-analysis/design
and decision-making. Although the process
may originate in different ways, for
conceptual purposes it is assumed to start
with a problem situation, i.e., some lag
between an actual or predicted state and a
desired state. This leads to a set of
alternative proposals or designs. The
decision-making phase involves, first, the
technical evaluation of each alternative and,
then, the choice of the alternative. Evaluation in this context involves two different
110 Urban Plan and Policy

Decision-making
(Technical
Evaluation and
Choice)

conceptual tasks. The first concerns predictions about the consequences of each
alternative design. The second is the
translation of these consequences into
statements referring to the extent to which
consequences meet objectives.
The above is a highly simplified and
schematic description of the planning
process leaving out complex feed-back
effects and the obvious simultaneity and
overlap of the various conceptual phases.
Yet it is sufficient for pointing out some of
the major problems related to technical
evaluation. All of them involve, in one way
or another, a problem of conceptual
transition from the analysis and design of
alternative options developed by one group
of people (planners) to the choice and
ultimate implementation of a single option
by another group of people (decisionmakers) under severe organizational and
knowledge constraints. For example, a clear
statement of objectives is an essential
ingredient in technical evaluation, for such
a statement will determine which variables
are defined as 'consequences.' However,
objectives are seldom clearly defined and
few techniques or theories tell us where to
find them. Moreover, they may often
change along the way as a result of the prediction of consequences or for other
contextual reasons.
Technical evaluation requires sufficient
theory (object theory) about the system

being planned so that a predefinition can be
established concerning the following elements:
1 an action space: the set of values which
can be taken on by the variables
describing alternative designs;
2 an outcome space: the set of values
which can be taken by variables
describing the consequences of the
alternatives;
3 an outcome function: which maps actions into outcomes; and
4 a preference function: which orders
outcomes and alternatives according to
pre-established objectives.
These demands on theory by technical
evaluation lead to several problems among
which are the following:
1 First, in planning, the initial action
space is vast and relatively unconstrained; there are usually too many
actions possible initially to be considered
in terms of both cost of information and
analysis. Second, the action space is
rarely composed of discrete actions.
Design problems usually involve richly
interconnected action spaces so that if a
given action is contemplated a whole
sequence of contingent and often indeterminate actions must precede or follow
it; Third, the set of alternative actions is
rarely predefined or easily identifiable
since the design phase will usually
involve a partial and changing set of
interrelated objectives.
2 In planning, the outcome function is
usually embodied in the form of predictive techniques and models. At best,
however, such models are partial. 29
They have not yet shown a consistent
capability of identifying significantly
different outcomes for different alternative designs. Moreover, they cover a
fairly narrow range of variables within
the relevant action and outcome spaces.
3 As stated earlier, it is unrealistic to
assume that in the planning process,
objectives can be stated ahead of time in
terms of measurable commensurate
end-states. First, in planning a major
effort is involved in working with
decision-makers in defining, examining,

reVIsmg, and establishing normative
schemata. 30 Second, normative statements referring to objectives are often
vague, making it difficult to establish
criteria which can measure their attainment. Third, objectives and desiderata
are often incomplete or conflicting and
are just as likely to refer to desired
means of attainment as they are to
designating end-states. Fourth, it is
assumed that the action space is
independent of the objective function; in
planning, it is often the reverse,
objectives are to some extent dependent
on the set of feasible actions.
4 A technical evaluation involves an
assessment of the outcomes of alternative designs. This conceptual task is
equivalent to specifying a preference
function that would order consequences
and alternatives according to the objectives. However, where multiple objectives are pursued a detailed evaluation
of the various possible ramifications of
design alternatives is often prohibitive
in terms of costs and in terms of theory.
Even in situations where this is not an
obstacle, the specification of a preference function for fairly indefinite
client systems in novel situations and
for multiple objectives is at the forefront
of present research. 31
In many areas involving design and
decision, evaluation is a pretty straightforward process of technical evaluation. Consider, for example, the problem of arriving
at a decision for a bridge design. Hypothetically, one can envisage that, under a given
set of specifications (soil conditions, bridge
span, materials, etc.) several bridge designs
are proposed. Alternative designs are
founded on the basis of well-formed
theories, namely, the theory of structures,
strength of material, statics, soil mechanics,
and others. The methods by which solutions
are designed involve explicit criteria upon
which the choice of a final design will be
made. The choice of a design will be made
(probably by engineers/decision-makers)
with respect to standards such as design
life, safety, traffic volume capacity, maximum loads, etc. The evaluation of the
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designs, that is their comparison, is
basically made in terms of costs. This is a
technical task since, inter alia, costs are the
main decision variable in building a bridge.
Usually, a minimum cost criterion will be
chosen. Similarly, evaluation remains a
technical task of comparing alternative
designs in many other domains, although
the criteria of comparison may vary. For
example, the choice by a firm of the location
of a warehouse is a location which
maximizes profits. Regional economics,
spatial analysis, and the economic theory of
the firm define the main decision variablecosts of transportation.
In general, an evaluation problem is
technical if the problem is well enough
defined. That a problem be well enough
defined requires at least the following
conditions. 32
1 A statement of the criteria to be used by
'decision-makers' for the comparison of
alternative solutions.
2 The existence of well-formed theory or
bodies of knowledge (i.e., object theory)
providing a value (quantitative or
qualitative) for each criterion with
respect to each alternative solution to
the problem.
Under well defined problem situations,
evaluation requires no theory of method; it
involves the direct application of predictive
and normative techniques to a theory of the
object of concern, e.g., a city, a transportation network, a housing market, etc. The
object theory provides the criteria under
which a decision can be made regarding a
set of alternative solutions. The evaluation
technique provides a value for each respective alternative solution. In such cases,
considerations of the institutional or organizational aspects of decision-making are
superfluous since the conceptual operation
of technical evaluation can identify the
most favorable alternative.
If, as appears to be the case in urban
theory, there is yet no powerful object
theory on which plan or policy designs and
predictions can be based (i.e., if the systems
with which plans deal are variegated,
dynamic, complex, and not well under-
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stood) the problem of identifying consistent, comprehensive system indicators or
decision criteria of the worth of a plan or a
policy becomes difficult. In such situations,
it is wholly possible that the institutional
and political processes of decision-making
will bypass any consideration of evaluation
criteria and rely on factors totally outside
the planning framework. Any attempt at
further developing the techniques of plan or
policy evaluation would meet with decreasing returns. Doing better and better in
the solution of the wrong problem becomes
sympomatic of such a situation. 33
Decisions, however, cannot wait for theory
and one of the tasks of evaluation is to
ensure that the knowledge applied in the
planning process serves the institutional
processes of decision-making in the best
way possible.. In this context, one way of
dealing with the complexity of generating
consistent plan or policy alternatives upon
which institutions can make a decision is to
turn to an examination of the methodological and institutional linkages between
plan or policy design and decision-making.
The 'fit' between planning analysis and
design and the institutional rather than the
purely conceptual aspects of decisionmaking becomes an important task for
evaluation research. The 'worth' of a plan or
policy then reflects not only the measure of
a plan or policy's consequences or projected
impact but also some probability of its
relevance and usefulness for decisionmaking in a given organizational context.
(see Figure 4.)
This second-order evaluation of metapolicy
variables would have as its main objective
the co-ordination of analytical and design
tasks with the conceptual and institutional
aspects of decision-making. It would seek to
resolve incompatibilities, contradictions,
and inconsistencies between these two
aspects of the planning process. It may also
seek to overcome discontinuities between
design and decision by redirecting the
analytical and design tack that initially led
to decision-making difficulties. It is clear
that the purposes of such an evaluation
approach are different (not inimical) to
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well? How can the system break down? In
cases of failure, where did the malfunction
occur? How can it be changed? What
strategies are available for implementing
such change?
Trends in evaluation theory have shown that
research has turned to some of these
questions. This is a fairly recent development and we have no definite answers as
yet. If, however, we accept the premise that
in situations where an object theory is
weak, a coherent plan and policy evaluation
theory should deal with the methodological
and institutional processes by which plans
or policies are engendered and realized
rather than merely address itself to the
evaluation of the plan or policy's predicted
impact, then it follows that the development of such an approach requires research
on three separate but related levels; the
conceptual (theory development), the empirical (theory testing), and the technical
(theory application).
Towards a Program of Inquiry into Evaluation

Theory Development

those of technical evaluation. Whereas the
latter seeks to measure the effects of the
product of a planning process itself based
on an object theory, the former seeks to
operate on the planning process itself based
essentially on a theory of planning method
and decision-making.
Second order evaluation would seek answers
to the following types of questions: What
are the institutional characterisitcs of the
decision-making process? How are decisions
made? What processes are followed? What
resources are controlled? What important
resources are not controlled? What are the
objectives? What is the nature of the object
system we are trying to plan? What is the
problem? At what level of detail should
design be produced? What form should
such designs take? What data and information are needed? What variables enter into
the action space? What variables enter into
the outcome space? What form does the
preference function take? What are the
symptoms that the system is not operating

At the level of theory development, there is
a need for a framework capable of linking
sets of related concepts rich enough to
represent or describe methods of plan and
policy design as well as the processes of
decision-making within the same scheme.
This problem raises the issue, among
others, of the language suitable for dealing
with the processes of interest. This is a
highly involved issue, and suffice it to say,
such theories will in all likelihood be highly
specialized (i.e., decision theory, systems
theories, control theories, communication
theories, and so on). Since the processes to
be represented can be qualified as complex,
such theories would have to capture this
essential complexity.
In planning theory, ordinary knowledge
and specialized knowledge (i.e., scientific
knowledge) intermingle freely. Consequently, the language most commonly used
for talking about plan and policy design and
decision-making is natural language. It has
long been argued that for specialized or
scientific purpose, natural language is not
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the most efficient form of representation.
As a matter of fact, a lack of formal
expression is often taken in science as the
manifestation of a pre-theoretical stage of
which this article is but one example. Not
only is formal representation more efficient
in expressing concepts but it often entails a
different or novel way of thinking about
them. It is thus often the case that in an
attempt at formal expression new relations
and propositions are found.
There are formal mathematical theories of
decision-making behavior in several disciplines (e.g., economics, psychology, political science). The theory of games, concerned with decisions under competitive
situations of risk or uncertainty, is only one
example. In economics, the theory of the
firm or of the consumer is a theory of
decision-making by producers and consumers under specific conditions.34 Arrow's
theory is a theory of aggregate decisionmaking processes in political science;
namely, a theory of voting procedures and
results.35 In the field of computer sciences,
there are several theoretical attempts
directed at simulating problem solving
behavior and decision-making. 36
Most of these theories define problems of
decision-making in a very restrictive context. They tend to concentrate on the
individual and therefore are not as useful
for the kind of decision-making with which
planning is concerned (i.e., socio-institutional decision-making) Admittedly, mathematical representation is a desirable characteristic of any conceptual framework or
theory of decision-making in a planning
context. Many advantages are to be gained.
In planning and in the social sciences in
general, however, there appears to be a
marked bargain to be struck between the
power of the formal tools used in a theory
and the extension of the theory to other
disciplines. In general, the more 'powerful'
the theory, the more its domain of reference
is restricted and specific. It is, for example,
not at all obvious that the type of
decision-making behavior described by the
theory of games is as meaningful in
sociology as it is in economics.
However, planners have been notoriously
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quick in borrowing generously from developments in other sciences. This has been
especially true of theories of a more
mathematical nature. Three reasons for this
are: First, planners see themselves as
'professional' and have emphasized their
professional role. Second, planning curricula have also emphasized the professional
role of the planner. Third, the conventional
image of a planner is that of a pragmatist
who looks upon knowledge as cumulative
and portable. There is nothing intrinsically
wrong with borrowing, as long as it is done
critically and proves to be conceptually
efficient. This tendency has led, however, to
a state of relative poverty regarding
theories of collective and institutional
decision-making suited to problems of
planning. It seems that planning will have
to develop its own mathematical theories of
decision-making.
As far as design theory is concerned,
significant advances have been made
toward formal theories of representation
and resolution of urban plan design
problems, Alexander,37 some time ago,
proposed a theory of design from the point
of view of the architect or urban designer,
by restructuring a problem into its 'basic
units' and into the relations holding among
these 'units.' Harris 38 has proposed a
theory of plan design as a problem of
optimization and a theory of design method
as a process analogous to automatic
methods or algorithmic rules used in
mathematical programming and combinatorial optimization.
Some of the more interesting work done in
planning in this area has come from
McDonald.39 He has proposed a semiformal language for describing complex
plan design and decision-making processes.
The basic units of McDonald's 'language'
are in natural language text, i.e., what he
calls the 'characteristic statements' of plan
design and decision-making. The rules of
combination and relation of the language
are empirically induced and represented
graphically rather than in mathematical
terms. Potentially, this form of analysis
could be used to model various types of
plan-design and decision-making processes

and thus describe and diagnose in a detailed
manner the sources of confusion in a
planning process.

Theory Testing

The development of a theory of evaluation
should result in the specification of certain
key performance indicators of desirable
plan-design, policy-design, and decisionmaking processes. Offhand, it would seem
that much empirical work is required to
identify such indicators and render them
operational.
Several different and complementary forms
of empirical investigations should be used
here. One of the more promising seems to be
game-simulation 40 since this affords the
greatest amount of control. Both the design
and decision-making processes can be
manipulated in simulated environments so
as to detect the effects of one variable or
group of variables on another. Another
possible form of investigation is the
planned experiment containing a certain
number of control variables. Finally, all
forms of empirical work could be complemented by case studies, although these
present the obvious disadvantages of lack
of control, lack of representativeness, and
generally introduce a heavy disciplinary
bias.
If it is possible to identify certain 'key'
properties, variables, or indicators of the
state of a planning process, the 'fit' of a
plan-design method to a specific decisionmaking set-up could be gauged. One such
indicator might be the cost-efficiency of
information in communication flows. For
instance, it is known that given a particular
decision task in a fixed environment, there
is a point beyond which the cost of
generating further information meets with
decreasing returns. If it is possible to
represent alternative plan or policy design
processes as alternative processes of communication all in relation to a given decisionmaking scheme, it may become possible to
evaluate an indicator such as 'cost and
value of information' in each alternative
and match design methods to the decisionmaking scheme. 41

Conclusion

If research can throw some light on
evaluation as outlined, then ultimately it
may be possible to construct a plan-design
or policy-design process that generates the
kinds of solutions decision-makers can act
upon. Although this will not ensure the
ideal of technical evaluation in which the
plan or policy chosen will be the optimal
plan or policy, it will seek to implement the
best plan or policy possible under the given
circumstances. In such a manner will it be
possible to close the perennial gap between
the desirable and the feasible, a gap to
which so many have referred.
Quoting Lithwick 42 in a more immediate
context:
The growing gap between the technology of problem
creation and the technology of problem solution is
perhaps the best explanation of the failure of public
policy for cities, and it constitutes what we shall refer
to as the urban policy problem.

Such a gap can be reduced, in principle at
least, by first recognizing its dimensions
and, second, by developing insight and
theory on 'technologies' that engender such
a gap. This article has suggested that the
underdevelopment of plan and policy
evaluation theory is a key facet of this
problem.
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ARTICLES

Issues in Social Impact Assessment
Peter Boothroyd
relationship exists or might exist between
the impacting thing and the impacted
thing.
The kinds of impacting things that should
be considered by SIA has been an issue in
itself. It appears that the trend is toward a
broadening of the types of things considered by SIA, from individuated, purely
physical development projects such as
pipelines, stadiums, airports, coal mines,
etc., to more abstract items such as
community growth, technological innovation, and even such causal items as
immigration policies and social impact
assessments themselves. For the purposes
of this article, the term 'development' will
be used to refer to all types of impacting
things which SIA might consider.
There are different types of causal relationships between developments and their
impacts, as Chart 1 suggests. For an impact
(effect) to occur, it may or may not be
necessary for the development (cause) to

The purpose of this article is to identify
some of the more troublesome conceptual
issues involved in social impact assessment
(SIA), and to offer suggestions for resolving these issues. The article is divided
into two major parts. The first deals with
issues in the definition of the term 'social
impact assessment.' The second part deals
with issues in the evolution, role, and
future of SIA.
Part I: Issues in the Definition of SIA

While pedestrian, perhaps the clearest
approach is to consider the definitional
issues of social impact assessment in terms
of each of its component words. Thus, the
three sections of this part consider, in turn,
issues in the definition of impact, of social
impacts, and of assessing social impact.
Impacts
Causality

The term impact implies that a causal

Chart 1
Necessity and Sufficiency in Causal Relation-ships Between a Development and its
Impacts

Is development sufficient
for identified impact to
occur?

Is development necessary for
identified impact to occur?
YES
(Impact can be caused only by
development.)

Case 2

Case 1

YES
(Impact is inevitable.)

Development uniquely
impact to occur.

NO
(Impact is contingent and
could be imitigated.)

NO
(Other developments could cause
impact.)

forces

Development
will occur.

ensures impact

Case3

Case 4

Development allows impact to
occur.

Development encourages impact
to occur.
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occur and may or may not be sufficient for
the development to occur.
The differences cited here are significant:
whether an identified impact can be caused
only by the development (i.e., would not
occur if the development did not exist), or
whether an identified impact will inevitably
be caused by the development (i.e., could
not be mitigated), are important questions.
Presumably, impacts unique to the development should be judged as a more serious
commentary on the desirability of the
development than impacts which could
result from other developments or which
will occur anyway.
Thus, for example, if one assumes that
social/cultural disintegration will occur in a
given northern community regardless of
whether a particular development occurs or
not, because of the march of 'progress,' it is
arguable that the development cannot be
blamed for the disintegration. Indeed, this
very argument was used in the case of an
impact study of hydro-electric developments in the Churchill-Nelson Rivers
basin.l The logic of the Churchill-Nelson
study is unassailable and persuasive, but
the content of the premises is not. One must
not pretend that stopping the reservoir
development will in itself 'save' the
community. The point which must be made
in this case is that, if the development is not
stopped, the opportunity to save the
community will be lost.
Another example of an impact study which
had to address the question of 'uniqueness'
of impacts was a study of a proposed rail
bypass around Regina. 2 One impact to be
considered was that the new line would
hinder Regina from expanding to the
northwest. What had to be considered in
addition was whether the city would be
likely to expand much farther than the
proposed rail alignment anyway because of
utility and land ownership considerations,
and density and growth projections.
Positive impacts as well as negative
impacts must be considered in terms of this
uniqueness to the impacting development.
The fact that such considerations are often
overlooked is illustrated by the frequency
with which job creation is cited as a

significant positive impact of a development without any apparent consciousness
that paying people to dig holes and fill them
up again would also have this impact. It is
the responsibility of the assessor to indicate
that other means are available to create
those positive impacts not unique to the
development being assessed.
In the same manner that unique impacts
are judged to be more serious than
non-unique impacts, inevitable impacts are
judged to be more serious than noninevitable (or contingent) impacts. For
example, there has been concern in Edmonton about the social impacts of the new
light rapid transit (LRT) line on communities around the stations in terms of the
redevelopment (to much higher densities)
which is deemed likely to occur. The
question is, though, need such redevelopment occur as a result of the light rapid
transit line? If the answer is 'yes' (because,
for instance, the higher trip generation
possibilities of high density at the stations
will be required to make the LRT system
financially possible), then the rapid transit
line can be fairly blamed for the redevelopment (i.e., the redevelopment impact can be
solely attributed to the rapid transit line).
If, on the other hand, the redevelopment
need not occur once the line is completed (as
some light rapid transit proponents argue),
then the redevelopment impact is not
inevitable, or to put it another way, it can
be prevented by refusing to allow higher
density zoning, if such is considered
undesirable. To extend the Edmonton LRT
example, it might be argued that, as in the
case of the northern Manitoba community's
cultural disintegration, the redevelopment
will occur even if the line is not built. Thus,
to put Chart 1 in terms of specifics, we have
the following possibilities as shown in Chart
2. (At this point the rapid transit line is
actually in its final construction stages.)
In fact, it seems that in this particular
instance, Case 1 is the least likely to be true
with the others, in ascending order, more
likely to be true. If this indeed is the
situation, it would be wise for citizens
concerned about redevelopment not to
attack LRT but to attack the land use and
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Chart 2
Ways in which rapid transit can be seen to cause redevelopment

Rapid transit necessary for
redevelopment to occur?

YES
Rapid transit sufficient for
redevelopment to occur?
YES

NO

Casel

Case2

Since rapid transit is going ahead,
redevelopment will definitely occur
and would not have occurred otherwise.

Redevelopment will occur but it
might have occurred anyway.

Case3

Case4

Redevelopment will occur only if it
is decided that it should, but this
possibility would have been preeluded if the line had not been
built.

Redevelopment will only occur if it
is decided that it should, and this
decision might have been taken
even if the LRT had not been built.

design decisions which might be taken
using rapid transit as an excuse.
While it is understandable that the locally
affected citizens will prefer an immediate
and concrete target as opposed to the 'true'
cause-i.e., city, neighborhood, and building design practices which are 'necessary
and sufficient' for poorly designed high
density to occur-the person undertaking a
social impact study for use in planning
and/or decision-making must be fair in
assigning blame or praise for impacts, so
that the citizenry as a whole, decisionmakers, and planners, can understand the
true nature of the situation. It would, for
instance, be ridiculous to cancel a broadly
desirable transportation project because of
undesirable activities which could, but need
not, take place in conjunction with the
project.3 Without attention to the true
causal nature of a relationship between a
development under scrutiny and the identifiable impacts, such a course of action could
be adopted-assuming that the social
impact study is taken seriously. 4
It may be noted by readers familiar with
impact assessment that the above discussion on necessity and sufficiency in the
causal relationship between a development
and its impacts relates to the with-development/without-development approach to en-
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NO

vironmental impact assessment. Under this
approach, an impact is identified by
determining the difference between the
projected situation with the development
assumed to have occurred, and the situation
projected for the same point in time
assuming the development does not proceed.
This approach simplifies the issues of
necessary and sufficient causal relations by
assuming that all variables in the environment surrounding the development can be
projected with certainty. One is not
bothered by such questions as: Could, or
will, other developments cause the same
impacts? On what other factors is the
development contingent? It is assumed that
we know what other developments will
occur and what their impacts will be, and
that there will be no contingencies.
Unfortunately, such certainty in projecting
the future of a complex social system
cannot be obtained. Thus, the approach is
not really practical in application, or more
importantly, the approach's simplification
can make it misleading if applied in (what is
usually) a complex social situation. The
with/without development alternatives, in
reality, have to be augmented by other
with/withouts-with/without certain zoning regulations, development policies, etc.

Chart 3
Levels of decision-making regarding expansion of an airport
decision to expand or not to expand
regional airport capacity

do not expand

expand

I

decision to expand existing
airport or create new airport
at another site

relocate

expand

decision to build new runway in locations A, B or C

(\:c
A

B

Rather than masking or ignoring contingencies in surrounding variables we should
seek to clarify them in impact assessment.
In this way, the role of a proposed
development in the complex undetermined
system of which it is a part can become the
subject of considered judgment by decisionmakers, instead of the object of facile
'assessment' by professionals presuming to
be able to determine not only the exact role
a particular development would play but
also the total future of its containing
system.
Sensitivity to the issues of necessity and
sufficiency, intrinsic to the process of
considering undetermined futures, leads
one to consider impacts of a particular
proposed development in relation to other
possible developments. As will be discussed
later, this leads to the rediscovery that
impact assessment can only be undertaken
meaningfully through some kind of iterative, comprehensive planning process.5

Level of Development Decision

Another source of confusion in identifying
impacts is the level of decision from which
an impact stems. During the recent
Vancouver airport debate, for example,
some were arguing whether airport capacity
should be expanded at all in the Vancouver
region, some whether the existing airport
should be expanded, and some whether a
particular runway alignment should be
chosen. There was confusion in discussions
because of the different levels of decisionmaking which people were considering. 6 A
decision-making tree using the Vancouver
airport case as an example illustrates the
issue of decision-making levels (see Chart
3).

Clearly, the impacts which are identified
will vary with the level of decision chosen
for assessment. It is true that expanding
Vancouver area airport capacity will encourage Vancouver to grow, and in this
sense the proposed airport expansion can be
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Chart 4
Concerns related to chain of consequences stemming from primary impacts of Vancouver
airport expansion on Northwest Richmond according to level of decision and level of impact
LEVEL OF DECISION

Province

LEVEL OF IMPACT
Neighborhood

Region

To accommodate increased
demand for regional airport capacity.

~,.ioo

1

SIGNIFICANCE*

noise
air pollution
street danger

improved transit
To increase capacity
at V.I.A.

Individual

akport

congestion
increased traffic
•

better
transit

decreased
To build a second runway - - - - - - - - - - - - - - - - - - . . noise

To build a second runway - - - - - - - - - - - - - - - - - - increased
noise
in 'preferred location.'
neighborhood
deterioration

pressure on
housing supply
elsewhere in
region

_J

~

fewer services
increased
uncertainty

higher house
~ - - - - - - - - - - prices regionally
*Estimates of significance of impact to be indicated in this column.

considered to have regional growth as one
of its impacts. The particular runway
alignment chosen, however, does not affect
regional growth (in aggregate) one way or
the other.
It is probably best in an impact assessment
to distinguish the level of decision from
which an identified impact stems so that
the proper cause of the impact can be held
responsible.
Level of System Impacted

Impacts also occur at various 'levels' of
social systems, for instance, at the level of
family systems, neighborhood systems,
regional systems, etc. Of course, as is
discussed in Chart 3, impacts at one level
often lead to indirect impacts at another
122 Social Impact Assessment

level. For instance, displacement of a
neighborhood can lead to reduced regional
housing supply. It is useful to consider
initial impacts at all social system levels
(even though one may want to trace the
indirect impacts ultimately through to the
level of the individual human being) and to
distinguish initial impacts by categories of
system level. The above example of a chart
adapted from a Vancouver airport study
indicates how useful it is to identify
simultaneously levels of development decision and levels of impact (see Chart 4).
Chains of Consequences

Another problem in undertaking an impact
assessment is knowing where to stop in
identifying the secondary, tertiary, and

even further indirect impacts. Due to the
ripple effects, feed-back effects, cumulative
effects, etc., of a development, and the
multi-level systemic nature of society, of
the natural environment and of man-built
entities (like cities and farms), and their
interconnectedness at many points, complex impacts are possible. Where does one
draw the line in describing impacts?
A proposed answer is that the impact
assessment should work through all chains
of consequences identifying impacts until a
link is reached which communicates the
social consequences to the reader in an
empathic way. For instance, it is meaningless in a social impact assessment to
indicate that the creation of a reservoir will
flood 10,000 acres of land unless one goes
on to say that this will mean that fifty
families will have to move from their
homes; ideally, one would go further to
state that the pressure of these families on a
tight housing supply elsewhere in the valley
will (if the local evidence so suggests)
increase housing prices for workers coming
to build the dam, or that the removal of
these families, if they have no resources or
skills to help them get started elsewhere,
could (if local and general evidence so
suggests) lead to crime in the nearest big
city. Crime and house prices are matters
which most decision-makers and citizens
can understand; dislocation, many of them
never having experienced it, cannot so
readily be understood. By thinking through
the consequences of a reservoir development to crime and house prices, one has
perhaps identified something new to the
reader, has created some insight; to go
further in the chain of consequences would
seem to be unnecessary, the general effects
of crime and high house prices having been
frequently identified in newspapers and the
general literature.
Perhaps it is because of the decreasing
confidence one has in predicting as one
proceeds through a chain of consequences
which has led impact assessors to hazard
very little in terms of identifying links far
removed from the first link. Despite the
hazards, it is important to make the
attempt, in the particular interest of

undertaking an adequate impact assessment and in the general interest of helping
our society understand itself-understanding, for instance, how our resource
development policies have played so strong
a role in creating our skid rows, or how our
urban development policies may lead to
increased suicide and illness.

Impacts versus Objectives
A source of confusion in an impact
assessment, particularly between the proponent of a development and the assessor,
is whether impacts should include all effects
of the development or only those which
would not be subsumed under the heading
of objectives.
It is suggested here that intended impacts,
i.e., objectives, should not be considered in
an impact assessment for two reasons: (a) it
would be redundant as presumably the
proponent knows the objectives for undertaking the project; and (b) the usually
minute energies allocated to impact assessment-especially social impact assessment-should be reserved for the role of
understanding the externalities, and for
understanding which individuals or natural
environment features will be sacrificed in
what ways for the project. It is precisely
because such externalities were being
overlooked in the past that the need for
impact statements (environmental and
social) was identified.
This does not mean, however, that only
negative impacts should be identified.
Positive impacts, as distinguished from
positive effects for which the development
was explicitly designed, should also be
noted. Chart 5 indicates the kinds of effects
which should be considered as impacts, as
opposed to those which should be considered as objectives, by stage of the
project.
Thus, where the effect of building a freeway
is to speed up traffic, including emergency
vehicles which need to get around town
faster, the saving of some lives because of
faster ambulance time is not considered to
be an impact but rather an objective.
On the other hand, if building the freeway
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Chart 5
Distinction between effects which are objectives and effects which are impacts of
development
Directness & Evaluation of
Effects
Direct effects:
Positive
Negative
Indirect effects:
Postive
Negative

Development Stage (from which effect stems)
Pre-Operation
Operation
Post-operation
Impacts
Impacts

Objectives
Impacts

Impacts
Impacts

Impacts
Impacts

Objectives
Impact

Impacts
Impacts

necessitated the filling in of an old quarry
which is a health hazard, this would be a
(positive) impact. That is, the freeway is
not being built to reduce health hazards (it
may even contribute more hazards through
air pollution) but is being built to speed up
all traffic including that which will save
accident victims.
Social Impacts

The previous section was concerned generally with the concept of impact not
specifically with social impacts, even
though many of the examples used were
social in nature. In this section, the social
nature of social impacts is considered.
A Checklist of Social Impacts

Environmental impact assessors seem to
have had relatively little problem in
developing widely-accepted checklists, such
·as in the so-called Leopold matrix, 7 that
establish the components of the natural
environment which they believe should be
considered. Social impact assessors share
no such lists. (The social categories of the
Leopold matrix are fewer in number than
the natural environment categories and do
not appear to be developed by social
scientists-this probably reflects both the
professional biases in the matrix's development and the history of impact assessment.)
The task of establishing meaningful categories is a difficult one for the social
scientist since there are different social
impact assessments involving different sets
of categories. One of the major differences
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between sets is based on the distinction
between social impacts stemming directly
from human developmental activity and
those stemming indirectly from the impact
of a development on the natural environment, as in Chart 6.
Chart 6
Two ways in which a development can
produce social impacts
Development - - - - - - - - S o c i a l impacts
Development Natural Social impacts
environment
impacts

The first set includes such items as
economic base expansion and cross-cultural
contact; the second set includes such
impacts as dislocation of homes and
ruination of a traditional economic activity
based on a natural resource. Some impact
studies have focused on the first set, some
on the second; few seen by this writer have
considered both, let alone both comprehensively .8
Chart 7 presents a recommended checklist
of social impact categories. It has been
created through a consideration of the
social environmental conditions which must
obtain for the meeting of individual human
needs as defined by Maslow (the best
known author on this subject),9 bearing in
mind that the meeting of an individual's
higher needs requires healthy functioning of
the social systems (i.e., systems of interaction involving more than one person) of
which the individual is a part.
This list is certainly subject to refinement

Chart 7

Checklist of social environmental conditions (impact categories) to be considered in social
impact assessment
Social Environmental Conditions
Necessary for Basic Needs to be
Met
I

Economic
rity

opportunities/secu-

Includes jobs, social welfare
provisions

Physiology
Physiology, self-actualization

2 Physical mobility/ Access opport unities
3 Exercise (physical recreation)
Opportunities

Basic Need to be Met

Remarks

e.g., through walking trails,
cycleways

Physiology

4

Decent shelter

Physiology, safety

5

Health care

Physiology, safety

6

Healthy environment
(pollution-free)

Physiology, safety

7

Physically safe environment
(accident-free)

Safety

8

Socially safe environment
Icrime-free)

Safety

9 Emotionally secure environment (anxiety-free)

e.g., through knowing one will not
be displaced from one's home in the
near future

Safety

10

Community identity opportunities

e.g., through clearly defined
physical boundaries

Belongingness

II

(Non-invidious) interaction
opportunities

e.g., through community meetings,
bars

Belongingness, esteem

12

Community involvement
opportunities

e.g., through community leagues

Belongingness, esteem

13

(Political) power over own
environment opportunities

e.g., through smaller municipalities

Self-actualization, esteem

14

Specific ethnic cultural
preservation opportunities

Including perhaps ethnic
subcultures

Belongingness

15

Universal cultural preservation/development opportunities

e.g., through cultural transmission Belongingness,
facilities such as auditoriums, art self-actualization
galleries

16

Symbols/historic sites

17

Aesthetics (design texture)

Belongingness, aesthetics
The sensitive balance between
order and diversity

18 Tranquillity opportunities

Aesthetics
Self-actualization

19

Learning/education
opportunities

Informal and formal

Cognition, self-actualization

20

Information

About current and changing
opportunities and facilities

Cognition, self-actualization

21

Leisure time

Time available to undertake
activities to use and produce
conditions 10-20

Belongingness, esteem,
self-actualization, cognition
aesthetics
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and perhaps elaboration, but it represents a
taxonomy grounded in social theory rather
than an eclectic set of categories cutting
across a multitude of dimensions. Whatever
the final checklist, it is only by working
through some theoretical model that these
problems of eclecticism and incompleteness
can be avoided. In an actual impact
assessment, the categories of the checklist
might be compared with actual conditions
to produce a set of impact or design criteria
specific to the situation being assessed. For
example, contributions to community
growth or population density increases
might be judged to be positive or negative
criteria for a development in a particular
location, depending on how increased
growth or density is judged to affect the set
of desirable social environmental conditions
forming the checklist.
The twenty-one elements of the checklist
might be said to comprise that elusive
category-quality of life. This term can
then be used to represent the totality of
impacts which are to be investigated in a
social impact assessment. That is, a social
impact assessment is concerned with how a
development affects quality of life, as
defined in the checklist.
A Checklist of Social Impactees

In addition to the checklist of socio-environmental conditions which might be impacted, it is also important to develop a
general checklist of types of persons who
ultimately might be affected (directly or
indirectly). Again, this checklist should be
grounded in theoretical considerations. For
instance, if we know that elderly people are
more susceptible to stress under certain
conditions, we would include a category
for 'the elderly' in a general checklist of
types of impactees.
The first division of a general list might be
made on the basis of a distinction between
those differences among people which are
based on choice (subjective or lifestyle
differences) and those differences which
people have no control over, (objective
differences). In other words, the first
division of the list would reflect differences
126 Social Impact Assessment

in the fundamentally important ability to
manage the world, i.e., resource-constraint
differences.
While there are significant differences in the
way different lifestyles (e.g., modes of
recreation or dwelling type preferred) may
be affected by a given development, it is
suggested the primary attention usually
should be paid to the way different
resource-constraint groups are affected.
Dimensions defining resource-constraint
would appear to consist first of sex, age,
and physical ability /disability, the latter
two usually being the more significant for
the purpose of identifying impacts. Five
additional dimensions (which, depending on
your ideology, may fit into the lifestyle set
rather than the resource-constraint set) are
ethnicity, community status, current economic status (wealth and income), occupation/social role, and family structure. The
categories within each dimension that are
proposed for special attention are listed in
Chart 8 though these will need to be
collapsed or refined as the situation
suggests: it is the dimensions themselves
that are important to bear in mind. Of
course, the categories identified in Chart 8
can be compared between dimensions to
create a larger number of specific categories, but usually it is preferable in fact, to
collapse some categories within dimensions
for the sake of parsimony.
Impactees should also be distinguished in
terms of who is impacted positively and
who negatively. Where, as usually seems to
be the case, those negatively impacted are
not those who will benefit from the
objecti'ves of the development being met, it
is the impact assessor's responsibility to see
that decision-makers understand this fact.
The concept that all developments are
designed for the 'general good' can only be
countered by evidence that, to the contrary,
many developments are for the benefit of
the already well-off at the expense of the
least well-off. Such understanding is critical
when it comes to questions of expropriation, compensation, mitigative works, etc.
Finally, impactees can often be divided into
categories according to the degrees of
directness with which they are affected. The

Chart 8
Dimensions of resource constraint and
categories of persons (impactees) within
each dimension usually requiring special
consideration in SIA

because the methodological issues involved
in determining past impacts (impacts which
have already occurred) have been well
considered by social scientists.

Dimensions

Categories

Predicting Social Impacts

Age

Pre-schoolers
School-age children to 16
Adolescents over 16
Elderly

Ability

Disabled, affected in mobility
(e.g., paraplegics)
Disabled, affected in communication, information processing (e.g.,
blind, deaf; mentally retarded;
psychotic)

Ethnicity

Immigrant
Native

Most of the issues involved in social impact
prediction are common to all types of
prediction, but the issues are often overlooked. Two fundamental problems in
prediction relate to: (a) the way in which
the future is perceived in terms of the
relationship between a development and its
impacts; and (b) the difficulties involved in
determining the probability of a predicted
impact actually occurring, or even more
accurately, in determining the probability
of an impact occurring to a specified degree.
It has already been noted that a development may be seen to be sufficient or
insufficient cause for an impact to occur, i.e.,
that the impact may be seen as being
inevitable if the development proceeds or as
contingent on other events occurring. The
difference between perceiving an impact to
be inevitable and perceiving it to be
contingent corresponds to the difference
between seeing the impact through a
deterministic paradigm, and (if the contingencies are seen to be within the perceiver's
control) seeing it through a voluntaristic
paradigm. The latter paradigm assumes
that the perceiver can influence those other
events upon which the impact is contingent.
It is important that an impact statement
clarify which of these ways in which the
impact is perceived.10
In the case of a deterministic paradigm, an
estimate of the probability of a predicted
impact actually occurring reflects the
degree to which the assessor feels confidence in having fully identified the relevant
variables and having accurately predicted
their net influence.

Community Status Newcomers
Oldtimers
Economic Status

Income Groups

Occupation/
Social Role

Houseparents
Unemployed seeking work

Family Structure

Single Adults (non-parents)
Single Parents

most directly affected might be identified as
those who can be individually named (e.g.,
those whose homes will be physically
removed by a development). The most
indirectly affected might be identified as
those whom our limited knowledge allows
us only to know statistically (e.g., those
affected by increasing pressure on a limited
housing stock). Intermediate impactees
might be those who will be affected as part
of a specifically identifiable community but
who cannot be named individually.
Assessing Social Impacts

Most writers seem to understand social
impact assessment to be purely predictive.
In this article it is assumed that the term
can be applied equally well to retrospective
studies (including monitoring). The latter
face many of the same conceptual issues in
defining 'impact' and 'social' as do predictive studies. However, in this section, only
the methodological issue involved in predicting social impacts will be discussed,

In the case of a voluntaristic paradigm, an
estimate of the probability of a predicted
impact actually occurring reflects the
degree to which the assessor feels confidence
in having fully identified the relevant
deterministic and voluntaristic variables,
having accurately identified the net inBoothroyd 127

fluenceof the former, and in having accurately identified the outcome should a
proposed course of action in the voluntaristic (choiceful) variables be adopted.
In both cases, assessing the degree of
probability of an impact occurring is an art
involving the following steps:
1 Understanding the nature of the existing system
(situation) which is to be disturbed by the proposed
development. Social surveys, statistics analysis,
field experiences, etc., play their role here.
2 Finding out the results of other predictive studies
undertaken by other specialists in connection with
the same proposed development~.g., environmental
impact assessments, traffic projections and corresponding noise levels, economic base projections, etc.
3 Learning about similar situations, i.e., situations
where a similar system was disrupted by a similar
development. Since the ideal of exactly comparable
situations never obtains, we must be content with
comparing situations with some common elements.
For instance, knowledge of any case of physical
dislocation of homes, no matter what the causal
development, can provide information on the likely
social impacts of a development which will cause
dislocation, assuming the same kinds of people are
involved. Or knowledge of the effects of cultural
disruptions of similar kinds of people can throw light
on what will happen in a new situation where
cultural disruption is likely, regardless of the type of
causal development. General social scientific knowledge, based on an analysis of a large number of
similar situations, can clearly play a useful role here.
4 Applying general knowledge (i.e., the findings from
studies of similar situations) to the situation under
review, having due regard for the applicability of the
general knowledge in this case, and for the findings
of predictive studies on the proposed development
by other specialists.

It is amazing that so many predictive social
impact assessments have spent most of
their effort on step one, and to lesser extent,
step two, with very little effort on step
three, or therefore, on step four. (It is
particularly amazing in view of the fact that
primary data collection is so much more
expensive than secondary research.) Thus
the quality of the predictions in social
impact assessment is generally low, despite
the usually impressive accumulation of data
on existing situations. No wonder engineers,
economists, and even biologists find social
impact assessors baffling. All of the former
have (with varying degrees of validity)
rules of thumb which they can quickly
apply in new situations, and, where the
rules of thumb seem to be of dubious value
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in a given instance, they have tested
procedures for studying situations comparable to the one being assessed. Social
impact assessors rarely even avail themselves of general social scientific theory, let
alone undertake comparative research on
impacts of comparable developments to
that being assessed nor do they attempt to
develop rules of thumb. This is not to
suggest that social science can be quantitative or can aid prediction with the same
degree of surety as can the physical or even
biological sciences, but rather that even
within the canons of social science research,
social impact assessments are often woefully inadequate in terms of drawing on
existing relevant knowledge.
There are, to be fair, some examples of rules
of thumb which have been developedcommunity annoyance levels associated
with varying degrees of aircraft noise near
an airport, is a good example-and there
are some examples of sound social theory
concepts frequently being applied in certain
situations -cultural disintegration associated with economic disintegration in traditional native communities is a good
example. There is much more of this kind of
work that could be done-e.g., in impact
assessment focusing on stress, dislocation,
automobile noise, high density living given
alternative design types, rapid economic
industrial growth in a rural agricultural
service center, etc.

Timing
In addition to the issues associated with
prediction, there are also issues concerning
timing and roles: the when and who issues.
Examples of impact studies being undertaken too late in the planning process to
have any impact on the decision-making, let
alone on the design process, are legendary.
When the impacts of a project which is well
into the design process are assessed, there
are two possibilities if the assessment is
negative in regard to some of the fundamental aspects of the project: (a) the
project is redesigned (or scratched),
meaning that the considerable sums spent
in the planning and design process to date

are largely written off; or (b) the impact
assessment is ignored and the project
proceeds with all its negative consequences,
or proceeds until stopped by citizen
protests before completion (which is an
expensive way to avoid negative impacts).
Until recently it has seemed that the latter
course of action was usually taken; very
recently it has sometimes appeared that
impact assessments have been used as
excuses for putting projects on ice, this
perhaps being a reflection of the fact that
money has been tight recently and that
projects whose planning began several
years ago are no longer of immediate appeal
to the funders. In some cases, impact
assessments might be used to delay
projects which had never been wanted by
the approving bodies. Whatever the outcome, to undertake an impact assessment
late in the planning process is generally an
inefficient procedure.
There is another problem involved in not
undertaking impact assessments soon
enough. For example, assessors may be
asked to review only the design details or,
what amounts to the same thing, to identify
negative impacts only so that mitigation or
compensation steps may be undertaken.
Impact studies undertaken in connection
with the Edmonton Commonwealth Games
stadium and the Lake Winnipeg, Churchill
and Nelson Rivers Study Board were
examples of this kind of situation. 11
In the former case, the location of the
stadium (the major impact issue), had
already been decided; in the latter case, the
project was well underway before the
reports were released. In instances such as
these, the impact assessment may have
some value for decision-making, but it is
more limited than it would have been had
the assessment been undertaken earlier-as
negatively affected citizens will quickly,
and justifiably, point out.
Ideally, impact assessments should be
undertaken from the beginning of a
project's conception; or, to put it another
way, impact assessment should be seen as
an ongoing activity rather than as a
discrete event and should be a part of the
planning process from beginning to end-

from the identification of development
alternatives to study, through the selection
of the best all-round alternative, to the
design of the selected alternative. (Note
that this would suggest that to concentrate
on the 'impact statement' is to put too
much emphasis on one product of impact
assessment at the expense of the continuous output of the assessment process.)
Moreover, if in the interest of efficiency,
decision-makers commit themselves to particular courses of action at various points
through the planning process, then impact
assessments should also be undertaken
throughout the process so that they can be
considered at each step. 12 To propose such
a continuous role for impact assessment is
to propose that it become part of a process
generally known as comprehensive planning
which would make SIA something not
really very new. This is true, at least in
terms of the broad ideals for comprehensive
planning. What is new is that there, has
become a recognition that in practice,
planning, whether termed comprehensive or
not, has in the past often been: (a) not
really comprehensive; (b) conducted with
little sensitivity to social (and ecological)
systems; and (c) insensitive to externalities
(i.e., impacts beyond the project's functional or geographic boundaries). Social
(and environmental) impact assessment has
been developed in reaction to these shortcomings. Even if it proves to have been no
more than a passing phenomenon as an
activity in its own right, it will have been
important for having improved the quality
of comprehensive planning. Thus, a better
understanding of the issues involved in
social impact assessment, and their possible
resolutions, should serve to develop a better
general planner.
Roles

Three types of actors are involved in social
impact assessment: affected citizens, professionals (from general planners to specialized impact assessors), and decisionmakers. Much discussion has centered
around the following questions. How much
should the planner involve the citizen in the
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impact assessment process and at what
stages? How should the professional present information to the decision-maker so
that the latter can play his role responsibly
but realistically? How much direct contact
should there be between the citizen and the
decision-maker?
As a general answer to these questions, we
might suggest that the respective roles of
these three types of actors should be no
different in the case of an impact assessment than in any other type of planning or
development exercise. Beyond this, the
following might be noted.
The professional's role vis-a-vis the decision-maker is to present clear, full, but
concise information regarding each of the
alternatives, leaving it to the decision-maker
to choose. One of the implications of this
would seem to be that efforts to quantify
qualitative information, with a view to
making it easier for the decision-maker to
deal with, is a case of the professional
overstepping his area of responsibility.
Thus, many of the matrix assessment
techniques which have been proposed for
environmental impact assessment, insofar
as they recommend quantification of the
significance of impacts in each cell and then
adding up the results to present 'a total
picture,' are presumptuous. This is not to
say that matrices cannot be useful heuristic
and presentation devices, but they are
useless or even dangerous as decisionmaking tools. (Quite apart from the
problem of quantifying impacts in each cell,
there is the problem of determining
appropriate weightings for these cells. For
instance, a simple adding procedure means
that if one were to divide a category into
two sub-categories, one would, in effect,
double the weighting of the original
category.)
Professionals cannot avoid infusing their
own values into social impact assessment as
even the questions they ask are determined
by their values - to ask how tranquillity
will be affected is to suggest that tranquillity should be valued-but if the information is presented clearly and fully (in this
sense 'objectively') within the value-based
categories, then the decision-makers, in
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consultation with citizens, can play their
designated role of choosing a course of
action given the various tradeoffs among
values and/ or constituencies.
The professional's role vis-a-vis the citizen is
two-fold: to learn from the citizen by
acquiring and organizing that special
knowledge that only the local citizen can
possess, i.e., knowledge of the existing
situation; and to provide to the citizen
general knowledge, i.e., both knowledge
from other situations and the professional's
codification of knowledge gained from local
citizens, so that the citizens can weigh the
results and provide their own input, based
on their own values, to decision-makers.13
To the extent that this latter knowledge
provided to the citizen is generally known
or already locally known, there would seem
to be no problem with confidentiality, in
principle, though the problems for professionals communicating with citizens are
not always based on rational principles.
Other specialists studying or designing a
proposed development, not to mention the
proponent, often seem particularly sensitive
to 'premature' release not only of the
information they have provided the social
impact assessors but even of the results of
the assessors' own work.

Part II: The Role of Social Impact
Assessment

Social impact assessment is a very recent
phenomenon. It is an offshoot of environmental impact assessment, which has only
become a household word for planners in
the 1970s. Some may consider SIA a
reaction to environmental impact assessments rather than an offshoot, in that the
latter did not adequately take into account
impacts on social systems. However, social
impact assessment shares with environmental impact assessment the same concern with externalities (to use the economist's term which predates both) and many
of the same conceptual issues involved in
defining impacts and developing a process
for assessing them.
The youthfulness of social impact assessment may be illustrated by noting that the

first edition of the United States Social
Impact Assessment newsletter, now serving a networking function for persons
interested in this field, appeared in 1974. Its
pages provide a chronology of developments of an 'ad hoc interagency working
group' which has its origins in a May, 1974
conference of the Environmental Design
Research Association (EDRA).14 Another
indication of SIA's youthfulness is that
when this writer prepared a report for the
Ministry of State for Urban Affairs in the
fall of 1975 on the state of the art of social
impact assessment in Canada, he was only
able to find twenty-five examples of social
impact assessment reports in Canada, even
liberally stretching the· definition of the
term and ignoring whether the term as such
was used in a report. 15 As expected, more
examples were found subsequently, but
even the standard information services (like
the Intergovernmental Committee on Urban and Regional Research) did not have
the term 'social impact assessment' (or a
synonym) in their keyword or filing
systems. A more informal investigation by
this writer of the state of the art in Europe
in January of 1976 led to the conclusion
that at that time the term 'social impact
assessment' was still foreign to European
planning, though interest in American
experiences with environmental impact
assessment was growing.
Perhaps the most dramatic illustration of
the youthfulness of the field (if indeed it can
even now be called a 'field') is the following
line from a frustrated airport planner as
quoted in a Vancouver community newspaper in the summer of 1975. Referring to
his recent experience, he said
We asked our consultants for guidelines for doing such
a study-one suggestion was that it would take eight
years and cost $800,000. We couldn't even pin down
exactly what a Social Impact study would cover.

The 1974 EDRA report on social impact
assessment begins with an article by C.P.
Wolfe, the editor of the total report. Noting
that 'the current state of the art can best be
summarized in one word: 'explosive,' he
concludes that: 16
Though still primitive the state of the art of SIA is
rapidly improving. A year ago there was no such field,
and scarcely more than a glimmer of interest. Today

there are no fewer than six monographs and
compendia in active preparation; the figure may be
higher. The real cutting edge of SIA however is the
actual practice of growing numbers of social impact
assessors in all quarters and sectors of an increasingly
knowledgeable society ... There will be obstacles in
our path; nobody said it was easy. Overcoming them
will be the work of perhaps generations to come, but a
beginning has been achieved.

As support for the suggestion that overcoming the obstacles may still be a long
way off, we have the review by Cynthia
Flynn (in a recent issue of Wolfe's Social
Impact Assessment newsletter) of 'how to
do it' publications for social impact
assessors. She notes that 'the general
impression one gets by looking over
bibliographies in this field is that the
methodology of social impact assessment is
well developed and needs only to be applied
to the work at hand. But these titles and the
claims they make in their introductions are
misleading.' She concludes: 17
The manuals, handbooks and guidelines we have
reviewed are the best available in an area where the
political, social and environmental stakes are high. But
they are inadequate, and those with methodological
expertise should be aware of the need to develop
rigorous techniques in this field. The materials
presently being used for social impact assessment are
obviously not written by persons with sophisticated
training in social methodology. Rather, the procedures
suggested by these guides demonstrate a basic lack of
understanding of the problems of operationalization,
measurement and projection. The task of forecasting
social impact is too important to be left to subjective
speculation or checklist impressionism, and the task
stands as a principal challenge and opportunity in the
field of social methodology.

This article is intended as a contribution to
meeting Flynn's challenge by identifying
the conceptual issues which this practitioner has encountered and by proposing
certain resolutions of the issues. But there
is also a larger issue than improving
methods and that is the issue of where
social impact assessment is headed. Is it
just a passing phenomenon (some would
ask fad)? Or is it to be a lasting art? As
suggested at various points, it would
appear that social impact assessment has a
role as a continuous part of the planning
process, contributing to, and reflecting, a
heightened sensitivity to social systems.
While its practice must become more
mature if it is to become worthwhile, it
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must become also demystified if it is to
become widesrread and integrated into the
total planning process. This is not necessarily a paradox. As an art becomes more
sophisticated, especially a social art, it
should become clearer, and thus demystified and accessible to many.
The growing interest in social impact
assessment reflects a concern that quality
of life be given more attention and that the
definition of this term be broadened. Social
impact assessment will have become
mature when it is not only conceptually and
methodologically sound, but also so comprehensible to other planners and citizens
that it becomes widely practiced and
integrated into total ongoing planning
processes.
While the process itself should become
demystified, this does not mean that all
persons can hope to have all the substantive
knowledge that would make them good
practitioners. Just as one can aspire to
understand the principle of solar heating
technology enough to judge its appropriateness in one's home but not aspire to become
a solar heating engineer, so, too, the
principles of social impact assessment
should be explicable without everyone
hoping to have all the general and specific
knowledge necessary to do worthwhile
impact assessment.
It is to be hoped that as the state of the art
of impact assessment becomes more mature, it will allow the process to be
undertaken more efficiently and effectively
than is now the case. Integrating impact
assessment into the complete design and
planning process is one direction which
should increase efficiency and effectiveness;
broadening the substantive knowledge of
specialists so that they are able quickly to
identify similar applicable situations, rules
of thumb, social scientific theory, etc., is
another. While it is true that perhaps one of
the most important roles of social impact
assessment to date has been to delay some
socially undesirable projects, this consequence can also apply to good projects and
can involve wastage of money.
There is another role for impact assessments besides aiding planning in a parti-

132 Social Impact Assessment

cular place or area of concern and that is in
contributing to general social scientific
knowledge. Here retrospective studies are
tremendously useful for increasing general
knowledge, just as prescriptive studies
borrow from this knowledge. Through the
evaluation component of planning, retrospective studies can be undertaken continually.
Apart from the contribution to professional
knowledge, social impact assessment can
also contribute to a society's general
knowledge of the impacts of various types
of developments on social systems. Thus,
even though a negative social assessment
may not result in cancellation or alteration
of a project because other considerations
overrule it, the knowledge from this
assessment, if carefully developed, disseminated, and integrated with other knowledge, will perhaps lead later to rejection of
the policies which produced these other
considerations. For instance, the accumulation of airport studies has had (or perhaps
more accurately could have had, if economic
factors had not intervened first) an impact
on the national transportation policy which
dictates that all air traffic demand must be
accommodated-this policy being the result
of a decision taken higher in the decisionmaking tree than that involved in any
particular airport study.
Even more generally, social impact assessment is helping to increase broad sensitivity to social systems, especially as
citizens become involved in such studies
(which, of course, is another reason for their
involvement). The recent birth of social
impact assessment, and its likely future
development under any name, are reflections of our society's accumulated sensitivity to social systems and to the needs of
all persons within these systems. SIA
borrows from the knowledge that this
sensitivity has created, and by producing
and extending knowledge, increases sensitivity. Social impact assessment is a force
for increasing social justice as it insists on
identifying the impacts on minorities, (or
should so insist), as well as on majorities. It
contributes not only to abstract knowledge
of social systems but also to the under-

standing by beneficiaries of developments
as to how their pleasure may be causing
others pain.
In general, it may be projected that social
impact assessment as a form of social
planning, wherein the social consequences
of development are identified, will continue
to develop as a humanizing force in our
society. As growing scarcities in traditional
energy sources lead to the demand for
increasingly capital-intensive developments
on the one hand, and for increasing
economy in the design and operation of
utilities, buildings, industries, etc., (i.e., a
demand to cut back on amenities) on the
other hand, the need for a humanistic
planning process can only grow.
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development being currently sufficient, because
of the accumulation of past insufficient causes, but
probably not necessary unless no other development could occur with the same effects. The
precedent-setting impact is insufficient, but
perhaps necessary.
6 Peter Boothroyd, op. cit.
7 Luna B. Leopold, et al, A Procedure for
Evaluating Environmental Impact. Geological
Survey Circular 645, Geological Survey. Washington: U.S. Department of the Interior, 1971.
8 With the development of economic impact
assessment as yet another specialty, we should
expect to see some social impact assessments
focussing on the social impacts of the economic
impacts predicted by others, as:
Development~Economic impacts • Social impacts
A comprehensive social impact assessment should
address itself to these impacts, the impacts of the
natural environmental impacts identified by
others, and directly social impacts such as
cross-cultural contact.
9 Abraham Maslow, Motivation and Personality.
New York: Harper Row, 1970, 2nd edition.
10 Consider the example of reactions to LRT in
Edmonton as already discussed. To predict that
LRT will inevitably lead to high density
development is to see the situation through a
deterministic paradigm.
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12

13

14
15

16

17

Lake Winnipeg, Churchill, and Nelson Rivers
Study Board, op. cit.; and L.J. D'Amore and
Associates Ltd., Social Impact Study of the
Stadium for the Commonwealth Games, 1975.
(Available from L.J. D'Amore and Associates
Ltd.)
Recent U.S. Army Corps of Engineers guidelines
for planning water resources projects explicitly
call for such an iterative planning process. See:
U.S., Office of the Chief of Engineers, Department of the Army, Planning Process: Multiobjective Planning Framework, Fort Belvoir, Virginia:
U.S. Army Corps of Engineers, November 1975;
and Thomas P. Wagner and Leonard Ortolano,
Testing an Iterative Open Process for Water
Resources Planning. Fort Belvoir, Virginia: U.S.
Army Corps of Engineers, Institute for Water
Resources, December 1976.
A very important implication of the citizens' role
is that citizens need time to consider and develop
information while carrying on their normal lives.
Often not enough time is made available in the
development of the planning process. One of the
most noteworthy features of the Berger Commission was that it attempted to allow for such time.
C.P. Wolf, (ed.), Social Impact Assessment, No. 1,
1974.
Peter Boothroyd, Review of the State of the Art
of Social Impact Assessment in Canada. Ottawa:
Ministry of State for Urban Affairs, 1975.
C.P. Wolf, 'Social Impact Assessment: The State
of Art,' in C.P. Wolf, (ed.), 2: Social Impact
Assessment. Washington: Environmental Design
Research Association, 1974, p. 35.
Cynthia Flynn, 'Science and Speculation in Social
Impact Assessment,' in C.P. Wolf, (ed.) Social
Impact Assessment, No. 11/12, November/
December, 1976. Still unconvinced a year later,
she notes in Social Impact Assessment, No.
21/22, Sept./Oct., 1977 ' ... we still have substantial methodological problems to solve and there
are no easy solutions.'
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Hairn Darin-Drabkin, Land Policy and
Urban Growth. Oxford: Pergamon Press,
1977. 442 pp.
Urban land policy is an 'in' topic these
days. Ten years ago, it was difficult to find
a decent text on urban land issues. Now the
problem is that of choosing among a score
or so of titles. A new generation of urban
land economists has come on the scene.
Clawson, Hall, Neutze, Schmid, and others
have carried the discussion of land issues to
the center stage of contemporary urban
policy forums. 1 The United Nations has
recently published a worldwide review of
urban land policies. 2 There are two themes
that dominate present discussions: (1)
Inadequacies of the market process for
developing and allocating urban land and
the need for active public participation in
the production and disposition of land in
urban areas; and (2) the primacy of
suburban land conversion process as a
source of urban land supply and public
interest in the efficiency of this process.
Darin-Drabkin's book is also woven around
these themes. He has joined the debate on
the side of those advocating more active
public participation in the urban land
market. The main thesis of the book is that
public initiative in the development and
disposition of urban land can serve as a
positive instrument of managing urban
growth and implementing social objectives.
One may ask; what is new about this
position? Hasn't this become a common
cliche? It is such a widely accepted position
that the Habitat Conference recommended
public ownership of land 'to secure and
control areas of urban expansion and
protection.3 Obviously, Darin-Drabkin is
not presenting a novel idea about urban
land policies; yet the book should not be
judged entirely by the newness of its ideas.
The question to ask is whether it marshalls
more facts to substantiate familiar
propositions? This is where the book is all
the more disappointing.

The book begins by documenting
urbanization trends in the world and by
relating rates of urbanization with land
prices. It brings out the fact that land
prices increase faster in newly urbanizing
areas, be those cities of developing
countries or the suburban sections of
western metropolises. It is not the quantity
of the required urban land that poses a
problem. Darin-Drabkin argues that at 285
square metres per person, there would not
be severe quantitative constraints on the
supply of land for urban uses. The issue is
that of the efficiency and justice of the
allocative process and of the
appropriateness of the emerging land use
pattern. Investigations of land prices in
relation to rates of population growth, gross
national product (GNP) and other
aggregate economic measures turns out to
be a blind alley. The relationships are
feeble, if any. Comparisons ofland price
levels in different countries reveal some
interesting, though innocuous bits of
information. Zurich ($1400 per sq. m.) and
Paris ($1200 per sq. m.) have respectively
the highest commercial and residential land
prices. In the same vein, relatively higher
rates of increase of land prices in suburban
sections of cities are rediscovered through
comparative data. A breezy review of public
regulatory instruments to control land uses
leads to the reaffirmation of the need for
public acquisition, banking, and allocation
of the land to guide urban development.
The virtues of public acquisition are
demonstrated through the now well-known
examples of the Netherlands, France, and
Sweden. The book concludes with a plea for
common ownership of developable land and
a greater public role in the urban land
market.
As can be judged from the preceding
resume of the book's contents, it is a rehash
of familiar arguments and materials. There
is an attempt to illuminate the arguments
with empirical data from countries as far
apart as Taiwan and Sweden. Data on land
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prices and uses are notoriously deficient
and suffer from inherent incomparability.
In the face of such odds, even the attempt
by Darin-Drabkin to compare Copenhagen
with Delhi is heroic. Yet by attempting
these comparisons, he whets the appetite of
a reader for an in-depth analysis and raises
expectations for inductive conclusions. But
a disappointment is in store on both these
counts. The empirical analysis turns out to
be a repetitive catalog of trends and policies
in different countries. To read a few lines
about the price levels or land use
regulations of one country after another
makes dull reading and seems pointless
after a while. And the apparent
purposelessness of this long narrative is a
weakness of the book. There is a lot of
familiar material about urban land issues,
but it has not been strung together well.
That public land acquisition is an effective
instrument of urban development does not
serve as a unifying theme. It is a policy
position which has been widely talked
about. It is not a hypothesis.
The book's stated objective is to establish
relationships between urban growth
patterns, land prices, and land policies. It
has not been adhered to rigorously. There is
very little about the urban growth patterns,
treated as independent or dependent
variable, and variation in relation to prices
of policies has not even been examined.
Unless one is ready to accept some vague
generalizations about the urban growth
patterns and public land acquisition as the
fulfillment of this objective, a mere
reiteration of the need of public acquisition
does not help, nor do the descriptions of
French ZUP zones and Swedish municipal
land banks. The lessons learnt from these
arrangements and experiences of
implementing them would have been more
helpful within the framework of the
advocated position. By limiting the
comparisons to the countries of the market
economies, Darin-Drabkin has been
compelled to fall back on North European
countries as examples of successful public
initiative in urban land markets. These
have been cited so often by now that they
have lost their inspirational lustre. 4 As the
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book recognizes, land policies are deeply
embedded in the institutional and legal
framework of a country and the experiences
of one cannot be transplanted to the other
without major structural changes. Yet the
book shies away from examining the
contextual prerequisites for public
initiative.
This book has not furthered the
discussion of urban land issues to any
extent, irrespective of various 'firsts'
claimed in its promotional blurb.
Mohammad A. Qadeer, Kingston
NOTES
1 Clawson, Marion, Suburban Land Conversion in
the United States: an economic and governmental
process. Baltimore: John Hopkins Press, 1971;
Hall, Peter,Land Values. London: Sweet and
Maxwell, 1965; Neutze, Max, The Suburban
Apartment Boom. Baltimore: John Hopkins Press,
1968; Schmid, Allan, Converting Land from Rural
to Urban Uses. Washington: Resources for the
Future, 1968.
2 United Nations, Department of Economic and
Social Affairs, Urban Land Policies and Land Use
ControlMeasures, vol. I to VII. New York: United
Nations, 1975.
3 United Nations, Habitat Conference resolutions,
1976, p. 66.
4 Strong, Ann Louise,Planned Urban
Environments. Baltimore: John Hopkins Press,
1971.

Leroy 0. Stone and Claude Marceau,
Canadian Population Trends and Public
Policy Through the 1980s, published for the
Institute for Research on Public Policy.
Montreal: McGill-Queen's University
Press, 1977, 109 pp. (Cloth).
This is the first report in the Document
Series produced by the Institute for
Research on Public Policy. It is a slim
volume, embracing only one hundred pages,
of which thirty are devoted to appendices,
references, bibliography, and index. The
remaining pages are devoted to a concise
analysis of a number of issues in the area of
public policy related to Canadian

population trends. This analysis is
undertaken by examining the experience of
the immediate past to 1971, studying the
possible demographic trends and
developments in Canada to the year 2000,
and emphasizing the issues most likely to
face the country during the decade of the
1980s. The authors do not provide
recommendations for the population
policies that may be implemented, for the
Institute regards its function to say: 'These
are the things we should all think about,
and these are the kinds of conditions which
will confront us.' According to the
Institute, it is the ri'Jle of political processes
to say: 'These are the actions we must
take.'
After a first chapter outlining some of the
demographic concepts used and the way in
which population trends may be linked
indirectly to public policy issues, a second
chapter examines futures. The magnitude,
composition, and spatial distribution of
population in the future is examined on the
basis of two Statistics Canada (Cat. No.
91-514, 1974) projections. Within the
confines of assumptions concerning fertility
rates, immigration, and internal migration,
the authors identify a number of changes
that will be experienced in the
socio-demographic composition of the
population. These involve age distribution,
language and ethnic origin, school
enrollment and educational attainment, and
families and households.
Following this description of the likely
trends, the third chapter examines the
public policy issues that should be
considered. The first of these relates to
population policy and labor force growth,
and the fact that this issue has not been
considered is apparent in the current
appallingly high unemployment figures for
the 16-25 year age group. The authors
examine future trends in labor force growth,
family formation and human reproduction,
career opportunities for women, and the role
of immigration in the national economy. A
second set of issues relates to the
geographic redistribution of population,
and raises issues involving
inter-governmental collaboration,

metropolitan area growth, the city-state,
urban-suburban population redistribution,
and regional development. A third set of
issues involves the composition of the
population, and these include educational
attainments, the elderly, and language and
ethnic origin.
The last chapter examines the way in
which governmental initiatives have been
used to reach demographic objectives. This
is a less satisfactory chapter than the others
simply because very few public policies
have been adopted to reach demographic
objectives. Certainly the federal and
provincial governments have, in the past,
actively encouraged immigration, and have
tried to influence where the newcomers
might settle. It is also apparent that the
Federal Government is now trying to adjust
the flow of immigrants to national
manpower needs, but the development of a
policy has proven extremely difficult. The
other area in which governments have tried
to influence population is with respect to its
geographic redistribution. This effort has
involved institutions ranging from DREE
(Department of Regional Economic
Expansion), to GVRD (Greater Vancouver
Regional District), COL UC (Central
Ontario Lakeshore Urban Complex), and
other 'Merlin' sounding acronyms. A major
difficulty with these plans is that they are
essentially reacting to ongoing trends; they
do not make decisions with respect to the
location of economic activities. Very few
policies have been developed with respect to
the composition of the population, though
the very recent Federal-Quebec agreement
(1978) with respect to French-language
immigrants portends further developments
in this area.
In general, Stone and Marceau have
prepared a very thoughtful outline of the
issues concerning population that require
attention, and will continue to require
attention through to the 1980s. It is,
however, apparent that a number of trends
in the seventies, which are not analyzed in
this volume, will (if continued) make some
of the issues much less important. These
trends relate particularly to metropolitan
growth and internal migration. If some of
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the indicators from the 1976 interim-census
hold true through to the eighties,
metropolitan concentration may not be as
great as once predicted, regional
de-population from the Atlantic region and
rural Quebec may be reversed, and greater
economic growth in the west may reduce
the economic importance of the
Windsor-Quebec City urban axis. The late
1970s and 1980s may be influenced
therefore by trends that cannot be predicted
by an examination of the Canadian
population through to 1971. If that is the
case, and this reviewer thinks it is, then a
number of the issues defined in the
Stone-Marceau monograph may be
irrelevant. That, however, is not a criticism
of the work, it is simply the price one pays
for the time-lag involved in policy-oriented
research in the social sciences.
Maurice Yeates, Kingston

Bernard J. Frieden and Marshall Kaplan,
The Politics of Neglect: Urban Aid from
Model Cities to Revenue Sharing.
Cambridge, Mass.: The MIT Press, 1977.
295 pp. $4.95 (PB)
This book focusses on the federal
management of the Model Cities Program,
a major program in the U.S. arsenal of
urban aid in the 1960s and early 1970s.
Both authors were involved in this program
and along with a large number of
professionals and academics were puzzled
and distressed at its apparent lack of
success. This book is the result. It shows in
graphic terms how a good idea, perhaps
naively conceived, foundered on the rocks of
political realities and prior bureaucratic
structures which saw no reason to give up
what they had or to change what they were
doing.
The book was written in three major
parts. Part I covers the background events
leading up to the creation of the
Department of Housing and Urban
Development (HUD) in 1965 and to the
Model Cities Program which was to be one
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of HUD's major activities, in November,
1966. The authors do an excellent job of
putting these events in perspective in
relation to prior programs (for example,
Urban Renewal), and the recent recognition
of urban problems (the poor, blacks, urban
riots).
Part II describes and documents the
difficulties which the U.S. federal
government had in implementing the
legislation. The authors identified five
implementation strategies and examined
the difficulties in making them work. The
five strategies were:
1 The establishment of guidelines for the
role of city hall and of resident groups
within the program. The key dual roles
of city hall and citizen participation had
been a major platform in the original
report urging the creation of the Model
Cities Program. The authors describe
how these important elements were
manhandled by Congress and the
resulting difficulties in implementation
because of vagueness and lack of
agreement.
2 How to cope with existing categorical
programs within each participating city.
The effort was to make more flexible and
coordinated the various federal financial
programs which already existed so that
these funds might be used to strengthen
efforts in the demonstration
neighborhoods. This was crucial because
it was recognized that Model City funds
by themselves were inadequate to do the
job. As might be expected, these efforts
were doomed to failure. Virtually no
coordination or cooperation took place
within and among the various programs
administered by the other major federal
bureaucracies involved-Department of
Housing and Urban Development;
Department of Labor; Health,
Education and Welfare, and others.
3 The development of planning
to govern the submission of Model City
plans and the use of Model City funds.
The net result of these federal efforts
was a procedure that the authors
describe as, ' ... a very rational,
orderly, complicated and by and large

unworkable planning process for cities
to follow .... ' (p. 126). It is perhaps
remarkable that many programs did
emerge to see the light of day through
the masses of red tape. As part of this
discussion, the authors provide a useful
analysis of the comprehensive, rational
planning process which the Model Cities
Program stressed.
4 The definition and provision of technical
assistance to the participating cities.
The idea of providing expert staff
assistance by the federal government to
cities was another good idea which
rarely came to pass for a variety of
reasons; these are outlined in Chapter 7.
5 The use of evaluation research. Since the
Model Cities Program was conceived as
a demonstration program, it is
surprising that this area was
understressed in the enabling legislation
and poorly implemented subsequently.
In Part III, the authors try to draw some
lessons from the failures of the Model Cities
Program. They point out that more recent
U.S. legislation (for example, the
Community Development Revenue Sharing
Act of 1974) has stressed the reduction of
red tape and a return to physical rebuilding
as against the Model Cities' concern with
the social needs of residents and has shown
by implication that poor people and
minorities are no longer in fashion.
They urge a return to a focus on activities
that will benefit the low and moderate
income residents and stress the need for a
clear and measurable role for residents.
Although they give some clues as to how
these might be done, I suspect,
unfortunately, that they are out of step
with current times and moods.
In general, the book highlights several
interesting social science, political,
planning, and social welfare issues. These
are:
a Lindblom's concepts of partisan mutual
adjustment and more centralized
control;
b comprehensive, unified planning
efforts;
c service versus income programs; and
d the quantity and quality of aid by the

federal government to cities.
In relation to Lindblom's concepts of
partisan mutual adjustment and/or
centralized control, the authors conclude
that the White House, as the central
control, was incapable of exerting enough
pressure on the various federal
bureaucracies to bring about a cooperative
stance; nor did the promise of success
through partisan mutual adjustment come
to pass because there was more
partisanship than mutuality or adjustment.
As a result, the grand plans which
stressed comprehensiveness, unity, and
cooperation did not stand a chance of
success. They foundered on an
unwillingness of other departments to
cooperate in the use of funds which they
controlled and in the inability to change
existing relationships between the federal
government and the states which controlled
another large chunk of money. When one
thinks about it now, it's hard to imagine
how these points could not have been
anticipated; but that clearly seems to have
been the case.
The authors also highlight the
controversy of service programs versus
income programs. Service programs stress
the improvement or addition of services and
this was the major focus of the Model Cities
Program. It focussed on such areas of
service as educational programs, child care,
health services, manpower training, and
seed money for housing development (do
the terms have a familiar ring to
Canadians?). Income programs, on the
other hand, provide more direct financial
benefits to the recipients than does a service
strategy. But, as the authors point out, the
extra money may not be useful if the
services are not available. As a result, they
appropriately stress the need for both types
of programs in their recommendations.
Finally, they point out that for all the
noise, the total amount of financial aid by
the U.S. federal government to cities was
pretty low and woefully inadequate. And of
this amount, the proportion devoted to
urban poverty areas is that much smaller
and more inadequate still.
In the end, I was left with a clear picture
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of what happened, a strong belief that, for
all the legislative differences, an analysis of
the Canadian scene would show strong
similarities, and a bad feeling in the pit of
my stomach which I translate as meaning
that solutions to urban poverty problems
won't get another chance until the next
wave of concern for the poor comes around
in the perennial cycle-ten, twenty, thirty
years down the road.
William Shalinsky, Waterloo

Christine McKee, (ed.), Innovative
Strategies for the Renewal of Older
Neighborhoods. Winnipeg: Institute of
Urban Studies, University of Winnipeg,
October 1977.
This volume contains seven papers
delivered at a seminar on 'The Development
of Innovative Strategies for the Renewal of
Older Neighborhoods,' held at the
University of Winnipeg, April 6th and 7th,
1977. Three papers were prepared by
Institute staff while the remaining four
were presented by guest speakers. One of
this latter group was presented by George
Sternlieb as the Bonnycastle Lecture for
1977, timed to coincide with the seminar.
I found two major weaknesses in this
volume. First, there was little connection
between papers; in fact, only in two papers
did the authors acknowledge the existence
of the others and this recognition was very
sparse indeed. There were no editorial
attempts to connect ideas; nor was any of
the apparently lively dialogue of the
seminar introduced, which might have
helped.
My second criticism has to do with the
title of the volume and the content of many
of the papers. For a considerable way into
the volume, I was hardpressed to find any
mention of innovation or innovative
strategies in the essays. In fact, I went to
my dictionary to see if, perchance, I had
misunderstood. It defines innovation as the
'act of introducing something new or novel
as in customs, rites, etc.; a novelty added or
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substituted' ( Webster's New Collegiate).
Reassured that I should be watching for
novelties, I proceeded.
In the end, the papers by Michael Dennis
on 'The Work of the Toronto Housing
Corporation' and Lloyd Axworthy on
'Solutions' were the only ones which clearly
discussed innovation, in my opinion.
Dennis described a number of projects of
the Toronto Housing Corporation; these
included the construction of mixed housing
types, extensive renovation programs,
creative efforts to use land, and the actual
functioning of the Corporation as a
bureaucracy. Axworthy outlined a number
of general guidelines within which the
renewal of older neighborhoods might take
place; he then proceeded to look very briefly
at some more specific policies and program
recommendations which might follow in
such areas as the expansion of direct user
programs, the creation of new institutions,
and some new planning and administrative
approaches.
In addition, the content dealing with the
Neighborhood Improvement Program
(NIP) and Residential Rehabilitation
Assistance Program (RRAP) in the papers
by Whittle, Larsson, and Patterson, when
taken together provide some helpful
commentary and recommendations on these
programs.
For the most part, the rest of the material
in this volume, while well-written,
presented background information or
evaluated various programs, which could
hardly be seen as innovative; this latter
group included housing code enforcement,
home improvement loans, and fire safety.
All in all, I would like to think that this
volume does not reflect innovative
happenings in the renewal of older
neighborhoods in Canadian towns and cities
because if it does we are in deep trouble.
William Shalinsky, Waterloo
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