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ABSTRACTS/RESUMES 

Ira M. Robinson, Trends in Provincial Land 
Planning, Control, and Management 

One of the more notable manifestations of 
the recent revival of interest and activity in 
land use planning, control, and manage
ment is the increasing involvement and/or 
direct intervention by many provinces in 
land use matters. Some of this involvement 
and/or intervention results in the provinces 
applying more prudence, intelligence, and 
foresight to activities for which tradition
ally they have been responsible, e.g., pro
vince-wide strategies, policies and plans for 
land use and development; administration 
of land, environmental, and resource 
matters at the provincial level; and the 
disposition and use of Crown lands. 

Perhaps of greater significance, there has 
been a subtle but pervasive trend for 
provinces to recapture, as it were, from local 
governments certain basic powers over the 
use, development, and management of land 
or to expand upon these; powers that under 
the British North America Act belong to 
the provinces and that they long ago 
delegated to municipalities. Special legis
lation has been enacted (or proposed) in a 
number of provinces authorizing new forms 
of land regulation at the provincial level to 
deal with specific types of geographic areas 
or land uses. 

The article discusses specific examples of 
provincial involvement and/or direct inter
vention in land use matters and evaluates 
the policy implications of this trend for the 
future, including the possibility and 
desirability of developing and imple
menting a national land use policy for 
Canada. 
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Ira M. Robinson, Les tendances de la plani
fication, du contrc'>le et de la gestion des 
terrains au niveau provincial 

11 y a depuis quelque temps un renouveau 
d'interet et d'activite dans la planification, 
le controle, et la gestion de l'utilisation des 
terrains; une des manifestations les plus 
notables en est la participation croissante 
et/ou l'intervention directe de beaucoup de 
provinces dans les questions d'utilisation 
des terrains. Une partie de cette partici
pation et/ou de cette intervention se mani
feste dans le fait que les provinces font 
usage de plus de prudence, de plus d'intelli
gence et de plus de perspicacite en ce qui 
concerne les affaires pour lesquelles la 
tradition veut qu'elles soient responsables, 
c'est-a-dire les strategies concernant la 
province entiere, les politiques et les plans 
d'utilisation et d'exploitation des terrains; 
l'administration des terrains, les questions 
de ressources et d'environnement au niveau 
provincial; et l'affectation et l'utilisation 
des terrains de la Couronne. 

Peut-etre plus important encore est le fait 
qu'il y ait chez les provinces une tendance 
discrete mais assez repandue a reprendre, 
comme qui dirait, aux gouvernements 
locaux certains pouvoirs fondamentaux sur 
l'utilisation, l'exploitation et la gestion des 
terrains ou a les developper davantage; 
d'apres l'Acte de l'Amerique du Nord 
britannique, ces pouvoirs appartiennent 
aux provinces mais ces dernieres les avaient 
depuis longtemps delegues aux munici
palites. Un certain nombre de provinces ont 
decrete une legislation speciale permettant 
a de nouvelles formes de reglements des 
terrains au niveau provincial de s'occuper 
de types specifiques de regions geograph
iques ou d'utilisation des terrains. 

On discute dans cet article d'exemples 
precis de cette participation et/ou d'inter-



Elizabeth Street and Grant Ledgerwood, 
Central Government Office Location and 
Design: Recent Experience in Government 
Management of Land in Cities 

Comparison of recent experience in urban 
land management by three central govern
ments (Canada, Britain, and the Nether
lands) suggests that each of the govern
ments is attempting to improve its policies 
and techniques. Three general areas of 
innovation are distinguished and compared: 
regional decentralization policies, locational 
policies within metropolitan areas, and 
architectural improvements. 

In general, observations indicate that 
government-owned land in cities can 
provide a highly flexible tool for implement
ing urban policies of a central government. 
Where major new office investment is pro
jected, the process of reaching agreement 
on form and location can provide an oppor
tunity where two or three levels of govern
ment can compare objectives and reach 
mutually compatible approaches. Parti
cularly where governments are becoming 
major employers in an urban area, its new 
investments comprise a major segment of 
the forces shaping metropolitan growth. As 
such, they afford all levels of government 
substantial opportunity for controlling the 
quality of growth. Although office 
investment was examined most closely in 
this study, the regional impacts of airports, 
harbor works, highways, and other trans
portation linkages are also capable of 
similar inter-governmental negotiation. 
Thus, it is suggested that central govern
ments should see office and other invest
ment as a major area where-they can create 
positive planning approaches with 
economic, social, and environmental 
benefit. 

Richard Arnott, Spatial Urban Simulatiop 
Models 

The article provides an introduction to a 
new type of urban simulation model which 
focusses on those effects of urban policy 
changes that work through the land 
market. The new models improve on most 

vention directe de la province dans des 
questions d'utilisation des terrains et on 
evalue les implications qu'a dans le domaine 
des politiques cette tendance pour le futur, 
y compris la possibilite decreer et d'appli
quer une politique nationale d'utilisation 
des terrains ainsi que les avantages que le 
Canada en tirerait. 

Elizabeth Street et Grant Ledgerwood, 
Emplacement et plan des bureaux d'un gou
vernement central: experience acquise 
recemment dans la gestion par le gouverne
ment des terrains dans les villes 

Si l'on compare !'experience qu'ont acquise 
recemment trois gouvernements centraux 
(le Canada, la Grande-Bretagne et les 
Pays-Bas) dans la gestion des terrains 
urbains, on peut en deduire que chacun des 
gouvernements essaye d'ameliorer ses 
politiques et ses techniques. Les innova
tions ont porte sur trois domaines generaux 
que l'on a compares: les politiques de 
decentralisation regionale, les politiques 
concernant les emplacements dans les 
regions metropolitaines, et les ameliora
tions architecturales. 

De far;on generale, les observations 
indiquent que les terrains dont le gouverne
ment est proprietaire dans les villes peuvent 
etre un outil des plus flexibles dans !'execu
tion des politiques urbaines d'un gouverne
ment central. La ou il est projete un nouvel 
investissement considerable dans des 
bureaux, les demarches necessaires pour 
arriver a un accord sur leur forme et leur 
emplacement peuvent fournir !'occasion a 
deux ou trois niveaux de gouvernement de 
comparer leurs objectifs et de se mettre 
d'accord pour aborder la question d'une 
maniere mutuellement compatible. Surtout 
dans le cas ou les gouvernements sont en 
train de devenir d'importants employeurs 
dans une region urbaine, leurs nouveaux 
investissements constituent une portion 
essentielle des forces qui modelent la crois
sance metropolitaine. Ainsi ces investisse
ments donnent a tousles niveaux de gouver
nement une occasion non negligeable de 
controler la qualite de cette croissance. Bien 
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previous spatial urban simulation models in 
that they are solidly grounded in economic 
theory. The models are still in the develop
ment state, but have been applied-illustra
tively to examine such issues as the effects 
of the property tax on land use, the benefits 
from changes in the transportation system 
and the pricing of transportation, and the 
impact of height restrictions on the physical 
characteristics of a city. In the first section 
of the article, there is a brief discussion of 
the economics of land use. In the second, 
two illustrative simulation models, 
constructed on the basis of this theory, are 
presented and discussed. Finally, a critique 
of the models is presented in section three. 

Jack C. Stabler and Peter Kau/back, Impact 
and Readjustment: A Study of the Effect of 
Land Use Conversion on an Established 
Central Business District 

In the late 1960s, a large office and shop
ping complex was constructed near the 
geographical center of Saskatoon's Central 
Business District (CBD) on land formerly 
occupied by a railroad yard. This study 
documents the changes that occurred in the 
CBD's spatial structure, location of selected 
business activities, pedestrian traffic, and 
assessed valuation following completion of 
the complex. 

Howell S. Baum, Distribution of Ability to 
Imagine the Future: Implications for the 
Planning Process 

Creating mental images of the future is a 
crucial planning skill. Planning theorists 
should consult research on ability to create 
future-images in order to set norms for the 
planning process. Social research on age-, 
class-, and sex-related differences in 
temporal orientation indicates that this 
ability is unevenly distributed through the 
population. The article discusses methods 
of organizing the planning process to ensure 
the inclusion of this ability. The article also 
suggests directions for reforming planning 
education and general education to increase 
overall future-imaging ability. 
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que clans cette etude on ait examine de tres 
pres l'investissement clans des bureaux, les 
effets regionaux des aeroports, des travaux 
portuaires, des routes et d'autres voies de 
transport importantes peuvent amener eux 
aussi des negotiations intergouverne
mentales du meme genre. On suggere done 
que les gouvernements centraux devraient 
considerer les investissements clans des 
bureaux et les autres comme un domaine 
tres important ou ils pourront creer des 
manieres positives d'aborder la question de 
l'urbanisme qui auront des avantages 
economiques, sociaux et environne
mentaux. 

Richard Arnott, Modeles de simulation 
urbaine spatiale 

Cet article presente un nouveau type de 
modele de simulation urbaine qui se 
rapporte a ceux des effets des changements 
clans la politique urbaine qui se manifestent 
a travers le marche foncier. Les nouveaux 
modeles sont plus perfectionnes que la 
plupart des modeles precedents de simula
tion urbaine spatiale clans la mesure ou ils 
sont solidement fondes sur une theorie 
economique. Les modeles doivent encore 
etre mis au point, mais ont deja servi en 
guise d'illustration pour examiner des 
problemes tels que les effets de l'impi'>t 
fonder sur l'utilisation des terrains, les 
avantages derives de changements clans le 
systeme de transport et la fixation du prix 
de transport, et l'effet qu'ont sur les carac
teristiques physiques d'une ville les restric
tions de hauteur. Dans la premiere section 
de l'article on discute brievement de 
l'aspect economique de l'utilisation des 
terrains. Dans la deuxieme, on presente et 
on discute de deux modeles de simulation 
servant d'exemples qui ont ete construits 
selon cette theorie. Enfin, on presente clans 
la troisieme section une critique de ces 
modeles. 



Jack C. Stabler et Peter Kaulback, Impact et 
remaniement: une etude des effets de la 
conversion de !'utilisation des terrains sur un 
Quartier central des affaires deja etabli 

Vers la fin des annees 60, un grand 
complexe commercial fut construit pres du 
centre geographique du Quartier central des 
affaires de Saskatoon (QCA) sur un terrain 
qu'occupait auparavant une gare de triage. 
Cette etude documente les changements qui 
se sont produits clans la structure spatiale 
du QCA, !'emplacement de transactions 
commerciales selectionnees, la circulation 
pietonniere, et !'evaluation imposee apres 
l'achevement du complexe. 

Howell S. Baum, Distribution de la capacite 
d'imaginer le futur: implications pour la 
planification 

Creer des images mentales du futur est un 
talent absolument crucial pour l'urbanisme. 
Les theoriciens de l'urbanisme devraient 
consulter la recherche qui a ete faite sur la 
capacite decreer des images du futur afin 
d'etablir des normes pour la planification. 
La recherche sociale qui a ete faite sur les 
differences relatives a l'iige, a la classe, et 
au sexe clans une optique temporelle indique 
que cette capacite est distribuee inegale
ment a travers la population. On discute 
clans cet article de methodes a suivre pour 
organiser la planification de fai;on a veiller a 
ce que cette capacite soit incluse. Cet article 
propose aussi quelques suggestions sur le 
sens que devrait prendre une reforme de 
!'education en urbanisme et de !'education 
generale en vue d'accroitre cette capacite 
generale. 

Abstracts 165 



Trends in Provincial Land Planning, 
Control, and Management 

Ira M. Robinson 

Introduction 

Land has become a renewed subject of 
concern among public officials, profes
sionals and an aroused citizenry. During the 
past four to five years, there has been a 
flurry of books, reports, magazine articles 
and professional journal papers, investi
gations, meetings, and conferences empha
sizing the need for revitalizing land plan
ning and land development controls, and 
proposing new approaches to the subject. 1 

This renewal of interest stems from the 
convergence of several issues of growing 
concern throughout most Canadian pro
vinces involving directly or indirectly the 
use, development, and management of land. 
These issues will only be listed here, for 
they are familiar and, besides, they have 
been thoroughly dealt with elsewhere. In 
brief, the most important ones are: 
• the high cost of housing, caused to a large extent by 

the high price of urban land;2 

• the impact of urban growth causing sprawl and con
flicts between land uses, especially between urban 
and rural and semi-rural lands (e.g., prime agricul
tural lands) on the fringes of the major cities, but 
also involving conflicts outside urban areas between 
other uses, e.g., recreation versus forestry;3 

• the patterns of land ownership including the increas
ing ownership by foreigners and the alienation of 

*This is a shortened version of a paper included in a 
forthcoming book edited by William T. Perks and Ira 
M. Robinson, Canadian Hanning Thought and Prac
tice (tentative title), to be published by Dowden, 
Hutchinson and Ross, Spring 1978. The author 
wishes to thank Marga Betz, graduate student in the 
Faculty of Environmental Design, The University of 
Calgary, for her invaluable assistance in researching 
certain aspects of the subject and for her comments 
on various issues and conclusions raised in the article. 
The author, however, takes full responsibility for the 
ideas and opinions expressed in the article. 
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Crown lands;4 the ownership of potential develop
ment land on the urban fringe of major cities by a 
handful of large development companies;5 and the 
substantial windfall profits and unearned incre
ments which accrue to individuals and private com
panies from land development; 

• the deterioration of the natural and visual environ
ments, the relative shortages of energy and other 
natural resources, and the growing scarcity of food, 
especially when viewed from a world perspective
problems which, it is now recognized, have at their 
root cause prior (sometimes subtle) changes in the 
use and development of land.6 

One of the more notable manifestations of 
this resurgence of interest and activity is 
the 'quiet revolution' in land planning, 
control, and management-to borrow a 
term used to describe a comparable trend in 
the U.S. 7 -taking place in many provinces. 
First and foremost, it involves the restora
tion to provincial governments of some of 
the land control powers that under The 
B,itish North America Act belong to them, 
and that they long ago delegated to local 
municipalities. Legislation has been enact
ed (or proposed) in a number of provinces 
authorizing new forms of land regulation 
at the provincial level to deal with special 
geographic areas and classes of land. These 
powers are lodged in existing provincial 
departments or newly established agencies 
or commissions. In general, the purpose of 
the legislation is to promote or prevent 
land use changes in these areas, changes 
that impose impacts (both positive and 
negative) on citizens, the environment 
and the economy that are out of proportion 
to the jurisdiction and interests of local 
zoning or planning bodies. Second, the 
provinces are exercising their direct author
ity over the disposition and use of Crown 
lands with great prudence, intelligence, and 
foresight. And, third, they are beginning to 



develop province-wide strategies, policies, 
and plans for land use and development, 
and are establishing new administrative 
mechanisms for better coordination of 
environmental, resource, and land use 
planning and decision making at the 
provincial (and regional) levels. 
Comparable activities are expected in the 
other provinces in the years ahead. Thus, a 
review and analysis of current approaches 
to and proposals for provincial land plan
ning, control, and management should be 
instructive for future similar efforts. The 
purpose of this article is to describe some of 
the more significant of these new provincial 
actions and programs and to identify the 
problems and policy issues that they raise. 

Growing Provincial Involvement 

Involvement of the provinces in the plan
ning and management of land in recent 
years has manifested itself in several ways: 

Provincial Involvement in the DREE 
Program. Provincial governments are gain
ing more power in designing federally 
funded programs. By 1974, in the case of 
the federal program for economic expansion 
in the Department of Regional Economic 
Expansion (DREE), there had been a 
decentralization of almost all developmen
tal planning power to the provinces. While 
admittedly, the federal department con
tinues to fund development planning, and 
could veto development plans prepared by 
the provinces, responsibility for programs 
has clearly shifted. The provinces are there
fore more directly involved in developing 
land use plans for areas designated for 
federal assistance. 

Improving Planning Legislation. Provincial 
governments are trying to improve the effi
ciency of the local planning process by 
amending their planning legislation. At 
least five provinces have amended or are in 
the process of rewriting parts of their 
planning acts, viz., Alberta, Saskatchewan, 
Ontario, Quebec, and New Brunswick. One 
common thread running through these 
recent (or proposed) amendments is an 
increase in the involvement of the provinces 
themselves in planning (including that for 

local land use). 
In Saskatchewan, for example, the legis
lation now provides for provincial planning 
if the municipalities do not carry out the 
responsibilities delegated to them under 
that province's Planning Act. In Alberta, 
under a proposal for a new Planning Act, a 
provincial planning board would: ( 1) assist 
in the review, coordination, and formulation 
of provincial government policy relating to 
land use; (2) coordinate the activities of the 
regional planning commissions; and ( 3) also 
take more direct responsibility for the 
planning of Edmonton and Calgary.8 

In Ontario, it was only recently that a real 
effort was made by the province to engage 
in various aspects of provincial planning. 
The new Planning and Development Act 
provides for regional planning to reflect 
provincial policies regarding population and 
employment, distribution and growth, envi
ronmental control, resources conservation, 
transportation networks, and so on. There 
is also a commitment to the reorganization 
of government departments to enable the 
effective implementation of these plans. 

Provincial (and Regional) Strategies and 
Plans. Only one province, Prince Edward 
Island, actually has a provincial 'plan' as 
such, though it is primarily aimed at 
economic development, and was developed 
under a joint federal-provincial arrange
ment (DREE ). However, several other 
provinces have set down broad goals, 
policies, or strategies regarding future 
development. These include Ontario, Que
bec, Manitoba, and Alberta. While these 
policies and strategies indirectly, if not 
directly, affect land use, there are as yet no 
comprehensive province-wide land use stra
tegies. In most provinces, the lack of overall 
development strategies, including land use 
policies, limits the effectiveness of their 
regional planning commissions, councils, or 
districts. 
In two provinces, regional planning is now 
considered part of provincial planning and, 
in effect, a hierarchical planning system has 
been established or proposed. For example, 
in Ontario, under the 1973 Planning and 
Development Act, the Minister of the 
Department of Treasury, Economic and 
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Intergovernmental Affairs (TEIGA) 
(through the Regional Planning Branch) is 
empowered to prepare development plans 
on a regional or subregional scale and to 
implement and enforce these plans by 
requiring conformity in the activities of the 
lower (regional and local) tiers. The Quebec 
Government, in a working paper tabled in 
the National Assembly in 1972, recom
mended a hierarchy of provincial, regional, 
sectoral, local, and special plans, the pre
paration of which would be the responsi
bility of a new agency, the Quebec Planning 
and Development Bureau, lodged in the 
Premier's office; the formulation of provin
cial goals to be translated into a set of 
guidelines for each of the ten regions of the 
province; and provincial responsibility to 
monitor this process and provide financial, 
technical, and institutional aids as needs 
are demonstrated. 9 Legislation on these 
various elements was before the National 
Assembly in 1975. 

New Administrative Machinery. There is a 
growing awareness by provincial govern
ments that developmental planning cannot 
be a mere aggregation of regional plans or 
provincial departmental programs and pro
jects, which often ca-q.se unintended conse
quences for land use patterns with yet little
researched effects. Further, there is recogni
tion of the need to move from a sectoral 
approach, whereby each resource (including 
land) is planned separately, to an integrated 
approach. This realization has led various 
provinces to adopt new administrative 
mechanisms for coordinated resource and 
land management-a fourth manifestation 
of increasing provincial involvement. On
tario has probably gone further than others 
in reorganizing its administrative structure. 
TEIGA has brought together under one 
Minister those components of several 
boards, commissions, and departments 
formerly involved with aspects of land use 
control and management. 

Most provinces have not copied Ontario's 
structure, but have been content to 
establish special coordinating bodies at the 
provincial level and, in at least one case of 
which we are aware, at the regional level as 

168 Provincial Land Planning 

well. These bodies do not possess any 
authority to control and regulate land use 
(except in the case of Crown lands), but 
often they do have responsibility for 
reviewing and coordinating policies, pro
grams, and/or administrative procedures of 
the provincial departments and agencies. 
They also serve to generate more extensive 
and comprehensive data related to land use 
and resource problems. There are several 
examples of such coordinating bodies: in 
Alberta, the Natural Resources Co-ordina
ting Council, the Conservation Utilization 
Committee, the Eastern Slopes Inter-De
partmental Planning Committee, and the 
Land Use Assignment Committee; in 
British Columbia, the Environmental and 
Land Use Committee; in Manitoba, the 
Provincial Land Use Committee; in New
foundland, the Planning and Priorities 
Committee of Cabinet; in Nova Scotia, the 
Cabinet Committee on Planning and Pro
grams and the Office of the Secretariat; and 
in Quebec, L'Office de Planification et de 
Developpement du Quebec (OPPDQ). 
As noted earlier, many provinces have had 
for some time regional planning commis
sions or districts, or their equivalents. 
Generally, these bodies have been ineffec
tive, either because they act without 
guiding provincial policies, lack strong 
implementation and enforcement powers, or 
have no influence over the government 
departments, agencies, and commissions 
involved directly or indirectly with the 
environment, resources, and land use in 
their regions. Several provinces (Manitoba, 
Saskatchewan, and Alberta) have attemp
ted to rectify this situation with respect to 
their northern regions, by establishing 
special departments or commissions with 
effective powers to plan and coordinate all 
activities in these areas, which comprise 
mainly unorganized territory and a predom
inance of Crown lands. 
In addition, British Columbia has attemp
ted recently to deal with this problem more 
generally by establishing an administrative 
system for coordinating resource and land 
use planning and decision making in each of 
its regions. The province has had a system 
of regional districts (twenty-nine in all, 



covering the entire province) since the 
mid-1960s. The districts have done some 
important work (for example, they played a 
key role in establishing the agricultural 
land reserves under the B. C. Land Commis
sion Act), but they have faced difficulties 
undertaking effective land use planning. 
The main problem is the fact that many 
government agencies exercise environment 
and land use authority independent of 
regionai district control. 10 All Crown lands 
fall under some form of centralized provin
cial jurisdiction and, since 93 percent of the 
area of B.C. is Crown land, regional 
districts have very little uncontested juris
diction. Thus, few regional districts have 
primary jurisdiction over more than three 
or four percent of their areas. 
Partly in recognition of these difficulties, 
British Columbia established Regional Re
source Management Committees (RRMCs) 
composed of senior regional resource agen
cy officials. In January, 1975, an Order-in
Council created seven resource manage
ment regions, for which the RRMCs are 
responsible. These committees address 
themselves to resource and land conflicts of 
overlapping resource management juris
dictions and interests as they relate to 
Crown lands in their regions. The RRMCs 
undertake work on assignment from the 
Environment Land Use Secretariat; they 
do not have authority and responsibility of 
their own.11 

Public Advisory Bodies. Another way the 
provinces have demonstrated increased 
concern for land use planning and control 
has been through the establishment of 
public policy advisory bodies. Alberta can 
serve as an example. The Environment 
Conservation Authority (ECA) was estab
lished as a permanent body under the 
Department of the Environment Act in 
1970.12 It consisted of three permanent 
appointees. The Authority provided the 
Minister with public input on broad land 
issues; its main function was to hold public 
hearings, compile the briefs presented, and 
issue reports and recommendations for 
presentation to the government. 
The Alberta Land Use Forum, an ad hoc 
body established by the Alberta legislature 

in 1973, completed its work in 1976. It 
reported through a cabinet committee 
composed of a full time chairman and two 
members. Its terms of reference were quite 
broad, ranging from the family farm and 
the use of agricultural land for recreational 
purposes, to corporate farms, foreign 
ownership of land, and costs of housing. Its 
work com prised four stag es: ( 1) gathering 
background information; (2) making this 
information available through an organized 
public participation program; (3) holding 
public hearings in various centers through
out the province, at which individuals and 
organizations submitted written briefs and 
also expressed views on land use topics; 
and ( 4) compiling the information presented 
at the hearings and submitting a final 
report and series of recommendations to the 
government. 

Direct Provincial Intervention. A final 
manifestation of the growth of provincial 
involvement in land planning, control, and 
management-the primary focus of this 
article-is the increase in the number of 
provinces that are directly exercising land 
control powers in various types of geogra
phical areas and classes of land. 

Examples of Direct Provincial Intervention 

Under The British North America Act, 
provinces have the power to control land 
and land use within their jurisdictions. 
Long ago, they began to delegate this 
authority to local governments. In the past 
several years, however, a number of 
provinces enacted (or proposed to enact) 
legislation giving the provincial govern
ment a direct role in regulating the use and 
development of private land in both their 
organized and unorganized areas. In effect, 
these provinces are regaining and/or ex
panding some of the land powers they 
initially delegated to municipalities. In 
addition, they are exercising more control 
over Crown lands, and expanding their 
power over foreign ownership of land. 
Provincial intervention is occurring ( or 
proposed) in the following types of areas 
and classes of land: (1) areas of critical 
environmental concern; (2) land uses con-
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sidered vital (such as prime farmland, 
mineral resources); ( 3) areas affected by or 
likely to be affected by the location of a 
major public facility; (4) areas on the urban 
fringe of major cities; (5) land owned by 
foreigners. These areas or land uses are 
dominated by either privately-owned land 
or Crown lands. 
In the following pages some outstanding 
examples of provincial actions undertaken 
(or proposed) in these areas will be 
discussed to illustrate: ( 1) the types of land 
problems in which the provinces are inter
vening; (2) the reasons for and circum
stances behind this intervention; (3) the 
nature of provincial intervention; and ( 4) the 
role, if any, of the localities. 

Preserving Agricultural Land 

The use or, more accurately, the misuse of 
land is at the heart of many of the problems 
agriculture faces today in most parts of 
Canada. Some of the key problems are: 
(1) the rapid disappearance of the family 
farm; ( 2) the growth of large corporate farm 
enterprises; ( 3) the increased ownership of 
farmland by foreigners and absentees; 
(4) multiple use of agricultural land; (5) the 
use of agricultural land for recreational pur
poses; (6) agricultural processing and 
marketing facilities; (7) rural depopulation 
and the decline of small rural centers; 
(8) country residential development on agri
cultural land; and, (9) most importantly, 
the loss of prime farmland. These problems 
have become so pervasive that various 
provinces have been attempting to deal 
with them directly. The issue of primary 
concern here is the loss of farmland because 
of urban encroachment. 

The efforts of two provinces to protect their 
prime farmlands are singled out here for 
special mention. The first is Newfoundland. 
In the St. John's area, the best farmland, 
although zoned for agriculture, had been 
converted to urban use or kept idle in specu
lation of urban development, under pres
sure from developers.13 In recognition of 
the necessity to preserve the dairy farm 
areas surrounding St. John's, the Depart
ment of Forestry and Agriculture, on 
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October 3, 1973, declared as a Land Devel
opment Area all lands designated for agri
cultural use in the St. John's Urban and 
Regional Study Area; these areas were 
subsequently formally established on Dec
ember 6, 1973, under the Land Develop
ment Act. The Act gives the Minister of 
Forestry and Agriculture sole authority for 
making zoning changes within the agricul
tural land development area, and before any 
development can take place, prior approval 
must be granted by the Minister. The 
designation of the Land Development Area 
was intended only as a temporary measure 
to alleviate the present situation until a 
regional plan has been prepared and some 
type of regional body to administer it has 
been established. 
The second, and perhaps most significant 
example of provincial intervention to 
protect prime agricultural lands from urban 
encroachment is the experience of British 
Columbia, in particular its Land Commis
sion Act ( 1973 ). 
Convinced of the absolute necessity to 
preserve the province's limited prime agri
cultural lands (only four percent of the 
province's land area is considered arable), 
and enlightened by the lessons of the earlier 
unsuccessful experience to protect these 
lands,14 the newly-elected New Democratic 
Party, as one of its first pieces of legisla
tion, introduced in 1972 Bill 42, which was 
later enacted in 1973 as the British 
Columbia Land Commission Act, after a 
year of public discussion and considerable 
controversy. In the Act, the government 
declared that the control of land use was a 
matter of high priority; that agricultural 
land, especially land used for family farms, 
was to be preserved; and that urban growth 
would be directed to lesser-quality agricul
tural lands. It established what amounted 
to a province-wide agricultural zoning law 
and a system (with effective implementa
tion power) to administer it. The key 
features of the Act which were designed to 
implement its objectives, follow: 15 
1 The Act provides for the establishment of a separ

ate, independent provincial land commission (five 
members) appointed by the Cabinet and reporting to 
the legislature through the minister of agriculture. 
Its major powers are to set up and control reserves 



of agricultural land. The Commission is an agent of 
the Crown and is given broad powers to purchase 
(but not expropriate) agricultural land and to hold, 
mortgage, lease, or sell the purchased land. (It may 
also designate land it has purchased or received as a 
gift, as greenbelt, land bank, or parkland reserves.) 

2 Implementation of the Act's main objectives is pri
marily through the designation of protective zones, 
referred to as 'agricultural land reserves' (ALR), 
throughout the province. An ALR is a form of zon
ing that protects the land from the encroachment of 
non-agricultural developments and limits the use of 
land in the reserve to agricultural and other uses 
that do not diminish the capability of the land to 
produce crops. 

3 ALR plans are prepared by regional districts, with 
the assistance of B.C. Land Inventory agricultural 
capability data, then reviewed by Commission staff, 
who send them on to the Cabinet for consideration. 
The Cabinet, on advice of its Environment and Land 
Use Committee, approves a final version of the 
ALRs, which are then officially designated by the 
Commission. The original land freeze imposed by 
order-in-council is released region by region as the 
ALRs are adopted. 

4 The Land Commission's plans and regulations within 
an ALR take precedence over any local plans and 
controls. However, only in the case of agricultural 
land is the Commission given zoning or regulatory 
powers. There is no similar provision with respect 
to greenbelt, land bank, or parkland reserves. 

5 The Land Commission Act has precedence over all 
but two other provincial acts (and orders-in-council). 
Thus, the Commission is in a good negotiating posi
tion in discussions regarding the activities of 
various government departments as they relate to 
farmlands. 

6 Only the Commission and/or Cabinet can approve 
an application for exclusion of land from a designa
ted agricultural reserve. Applications under the Act 
are submitted through the appropriate regional 
district in order to ensure local and regional partici
pation. 

An obvious and immediate consequence of 
the legislation is a major modification of the 
land use/zoning process. The legislation 
extends land use planning and zoning into 
those rural areas that previously lacked 
controls. In addition, the Commission's 
regulations in the ALRs take precedence 
unless municipal and regional district 
by-laws are stricter. Zoning, building, and 
subdivision by-laws must be amended to 
meet the minimum requirements of the 
ALRs. The major effect, then, of this new 
legislation is 'a centralization at the 
provincial level of some of the land use 
controls initially granted to local govern
ments by the provincial government. '16 

(My emphasis.) 

Protecting Areas of Critical 
Environmental Concern 

The term 'critical areas' has come to refer to 
environmentally sensitive areas, with an 
implication that they are also physically 
valuable or historically interesting, if not 
aesthetically or ecologically unique. Includ
ed are areas that have scenic, historic, or 
environmental value of more than local 
concern, such as wilderness areas, beaches, 
wetlands, and floodplains. Some of their 
characteristics make these areas especially 
appealing for development, with the result 
that the very features that mark the area's 
uniqueness may be irrevocably lost. At the 
same time, because these areas generally 
comprise several local government units 
plus unincorporated areas as well, and are 
functionally independent, it is practically 
impossible for any single local unit to 
protect adequately the environmental val
ues. As a consequence, there is increasing 
recognition of the need for some form of 
provincial intervention. 
The authors of Alberta's proposed new 
planning act recommended a new section to 
deal with 'special planning areas,' which 
include geographic areas that have a special 
provincial or regional concern. Among these 
are 'an area or site containing or having a 
substantial impact upon historical, archeo
logical, geological, recreational, natural or 
environmental resources of all kinds and 
having regional or provincial signifi
cance. '17 ( Other types of special planning 
areas covered under this proposal are men
tioned in later sections of this article. ) Under 
this proposal, all future development in a 
designated special planning area must 
conform to the objectives of the designation 
as established by the Provincial Planning 
Board. Municipalities having jurisdiction 
within the designated areas (or parts there
of) must pass zoning by-laws and other 
development regulations that meet the 
objectives. If they fail to do so within a 
stipulated time, the Board can set down 
development standards by regulations that 
would supercede any existing municipal 
zoning. Administration of development 
applications in these areas remains a local 
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responsibility; however, power is given to 
the Board to veto municipal approvals. 
From yet another source in Alberta comes a 
concern over the need to protect areas of 
critical environmental concern. The Alberta 
Land Use Forum, in its final report, recom
mended that certain classes of land be 
retained as Crown land indefinitely; among 
these are areas unique because of their 
beauty, recreational possibilities, or special 
historic, geological, or geographic inter
est.18 

Other examples of provinces taking, or 
contemplating taking, similar actions, are 
British Columbia, which in 1971 enacted the 
Ecological Reserve Act, the main purpose 
of which is to reserve Crown land for special 
ecological reasons, and Manitoba, which 
named its northern coastal zone centered 
around Churchill, the Hudson Bay Environ
mental Management Area and, as of 
February, 1977, was drafting regulations to 
protect the unique ecosystems of this 
region. 19 

The most notable example is the special 
legislation for Ontario's Niagara Escarp
ment. The Escarpment is a unique physical 
feature of southern Ontario at the geogra
phic center of the industrial-urban heart
land of the province. It extends about 450 
miles and comprises some 2,000 square 
miles. Ecologically, the Escarpment is 
important: elevations, rocks, soils, woods, 
streams, marshes, and micro climates 
provide for distinctive ecosystems. It also 
plays a role in ecological migration, water 
drainage, and aquifer recharge; it is a 
highly desirable setting for recreation; and 
it includes the rapidly vanishing Niagara 
fruitlands and, large, easily-accessible de
posits of aggregates. 
Proposals for government action to protect 
this vital area go back to 1967. Since then 
there have been several studies, 20 task 
force inquiries, and much controversy. In 
1972, the government appointed a Niagara 
Escarpment Task Force, whose report21 

included a host of recommendations, most 
of which were adopted by the provincial 
government in the form of government 
policy.22 Later, the government enacted 
legislation incorporating these policies (Nia-
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gara Escarpment Planning and Develop
ment Act, 1973). 
The Niagara Escarpment Act was passed 
together with two other important pieces of 
legislation: the Parkway Belt Planning and 
Development Act, and the Ontario Plan
ning and Development Act. The latter 
enabled the government to act in the case of 
both the escarpment and parkway belt 
scheme, by giving the government power to 
develop plans for any land area it desig
nates as a 'development planning area' that 
would take precedence over any municipal 
by-law or zoning regulations. 

Regulating Areas Affected by A Major 
Public Facility 

The location of major public investments by 
senior governments may have significant 
positive and negative developmental effects. 
Highways, airports, universities, power 
installations, reservoir and irrigation pro
jects (to mention but a few examples) have 
again and again generated or stunted 
growth on lands surrounding such projects. 
Public investments, whether guided by a 
deliberate land use policy or not, can 
generate local land use changes. Typically, 
the nearby lands encompass several muni
cipalities or comprise unregulated areas. 
While municipalities possess several powers 
and tools to deal with the effects of these 
land use changes, it would be much easier to 
deal directly with the senior government
level cause of growth in the first instance 
than to try to mitigate local effects later. 
Since the developments occuring (or that 
might occur) are often of province-wide or 
regional concern, it would seem logical that 
these affected lands be regulated, initially 
at least, by the province. 

As noted earlier, the authors of Alberta's 
proposed new planning act included a provi
sion for designating 'special planning 
areas,' the concept of which was later incor
porated in the government's Bill 15. In 
addition to areas of 'critical concern,' 
special planning areas would also include: 
(1) 'an area substantially affected by, or 
having a substantial effect upon an existing 
or proposed major public facility or other 



major public investment,' including but not 
limited to airports and highways; and 'an 
area, part of which may become a site for a 
new town. '23 

Controlling Land Development on the 
Urban Fringe 

Some of the most vexing land problems 
facing Canadian cities are occurring on their 
fringes. It has been argued that municipali
ties possess many of the planning and other 
powers required to deal with most of these 
problems.24 Nevertheless, senior govern
ments, especially at the provincial level, are 
intervening to deal with them, and sugges
tions are being advanced for even further 
involvement. 
Municipal Land-Banks. One solution com
monly advocated to deal with the urban 
fringe land problem is public ownership in 
the form of municipal land banks. Most 
proponents put forth land banking as a 
four-in-one solution; that is, as a way of 
solving at once four urban land problems. 
With land banks, local governments, it is 
claimed, can: 
1 Provide a supply of serviced land at low prices, 

resulting in lower house prices, especially for low 
and middle income groups; 

2 Obtain control over the planning, timing, location, 
and nature of land development on the urban fringe; 

3 Break up the monopolistic or oligopolistic control of 
development land; and 

4 Recapture for the public a share of the speculative
windfall profits and unearned increments created by 
government actions as non-urban lands are con
verted to urban uses. 

Canada has a long history of public land 
banking, and is often cited as the envy of 
other countries. 25 In some instances, Cana
dian municipalities (for example, Red Deer, 
Alberta) on their own have engaged in 
municipal land banking. But in most cases, 
local governments have received financial 
assistance from senior governments to help 
them create municipal land banks. In 1973, 
the federal government, convinced of the 
value of land banking, allocated $500 
million over the next five years to assist in 
land assemblies. And Alberta and Saskat
chewan recently undertook to provide fairly 
extensive financial assistance to munici
palities to set up municipal land banks. 

Its success in Saskatoon and other prairie 
cities notwithstanding, land banking can
not be considered a 'panacea.' Not only has 
it been less popular than the advocates 
expected, but implementation of a land 
banking program at the scale required for 
the cities most affected by urban fringe land 
problems faces a number of difficulties. 
Perhaps the most important difficulty is 
that for the major cities of Canada to 
assemble the remaining developable land 
would be exorbitantly expensive.26 Spurr 
estimates, for example, that the cost of 
buying all the land needed for urban devel
opment in the 1980s would come to around 
$100 milliop per year. 27 

To avoid these huge acquisition costs 
(which keep going up every day due to infla
tion), Lorimer has suggested immediate 
expropriation by public authorities of the 
large private land banks held by corporate 
developers, at cost plus a profit allowance of 
ten percent.28 This proposal, however, 
would run smack up against existing legis
lation which currently prevents municipali
ties from expropriating land except for a 
specific community purpose (e.g., construc
tion of low-income housing, or a new 
community). Special provincial legislation 
would be required to permit cities to expro
priate land 'in advance of need,' for 
example. But this may be easier said than 
done, for any proposed legislation along 
these lines will face the hurdle of a long 
standing legal tradition and belief in the 
common law in property that favors private 
interests. 
In view of these difficulties, alternate 
means are being used or sought, involving 
provincial (and in some cases federal) 
intervention, to deal separately with the 
four land problems that public land banking 
is supposed to solve. 

Restricted Development Area. One such new 
approach was recently adopted in Alberta. 
Under Sections 15 and 17 of the Environ
ment Act, the minister may establish any 
part of Alberta as a 'restricted development 
area' (RDA) for the purpose of directing 
development and land use, preventing 
environmental degradation, and in general 
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protecting the natural or man-made envir
onment. 29 

Nine RDAs were established as of August 
1976, five of them being in urban settings. 
The latest and most controversial one is a 
five-mile-wide zone immediately outside 
and around Calgary's city limits, encom
passing 343 square miles and approxi
mately 3,350 parcels of land held by 2,800 
owners. When the Minister announced the 
establishment of the RDA, he said its pur
pose was to provide the provincial govern
ment and other agencies with an oppor
tunity to coordinate, integrate, and regulate 
land use changes surrounding Calgary, and 
to give authorities the chance to resolve 
future major development conflicts that 
might otherwise occur (for example, re
quests for annexation, or protection of 
major transportation and utility corridors). 
The establishment of the RDA followed 
almost two years of heated public contro
versy regarding proposed annexations a
round Calgary. Nevertheless, the Minister 
said that the RDA was not specifically 
intended to define the City's boundaries; if 
additional lands are annexed to Calgary in 
the future for residential or industrial 
development, those areas would be removed 
from the RDA. The Calgary Regional 
Planning Commission will continue to 
exercise its present responsibilities but, in 
addition, the Minister will now be required 
to give consent to major land use changes 
within the RDA. 

Caveats are registered against RDA land 
properties to indicate restrictions on use to 
potential buyers. Individuals and compan
ies may continue to hold land, and there is 
no requirement that they sell or that the 
government buy. However, development 
can occur only with the consent of the 
Minister who approves all activities involv
ing any land use change, including any new 
subdivisions or changes regulated under the 
Planning Act, all new construction, fresh 
disturbance, exposure, or erosion of pro
perty, and any development causing envir
onmental degradation. The government 
does not plan to buy property in the RDA, 
though the regulations allow it to expro
priate any parcels. 
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Speculation and Unearned Increment Tax 
Land banking can only affect land values on 
the urban fringe, and does not deal with the 
appreciation of values in built-up parts of a 
city. Up-zoning an inner area of single
family dwellings creates as much of a wind
fall gain as turning farm land into urban 
use. In this case, a comprehensive tax on 
increases in land values in any part of a city 
to return the unearned increment and 
reduce land speculation would probably be 
more effective than public land banking.30 

Here, again, is an instance where senior 
government assistance and/or intervention 
are required. A case in point is Ontario. In 
1974, the provincial government passed a 
law designed to tax capital gains on land 
sales, the Land Speculation Tax Act. 31 All 
transfers of property are taxed at fifty 
percent of profit (defined as the amount at 
which the sale price exceeds the acquisition 
cost of the land and the cost of improve
ments and maintenance). Similar proposals 
have been advanced in Alberta by the 
Alberta Land Use Forum,32 Housing 
Minister Bill Yurko, and by the Alberta 
Municipalities Association at its annual 
conference in 1976. 

Anti-Monopoly Actions. With respect to the 
problem of breaking the monopolistic or 
oligopolistic control of potential develop
ment land in and around the major cities, 
without doubt the most direct solution is 
judicial intervention. Although federal anti
combines legislation already exists (in the 
form of the Combines Investigations Act), 
it has never been applied to the land 
development and property industries; fur
ther, local politicians have not demanded 
that it be applied. 
Several years ago, it appeared that the City 
of Calgary was prepared to pursue this 
approach. In 1973, the Calgary City 
Council, feeling alarmed over the fact that 
three major land developers/builders had 
gained control over the housing market, 
commissioned a special study of the acti
vities of Genstar/BACM, one of the 'big 
three' around Calgary, undertaken by an 
accountant/management consultant firm.33 

Later, the Council asked its City Commis-



sioners to prepare a document with respect 
to the holdings and activities of Genstar/ 
BACM in Calgary, with the intention of 
submitting a brief to the Royal Commission 
on Corporate Concentration, which was 
then investigating corporate concentration 
in Canada. Presenting such a brief to the 
Commission might have forced it to investi
gate the problem of corporate land owner
ship for, when asked some months before 
whether the Commission investigators had 
included the land development and pro
perty industry in its terms of reference, the 
chief Commissioner answered unequivo
cally in the negative. Unfortunately, the 
Calgary City Council decided not to make a 
submission, and the whole matter was 
dropped. 
Another possible remedy for this problem is 
institutional reform. The federal govern
ment could enter the urban land develop
ment and building industry, just as it has 
done with the energy industry, e.g., Petro
Canada. Wright and Mansell suggest as an 
alternative m(lthod for controlling housing 
prices the establishment by government of 
a vertically integrated, publicly owned 
residential construction firm to compete 
with the private sector and thereby reduce 
the extent of monopoly profits.34 Perks has 
made a similar suggestion involving the 
partnership of community, corporate muni
cipality, and corporate industry.35 

Restricting Foreign Ownership of Land 

In recent years, Canadians have become 
concerned with the question of who owns 
land, particularly on the fringes of the 
major cities, agricultural lands, areas used 
or set aside for recreational purposes, and 
Crown land. As noted above, much concern 
is directed at the relatively small number of 
private land development companies who 
own strategically located blocks of land in 
and around the major metropolitan areas. 
In addition, many Canadians now feel it is 
time to call a halt to land sales and leases to 
foreigners. 
The response of the provinces has been to 
pass legislation restricting the rights of 
outsiders to own or lease privately held 

land.36 Restrictions vary from the minimal 
in Alberta, where only Canadian citizens 
can rent vacation land from the provincial 
government, to the strict requirement in 
Prince Edward Island that non-residents 
(Canadians as well as aliens) obtain per
mission from the Cabinet to purchase any 
site over ten acres. 37 In 1974, Saskatche
wan enacted legislation imposing a ban 
designed to limit or reduce non-resident 
ownership (including both aliens and Cana
dians living in other provinces) of agricul
tural land. As of December, 1976, restric
tive legislation was imminent in Nova 
Scotia, on the horizon in New Brunswick, 
and recommended in Ontario by a Legisla
ture committee. Many provinces have also 
enacted legislation, usually in the form of 
amendments to their Land Registry Act, 
requiring information on the citizenship of 
all land buyers. 
Despite this trend toward restrictions, some 
of the emotion aroused by land sales to 
aliens and non-residents appears to be 
fading, and in its place is a growing 
emphasis on land use as the key problem. 
This is exemplified by the 1974 report of a 
special Nova Scotia legislative committee, 
which suggested that what matters is not 
who owns the land but how it is used.38 

Thus, although the provinces probably will 
continue to impose restrictions on sales to 
foreigners, if not to non-residents, there will 
also likely be an emphasis on the use of land 
itself and planning in general. This approach 
was perhaps best expressed by the Atlantic 
Provinces' Economic Council: 
... land use regulation cannot provide a complete 
answer; no matter how well conceived and adminis
tered land use planning may be, the issue of ownership 
cannot be ducked indefinitely .... Without a clear 
understanding of the different uses individuals wish to 
make of land, and the need for all those uses to be 
reconciled, land use planning remains a comforting but 
empty phrase ... planning by itself is incapable of 
preventing non-residents acquiring an ever-increasing 
amount of prime land. Land use and land ownership 
are intimately interconnected, and any long-term 
policy must involve a combination of controls on both 
sides.39 

Disposition and Use of Crown Lands 

In practically all of the provinces it used to 
be possible for aliens as well as Canadians 
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to buy or arrange long-term leases on 
Crown lands. Now there is a growing 
attitude that Crown land should not be sold 
at all, but that it should remain public 
property for all time.40 As a consequence, 
while regulations governing the disposal of 
Crown land still vary from province to pro
vince, there is now a clear trend toward 
restricting the rights of foreigners to own or 
lease these lands.41 It is even becoming 
increasingly difficult for Canadians to 
obtain title to Crown lands. 
Four provinces, British Columbia, New
foundland, Alberta, and Manitoba, recently 
set severe restrictions on granting Crown 
lands to aliens. Ontario and Quebec have no 
sweeping restrictions against grants to 
aliens, but Ontario recently introduced a 
regulation restricting the lease of summer 
resorts to Canadian citizens. Quebec charges 
aliens higher rent than it charges citizens 
for summer resorts, ski resorts, and the like. 
There are no stringent restrictions on 
grants of Crown land to foreigners in Sask
atchewan, New Brunswick, or Nova Scotia. 
Here, too, as in the case of foreign owner
ship of land, the question as to how best to 
use and develop Crown lands, rather than 
who owns (or leases) them, is becoming 
more important. Alberta is a good example 
of a province increasingly concerned about 
this question. Fifty-four percent of the land 
area of the province is Crown land. Since 
1948, the government, for the purposes of 
allocation of Crown land, has divided the 
province into three zones, designated on a 
map by three colors-green, yellow and 
white.42 Within each zone, restrictions are 
established as to permissible uses. 

Future land use planning in Alberta, espe
cially concerning Crown land, will depend 
largely on provincial government policy 
with respect to the eastern slopes of the 
Rockies, a key region of the province 
because it contains much high-grade coal, 
as well as attractive areas for recreation, 
hunting and fishing, and wildlife ranges, 
and thus possesses potential land use 
conflicts. In June, 1973, the Alberta 
Environment Conservation Authority held 
public hearings on the foothill and moun
tain areas of the province. In September, 

176 Provincial Land Planning 

1974, the Authority recommended zoning 
the eastern slopes for land use and resource 
development, with potential uses identified 
for each zone. 43 During and subsequent to 
the hearings, a moratorium was imposed by 
the government on major developments, 
including coal mining operations along the 
eastern slopes. The government also ap
pointed an internal government committee 
to study the region, evaluate the Author
ity's recommendations, and report on its 
own recommendations. I ts report has not 
yet been submitted, but is due shortly.44 

As noted earlier, several provinces have 
designated (or are considering designating) 
certain of their Crown lands as 'critical 
areas.' In addition, the Alberta Land Use 
Forum recommended that not only should 
Crown lands considered 'critical areas' be 
retained indefinitely, but the following 
types as well: areas that need to be control
led and managed for specific conservation 
and environmental reasons; areas that are 
suitable for multiple use; and areas used by 
extractive industries, such as for strip 
mining of coal. 45 

Conclusions: 
Some Implications for the Future 

Municipalities will undoubtedly continue to 
make the majority of decisions about the 
designations of use and development of 
lands within their administrative boundar
ies, and basic responsibility for adminis
tering land controls will remain at the local 
level. Local authorities are best able to 
judge the desirability of most land use and 
development changes and are also most 
responsive (at least ideally) to community 
interests. Moreover, local decision makers 
have better and clearer access to informa
tion on local problems and citizen attitudes. 
Nevertheless, I anticipate the trend toward 
provincial involvement in the planning, 
control, management, and ownership of 
land will continue and, indeed, is likely to 
expand in terms of certain activities. I do 
not expect the issues that gave rise to 
provincial involvement in recent years to 
abate, nor the reasons for senior govern
ment interventions to diminish; indeed, the 
evidence points to possible new land use 



conflicts. I expect that: 
• Urban growth in the fringe areas of the major urban 

centers will continue to cause potential conflicts 
between: 

urban and rural and semi-rural uses of land, 
including prime agricultural lands; and 
urbanization and the environment, natural re
sources, and natural ecosystems in surrounding 
areas. 

• Greater affluence and an increase in discretionary 
time will cause a continuing demand for outdoor 
recreational land, creating potential conflicts be
tween uses of such sites for the varied and some
times incompatible recreational activities (for 
example, camping, snowmobiling, nature study, and 
wilderness hiking) as well as potential conflicts 
between use of land for recreational purposes and 
other activities (forestry and mining, for example). 

D Outside the major urban areas, construction of 
roads and highways, pipelines, major industrial 
plants, and so forth will continue to endanger wet
lands, floodplains, and other natural ecosystems. 

• Development of new sources of energy may involve 
significant new commitments of land-for strip 
mines, oil sands developments and related process
ing plants, deepwater ports, oil refineries, geother
mal, hydro-electric, and atomic power plants, and 
coal-gasification works-accentuating old and en
gendering new kinds of land use problems. 

D Patterns of land ownership, including disposition of 
Crown lands, will continue to be an issue, although 
greater emphasis will be placed on how these lands 
are used. 

These land use issues in themselves will not 
warrant provincial involvement and/or 
intervention. As in the past, so, too, in the 
future, most municipalities will be capable 
of dealing on their own with many of the 
potential land use conflicts and their conse
quences. Rather, involvement and/or inter
vention by the provinces, in one form or 
another, is likely to occur only in specific 
types of geographic areas and land uses 
which are of provincial or regional, or even 
national concern, and where certain special 
conditions or circumstances exist. 
The types of areas and land uses warranting 
provincial involvement and/or direct inter
vention, include the following: 
D Areas that have special scenic, historic, natural, or 

environmental value of more than local concern. 
• Areas subject to natural disaster, including, for 

example, areas subject to extreme winds or flood
ing, areas of high fire danger, and areas with 
unstable or easily eroded soils or unstable slopes. 

• Areas designated for new community sites. 
D Areas that could serve as buffer zones or green 

belts between urban areas, or between an urban 
area and a rural or semi-rural area, and that would 

have a strategic role in controlling the pattern of 
future development. 

D Areas or land uses considered critical because of 
their productive potential or natural resources, such 
as prime agricultural lands or mineral resources. 

• Areas significantly affected by, or having an effect 
upon, an existing or proposed major public or 
private facility or project. 

• Areas that are unregulated and undeveloped, and 
where local government doesn't exist or has not yet 
instituted planning, zoning, and subdivision con
trols. 

The provinces will (and should) become 
involved in the processes of land planning, 
control, or management in the above
listed types of areas or land uses if and 
when the following conditions or circum
stances obtain: 
D It is deemed important either to promote or prevent 

a change in land use in the area. The land use change 
considered important to promote (such as the 
development of a shopping center at a highway 
interchange) or an undesirable land use change 
expected or already underway (such as conversion 
of agricultural land to urban use) is viewed as being 
of regional, provincial, or national significance. 

• The affected or impacted area comprises more than 
one municipality, and may also include regional 
planning bodies and unorganized areas, as well as 
several provincial government departments sharing 
authority. 

• Municipalities in the affected or impacted area have 
enacted their own zoning by-laws and other land use 
regulations. 

D Previous attempts by the municipalities (and other 
government units) involved to solve the particular 
land problem or similar problem have proved unsuc
cessful because of the difficulties in obtaining agree
ment among all the government units in the affected 
or impacted area to take the appropriate concerted 
actions required. 

Food production and the conflict between 
urban growth and the conservation of agri
cultural lands illustrates one problem that 
shows no signs of abating, and points up 
the necessity for provincial intervention. 
Although there is controversy as to the 
seriousness of the losses in prime agricul
tural lands in the past twenty years, recent 
studies indicate that Canada will not be 
able to feed its population by the year 2000 
(estimated as 30 to 35 million) unless it 
mends its land development practices by 
placing greater priority on the preservation 
of prime farmlands. 46 This applies espe
cially to those areas with high-quality farm
land and high susceptibility to urban 
growth-south western Ontario, the St. 
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Lawrence lowlands, and the Lower Fraser 
and Okanagan valleys in British Columbia. 
Canada must also view agricultural produc
tion in terms of its world responsibilities 
and, as such, every acre lost is one acre too 
many in a world where millions are under
nourished or starving.47 
In light of this situation, the viewpoint that 
makes the most sense to me was best 
expressed by Clayton,48 who said that it is 
probably advisable to plan for. the worst, 
that Canada someday may need all the 
farmland it can get and to take whatever 
steps are necessary now to preserve the 
highly productive lands. The underlying 
rationale for this viewpoint is that, as 
Rawson points out, 'Land converted to 
urban uses from agricultural ones is very 
difficult-if not impossible-to recover for 
food production at a later date.'49 
One way to control the conversion of agri
cultural land to urban use is direct acquisi
tion of farmland (along the lines of public 
land banking), but, as discussed previously, 
this would be excessively costly and 
probably not desirable anyway. Tax reform 
is possible, but in Canada tax incentives for 
fringe agricultural land are already provid
ed (farms are generally assessed at their 
value as farmland, rather than at their 
value under the property tax) and farmers 
also receive special treatment under the 
federal income tax law. 
This leaves land use planning, zoning, and 
other land controls as the major instru
ments in the battle to preserve prime 
agricultural land. Experience indicates, and 
the circumstances of controlling urbani
zation more or less dictate, that local 
governments cannot be counted on to 
implement a 'save-the-farmland' policy. 
Present experience in the Niagara region of 
southern Ontario illustrates this point quite 
well. The regional municipality of Niagara 
would have allowed 7,700 acres of farmland 
(much of it fruitlands) to be developed for 
urban use were it not for provincial inter
vention; the Ontario government reduced 
this to 4,000 acres. Perhaps the most 
persuasive case for provincial intervention 
is that of British Columbia and the exper
ience of the B,itish Columbia Land Com-
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mission Act. Until passage of this Act in 
1973, the province had been losing 15,000 
acres of farmland to urban development 
annually, most of it prime land. By way of 
comparison, in 1975, local governments 
applied to have 35,000 acres removed from 
the agricultural land reserves, but only 
8,000 acres were released, most of it of 
marginal capability. 50 

As discussed further later on, a convincing 
case can be made for the federal govern
ment to establish a national land use policy 
that would aim to control the conversion of 
agricultural land to urban purposes. There 
are several obstacles, but even if a national 
policy were to materialize, the major 
responsibility for protecting prime agricul
tural lands would still fall to the provinces. 
Provinces will have to designate which 
agricultural lands are to continue as farm
land, lay down stringent zoning and other 
building regulations, and restrict sale and 
lease of farmland, both privately-owned and 
Crown lands, to foreigners, to ensure their 
conservation. In addition, and perhaps of 
equal importance, an effective program to 
protect prime agricultural lands will depend 
largely on local municipalities' adopting 
new approaches to controlling density and 
sprawl to achieve a concentrated pattern of 
development and reduce the pressure to 
encroach on surrounding farmland. The 
provinces may also have to provide 
financial and/or technical assistance to 
municipalities to ensure local planning and 
action along these lines. 

Thus, provincial planning, control, and 
management along a variety of lines will be 
needed to deal adequately with the problem 
of urban encroachment on prime farmlands, 
and with the other potential land problems 
expected in the future. Therefore, I have 
stressed the future role of provincial 
governments in land use policy, planning, 
control, and management. A good case can 
be made for federal involvement, in parti
cular for a national (federal) land use policy. 
To some extent, the federal government 
accepts the need for a national land use 
policy, but obviously must tread carefully 
in this area because of the constitutional 
implications. In recognition of the vital 



importance of Canada's land resource and 
the degree to which federal activity 
influences land use, Environment Canada in 
1975 formed an interdepartmental task 
force to explore with the provinces the 
possibility of producing a set of national 
land use objectives and strategies.51 The 
task force is supposed to identify and assess 
the land use impacts of federal programs, 
and the potential effects on land use of 
policies respecting urban growth, demo
graphy, and transportation-currently un
der study. According to the Minister of 
Environment Canada, it was hoped that 
through these discussions and studies, land 
use objectives could be formulated which 
would enable the federal government and 
provinces to bring policies and programs 
affecting the development and use of land 
into line with current economic, demogra
phic, and environmental realities and 
ensure the best long-term use of Canada's 
land resource. 
From the purely practical land ownership 
standpoint, the federal government clearly 
has a stake in land development. It 'owns' 
as Crown land approximately two percent 
of the total land area (around 29 million 
acres); 52 of this amount, 210,000 acres are 
within the 22 largest urban centers (of this, 
78,000 acres are within the National Capital 
Region). It also has a heavy investment in 
national parks. In addition, it could be 
argued that controlling the use of its 
national territory, as space and as a 
resource, is essential to federal socio
economic policy making. 
This writer agrees with those planners and 
urbanists who claim that a federal policy on 
urban fringe lands is a particular neces
sity .53 They urge that the geographic areas 
in the urban fringe surrounding the major 
cities constitute the most valuable set of 
land resources in Canada. In the last 
quarter of the twentieth century, the urban 
fringe will feel the brunt of Canadian 
urbanization, and will have to serve most of 
the vital needs of Canadians. The fringe 
areas will provide: 
• The space for 90 percent or more of future residen

tial land requirements. 
• The space for recreational land for day-trip uses by 

city dwellers. 

• Much of the foodstuffs and dairy products required 
by urbanites (apart from grain supplies from the 
Prairies)-about three-quarters of the urban fringe 
are in Quebec, Ontario and British Columbia, the 
provinces where urban growth presses most on 
quite limited farmland of the best quality. 

• Most of certain physical resources needed by the 
city (sand, gravel, and water-the former will 
become more critical because of the constraints of 
transportation costs). 

• Many kinds of ecological resources from rare plant 
species to wind shelter forests, on which human life 
-most especially urban man-depends. 

The urban fringe is also where several of the 
land issues discussed earlier are most acute: 
high land prices, the ownership of potential 
development land by a handful of large 
developers; substantial windfall profits and 
unearned increments obtained by indivi
duals and companies from conversion of 
agricultural and rural land to urban uses; 
and the loss of prime farmland. 
Although the need for selective expansion 
of growth into the urban fringe is not at 
issue, the form of this expansion is a matter 
of increasing concern, because it could have 
far-reaching effects on the use of land and 
the quality of life in the urban surround
ings. From this viewpoint, the nature and 
quality of planning policy and controls are 
crucial. So far urban fringe land has been 
treated as if it were of local significance 
only. 
Russwurm estimates that there are around 
85,000 square miles of urban fringe land in 
Canada. 54 For this reason alone, Russ
wurm' s argument that urban fringe land 
should be considered land of national signi
ficance for management purposes similar to 
that of national parklands, and ought to be 
designated 'national urban land' for pur
poses of provincial and federal policy, is a 
persuasive one. Gertler agrees, and has 
proposed55 that the urban fringe land be 
treated similarly to that of Australia's 
'national estate trust.' This proposal clearly 
warrants further study. 56 

Russwurm, Gertler, and other proponents 
of this concept recognize that because the 
provinces are responsible for controlling 
land, their concurrence to the proposal to 
develop a national land use policy and 
specifically to declare all urban fringe land 
throughout Canada 'national urban land' 
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and treat it accordingly is required, in 
addition to agreement from the municipali
ties. In short, development and implemen
tation of such a concept will require a wide 
range of policy instruments applied in a 
coordinated way, and the cooperation of all 
three levels of government. 
Gertler and Crowley, in their recent book on 
Canadian cities, sketch a scenario for reali
zing this concept that may, they feel, have 
some prospect of success.57 They propose 
the holding of a federal-provincial confer
ence, with the municipalities invited to 
participate, the purpose of which would be 
to achieve some consensus on the aims of a 
national land use policy; followed by the 
establishment of task forces to explore 
mechanisms for implementing the agreed
upon objectives, including those that can be 
carried out by individual provinces, and 
those requiring inter-provincial action, and 
to report back to a second such conference 
held, say, one year later. The primary 
purpose of this conference would be to 
define and launch a coordinated policy for 
Canada's land, including the urban fringe 
lands. An important feature of this joint 
effort would be the dissemination of impor
tant information relevant to the develop
ment of a land use policy. This would 
include pooling information on experiences 
with the different provincial policies and 
approaches, including many of those pre
viously discussed in this article, for 
example, the land freeze and designation of 
agricultural reserves in British Columbia; 
agricultural land banking in Saskatchewan, 
as well as municipal land banking in 
Saskatoon; the Niagara Escarpment Act; 
and tax on land speculation in Ontario. 

The Gertler-Crowley proposal, with which 
this writer agrees, in effect puts meat on the 
bones of the approach now being pursued 
by Environment Canada to develop a 
national land use policy but which, appar
ently, is not making any headway. Further, 
the proposal is an application of the tri level 
urban council approach recently established 
and administered by the Ministry of State 
for Urban Affairs. As a result of this federal
provincial-municipal consultative process, a 
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many-sided, multi-level land use strategy 
for Canada could eventually emerge. Such a 
strategy might include the following key 
elements (many of these are also recom
mended by Gertler and Crowley): 
1 Designation by the provinces and municipalities of 

prime agricultural lands, the best recreation sites, 
and the most valued ecological and environmental 
areas through land use plans, performance stan
dards, and zoning instruments. 

2 Easing of financial pressures, where necessary, on 
agricultural and other strategic lands through 
appropriate assessment policies. 

3 Adoption of provincial and regional plans that allo
cate housing, industry, and other urban uses, and 
cottages and other ex-urbanite 'country homes' to 
areas of relatively low productivity and that estab
lish density, transportation, and other policies to 
reduce the demand for and pressures on fringe 
lands. 

4 Implementation of long-term strategic land banking 
programs, initiated and partly financed by the pro
vinces and the federal government, to be used flex
ibly either to salvage unique recreational resources 
or to acquire and reserve potential development 
sites in fringe areas. 

5 Imposition by the provinces of a comprehensive tax 
on windfall profits and unearned increments, part of 
which would be returned to the communities direct
ly involved. 

6 Coordination with the adopted provincial, regional, 
and local land use plans of provincial and federal 
programs for major facilities (highways, harbors 
and airports; hydro, water, and sewer lines; treat
ment facilities; gas and oil pipelines; coal gasifica
tion works and geothermal, hydro-electric and 
atomic power plants) for the purpose of reinforcing 
local, provincial, and federal conservation and devel
opment objectives. 

7 Adoption of provincial and federal settlement 
pattern strategies and a federal immigration policy 
that are coordinated with, and designed to imple
ment local, provincial, and federal land use policies 
and plans. 

Thus, the basis on which a solid foundation 
of policy and planning can be built to deal 
with Canada's land problems is the develop
ment of an interlocking set of objectives, 
policy and program instruments, and 
institutions at each appropriate level of 
concern-national, provincial, and local
regional. While the local-regional level 
clearly has an important role to play, the 
provincial governments, primarily, and the 
federal government, secondarily, have the 
major responsibilities. 
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fic interest; areas of archeological interest; the 
coastline; inland waters; urban parks and recrea
tion areas; and scenic areas. 

57 Gertler and Crowley, op. cit., pp. 446-448. 
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Central Government Office Location and 
Design: Recent Experience in Government 
Management of Land in Cities 

Elizabeth Street and Grant Ledgerwood 

This article draws together a number of 
observations concerning one aspect of 
government urban land management in 
three advanced industrial countries: Can
ada, Britain, and the N etherlands.1 The 
development and management of office 
accommodation provides a useful case 
series permitting comparisons among dif
ferent national systems of public land 
management. In that increased office 
requirements typify central government 
everywhere, a focus on this particular sort 
of investment is relevant to the develop
ment of urban strategies by national 
governments. 
The elements of office property and loca
tion, it is suggested in this article, can be 
planned to have specific impact on urban 
development trends. These impacts are 
economic, environmental, and social. This 
article notes some instances in the three 
countries where different projects for office 
construction have had positive and nega
tive influences on urban change. As 
Manners points out in his comments on the 
American setting, offices are a major 
generator of metropolitan form. It is as 
important to examine locational decisions 
by major investors as it is to study the 
transportation systems which will be 
required to connect these 'employment 
nodes.' 2 

Our brief study concerned itself with policy 
developments in recent years and how these 
are likely to shape new projects. In each of 
the three countries, there has been increas
ing awareness of an evolving urban 'crisis.' 
This crisis has various components, includ
ing declining activity in the central cities, 
falling populations and investment in older 
areas, rapid suburbanization and social 
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alienation in older neighborhoods. It is our 
thesis that government's ownership and 
management of land comprises one element 
which can be profitably manipulated in 
confronting this crisis. In particular, our 
study concentrated on office projects as one 
aspect of central government land manage
ment with particular relevance to central 
city revitalization. We were also interested 
in recent policy initiatives in central-govern
ment land management and the institu
tional and programmatic changes that 
these initiatives have provoked. 

Method 

The authors, a regional planner and an 
urban planner respectively, worked with the 
Canadian federal government during 1973-
74 on policy and land studies to initiate a 
new agency to manage land and then to 
develop pilot studies as a first phase of 
cyclical assessment of federal land holdings. 
During 1974-75, the researchers lived in 
London and conducted interviews with land 
managers and planners of central govern
ments of Great Britain and the Netherlands 
involved in central-government property, 
and land. This article summarizes our find
ings to late 1975. First, the three countries 
are briefly compared, and constitutional 
and planning settings of each nation des
cribed. Then the new policy and agency 
frameworks and a resulting series of 
projects which have developed in the 
Canadian federal government during recent 
years are outlined. Some comparable in
stances of ongoing, innovative work from 
the British and Dutch contexts are noted. 
Finally, a summary discussion suggests 
both what we see as (a) necessary condi-



tions for the development of innovative 
land management policy and (b) some 
propositions as to key benefits emanating 
from this sort of policy. 

Choice of National Governments 

While all three governments are faced with 
political pressures to decentralize office 
employment and sustain high-quality land 
management policies, there are marked 
geographic dissimilarities. In spite of these 
contrasts, we chose to compare Canada 
with the Netherlands and Britain because 
these small, high-density urban countries, 
we hypothesized, · might have extensive 
experience in locating and building good
quality office accommodation. As it turned 
out, our expectations were in some measure 
justified. 
Canada's vastness contrasts with the 
Netherlands, which is only twice the area of 
the Edmonton Region. There is only 350 
miles between Edinburgh and London. 
Nevertheless, the sense of space and 
distance in political terms makes differen
ces in size less meaningful. It takes roughly 
the same amount of time to drive from 
London to Edinburgh as it does to fly 
across Canada. In terms of inhabitants' 
perceptions, it can perhaps be stated that 
very different distances are felt to be equal 
in a psychological sense. The reasons for 
choosing Britain to contrast with Canada 
are somewhat different from those for 
choosing the Netherlands. In the case of 
Britain, we were able to observe how cen
tral-government office programs fit into a 
well established uniform planning frame
work which cannot be found in Canada. The 
Netherlands compares with Canada in 
having strong regional governments, as 
well as a sophisticated planning system. 
These two countries were chosen, then, as 
much for their contrasts with the Canadian 
situation as for their similarities. 

Constitutional and Institutional Frameworks 

In considering actual policies and programs 
used by central government in its office 
planning, the constitutional framework of 
each country needs to be assessed to see 
how central government land management 

fits into overall planning approaches. The 
Canadian federal government (see Table 1) 
has developed a series of mechanisms to try 
to influence urban pattern through indica
tive and incentive planning, for example, 
Department of Regional Economic Expan
sion's (DREE) general development agree
ments and development areas and the 
Ministry of State for Urban Affairs' 
(MSUA) tri-level mechanisms. At the more 
active end of the scale, the federal govern
ment has developed joint ownership pro
jects through the national acquisition and 
development of land to influence land uses 
within the city. On the other hand, there is 
little enforcement legislation available to 
the federal government. This limitation 
results from a constitutional arrangement 
in which management and organization of 
cities in Canada is the responsibility of the 
provinces. Thus the federal government can 
only influence regional policies and local 
land uses through incentive, acquisition, 
and joint ownership projects. 
In Britain, the situation is considerably dif
ferent (see Table 2). The county councils, 
the middle tier of government, were given 
responsibility for environmental planning, 
once central government had developed 
elaborate planning legislation to systema
tize planning throughout the country. But 
central government retains significant indi
cative and incentive planning mechanisms, 
aimed mainly at economic incentives to 
redistribute industry and employment. 
Environmental planning is not closely 
joined to these central government func
tions. Most of the joint ownership projects, 
particularly housing projects, are in the 
hands of county councils or local authori
ties. These arrangements give the central 
government only limited scope for influenc
ing local environmental planning, mainly 
.through review and appeal procedures. 
Britain has opted for a planning system 
which gives considerable powers of enforce
ment to local government. This legislation 
is operated mainly by county councils and 
local government with direction from 
central government. Any land management 
policies or programs that central govern
ment wishes to implement through its land 
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ownership are executed in close co-opera
tion with county councils and local authori
ties. 
The Dutch situation (see Table 3) is similar 
to that of Britain. The Netherlands have 
three levels of government. Central govern
ment has some control with indicative and 
incentive planning to steer economic devel
opment to different regions of the country. 
The provincial governments can indicate 
generally where development should take 
place. But development control and build
ing permits are in the hands of local munici
palities. Central government helps provide 
the money for housing programs, but actual 
planning and control is by local govern
ment. 
In all three countries, significant environ
mental planning powers reside with central 
government in the provision of systems of 
national motorways, airports, and in the 
Netherlands the elaborate system of water
control and land reclamation projects. Each 
national government also controls major 
waterways and harbors. These major 
regional infrastructive plans, as central 
government responsibilities, depart from 
the general rule of local planning control. 
We may conclude that all three countries 
place considerable responsibility for en
vironmental planning at the local and 
regional level; only in exceptional instances 
does central government gain the opportun
ity of exercising major influence over 
environmental change. Thus, those ele
ments of land ownership and management 
which are the responsibility of central 
governments constitute key opportunities, 
in cases where a government has adopted a 
policy of improving the urban environment, 
to exercise direct influence toward an 
improved urban environment. 

Urban Policy Development in the Canadian 
Federal State 

In considering the three central govern
ments in this study, the federal land 
management policy emerging in the Cana
dian setting in particular was seen as an 
aspect of a broad urban initiative of the 
federal government. Beginning with major 
studies in 1970, the federal government has 
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passed legislation and set in motion inno
vative administrative procedures for urban 
initiatives, seeking a more flexible approach 
to urban renewal, greater citizen partici
pation, more comprehensive impact studies 
of major new federal investments in urban 
areas, and a consistent national transpor
tation policy.3 Major experimental pro
grams in creating community-oriented jobs 
for younger people have also been develop
ed. A strong emphasis has been placed on 
reviving central cities and on conserving 
valuable historic buildings and environ
ments. In particular, federal land holdings 
have been viewed as an extension of this 
broad emergence of federal urban policies 
aimed at responding sensitively and crea
tively to the differing conditions of Cana
dian regions and metropolitan areas. 

Matrices [see Tables 1, 2, 3) 

To understand the relationship of office 
construction programs to other planning 
approaches, the following matrices outline 
five different methods which cover the 
spectrum of influence over environmental 
planning available to government in Can
ada, Britain, and the Netherlands. 

1 Indicative planning: A central govern
ment may outline where various land 

. uses and activities should be placed, but 
have no method of enforcement. It indi
cates suitable land uses in various areas, 
in the hope that public and private 
investors will adopt the plan in their 
decisions. 

2 Incentive planning: This approach takes 
indicative planning one step further by 
trying to reward land use locations by 
direct grants, tax relief, free provision of 
land assembly and servicing, and other 
gifts. 

3 Enforced regulation: This approach re
quires certain land uses to occur in some 
localities and not in others and intro
duces government regulation into plan
ning. 

4 Joint ownership: Government can deter
mine land development through part
ownership in the land. 

5 Development and acquisition: Govern
ment can ensure the type of use and 



Table 1 
Legislation in Canadian central government planning 

INDICATIVE INCENTIVE 
PLANNING PLANNING 

Housing and Migration Local Initiatives 
Program 

Social Planning MSUA urban Opportunities 
guidance for Youth 

Economic DREE's Develop- DREE's agree-
ment Areas ments with 
Tri-Level provinces 
Mechanism 
MSUA urban 
policies 

Physical Tri-Level Urban renewal 
Mechanism 
MSUA urban 
policies 

Transportation Tri-Level 
and Mechanism 
Communication 

Fiscal Urban renewal 

activities it would like to see developed 
by outright ownership. 

These categories also define some practical 
differences between regional planning and 
urban planning. Tables 1-3 suggest that 
indicative planning and incentive planning 
are the main tools available to central 
government when considering regional 
planning. These policies refer to the devel
opment of urban pattern, in Canadian 
policy terminology, or interregional alloca
tion of land uses and economic activity. 
Enforced planning, joint ownership and 
development, and acquisition, on the other 
hand, are more area specific. These are 
urban-area related; they influence urban 
form in Canadian terms, at the sub-regional 
level. 
We realize that these matrices are by no 
means complete; they do not show the full 
array of these governments' policies and 

ENFORCED JOINT ACQUISITION & 
LEGISLATION OWNERSHIP DEVELOPMENT 

CMHC housing Federal land 
projects management 

program 

Federal land 
management 
program 

Urban renewal Federal office 
land assembly buildings, 
sources National Railway 
DREE ad hoc Act. 
involvement 
with communities 

Harbors 
Airports 
Major highways 
Post offices 

Demand for 
city plans before 
grants made to 
community 

legislation. They are used only to exemplify 
the position of central government land 
management policies within existing plan
ning legislation. 

Agencies Responsible for Central Govern· 
ment Office Development and Management 

Within each of the countries studied, one 
agency is responsible for the overall 
management of the bulk of government 
offices. In Canada, this agency is Public 
Works Canada which has been in operation 
for about one hundred years. In Britain, the 
agency is called the Property Services 
Agency (PSA) and is part of the Depart
ment of the Environment. The origins of 
this Agency go back at least 1,000 years. In 
the Netherlands too, the Ministry of Royal 
Buildings has a long history. 
Public Works Canada cannot rely on as 
detailed a local planning framework as that 
found in Britain and the Netherlands to 
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Table 2 
Legislation in British central government planning 

INDICATIVE INCENTIVE 
PLANNING PLANNING 

Housing and Area management Local authority 
social planning studies housing 

Inner area Conservation and 
studies improvement 

assistance 

Economic Regional Incent-
ives (following 
Barlow Report). 
Assisted Areas 
legislation 

Physical Ministry of Location of 
Agriculture: Offices Bureau 
Land capability New Towns 
maps Provisions 

Transportation Strategic planning 
at regional scale 

Fiscal Public expendi- Key sector and 
ture control locally determin-

ed capital 
planning 

influence and control the management of its 
land. Nevertheless, the federal government 
has become aware of the need to manage 
and control its properties and intends to do 
so in co-operation with municipal govern
ment. 
In 1973, a Cabinet document outlined a new 
federal land management policy. Federal 
lands should be managed so as to combine 
the efficient prov1s10n of government 
services with the achievement of wider 
social, economic, and environmental objec
tives. Public Works Canada was given a 
major responsibility for implementing the 
new policy. An inter-agency group, the 
Treasury Board Advisory Committee on 
Federal Land Management, was instigated 
to oversee and coordinate the application of 
the policy throughout government agen-
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ENFORCED JOINT ACQUISITION & 
LEGISLATION OWNERSHIP DEVELOPMENT 

New towns. 
Town Develop-
ment Act 

Industrial Government 
development decentralization 
certificates of offices 

Nationalized 
industries 

Office develop- Office leasing Office 
ment permits. program construction 
Green belt policy program 
Countryside legi-
slation. 
Development 
plans 
Structure and 
local plans 

Transport Act Transportation 
1968 infrastructure 

(airports, 
harbors, 
motorways) 

Grants to 
support 
government 
policies 

cies. In order to carry out its new mandate, 
Public Works adopted a 'Property Develop
ment Process' which will have a major 
impact on future office planning. Close co
ordination with the Ministry of State for 
Urban Affairs is also envisaged in these 
policy changes. 
The property development process by mid-
1973 had four distinct parts: area screening 
studies, land analysis and optimization 
studies, comprehensive development frame
work studies, and project implementation. 4 

Being responsible for project implemen
tation, Public Works ensures that the con
struction of a federal building fulfills federal 
space needs and is congruent with local 
objectives. Consultation with provincial 
and local government, an important com
ponent of the property development pro-



Table 3 
Legislation in the Netherlands 

INDICATIVE INCENTIVE 
PLANNING PLANNING 

Housing and Financing 
Social municipal 
Planning housing 

Economic Investment 
permits 

Physical Regional plans 

Transportation 

Fiscal Financial incen-
tives to encour-
age firms to lo-
cate in eastern 
part of the 
country. Aid to 
help implement 
development 
plans 

cess, occurs at all stages. 
In Canada, there is no national legislative 
framework which can influence and control 
the federal government's new investments 
within an urban area. The federal govern
ment is, however, aware of the impact its 
buildings can have within a community. 
The property development process would 
enable federal investment to benefit the 
local community. Public Works' aim is to 
fulfill government space needs and local 
community interests at the same time, 
wherever possible. 
In Britain, the Property Services Agency's 
capacities are limited by an Act of Parlia
ment, the Commissioners of Works Act 
1852 which, in setting up Her Majesty's 
Office of Works, defined its powers of acqui-

ENFORCED JOINT ACQUISITION & 
LEGISLATION OWNERSHIP DEVELOPMENT 

Housing Act Housing 
1962 associations 

Office and Government 
industrial decentralization 
development 
permits 

Municipal Delta Works and 
development reclamation of 
plans the Ijsselmeer 
Physical Plannin~ polders 
Act 1965 Office construe-
Regional planning tion program 
/ growth plans 

Motorways and 
large waterways 
responsibility 
of 'Rijkswater 
Staat' 

sition as being 'necessary for the public 
service.' Nevertheless, the new Community 
Land Act widens the scope of Property 
Services Agency buildings so that they can 
include comrrii.mity facilities. 
The Property . Services Agency is further 
constrained in its methods of operation by 
the planning legislation of Britain. The 194 7 
Town and Country Planning Act intro
duced a system of development control 
which influences private development with
in Britain. Although this system was not 
meant to apply to central government, a 
1971 regulation made it clear that the 
government developments should follow 
the administrative procedures adhered to in 
the 1947 Act.5 This requirement means that 
central government has to enter into 
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lengthy negotiations with the local author
ity before a new building can be built. For 
example, negotiations between the local 
authority and the Property Services Agen
cy have been taking place for six years in an 
attempt to site a new government office 
building at Vauxhall in South London. 
The Netherlands exhibits an approach 
midway between the Canadian and British 
examples. The Ministry of Royal Buildings 
is certainly regulated by planning restric
tions imposed by the local municipalities. 
But more cooperation and discussion seems 
to exist between the different levels of 
government to achieve overall land-plan
ning objectives. For example, the Hague 
has strict height restrictions on office build
ings. It is, however, interested in urban 
renewal, and when the Ministry of Royal 
Buildings outlined its intention to build a 
new office complex in the urban renewal 
area of the center of the Hague, the muni
cipality was willing to relax its height 
restrictions to ensure that the development 
took place. 
The Ministry of Royal Buildings has to 
work within the planning framework of 
local municipalities, but it attempts to 
develop a scheme which will be acceptable 
to the local community, thus avoiding local 
opposition or long delays due to planning 
procedures. 
In comparing the three agencies, a few 
statistical and descriptive facts are rele
vant. Whereas the Property Services Agen
cy in Britain leases almost two-thirds of its 
office space, much of that in London, the 
Canadian figure is about 50% and the Dutch 
figure about 33%. The Dutch Public Works 
Board see their rents rise at a fixed rate of 
10% a year and are thus accelerating their 
design-and-construction program to cut 
back as far as possible on leased space. The 
Canadian agency Public Works is also 
expanding its design-and-construction em
phasis, with many new buildings under 
construction in Ottawa and other major 
cities. These buildings are planned as multi
purpose, multi-agency accommodation. Its 
intention is economic provision of space 
before further construction inflation has 
eroded government buying power. 
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The Property Services Agency in Britain 
has much less in the way of new construc
tion money and, in fact, must cope with a 
considerably slower rate of government 
employment expansion than in Canada or 
the Netherlands. One has the impression 
that this slower rate reflects slower gross 
national product growth, rather than, for 
instance, change in population or govern
ment programs. 

Policies and Programs of Central Govern· 
ment Land Management 

Three policy areas can be identified as being 
common to the central government office 
management agencies in Canada, Britain, 
and the Netherlands. These range from 
concerns about regional economic planning 
-through changing the distribution of 
government employees throughout the 
country-down to the actual design of 
buildings. 
At the national level, government concerns 
itself with the allocation of government 
employees and investment among various 
regions-the interregional dimension. With
in a specific urban region, location and type 
of building can influence central-city or 
suburban development trends-the regional 
dimension. At the neighborhood level, the 
design and activities of a building can 
detract from or benefit the local community 
-the community dimension. 

(a) Decentralization of government 
employees: the interregional dimension 

Britain and the Netherlands have definite 
policies on government decentralization. In 
1970, the British government published a 
'White Paper' announcing its intention to 
disperse government employees from Lon
don. The Hardman Committee was set up 
to study the problem. Of the 78,000 civil 
service jobs in London, it was decided that 
31,427 could be moved from London. Most 
were clerical officers and lower paid offi
cials. The Committee did not recommend 
movement of a complete ministry to 
another town in Britain, apparently reflect
ing the strong desire of top officials to 
remain in close touch with central minis-



tries in Whitehall and Westminster. The 
reasons given for considering the movement 
of government employees from London 
were twofold. Firstly, there would be a 
saving in government expenditures; high 
land values and rents in central London 
made it expensive to accommodate govern
ment employees in the city center. Second
ly, it was felt that it was important to make 
government more visible and accessible to 
all the people of Britain and that this could 
be achieved by placing government services 
in cities throughout Britain. 6 

The Hardman Committee did not find that 
the movement of government employees 
would lead to an improvement of social 
services within the community or have a 
significant economic multiplier effect. This 
finding seems inevitable from the Commit
tee's terms of reference which assumed 
several, rather than a few locations, for the 
decentralization program. In an evaluative 
study of an earlier move of Post Office 
employees to Durham, Harmond found that 
the additional employment seemed to have 
had no marked multiplier effect on the 
Durham economy) 
Contrasting findings have emerged from 
work by Y annopoulos, who studied a much 
larger sample of government agencies and 
private firms moving to two towns to the 
north and west of the metropolitan region of 
London. From survey data, he estimates 
that for every 100 office jobs brought into a 
town by a relocating firm, as many as 30 
local jobs have resulted.8 In addition, he 
suggests that local authority finances 
directly benefit from the additional proper
ty taxes.9 In fact, in the present British 
system, added increments to local govern
ment tax revenues are balanced by a·corres
ponding reduction in its supporting grant 
from central government. Thus, new invest
ment produces nil direct financial benefit to 
local government. 
Cowan and others in examining the process 
of office relocation in the United Kingdom, 
suggest that only 15-20% of the office space 
occupied by incoming firms will be owned 
by them.10 There may, then, be a positive 
effect on local commercial property markets 
by inducing new building for lease and by 

utilizing some existing surpluses. 
The Dutch approach is oriented quite differ
ently. The government has considered the 
dispersal of its employees from the Hague 
since the 1950s. Under present plans, 16,000 
government employees will be moved over 
the next five years. This movement is seen 
as part of a regional economic development 
policy in the Netherlands. The government 
wants to stimulate growth in the eastern 
and southern part of the country and has 
also introduced financial and taxation 
incentives to attract industry to these 
areas. 11 

With these incentives, the government has 
further restricted industrial and office 
development in the west of the country. The 
decentralizing of Dutch ministries is seen as 
a parallel commitment of the public sector 
to policies being firmly imposed on private 
sector investment. 
If the movement of government employees 
is to have a multiplier effect on the com
munity, a complete Ministry should be 
moved, the government decided. Moreover 
the move should be to only a small number 
of towns. Relocation of government em
ployees will focus in five towns in the north 
east and south, namely Groningen, Leeu
warden, Emmen, Zwolle, and South Lim
burg, to ensure a 'growth pole' effect on the 
eastern part of the country. Furthermore, 
the central government has entered into 
extensive negotiations with the local muni
cipalities to ensure that the receiving towns 
provide the full range of social services that 
government employees were accustomed to 
having in the Hague. This coordination 
may attract more investment to these 
towns and make the area more amenable for 
local residents. Present plans indicate that 
the first ministry to be moved will be the 
Post Office. 
Thus, the key difference in the British and 
Dutch approach is the Dutch aim to move 
whole ministries, including top officials, to 
a few towns while Britain is more interested 
in the relocation of lower levels of each 
agency to several towns. This difference 
may partly account for strong civil-service 
trade union resistance to the British 
program. However, the Dutch unions were 
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also negotiating with some hostility over 
that scheme. It remains a question whether 
any plan to relocate large numbers of 
government employees to towns without 
the amenities and services normally enjoy
ed by the civil service will be greeted with 
unalloyed enthusiasm by the representa
tives of those employees.12 In any case, by 
1976, the rapid downturn in the British 
economy produced a suspension of further 
plans for large-scale decentralization of civil 
servants. 
The Canadian government has discussed a 
program of decentralization of government 
employees from Ottawa. Looking at the 
British and Dutch experience, it would 
seem that such a policy might meet with 
greater acceptance when complete minis
tries are relocated to particular towns. Care 
should be taken to ensure that social ser
vices and amenities within the receiving 
towns are improved, so that the incoming 
civil servants do not feel that they are 
losing facilities and amenities by leaving 
Ottawa. Only a few centers should be 
chosen so that maximum private invest
ment can be attracted. 
In the two examples studied here, the 
British emphasize the decentralization of 
offices to make government more visible to 
local communities throughout the country, 
a political-institutional objective. The 
Dutch, instead, emphasize the use of 
government investment and employment to 
aid in improving economic conditions in an 
area, an economic objective. Clearly, a 
choice can be made as to which policy objec
tives are most important in any decentrali
zation program and the move can be 
designed explicitly to further those objec
tives. 

( b) Location of government offices within 
towns: The urban region dimension 

The type and location of government offices 
within an urban region is important. Strate
gically located, a government office build
ing can do much to enhance and vitalize a 
city center or suburb. All three govern
ments are becoming aware of their potential 
to influence urban form at the metropolitan 
scale. 
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In Canada, perhaps the most ambitious 
plan of this sort is the Halifax Waterfront 
Project. The federal government has con
ceived a scheme to house government 
employees in the heart of downtown 
Halifax, along the waterfront. But the 
project will do far more than just house 
government employees; the proposed com
plex would basically bridge around and over 
existing structures, integrating itself with 
an existing townscape. That townscape 
would be conserved, the older buildings 
used as focal points in the new complex. 
Existing businesses would be relocated in 
the same area; grants and favorable leases 
would permit them to return to present 
locations. At the same time, the complex 
would introduce, close to the provincial 
capital buildings, a large hotel, convention 
center and marina. Recreation facilities 
would be blended with offices and commer
cial space. The project represents the 
combined efforts of several federal minis
tries, the provincial and municipal govern
ment, and private consultants and lay 
groups. 
The Halifax Waterfront Project, yet to be 
built, illustrates the way a central govern
ment, through its office requirement, might 
catalyze and generate urban renewal within 
a city center. 
The Halifax approach has emerged in 
parallel with the rapid expansion of the 
federal workforce and specifically with its 
growth in cities outside Ottawa. Following 
the adoption of an Ottawa office and 
regional plan in the late 1940s, many new 
office complexes were scattered throughout 
suburban Ottawa. In general, today they 
comprise sterile areas offering no shops, 
minimal establishments, and no living 
accommodation. Although suitably remote 
and monumental, these vast areas of 
building, such as Confederation Heights 
where Public Works has its headquarters, 
offer little to the city's inhabitants or to the 
workers in the buildings, other than utili
tarian space, some parkland, and vast car 
parks. Recent projects in Ottawa, such as 
the Hull office buildings, are reversing this 
trend. 
The Dutch are also aware of the urban 



potentials of office buildings. In the Hague, 
new office buildings were required for the 
Ministry of Interior Affairs and the Minis
try of Justice. The City of the Hague had 
been complaining that the government's 
policy of decentralization and a tendency of 
people to move out of the city center to the 
suburbs had led to a deterioration of the 
downtown area. This downturn was felt 
particularly in the area surrounding the two 
main railway stations. Central government 
and the City of the Hague agreed that if the 
government was to invest in this area of the 
city it would do much to enhance the area. 
The City agreed to relax strict building 
height regulations and allow the govern
ment to build an eighteen-storey office 
building with shops and cafes on the ground 
floor to attract people and investment back 
into the area. This building is still under 
construction so it is difficult to judge how 
effective it will be; nevertheless, it is a 
noteworthy instance of how central and 
local government can cooperate to renovate 
an urban area. 
In Britain, central government has had 
little opportunity to influence urban life 
through its office buildings. The Property 
Services Agency is at present restricted to 
building only for the use of the public 
service, making it difficult to include other 
uses within the building. Furthermore, the 
recent Irish Republican Army (IRA) bomb
ings restrict the general public from using 
government buildings; government cut
backs in spending have meant little money 
to spare to provide additional facilities. 
The new Department of the Environment 
complex close to traditional government 
areas in London was first conceived of as an 
attempt to provide new investment in a run
down section of the city. The original 
concept included shops, restaurants, and 
recreation facilities, but these were scrap
ped for reasons of economy. The building 
now stands as an imposing, massive, three
tower structure which dominates the sur
rounding area. It does not seem integrated 
with the local community. The new security 
restrictions as a result of the IRA bombings 
make it a foreboding citadel of the British 
Civil Servant. 

Westminster and Whitehall, the govern
ment areas adjacent to either side of the 
Houses of Parliament, exemplify the sterili
zing effects of massive government invest
ment over long periods in a high density 
area. In general, ground rents accelerate at 
a rate which makes all but the most rudi
mentary services and shops uneconomic to 
maintain. Night time activities find it 
unrewarding to remain in an area which 
empties in the evenings. Thus, the overall 
complexion of the area becomes over 
specialized with the government investing 
massive sums in buildings which are useful 
only a third of the day. This investment 
essentially reflects the strong preferences 
senior civil servants have for being close to 
one another, just as the similar uniformity 
of use and development in the City of 
London is generated by the financial com
munity's strong attraction to being located 
close together. However, in terms of maxi
mizing the benefits-social, economic, and 
environmental-of government investment, 
it would appear that future building 
programs may have to emphasize a greater 
diversity of uses and users, improving the 
city as a whole, rather than only the insti
tutional communications of specific govern
ment departments. 
In Canada and the Netherlands, it can be 
seen that government is experimenting 
with office accommodation as a tool to 
implement national and local concern about 
urban form. It may prove a valuable instru
ment for urban renewal. 

(c) The community impact. Design criteria 
applied to government office buildings 

Central government can play an important 
role in the quality of public architecture 
found within a community through the 
design of government office buildings. In 
Canada, the new federal land management 
policy will mean that new federal buildings 
will have to be designed with greater care 
and sensitivity. At present, Public Works is 
attempting to improve the quality of archi
tecture within the department. New quality
control approaches are being explored and 
Public Works is developing ties with major 
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architectural schools across the country, in 
part to attract new graduates into public 
service. 
Certainly, recent buildings projected by 
Public Works seem to show a greater sensi
tivity; Place Guy Favreau in Montreal will 
include a diversity of community facilities 
in its ground levels, responding to the needs 
of nearby lower income neighborhoods. 

The Dutch approach to this problem has 
been for the Ministry of Royal Buildings to 
appoint a 'Rijks-bouwenmeester' or Royal 
Architect. This position of Chief Architect 
is open to all architects, whether in private 
practice, university, or within the Ministry 
itself, for a fixed period of five years. The 
present Royal Architect is a former 
professor of architecture at Eindhoven 
Technical University. The Royal Architect 
supervises all government buildings, al
though only half of these are designed 
within the Ministry of Royal Buildings; the 
others are done by private practices. The 
fact that the position of Royal Builder is 
much sought after and open to all may 
relate to a high standard in recent Dutch 
government buildings. 
An interesting example of the type of build
ing constructed by the central government 
is the Royal Water Board Office building at 
Lelystad, a new town built on a polder 
reclaimed from the sea. The government 
office building is a multi-storey white 
building which rises above the new town. It 
brings to mind a cathedral in a medieval 
town, standing out above the surrounding 
buildings in a flat landscape. The building 
itself is not foreboding. The ground and 
first floors open onto a shopping precinct 
and contain cafes and cafeterias, billiard 
and table tennis tables, lounge areas, and 
many other facilities which are available to 
the general public as well as to government 
employees. The building integrates well 
with the community, providing a useful 
function as a meeting place while the new 
town develops and diversifies. 
Britain, too, has been reconsidering its 
government building design methods. The 
Matthew-Skillington Report of 1974 re
viewed government's cost of building 
construction and suggested a new proce-
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<lure for designing government buildings. 
Greater emphasis will be placed on the 
initial phases of the design process, giving 
the client control over social, economic, and 
environmental variables in the project. 
The Property Services Agency recently has 
appointed a chief architect to their staff, to 
serve a similar function to the Dutch Royal 
Architect in monitoring and improving the 
quality of design. 
More research needs to be done to assess 
different buildings constructed by govern
ment to compare and contrast the success 
each has had in using land ownership and 
building design to implement its social, 
economic, and environmental objectives. 
Research is also required to determine 
where these procedures, with their greater 
time requirements and more complex 
research, produce superior environments 
and better cost control than do traditional, 
architect-determined approaches .. 

Towards Coherent Policy: Some Policy 
Propositions 

In the recent past, the typical office devel
opment policy of central governments has 
been, in planning terms, disjointed, incre
mental, and narrowly functional. In many 
European states, of course, the central state 
in historical terms has often been much 
more conscious of its potentials in creating 
first-rate urban environments: One need 
only remember Haussman's great reform of 
Paris in the 1870s, backed by the admittedly 
authoritarian approach of the French 
government of that time. 
Today, however, government operates with
in a far more complex range of institutions 
and responsibilities than has been typical of 
the past. In many of the advanced indus
trial and capitalist countries, the public 
sector accounts for 40% or more of the gross 
national product. 
Our findings indicate that office develop
ment and, in general, land management as a 
key element in urban development is a 
newly developing area of innovation for 
central governments. We suggest that there 
are four preconditions necessary to produce 
a coherent, innovative central government 
land management policy: 



• Across a broad spectrum, a general urban 
crisis should be perceived which places a 
premium on political initiatives to solve 
that crisis. 

• The government should be faced with a 
rapidly expanding or changing require
ment for urban accommodation for its 
services. 

• The country's major institutions, parti
cularly other levels of government, 
should be willing to accept and assist 
flexible, innovative management of urban 
land by central government. 

• There should exist among the ministries 
and agencies of the central or federal 
government a strong drive toward co
operative behavior, rather than competi
tive behavior. This drive, in most cases, 
comes into existence through strong poli
tical initiative and leadership. Table 4 
suggests some possible impacts of these 
conditions on various levels of environ
mental planning. 

Some Basic Propositions 

Assuming that these preconditions are ful
filled, then from our experience in examin
ing these three governments' efforts at 
central government land management, we 
suggest a set of five propositions. 

• Proposition (1): Land ownership, among 
the planning approaches available to 
central government, is a most effective 
tool for implementing government urban 
policies. Other methods are more indirect, 
such as regulation-often limited to local 
government; incentives, which can be 
abused; and leasing of urban land. Being 
indirect, they give less control to govern
ment and the innovative potentials there
by decrease. Urban land development 
and ownership by central government 
have perhaps the greatest responsiveness 
of all government environmental plan
ning approaches. Most importantly, cen
tral government can be the initiator, 
rather than the responder to such 
situations. 

• Proposition (2): Effective planning of 
government land in cities is one of the 
better means of making government's 
benefits visible and accessible to its con-

stituencies and electorates. Clearly, a 
government service and presence is 
located in one place or another: That 
location and its consequent accessibility 
may constitute a most tangible manifes
tation of benefits to the taxpayer. 

• Proposition (3): The net improvement of 
urban environment in terms of amenity, 
convenience and health, can be mani
fested by government ownership and 
development of land. The architectural 
and microclimatological aspects of urban 
environment are potentially responsive to 
appropriate government innovation. 

• Proposition (4): The economic benefit to 
government can best be maximized 
through government ownership of sites 
and buildings; particularly where rental 
costs continue to rise at rates of between 
5 and 15% per year, it becomes necessary 
for government to build for itself. More 
importantly, it has the option of becom
ing a lessor of property to private agen
cies and thereby participating in the 
profits of the property market. Finally, 
by planning around projected govern
ment accommodation needs within a fore
seeable demand, it can capitalize on the 
benefits of large-scale construction and 
modular design. 

• Proposition (5): The social benefits to 
government urban policy are more easily 
obtained where, in cases requiring physi
cal locations, government designs and 
builds, or otherwise controls, the archi
tectural quality of the property. 

Clearly where, for instance, downtown reno
vation is desired, a new government office 
complex can be specifically programmed to 
include activities that promise to enliven 
the street. Exemplary architectural solu
tions can inspire better controls from the 
local planning authorities. Private develop
ers, to compete, must also provide better 
design for nearby environments. 

In situations where the social and economic 
vitality of a neighborhood are in decline, 
substantial government buildings can bring 
higher incomes, spin-offs in supportive 
service firms, and a general economic and 
social improvement to the area. However, 
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Table 4 
Possible impacts of policy-producing conditions on four levels of environmental planning. 

Policy Area: 

Central govt. Inter-regional Urban Community 

Requirements needed 
to produce central-
government land 
management policy: 

1 Favorable Innovative Political advantage Political 
political approaches to from discrete location advantage from 
climate gov't bldgs. of, e.g., gov't good property 

and locations employment is seen. development is 
are adopted. perceived. 

2 Adaptable agency Ready acceptance Good control from Good relations Use of 
institutional of policy senior hierarchy between headquarters innovative 
framework initiatives becomes possible. and regions architects 

among key become established. becomes possible. 
ministries comes 
about. 

3 Cooperation Capacity to Coordination of Service clients 
among ministries combine gov't incentive and must become 

plans creatively regulatory plan- patient and 
comes into being. ning mechanisms sensitive in 

becomes possible. waiting for 
office accommodation. 

4 Perceived urban Additional funds Location of gov't Location within Building quality 
'crisis' and planning to investment & build- region is seen becomes important. 

produce urban ings is brought as important. 
benefits. into political 

spotlight. 

this strategy must be mounted with con
siderable care so that dislocation of sound 
existing communities and community en
vironments does not occur. Clearly, large 
government investments in downtown areas 
can be as socially pernicious as they can be 
catalyzing agents. 

Policy Conclusions for the Canadian Context 

Public Works Canada is less restricted in its 
office development policies and programs 
by existing legislation than are Britain and 
the Netherlands. Without a common system 
of planning control operating across the 
whole country, similar to that in Britain, 
Canada must evolve its own system of 
control over its property. The new property 
development process, in ensuring consulta-
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tion with the other levels of government 
and citizens, should lead eventually to 
better government buildings in Canada. 
Britain and the Netherlands are not under
taking a major review of all their properties, 
as is Canada. It can be said that the greater 
control exerted by local government makes 
such a review unnecessary and unreward
ing. Both countries are aiming toward 
computer inventories which give detailed 
information on their properties. Canada, in 
developing a computer inventory of its real 
property with Public Works, should link it 
with the property development process to 
ensure that the information gathered is 
updated and readily available to Public 
Works managers. 
Both the Netherlands and Britain have 



developed policies of government employee 
decentralization. In Britain, the aim is to 
lower costs of providing accommodation 
and living costs faced by civil servants and 
to make government more visible in the 
regions. Lower paid government employees 
are being moved to many different towns 
throughout Britain. In the Netherlands, the 
movement of government employees aims 
at regional economic improvement. The 
government concentrates on moving em
ployees to only five locations. Complete 
ministries are to be moved and services 
provided to ensure that the receiving towns 
have as good facilities as has the Hague. 
The Dutch; hoping that other investment 
would be attracted to these towns, attempt 
to capitalize on the spin-off effects of the 
new employment. The British, on the other 
hand, found that this aspect would be 
relatively less important. 

If Canada were to consider a policy of 
government decentralization, it should 
consider whether purely operational or 
broad regional development objectives are 
to be maximized. Public Works Canada 
could work with DREE to develop a 
program of movement of government 
ministries to new locations. DREE could 
provide the money to improve the social 
and community facilities within these 
towns, in an attempt to maximize the over
spill effects of government decentralization 
programs. 
However, in undertaking such innovations 
in the Canadian setting, the Canadian 
government needs to converse extensively 
with other levels of government about the 
best forms of cooperative planning. 
Through the 'tri-level' mechanisms and 
special sessions of the 'tri-lateral confer
ence,' the issues aroused by different federal 
proposals for urban office development need 
to be subjected to careful design according 
to the specific policies and perceptions of 
the provinces. Since federal investment 
often comes in large chunks, there is a need 
for architects to act as consultants to the 
federal government to ensure buildings that 
are sensitive to local scales and styles. 
Decentralization policies are also being con
sidered by some provinces, such as Mani-

toba, and no doubt systematic attention 
needs to be paid to the interaction between 
federal and provincial planning in this area. 
Finally, at the metropolitan scale a streng
thening of existing consultative arrange
ments about major federal locations will 
probably recommend itself, if the federal 
government continues its programs of 
regional office expansion. 
Within the urban area, these three govern
ments are aware of the impact their build
ings have on the community. Britain's 
Public Services Agency seems restricted by 
the existing legislation which controls the 
range of its planning. The Dutch seem to 
have been able to develop a constructive 
dialogue with local planning agencies, an 
admirable example for consideration in the 
Canadian context. 
In terms of building design, the Dutch seem 
to have improved the quality of their design 
and made their buildings respected through 
the influence of a Royal Architect. A similar 
program in Canada would, no doubt, do 
much to improve the quality of Public 
Buildings and the reputation of Public 
Works Canada. 
Canada has only recently become aware of 
the potential it has to influence urban life 
and communities through its use of space. 
Looking at the Dutch and British examples, 
we are impressed with the direction and 
positive approach that Canada is taking 
towards its land. 
As H. Bakema, among the most famous 
and influential of present-day Dutch archi
tects, said in a lecture some years ago, 
'Planning is where one talks. The talking 
goes on and on. Finally it stops. In this 
silence, then comes the architecture.' 

Perhaps in this statement lies the ideal 
approach: Extensive consultation, discus
sions, and commitment to the participation 
of all affected parties in the planning 
stages; and, once there is agreement, care 
and art in building execution. 
The implications for urban and regional 
planning of new federal initiatives in the 
Canadian context are perhaps considerable. 
Whereas the 'classic' role of the planner is 
controlling and steering private develop
ment, publicly backed development now 
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becomes a major increment in metropolitan 
growth. While the federal government 
voluntarily may subject itself to local 
zoning regulation, there are known cases 
where development has proceeded without 
the sanction of local decision. Under the 
new guidelines for federal land manage
ment, such approaches would seem to be 
out of the question; there appears to be a 
need to develop explicit working arrange
ments, province by province and city by 
city, so that federal initiatives may proceed 
to everyone's benefit. 
On the positive side, combined and linked 
development of publicly held central-city 
land might well be a major outcome of the 
new federal initiatives. Planners working 
for each level of government should become 
conversant with the opportunities for joint 
ventures among different levels of govern
ment with adjacent land holdings and 
between public and private partners in a 
single venture. In a decade's time, all 
participants in this new planning process 
could well point to positive consequences 
for the urban residents of Canada, if the 
opportunities inherent in the new initiatives 
at all levels are acted upon. 

NOTES 

1 An earlier version of this paper was read at the 
Canadian Council for Urban and Regional Re
search Conference, September 1975, in Toronto. 
The research was carried out under a grant from 
the Canadian Council on Urban and Regional 
Research (CCURR). We gratefully acknowledge 
the assistance and encouragement of Drs. 
N.H. Lithwick and D. Rigby, as well as a large 
number of scholars and government officials in 
the three countries, in particular Mr. D.J. Hartt 
of Public Works Canada, Ottawa. 

2 See Gerald Manners, 'The Office in Metropolis: 
An Opportunity for Shaping Urban Develop
ment,' Economic Geography, vol. 50, no. 2, April 
1974, pp. 93-110. 

3 For the initial policy study giving rise to these 
new approaches, see N.H. Lithwick, Urban 
Canada: Problems and Prospects. (Report pre
pared for the Minister responsible for Housing). 
Ottawa, Government of Canada, 1970. 

4 Area screening studies consider the broad rela
tionship in specific cities between federal space 
requirements; social, economic, and environ
mental goals; local policies, programs and re
sources; and the federal holdings in a specific 
area. Their objective is to indicate federal oppor-
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tunities to implement the new policy in response 
to local opportunities and needs. 
Land analysis and optimization studies are the 
next step in the property development process. 
Looking at one specific site, these studies 
examine the functional appropriateness of the 
existing use. 
The analysis of the site in the urban and regional 
context and the impact of existing use on sur
rounding areas is expressed in social, economic, 
and environmental terms. This study will give a 
preliminary overview of the range of options for 
alternative use for the land. 
The third step, the comprehensive development 
framework studies, elaborates on the nature of 
the options chosen for development. These 
studies cover such issues as social, economic and 
environmental objectives, financial models, physi
cal sketches, and projected impact analysis. 
The final step is the implementation of the 
project. 

5 U.K., Department of the Environment, Circular 
1971/80. 

6 See Sir Henry Hardman, The Dispersal of Govern
ment Work from London. London, Her Majesty's 
Service Overseas (HMSO), 1973. 

7 E. Harmond, 'London to Durham: A Study of the 
Transfer of the Post Office Savings Certificate 
Division.' Durham: University of Durham, 1968. 

8 G.N. Yannopoulos, The Local Impact of Decen
tralized Offices. London: Location of Offices 
Bureau, Research Paper no. 7, 1973, p. 36. 

9 Y annopoulos, op. cit., p. 72. 
10 Peter Cowan and others, The Office: A facet of 

Urban Growth. London: Heinemann, 1969, p. 65. 
As cited in Yannapoulos, op. cit., p. 65. 

11 See J. Toby, 'Regional Development and Govern
ment Office Relocation in the Netherlands,' Pro
ceedings of the Conference on Government Office 
Policies. Dublin: Foras Forbartha, 1973. 

12 Jean Gottmann has commented on the preference 
of large bureaucratic organizations for immediate 
adjacency to one another and for multiple oppor
tunities for face to face interaction. Traditional 
urban core office locations offer these opportuni
ties. See Jean Gottmann, 'Urban Centrality and 
the Interweaving of Quaternary Activities,' 
Ekistics, vol. 29, May 1970, pp. 322-331. 
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Spatial Urban Simulation Models* 

Richard Arnott 

In the last decade considerable progress has 
been made in the development of a new 
branch of theoretical urban economics, 
known alternatively as the new urban 
economics or residential location theory, 
which builds on the seminal work of Alonso, 
Location and Land Use. 1 The aim of this 
article is to provide an introduction to this 
class of spatial urban models, and to illus
trate their application to the examination of 
government policies which affect urban 
land use.2 
Models cannot be expected to capture all 
features of reality; any model that managed 
to do so would have to be as complex as the 
world itself. Simplification is necessary. 
What should be included in a model and 
what should be omitted depends crucially 
on the problem under consideration. The 
models presented in this article are designed 
to assess the long-run effects of large-scale 
policy changes on land use and housing, 
and to predict, on the basis of these effects, 
who is hurt and who is helped by the policy 
changes. Most existing urban simulation 
models which treat land use are deficient in 
an economist's eyes since they ignore the 
allocative role of prices. Policy changes 
alter prices in predictable ways, and price 
changes alter firm and household behavior 
in predictable ways. A model which ignores 
these relationships is likely to come up with 
results that are both incorrect and incon
sistent. 

*I would like to thank John Hartwick and James 
MacKinnon, along with several referees, for pro
viding useful comments on earlier drafts. The 
opinions expressed are my own, and are not neces
sarily shared by the aforementioned. 
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In the first section of the article, there is a 
brief introduction to the economics of land 
use and residential location theory. In the 
second, two illustrative simulation models 
that have been constructed on the basis of 
residential location theory, and the algo
rithm used to solve them on the computer, 
are presented and discussed. Finally, a 
critique of this class of models is given in 
section three. 

The Economics of Land Use3 

Two of the best-known classical theories of 
land rent and land use are due to Ricardo 
and von Thunen. The former emphasizes 
differential land fertility, or more generally, 
differential resource endowments as the 
prime determinant of land use; the latter 
emphasizes differential accessibility to some 
location or set of locations. Much of modern 
location theory is a generalization of the 
von Thunen theory, and differs from con
ventional neoclassical economic models in 
its treatment of space and transportation 
costs. Modern location theory has develop
ed along two quite distinct lines, firm 
location theory and residential location 
theory. Firm location theory solves for the 
equilibrium spatial distribution of firms, 
given a fixed pattern of household location. 
Residential location theory solves for the 
equilibrium spatial distribution of house
holds, firm locations assumed fixed. The big 
unsolved problem in location theory is how 
to merge these two separate branches so as 
to capture the spatial interaction of firms 
and households. 
Residential location theory is now discus
sed. It is assumed for the moment, to 
simplify discussion, that all households are 
identical in income and tastes. Only house-



holds use land, and they use it for housing. 
A household decides how large a lot to 
purchase and the location of the lot. The 
only characteristic differentiating locations 
is distance from the central business 
district, since it is assumed that all land is 
of the same quality, and that the only travel 
households undertake is to commute to the 
city center every day. It is further assumed 
that all non-residential urban activity takes 
place at the city center, and that households 
are concerned about the cost of commuting. 
All markets are competitive. What deter
mines land rents in such a world? In compe
titive equilibrium, identical households 
must be equally satisfied at all locations. If 
this were not the case, all households would 
want to live at the preferred locations. 
Rents at these locations would be bid up 
until these locations were no longer 
preferred. If a household lives further away 
from the city center, its commuting or 
transportation costs are higher. For a 
household to be indifferent between living 
at a central and at a more distant location, 
land rents must be lower at the more 
distant location. A bid-rent curve is defined 
to be a locus of land rents, as a function of 
location, having the property that, with 
these rents, a household is indifferent as to 
where it lives. A bid-rent curve is plotted in 
Figure 1, where xis distance from the city 
center, the index of location, and b(x) the 
bid-rent at location x. The household is 
indifferent between living at x0 and paying 
b(x0 ) rent per acre of land, and at x1 and 
paying higher transportation costs but 
lower land rent b(x1). 
Since households are identical, they all have 
the same bid-rent curves. There are an 
infinite number of such curves, each 
corresponding to a different level of satis
faction. Higher bid-rent curves correspond 
to lower levels of satisfaction, since higher 
rents have to be paid at each location. The 
equilibrium bid-rent curve, which is the 
same for all households, has the property 
that the overall demand for land equals the 
overall supply. Higher bid-rent curves 
correspond to an excess supply of land; 
lower bid-rent curves to an excess demand. 
If there is more than one group of house-

Figure I 
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where bis the bid-rent per unit of land; xis 
the distance from the city center 

holds, each group has an equilibrium bid
rent curve for which the overall supply of 
land equals the overall demand. Land at a 
particular location goes to that group which 
bids the most for it. The rent gradient, 
which gives market rent as a function of 
location, is the upper envelope of the 
various groups' equilibrium bid-rent curves. 
By solving for the equilibrium bid-rent 
curves for a base case, and for a case 
identical to the base case, except that the 
income of one group is higher than before, 
one can establish the effect of an increase in 
the income of that group on the equilibrium 
locations and utilities of different groups. 
One can perform many such comparative 
statics exercises. It is evident that the 
determination of the effects of some govern
ment policies is such a comparative statics 
exercise, albeit, in many cases, a very 
complex one. 
Alonso laid the groundwork for this theory. 
Solow and Mills modified Alonso's theory 
in such a way as to make mathematical 
analysis much easier. 4 Since then a consid
erable amount of research effort has gone 
into developing this class of models. It will 
be useful to review this development. 
In the simplest of residential location 
theory models, there is a fixed number of 
households, identical in income and tastes, 
which consume only two classes of goods, 
land and other goods. They spend a 
constant proportion of their income on each 
good. They can choose both lot size and 
location. Transportation costs are directly 
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proportional to distance from the city 
center, and there is no congestion. All land 
is homogeneous and is used for residential 
purposes. There is no government, and so 
no taxes or public services. No land is used 
for transportation, and there is no pollution, 
no housing, and only the one node of 
economic activity. 
Given the current state of the art, many 
realistic complications assumed away in 
this simple model can now be treated. One 
can have as many groups of households as 
one wants, where different groups have 
different incomes and/or tastes.5 Transpor
tation can be modelled so that it uses land, 
involves a choice between modes, and is 
characterized by congestion. 6 Government 
services and taxes have been treated,7 as 
have pollution,8 zoning,9 and multiple land 
uses.10 Housing11 and multiple nodes of 
economic activity12 have also been model
led, although not completely satisfactorily. 
The two main deficiencies with the theory 
as it now stands are that it is static and one
dimensional. One may interpret the equili
brium in these models either as assuming 
instantaneous adjustment of housing and 
land use, or else as characterizing a long
run, stationary state. In either interpreta
tion, the equilibrium solved for leaves a lot 
to be desired. Land use and housing adapt 
slowly to changes in government policy. 
Thus, one is usually more interested in the 
path of adjustment of the urban economy 
over time in response to a government 
policy change than in the final equilibrium 
reached. The long-run equilibrium is never
theless informative since it suggests the 
direction of the effects induced by the policy 
change. The principal difficulty in making 
the theory dynamic is the satisfactory 
modelling of housing, taking into account 
its durability. One has, for instance, to 
consider when vacant land will be develop
ed, how tall a structure will be built on the 
land and of what quality, whether the 
structure will be rental- or owner-occupied, 
when the structure will be demolished and a 
new structure constructed on the site, and 
how all of these are influenced by residents' 
perceptions of the future. While no one has 
yet developed a completely satisfactory 
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dynamic spatial urban model, progress is 
being made on this front. 13 

That the city is one-dimensional means that 
locations can be indexed by a single vari
able, not that the city uses no land. The 
single variable in the above models is 
distance from the city center. For many 
purposes, one does not sacrifice much by 
assuming that the city is one-dimensional in 
this sense. However, it does preclude a 
completely satisfactory treatment of trans
portation. Essentially no progress has been 
made in making the city two-dimensional in 
this class of models. 
This completes the brief survey of residen
tial location theory. The guiding principle of 
the theory is that, as in most markets, price 
serves as a rationing device, allocating land 
to that use which bids the most for it, and 
adjusts so that the overall supply of land 
equals the overall demand. By applying 
standard economic principles, one can 
predict the change in the pattern of land use 
that occurs from a host of policy changes. 
In the next section, two simple urban simu
lation models are presented. As will be evi
dent, the models are not as complex as the 
current state of the art permits, and cer
tainly not as complex as one would want in 
actual policy applications. The purpose of 
presenting them is to demonstrate more 
concretely how this class of models can be 
used to predict the effects of government 
policy on land use. 

Illustrative Simulation Models 

The simulation models to be presented were 
developed by James MacKinnon and the 
author. 14 Similar models have been con
structed and solved by numerical methods 
by MacKinnon, Muth, and a team at the 
Urban Institute, Washington, D.C.15 The 
simplicity of these models should not be 
judged severely since their purpose is 
didactic. It is hoped that the reader will 
consider what modifications to these simple 
models would be necessary before they were 
suitable for analyzing specific policy issues. 
The first of the models deals with some 
effects of the property tax; the second, with 
the economic effects of transportation 
changes. 



l Property tax simulation 16 

The first simulation model focusses on the 
efficiency of the residential property tax 
and the effects of the tax in the long run on 
average housing and land prices. The first 
issue is how the property tax should be 
modelled. Recent work by Orr, Mieszkow
ski, and others 17 suggests that it is useful 
to separate the system of municipal pro
perty taxes into two components, that part 
of the property tax which is uniform over 
cities, and that part of the tax which varies 
over cities. The first component can be 
termed the general effect of the property 
tax, the second component the differential 
excise effect. Only the general effect of the 
tax is considered here. In recent debates 
over the incidence of the property tax, 
many have argued that the property tax is 
sufficiently broad-based so that it should be 
treated as a general tax on capital. 18 Here 
the focus is more narrowly on the residen
tial property tax which is treated as a 
unifo:rm tax on housing rent. 

As was mentioned in the introduction, the 
features of a model to be drawn sketchily 
and the features to be drawn in fine detail 
depend on the question under considera
tion. It was hypothesized in constructing 
this model that the effects of the property 
tax under investigation are unlikely to be 
sensitive to the distribution of households 
by income and tastes, but are likely to be 
sensitive to the nature of the housing 
technology. As a result, only one group is 
considered. 
The description of this economy is usefully 
separated into six components: the popula
tion, the resources available, the production 
technology, housing, transportation, and 
the government sector. Parameters were 
chosen to accord roughly with present-day 
metropolitan Toronto. 
There are 1,000,000 city households which 
are identical in income and taste. The popu
lation of the city is assumed to be unaffec
ted by changes in the property tax rate. 
This is reasonable since the experiment 
being performed is a change in the property 
tax rate in all cities simultaneously. Tastes 
are such that each household spends 30% of 

its income net of income tax and transpor
tation costs on housing, and the remaining 
70% on other goods. Housing is measured 
by the floor area of the structure. Thus, 
households have no taste for land per se. 

There are two resources, land and labor. 
Each household provides one unit of labor. 
The city is circular in shape. The proportion 
of land in residential use at each location 
(distance from the city center) is predeter
mined, and increases with distance from the 
city center. 
Labor is the only input into production. 
Production exhibits constant returns to 
scale, so that under competition each 
resident receives the average product of 
labor which is assumed to be $10,000 per 
year after income taxes. Three goods are 
produced; structures, other goods, and 
transportation services. 
Housing is produced using structures and 
land. The annual amortized construction 
costs of 1,000 square feet of floor space of 
standard quality in a building of floor-area 
ratio u is $1100 + $345u. Housing is 
constructed at the profit-maximizing floor
area ratio (which is termed structural 
density) which can be shown to be propor
tional to land rents. Thus, higher buildings 
are constructed at locations where land 
rents are higher. 
Every household must live at a single 
location. Each day the principal wage
earner must journey to the city center to 
work and to shop. Transportation costs per 
mile-year are $150, so that a household 
living five miles from the city center, for 
instance, must pay $750 in transportation 
costs per year. The amount of land in road 
use is fixed, and there is no congestion in 
transportation. Note that in this treatment 
of transportation, all transportation costs 
are treated as out-of-pocket costs, whereas, 
in fact, the time costs of travel are also 
important. The boundary of residential 
settlement occurs where the land rent in 
residential use equals the land rent in agri
cultural use which is $750 per acre-year. 

The government collects taxes and land 
rents and provides public services. Since 
the aim of this simulation model is to inves-
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tigate the effects of the property tax by 
itself, and not the combined effects of the 
property tax and public expenditures 
financed by the tax, it is assumed that the 
level of public services remains the same as 
the property tax rate is varied. 

The model is unrealistic in a number of 
respects. For instance, households are not 
identical in tastes and incomes, nor does 
everyone work in the center of the city. 
Also, differences in land rents between loca
tions are due to many factors other than 
differences in commuting costs, for instance 
neighborhood quality and topography. 
Despite these and many other unrealistic 
features, the model is probably a good one 
for the purpose of investigating, to a first
order of approximation, those effects of the 
property tax under consideration. 
Before proceeding with the description of 
the long-run equilibrium, it will be useful to 
describe the solution algorithm employed. 

The technique for solving the model on the 
computer is rather complex. As is often the 
case with solution algorithms the most 
straightforward solution technique is inef
ficient. The actual algorithm used is 
described in MacKinnon.19 It is one of a 
general class of algorithms developed by 
Kuhn and Scarf. 20 The efficiency of the 
algorithm is indicated by the low cost, 
thirty cents, of solving this model on the 
Queen's University Burroughs 6700. The 
algorithm proceeds more or less as follows. 
An initial value for the land rent at the city 
center is assumed. Corresponding to this 
land rent, there is a unique rent and struc
tural density gradient satisfying the condi
tions that (1) households must be indif
ferent between living at all locations, 
(2) builders build at profit-maximizing 
structural densities, and (3) builders make 
zero profits in long-run equilibrium. A city 
is 'constructed' with this rent and struc
tural density gradient. Households are 
gradually added to the city. The first house
holds are 'instructed' to live near the center 
of the city but are allowed to buy as much 
housing as they want at the quoted rent. 
Later households occupy the housing 
further out, and so on. The process is 
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continued until that location is reached 
where the rent on urban land equals the 
opportunity rent on land in agricultural use. 
Beyond this location, land is used for agri
culture, since farmers bid more for the land 
than households. If there are some house
holds left over who can find no housing, 
there is an excess demand for housing. The 
assumed land rent at the city center was too 
low. Another experiment is performed with 
a higher land rent. If, on the other hand, all 
households are housed, and there is some 
housing left over, there is an excess supply 
of housing. The assumed land rent at the 
city center was too high. Another experi
ment is performed with a lower land rent. 
This process continues until the equilibrium 
land rent at the city center is found for 
which all households are housed, and for 
which no housing is left over. The equili
brium rent and structural density gradients 
are then obtained straightforwardly. 
It will be useful to demonstrate how this 
algorithm works in more detail. Suppose 
that the initial value of land rent at the city 
center is taken to be $30,000 per acre-year. 
The builder at the city center now considers 
what building height will maximize his 
profits. He will build to the height at which 
the marginal revenue obtained from adding 
an additional storey equals the marginal 
cost of adding that storey. In the long run 
under competition, builders make zero 
profits in equilibrium. These two conditions 
can be shown to imply that the profit
maximizing structural density at the city 
center is approximately 1.41, and that the 
housing rent at the city center consistent 
with zero profits is approximately $2,070 
annually per 1,000 square feet of floor 
space. By assumption the households at the 
city center spend $3,000 on housing, and 
$7,000 on other goods per year. Thus, each 
resident at the city center consumes 
approximately 1,450 square feet of housing. 
Since the quantity of housing and other 
goods consumed by households at the city 
center is now known, so too is the utility of 
these households. Since the economy is 
competitive, and since city households have 
the same tastes and income, they must all 
have the same utility in equilibrium. 
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Now consider households at any other 
location. Transportation costs to that loca
tion are known, and hence income net of 
income tax and transportation costs. Since 
households spend 70% of their income net of 
income tax and transportation costs on 
other goods, and 30% on housing, the 
expenditure on other goods, and so on 
housing at this location can be readily 
determined. Since the price of other goods is 
known, the quantity of other goods con
sumed at this location by a household may 
be ascertained. And since the utility of 
households at this location is known, the 
quantity of housing consumed can also be 
determined. Knowing both the expenditure 
on housing and the quantity of housing 
consumed by a household, it is a straight
forward matter to solve for the rent on 
housing at this location. One can work 
backwards from the rent on housing, taking 
account of the builder's decision, to 
determine the structural density and land 
rent compatible with equilibrium at this 
location. 
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In the algorithm, the city is divided into a 
number of concentric rings, each, say, one
quarter of a mile wide. For each of these 
rings, one knows the total floor area in the 
ring, from the structural density in that 
ring times the land in that ring in residen
tial use, and also floor area per household. 
Thus, the number of households in each 
ring can be ascertained. One can determine 
the number of rings in urban use from the 
condition that, in the boundary ring, the 
rent on land in urban use must equal the 
opportunity rent on land in agricultural use. 
Thus, the total number of households 
housed in the city can be ascertained. If 
some housing is left unoccupied, or some 
households are not housed, a new land rent 
at the city center is tried. 
The subtle part of the algorithm lies in 
determining what new land rent to experi
ment with, when the previous land rent 
employed at the city center was not the 
equilibrium land rent. 
The long-run equilibrium is now considered. 
In Figures 2 and 3 the rent and structural 
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Figure 3 
Land rent per acre-year 
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density gradients are plotted before (sub
script 0) and after ( subscript 1) the intro
duction of the property tax at a rate of 25% 
of housing rent. 
The introduction of the property tax lowers 
land rents and structural densities at every 
location, and causes the settled area of the 
city to shrink. This is what one would 
expect since both the substitution and 
income effects operate to reduce the 
demand for housing. 

The fi',odel was designed to investigate the 
incidence and efficiency of the property tax 
in the long run. The incidence on the tenant 
is measured by the increase in housing rent 
inclusive of the tax on housing. If housing 
rent cum tax increased by 25% for instance, 
as a result of the 25% property tax, the 
incidence falls fully on the tenant. In fact, it 
was found that, in the long run, housing 
rent gross of tax rose approximately 22.5%, 
indicating that the incidence falls approxi
mately 90% on the tenant. This, in turn, 
implies that housing rent net of tax is 
affected only slightly as a result of a 
property tax. Given the way the property 
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Distance from the city center in miles 

tax has been modelled, an ad valorem 
housing subsidy is equivalent to a negative 
property tax. Thus, the above result implies 
that, in the long run, housing rents net of 
such a housing subsidy increase only 
slightly as a result of the subsidy. These 
results are quite similar to those that would 
be obtained using the classical, textbook 
approach to the property tax in which the 
tenant bears that part of the tax which falls 
on structures while the landlord bears that 
part which falls on land. 21 

The excess burden of the property tax is 
measured as the extra amount of revenue 
that could have been raised using the most 
efficient tax instead of the property tax, 
keeping households as well off as they were 
after the imposition of the property tax. 
The efficiency of the property tax may be 
measured as the ratio of the excess burden 
to the actual revenue collected. Lower 
values of this ratio imply that the tax is 
more efficient. The efficiency of the proper
ty tax, by this measure, was about 15%, 
implying that the government could have 
raised 15% more revenue, keeping house-



holds just as well off, if it had used the most 
efficient tax rather than the property tax. 
The revenue raised with the efficient tax 
was found by varying the efficient tax rate 
until the utility level achieved by city 
residents was the same as after the imposi
tion of the 25% property tax. 

2 Transportation changes simulation22 

The second simulation model focusses on 
the effects of transportation changes, such 
as changes in fares and the widening of 
roads, on the physical characteristics of the 
city, and also on the aggregate benefits and 
the distribution of benefits, by income 
class, of these changes. Since the modal 
switching induced by such changes is likely 
to be significant, and since distributional 
effects are considered, this model differs 
from the previous one in treating more than 
one group of households which differ in 
income and tastes, and treating several 
travel modes. In other respects, it is quite 
similar. 

There are two groups of households, 
600,000 with incomes of $10,000 per year 
(the 'poor) which spend 30% of their 
incomes net of transportation costs on 
housing, and 400,000 with incomes of 
$17,000 per year ( the 'rich') which spend 
25% of their net incomes on housing. The 
treatment of housing is somewhat more 
complicated than in the previous example, 
since households derive utility from land as 
well as floor space. 23 Agricultural land rent 
is again $750 per acre-year, and the 
property tax rate 25% of housing rent. 
There are four transportation modes, 
walking, public transportation (a combina
tion of bus, subway, and walking), inex
pensive car, and expensive car. For each of 
these modes and for each income group 
estimates were undertaken of the money 
cost and time required to travel from each 
location to the city center. On the basis of 
travel time and the money costs of travel, 
the household decides which mode is pre
ferred. Note that travel time is treated 
explicitly, not as in the last model implicitly 
as an out-of-pocket cost. 

The algorithm to solve this model is some-

what different. The equilibrium levels of 
utility of the two groups are varied on each 
iteration, rather than land rent. When each 
,group chooses its preferred mode at every 
location, one can solve for the rent that 
households of each group would have to pay 
at each location to give them the specified 
levels of utility. A location is settled by that 
group which bids the higher rent. The levels 
of utility of the two groups are varied until 
there is no housing left over, and all house
holds in each group are housed. 
Some of the characteristics of the base solu
tion are shown in Figure 4. 
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Near the center of the city, the poor walk to 
work. Between about half a mile and eight 
miles from the city center, the poor take the 
bus to work. The rich live further out. Those 
rich living between eight and twelve and a 
half miles from the center drive inexpensive 
cars, while those near the boundary of the 
city drive expensive cars. ' 
A variety of transportation changes were 
simulated. Only one is discussed here, an 
increase in the speed of automobile trans
portation in rush hour from an average of 
twenty miles an hour to an average of thirty 
miles an hour. Such a change would require 
major modifications of the automobile 
transportation network and be very costly. 
The city that results from this simulated 
transportation improvement is shown in 
Figure 5. 
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Figure 5 
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After the transportation improvement, the 
rich all use inexpensive cars. The poor still 
walk or use public transportation. As a 
result, one would expect the rich to benefit 
more from this transportation improvement 
than the poor. This is indeed the case. 
Benefits are measured as the amount of 
money which, given to a household in the 
absence of the transportation improvement, 
would have made it as well off as the trans
portation improvement did. Ignoring the 
costs of the transportation improvement, 
the annual income equivalent benefit from 
the increase in automobile speed was $254 
per household for the rich, and $32 per 
household for the poor. The reason the poor 
benefited was that the city expanded, as a 
result of which land rents in the part of the 
city occupied by them fell, allowing them to 
purchase more housing. 
When the costs of the transportation 
improvement are considered, it is likely that 
the poor stand to lose from this transporta
tion improvement and the rich to gain. 
Thus, one would predict on the basis of this 
admittedly simple analysis that the central 
city poor would oppose the expansion of 
inner city highways while the suburban rich 
would support such expansion. 
Up until fairly recently traffic engineers and 
transportation economists argued that the 
change in aggregate urban land rents 
induced by a transportation improvement 
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provided an accurate measure of the bene
fits of the improvement. This argument has 
been shown to be incorrect. There is no 
simple relationship between the change in 
aggregate urban land rents induced by a 
transportation improvement and the dollar 
benefits from the transportation improve
ment. In this model, aggregate urban land 
rents in the city actually fell as a result of 
the transportation improvement . 
The overall annual benefits from the 
increase in car speed during rush hour were 
$102 million. Thus, with a discount rate of 
10%, this transportation improvement is 
justified if the costs of the improvement are 
less than $1.02 billion.24 

It should be emphasized that the above 
illustrative models were not intended to be 
particularly realistic. Rather their purpose 
was to demonstrate the kinds of questions 
that can be addressed using this class of 
simulation model. Considerably more realis
tic models can be constructed and solved at 
reasonable cost. 
Other issues that have been addressed 
using this class of urban simulation models 
include measurement of the costs of height 
restrictions, the appropriate valuation of 
land for the purpose of cost-benefit analysis 
in the presence of distortions such as 
unpriced traffic congestion, and the mea
surement of the benefits from the imposi
tion of congestion tolls. 25 

A Critique of the Approach 

This section is divided into three sub-sec
tions. In the first, there is a discussion of 
the priorities that should be accorded 
research in the development of these 
models. The second sub-section treats data 
requirements. In the third, the more diffi
cult issue is addressed of weighing the 
strengths and weaknesses of the simulation 
approach described in this article. 

1 Priorities 

The costs of solving the models described 
on the computer were so small that one may 
justifiably be optimistic that considerably 
more complex and realistic models can be 
solved at reasonable cost. As has been 



stated, which features of the city should 
be modelled in detail depends on the issue 
being considered. Thus, one cannot give a 
definite ordering of research priorities. 
However, it will be worthwhile to indicate 
which extensions are easy and which are 
not. Also, since the principal deficiency of 
these models as they now stand is that they 
solve for a static long-run equilibrium, it 
will be useful to consider some of the 
problems in making them dynamic. 
Extensions of four features of the models 
are treated: the description of households, 
of transportation, of firms, and of the 
housing technology. 
To date this class of simulation models has 
treated no more than two income-taste 
groups. However, there are no conceptual 
problems in extending the model to treat 
any number of groups. Computing costs, 
however, go up as between the square and 
the cube of the number of groups. The 
optimal number of groups to treat will 
therefore depend on the accuracy desired. 
One may incorporate as many different 
transportation modes as desired. Flow 
congestion has been successfully introduced 
into this class of models when there is only 
one mode of transportation.26 The treat
ment of flow congestion in more than one 
mode, when there is congestion interaction 
between modes, will probably be expensive, 
since a less efficient solution algorithm will, 
it appears, be needed. A considerable 
amount of research will have to be under
taken before the treatment of transporta
tion is really satisfactory. As was indicated 
before, little progress has been made in 
making the city two-dimensional, which is 
necessary for an adequate modelling of a 
transportation network. Also, our know
ledge of the dynamics of traffic flow and 
congestion is scant. 
The models described in the article are 
based on residential location theory which 
takes the location of firms as fixed. No 
progress has been made in treating the loca
tional interaction of firms and households, 
nor are there grounds for optimism that 
considerable progress will be made in the 
near future. Thus, this approach would not 
have been able to predict the suburbani-

zation of firms after World War II, for 
instance. This is certainly one of the 
principal deficiencies of the approach. 
As was stated earlier, the main problem in 
making the model dynamic so as to permit 
short-run analysis is the modelling of the 
housing sector, treating the durability of 
housing. Several groups of researchers are 
working on this problem, and considerable 
progress has been made.27 It is now safe to 
say that most of the theoretical building 
blocks have been constructed. One major 
problem now is how to incorporate the 
theory developed into a simulation model in 
such a way that it can be solved at reason
able cost. The other major problem is 
empirical. In long-run equilibrium, the 
implicit assumption of perfect foresight, 
that people know what tomorrow will bring, 
is internally consistent, since tomorrow will 
be the same as today, in the same way that 
today is the same as yesterday. In the 
shortrun, in a world of uncertainty, one has 
to address the question of expectations 
formation; that is, in what way does the 
past behavior of the urban economy affect 
people's expectations about the future? 
This is important since consumers' housing 
decisions, and builders' construction deci
sions will depend on their perceptions of the 
future. No work, to our knowledge, has been 
done on this important empirical issue. 
In sum, the most important research 
problems are probably the refinement of 
short-run dynamic models of the housing 
market, the treatment of the locational 
interaction of firms and households, the 
appropriate modelling of the dynamics of 
urban traffic flow and congestion, and the 
empirical analysis of expectations forma
tion in the urban economy. 

2 Data requirements 

Since this class of simulation models is in a 
relatively early stage of development, 
attention has been focussed on technique 
and methodology, rather than on applica
tion to actual policy issues. Little consider
ation has therefore been given to data 
requirements. However, before this class of 
models can be applied responsibly in actual 
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policy analysis, a fairly considerable amount 
of data collection and analysis will be neces
sary. 
The most important point is that this class 
of simulation models works with aggregate 
data, rather than directly with individual 
household records. Of course, the aggregate 
data have to be obtained from some micro
data base. The advantage of this is that 
runs are considerably less expensive than in 
the microsimulation approach, typical of 
many simulation models, in which the 
computer has to move each economic unit 
separately from one period to the next. The 
disadvantage is that there is some informa
tion loss from aggregation. 

In simple models using the approach 
outlined in this article very few data are 
required. For instance, in the first model 
discussed only eleven parameters and five 
functional forms were used: income (1 para
meter), the function describing tastes (1 
functional form and 2 parameters), popula
tion ( 1 parameter), the housing production 
function (2 parameters and 1 functional 
form), the transportation cost function ( 1 
parameter and 1 functional form), the 
property tax rate (1 parameter), and the 
functions describing land availability and 
land use ( 3 parameters and 2 functional 
forms). 
More complex models will require many 
more parameters and functional forms, of 
course. The determination of some of these 
will require either original data collection, 
or a very rich urban data bank. There is no 
way around the fact that these simulation 
models are only as good as the quality of 
the data that are used in estimating the 
relevant parameters and functions. 

3 Strengths and weaknesses 

The strengths of the class of models 
discussed in this article are its flexibility, 
and its internal rationality and consis
tency. 
The flexibility stems from being able to 
construct models of varying degrees of 
complexity and realism. This characteristic 
broadens the applicability of this class of 
models, and also facilitates model develop-
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ment. 
In deciding on an appropriate model to 
address a specific issue, one should consider 
the size of the model that can be justified, 
given the application. Microsimulation 
models usually have to be very large, and 
are therefore most appropriate for long
range planning. A further disadvantage 
with microsimulation models is that, since 
run costs are so high, relatively few policy 
options can be considered. The class of 
models described in this article, however, 
can be large or small, and is therefore 
useful both for detailed, long-range plan
ning and for the more immediate and 
hurried analysis typical of most practical 
planning. Their flexibility also facilitates 
policy evaluation. Suppose, for instance, 
that one had to choose between twenty 
different policy options. On the basis of a 
simple simulation model, sixteen perhaps 
could be summarily rejected; the remaining 
four could then be investigated using a 
more detailed model. Thus, flexibility 
results in an efficient use of research funds. 
While intuition is often a good guide as to 
what features of an economy are particu
larly relevant in determining the effects of a 
certain policy, it is not infallible. Thus, 
some degree of experimentation is desirable 
in determining the model structure. This is 
very difficult with microsimulation where, 
typically, a large infrastructure has to be 
developed, based largely on intuition or a 
priori reasoning, before the model can be 
tested. And if the model does not test well, 
modifications are both very expensive and 
time-consuming. The class of models dis
cussed in this article, however, are well 
suited to model development. A variety of 
simple models with different structures can 
be built. Based on the tracking ability of 
these models, one can gauge reasonably 
accurately which are good assumptions and 
which are not, and gradually build up a 
realistic model on the basis of this acquired 
knowledge. 
A long-range planning group is likely to 
discount these advantages of flexibility, 
and be more concerned with the predictive 
power of the final, large-scale model. To 
decide between two alternative modelling 



approaches, such a group might usefully 
employ tracking. For example, one could 
construct simple 1965 models of several 
cities using the two different approaches, 
then introduce the exogenous changes 
which occurred between 1965 and 1975, and 
see which yields a more accurate description 
of the actual 1975 city. There are difficulties 
with this procedure, however. First, it may 
be that a simplified model using approach A 
gives poorer results than a simplified model 
using approach B, yet a more complex 
model using approach A gives better results 
than a complex model using approach B. 
Secondly, the construction of even simple 
models using the two approaches may 
require a considerable research effort. This 
is particularly true if one of the approaches 
is microsimulation. In light of these diffi
culties of model selection, a strong case can 
be made for choosing that approach which 
rests on the stronger theoretical founda
tions. One of the strengths of the modelling 
approach described in this article is that it 
is solidly rooted in economic theory. An 
advantage of this is that an understandable 
model greatly facilitates model develop
ment. If it is found that a model is not 
tracking correctly, it is far easier to 
pinpoint the source of the trouble if one 
understands the workings of the model. 
Furthermore, working with models that are 
rational and internally consistent improves 
one's intuition, and indicates theoretical 
problems that have not been adequately 
treated. 
There are several drawbacks to the imme
diate application of the technique described 
inthe article. The first is simply its novelty. 
The models will have to be experimented 
with fairly extensively before the appro
priate modelling assumptions for address
ing specific issues are ascertained, and a 
fairly considerable amount of development 
will have to be undertaken before they are 
sufficiently realistic for policy purposes. 
Most of the theoretical deficiencies of these 
models, as they now stand, have been dis
cussed. Another drawback is the fairly high 
degree of technical knowledge of both 
economics and computational algorithms 
required to modify existing models effic-

iently and intelligently. It is a simple 
matter to take a model constructed for one 
city to address a specific problem, modify 
the parameter values and functions so as to 
describe another city, and use the adjusted 
model to address the same problem in the 
other city. However, it will not be easy for 
those who are unfamiliar with either urban 
economics or computational techniques to 
modify these models sensibly to address a 
new problem. A further problem, which is 
characteristic of model-building in general, 
is that they are fairly easily abused. If a user 
is not careful and responsible in estimating 
the parameters and functions of the model, 
and in experimenting to determine the 
model structure, the results are likely to be 
quite misleading. One way to avoid this 
difficulty is to have two teams working 
independently on the same problem. A final 
weakness is that the approach is non
statistical in nature. One cannot test 
hypotheses or place confidence intervals on 
the results obtained. 

Conclusion 

In this article, a class of urban simulation 
models designed to address the economic 
impact of large-scale policy changes on 
urban land use, and operating through 
changes in land use, has been surveyed. The 
class of urban simulation models improves 
on most previous economic models which 
have tended to be excessively simple, on 
non-economic models which ignore the 
allocative role of prices, and on microsimu
lation models which tend to be costly, 
inflexible, and hard to understand. Al
though it will be several years before the 
verdict is in, this class of models holds the 
promise of becoming an important and 
widely-used tool in policy analysis related 
to urban land use. 
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Impact and Readjustment: A Study of the 
Effect of Land Use Conversion on an 
Established Central Business District 

Jack C. Stabler and Peter Kau/back 

Introduction 

In July, 1970, a large shopping and office 
complex, Midtown Plaza, opened in Saska• 
toon. The Plaza is located approximately 
two blocks from the geographical center of 
the city on a parcel of land formerly occu
pied by a railroad yard. Since the removal of 
centrally located railroad yards is being 
contemplated in other Canadian cities, the 
effects of this conversion on Saskatoon's 
Central Business District (CBD) are of 
interest. 

The Importance of the Central Business 
District 

The Central Business District is the func• 
tional core of the urban center. In the 
context of the city, the CBD represents the 
retail heart; it normally includes the 
financial district and is often the hub of the 
city's transportation and transit systems. 
In short, this area is the nucleus of man's 
economic activity in an urban setting. 

The Study 

The purpose of this study is to document 
the impact that the removal of the rail 
yards and the development of Midtown 
Plaza has had upon the CBD of Saskatoon. 1 

Prior to 1970, Saskatoon's CBD was well 
established with a distinct structure. 2 The 
size, type, and location of the new develop· 
ment altered the existing spatial arrange
ment and initiated a period of disruption 
and subsequent readjustment within the 
CBD. 

Methodology 

In their pioneering studies of the CBD, 
Murphy, Vance, and Epstein employ sever· 
al operationally useful concepts.3 Land 

value assessment and land use are their 
major indicators not only in delimitation of 
the CBD, but also in defining the internal 
structure.4 They define the center of the 
CBD as the area or intersection with the 
highest land value, usually the tallest build
ings, the most intensive land use, and the 
greatest volume of pedestrian traffic. 5 

Since the focus of activity is typically asso• 
dated with the highest land values, we have 
assumed for the purpose of this study that a 
change which leads to a shift in peak values 
can be identified as a change in the CBD's 
focal point. Land use changes and changes 
in pedestrian traffic flows can be expected 
to accompany such a shift. 
The following methodology was employed 
for this study. To determine land values 
the City of Saskatoon assessment figure~ 
for foot frontage were used. These figures 
attempt to approximate 60 percent. of fair 
market value at the time of assessment. The 
1968 land value figures, prior to the con
struction of Midtown Plaza, are compared 
with those for 1971, after completion of the 
Plaza, in order to determine the changes, if 
any, during that period. Pedestrian traffic 
counts provided by the city were also 
utilized. These counts were made in June 
and July of both 1970 and 1971, approxi
mately one month prior to the opening of 
the Plaza and one year after, respectively. 
Detailed land use maps compiled by the 
City's planning department were used to 
identify changes in land use. For informa· 
tion such as specific establishment types, 
Henderson's Directories were consulted. 

CBD Structure in 1968 

In 1968, the area of highest assessment in 
the central core area of Saskatoon (see 
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Figure 1) was roughly triangular in shape. 
The three poles were the intersections of, 
(1) 2nd Avenue and 23rd Street, (2) 2nd 
Avenue and 21st Street and (3) 3rd Avenue 
and 21st Street. The specific location with 
the highest value was (2), the northwest 
corner of the intersection of 2nd A venue 
and 21st Street. The predominance of high 
land values along 2nd A venue, and on the 
intersecting streets, but decreasing with 
distance from 2nd A venue, suggests that 
this particular intersection was the center of 
the CBD at that time. The historic stability 
of the land value figures for this area distin
guish it as having been the established hub 
of the CBD for at least a decade. This period 
of stability was sufficiently long that the 
land uses and economic activities asso
ciated with this location had become well 
established. All of the CBD itself was 
relatively stable as new activity was locat
ing in the suburbs during the 1960s. An 
unpublished paper, prepared for the City in 
1968 indicates that in 1958 the CBD con
tained 78.5 percent of total retail floor space 
in the City and that, through expansion in 
the suburbs, this decreased steadily to 58.3 
percent in 1967. 6 

Figure 1 
Saskatoon Central Core Area 
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The Midtown Plaza 

Midtown Plaza introduced to Saskatoon an 
entirely new retail marketing technique. 
The Plaza contains approximately 550,000 
square feet of retail space, along with 
100,000 square feet of office space located in 
a central twelve storey tower. In addition, 
there are 1,500 parking spaces provided, of 
which 750 are underground. All the retail 
outlets open onto the enclosed, climate-con
trolled pedestrian mall area of 60,000 square 
feet. In the future, some of the space pres
ently utilized for surface parking adjacent 
to the Plaza is to be developed into office 
complexes, apartment blocks, and motor 
hotels. 
The effect that Midtown Plaza has had 

upon the CBD is partially explained by its 
size and composition but there are other 
influencing factors. The site of the Plaza is 
outside that area classified in 1968 as the 
'high value triangle.' The location was 
previously occupied primarily by the Cana
dian National Railway yards which, along 
with various wholesale and warehouse 
establishments, has since relocated. The 
yards formed a barrier that limited accessi
bility to the City core from the southern and 
western sides of the City. The relocation of 
the railway yards and the construction of a 
freeway leading directly to the Plaza have 
made the entire CBD much more accessible. 

The number and variety of services pro
vided by Midtown Plaza are obviously 
significant. The three major tenants are the 
T. Eaton Company, Simpsons-Sears, and 
Dominion Food Stores. These companies 
occupy 180,000 square feet, 140,000 square 
feet, and 34,000 square feet respectively and 
account for 64 percent of the total retail 
space. Of these three companies only one, 
Eaton's, was previously occupying retail 
floor space in the downtown area. Of the 
other stores in the Plaza, 33 percent are 
clothing or shoe shops and an additional 13 
percent deal in closely associated items 
such as jewelry, furs, and textiles. These 
figures lend support to the observation that 
'shopping goods outlets catering to women 
are the bellwether retail types of the 
CBD.'7 



Apart from its range of retail outlets, the 
Plaza's attractiveness is further increased 
by its ability to provide the consumer with 
the majority of services previously scatter
ed throughout the CBD. Banks, finance 
companies, real estate offices, accountants, 
doctors, dentists, travel agents, restau
rants, and a post office provide some of the 
services that help attract people who may, 
without leaving the building, satisfy virtu
ally all their shopping and personal 
business requirements. 

The Changes 

The construction of the Plaza expanded 
retail floor space in the CBD by 32 percent 
over the 1968 figure. Further, its form and 
location noticeably altered the CBD struc
ture. One of the most relevant and obser
vable changes has been in land values. 
Figure 2 shows an isometric representation 
of assessed land values in downtown Saska
toon in 1968. Land values on 2nd Avenue 
were at this time the highest in the City. 
From the high value intersection, assessed 
values decreased more abruptly to the 
south than to the north. 
The land values on 3rd A venue reached a 
maximum on both sides of the block 
bounded by 21st and 22nd Streets and 
declined fairly rapidly on either side of this 
block. The area comprising the high value 
triangle in 1968 can be seen on the isome
tric. 

Figure 2 
Isometric of assessed land values 1968 
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Between 1960 and 1968, there were no re
evaluations of land assessments in Saska
toon's downtown area with the exception of 

the site of Midtown Plaza, the assessment 
for which was raised in 1968. However, 
during the period of readjustment following 
1968 there were numerous changes, both 
increases and decreases, most of which 
occurred in 1971. Between 1971 and the end 
of the study period, 1974, relative stability 
again prevailed and only a few minor 
changes were made to assessment values. 
The areas that experienced either increases 
or decreases in assessment values between 
1968 and 1974 are indicated on Figure 3. 

Figure 3 
Saskatoon assessment changes 1967-1974 
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Along 1st A venue, there were significant 
increases every year until, in 1971, the area 
of highest assessed value in the city was the 
site of Midtown Plaza, valued at $1,800 per 
foot frontage. This area experienced an 
increase of 286 percent in assessed value in 
three years. 
On 2nd A venue, the west side experienced 
both increases and decreases, while on the 
east side, three areas decreased in assess
ment. One of the three areas was further 
decreased in 1971 following an appeal to the 
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Court of Revision. 
Assessment values were decreased on 3rd 
A venue with the exception of areas on the 
west side immediately adjacent to the 21st 
Street intersection. 
The assessment values on 4th A venue and 
on 19th Street remained unchanged. 
On 20th, 21st, 22nd, and 23rd Streets, 
increases in value occurred in every case on 
the block immediately east of 1st Avenue. 
In the case of 21st Street, values decreased 
to the east of 2nd and 3rd A venues. In addi
tion to the original changes, two further 
reductions were made on 21st Street 
between 2nd and 3rd A venues, again 
through appeal to the Court of Revisions. 
The greatest decrease in assessment value 
occurred on the northeast side of the 3rd 
A venue and 21st Street intersection. This 
point, identified as (3) on Figure 1, had been 
one of the anchors of the high value triangle 
prior to the development of Midtown Plaza. 
An isometric representation of assessed 
values after the period of readjustment is 
provided in Figure 4. 

Figure 4 
Isometric of assessed land values 1971-1974 
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Changes in Pedestrian Volume 

There is, within the urban context, a direct 
relationship between consumer accessibility 
and land values. The location with access to 
the greatest number of potential consumers 
is, theoretically, the most attractive for 
high order retail activity. 
Pedestrian traffic counts conducted in June 
and July, 1970, just prior to the opening of 
Midtown Plaza, indicated maximum flows 
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at 21st Street and 3rd Avenue, 21st Street 
and 2nd A venue, and 23rd Street and 2nd 
Avenue. These three locations coincided 
with the anchors of the high value triangle 
at that time. Further pedestrian counts in 
June and July of the following year show a 
marked increase in pedestrian flow along 
1st Avenue between 21st and 23rd Streets 
and on 21st Street and 22nd Street between 
1st and 2nd A venues. Of the other locations 
where counts were taken, 92 percent showed 
a decrease over the previous year. A count 
taken at the site of the southeast corner of 
the old high value triangle, (3) on Figure 1, 
showed the greatest decrease-81 percent. 

Changes in Land Use 

Some activities found within the CBD are 
more dependent on a central location than 
others. Murphy and Vance developed a 
rank ordering of activities according to 
their requirement for access to the center of 
the CBD.8 Of interest here are variety and 
clothing stores which, in their ranking, 
predominate in a zone within a 100 yard 
radius of the intersection with the highest 
land value. 
A shift in the center of the CBD will logi
cally be accompanied by the movement of 
a high percentage of those activities 
requiring a position of centrality. With the 
opening of Midtown Plaza, a period of 
reorganization occurred in the area that was 
previously the center of the CBD. Between 
1968 and 1972, a total of 66 retail outlets 
moved from locations on 2nd Avenue. Of 
these 24 percent were clothing stores. Of 
those businesses moving into Midtown 
Plaza, 40 percent were in the category most 
dependent upon a central location. 

Conclusions 

Analysis of the impact of Midtown Plaza on 
the CBD of Saskatoon shows a definite shift 
in retail activity, pedestrian traffic, and 
maximum land value. The magnitude of 
this change results from the combination of 
a number of factors: the size of the Plaza, 
its easy accessibility, the convenient and 
ample parking facilities, the comfortable 
shopping environment, and its location only 
one block from the 1968 high value inter-



section. The effect of the addition of 550,000 
square feet of retail space to the CBD is 
manifest in the observed disruptions and 
associated readjustments. It is unlikely 
that the building of the Plaza on any other 
site, either closer to or more distant from 
the center of the CBD, could have exerted 
as great an impact. The readjustments are 
summarized below. 

a Land Use 
Certain types of retail outlets depend upon 
proximity to the center of activity. Follow
ing the opening of Midtown Plaza, reloca
tions of businesses in those categories 
requiring a central location increased in 
direct proportion to their distance from the 
Plaza. The number of such businesses 
moving into the Plaza was very high. 

b Pedestrian Patterns 
Pedestrian counts show that the develop
ment of the Plaza changed the established 
pattern of pedestrian traffic flow by 
drawing the majority of pedestrians to the 
Plaza site at the expense of the more distant 
areas of the CBD, especially 3rd Avenue. 

c Land Values 
The data assembled for this study identify 
the impact on land values occurring within 
the CBD between the dates in question. 
Almost all areas experiencing increased 
assessment were in close proximity to 
Midtown Plaza. The areas exhibiting the 
greatest decreases were the parts of the 
1968 high value triangle situated furthest 
from the site of the Plaza. 
This study illustrates that a Central Busi
ness District, however well established, can 
be disrupted. But it also demonstrates that 
a CBD can be flexible and is capable of 
readjustment in a relatively short time. 

NOTES 

1 The latest data used in preparing this paper refers 
to year-end 1974. 

2 A study of Saskatoon's CBD prior to the period 
under consideration in this article is found in J.M. 
Lainsbury, 'The Implications of Railway Relocation 
in Western Canadian Cities-Saskatoon; A Case 
Study.' Unpublished Master's Thesis. School of 
Community and Regional Planning. University of 
British Columbia, 1968. 

3 Raymond E. Murphy, J.E. Vance, Jr., and Bart J. 
Epstein, 'Internal Structure of the CBD,' Economic 
Geography, vol. 21, January 1955, pp. 21-46. 

4 Raymond E. Murphy and J.E. Vance, Jr., 'Delimit
ting the CBD,' Economic Geography, vol. 30, July 
1954, pp. 197-200. 

5 A collection of recent studies of the internal struc
ture of cities is found in Larry S. Bourne, (ed.), 
Internal Structure of the City. New York: Oxford 
University Press, 1971. 

6 J. Kent Gerecke, 'An Appraisal of Saskatoon's 
Downtown.' Unpublished paper. March 1968, p. 3. 

7 Richard B. Andrews, Urban Growth and Develop
ment. New York: Simons-Boardman Publishers, 
1962, p. 81. 

8 Murphy and Vance, op. cit. 
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Distribution of Ability to lm.agine the Future: 
Implications for the Planning Process* 

Howell S. Baum 

Introduction 

Planning requires the elaboration of two 
types of theory. The first, which may be 
called . substantive theory, provides an 
understanding of the socially experienced 
environment in which planners live and 
which they attempt to influence. A second 
type of theory, which may be called proce
dural theory, describes the process in which 
planners engage as they attempt to under
stand and modify different parts of their 
environment. 1 This article is concerned 
with a topic in the procedural theory of 
planning which has received little attention 
in planning literature: the cognitive proces
ses which planners and others engage in as 
they make decisions about the future. 
Much debate in planning focuses on the 
products of planning. Many discussions 
consider the optimal content of plans. Less 
attention is given to the process of planning 
entered into by the planner who produces 
plans. Some case studies (e.g., those done 
by Altshuler, Catanese, Meyerson and 
Banfield, and Rabinovitz)2 describe the 
political processes in which planners engage 
as they involve others to reach agreements 
about final plans. However, few writers 
have examined the cognitive processes 
which individual planners go through in 
developing their own views of desirable 

*I wish to acknowledge the helpful comments which I 
have received on earlier drafts of this article from 
Arthur Wiener, Alfred Lucco, and an anonymous 
reader for Plan Canada. They have agreed on the 
importance of the topic but have all impressed on me 
the complexity of the subject matter. In developing 
the present draft, I have sought to respond adequate
ly to their questions. In the end, I remain responsible 
for any shortcomings in the formulation. 
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futures before entering into any public 
discussion or conflict. By and large, the 
planner is regarded as a black box, into 
which go certain kinds of information and 
out bf which comes a plan. Some writers 
have carefully elaborated logical forms 
which planners should follow in carrying 
out this transformation. Yet what actually 
goes on inside the planner to convert 
disparate data into a coherent plan remains 
something of a mystery. Fortunately, 
neither the planner's thought process nor 
ways of improving it need be so mysterious, 
for there is a considerable literature in the 
social sciences which offers evidence on 
many of the cognitive processes involved in 
planning. 

Planning may be understood as the design 
of future settings for social activity. These 
settings are part of an ongoing process of 
social activity connected in various ways 
with present activity settings. 3 The design 
of fu'ture settings which meet the requisites 
of human livability requires special per
sonal skills. One essential skill is profi
ciency in drawing on cognitive abilities to 
conjure up mental images of alternative 
future states of existence. This skill 
involves acts of imagination, because the 
future, by its nature, does not yet exist. The 
images which are developed implicitly offer 
predictions about the future, though the 
person rendering the images may create 
them more or less consciously, may take 
them more or less seriously, and may be 
more or less closely confirmed by subse
quent events and tendencies. In this 
investigation of the nature of this skill, the 
term 'future-imaging' will be used to refer 
to a process of developing mental images of 
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future settings with the following character
istics: (1) The process of developing images 
is conscious, and the images produced are 
explicit, though the groundwork for this 
creation is certain to be largely subcon
scious. In this way, the process is deliberate 
and may be distinguished from other 
processes such as daydreaming, which may 
not have any specific end; (2) The process is 
intentional, and the imager has some signi
ficant investment in the actual occurrence 
(or prevention) of events or tendencies 
which comprise the image. In other words, 
the images created are salient for the person 
who produces them; (3) The images 
produced are 'reasonable' or 'realistic.' This 
means that a significant number of different 
imagers could agree that particular images 
have some reasonable probability of being 
realized in future occurrences, even though 
only subsequent events can provide final 
validation of particular images. 
As a subsequent section of this article will 
indicate, research suggests that engaging in 
this mental process of future-imaging 
requires not only the development of certain 
cognitive ability (that is, basic capacity.), 
but, in addition, cultivation of that ability 
in the particular direction of future-imaging 
-in other words, skill. Accordingly, future
imaging will be referred to as a skill. 
The importance of understanding this skill 
is emphasized by current discussions in 
planning. Members of the planning profes
sion have expressed the view that the 
professional practice of planning should 
be open to people from diverse back
grounds. More generally, democratic tenets 
imply that all citizens should have the 
opportunity to participate in planning 
activities which affect them. Consequently, 
insofar as skill in future-imaging is essential 
to effective planning, it is important to 
identify the distribution of this skill 
throughout the population. This informa- · 
tion will help to identify persons or groups 
most likely to have the skill needed for 
participation in planning either as profes
sional planrfors or as lay citizens. Converse
ly, this information would identify persons 
or groups who are least likely to have this 

i skill and who, if they are to participate 

effectively in a planning process, would 
require training in future-imaging or sup
port from others who have the skill. 
This article reviews research findings 
related to the distribution of the skill of 
future-imaging within different age, class, 
and sexual groups. The literature lends 
support to two conclusions which bear 
directly on the value of democratic partici
pation in the planning process. First, 
research indicates that certain sectors of the 
population are more likely than others to 
have the skill in future-imaging necessary 
for effective planning. This inequitable 
distribution of skill implies that, if all 
citizens are to have a similar opportunity to 
participate effectively in the planning 
process, the process must be deliberately 
structured in such a way as to ensure the 
inclusion of persons with skill in future
imaging. This is a short-term strategy for 
democratizing the planning process, and 
the article's primary recommendations 
concern the reorganization of the process. 
Second, both the relatively low effective
ness of many planning efforts, which 
suggest a need for improvement in future
imaging skill, as well as the very disparity 
in the distribution of the skill, point to the 
need for educational reform which may 
increase everyone's skill in imaging the 
future.[ This is a complex, long-term 
strategy for democratizing the planning 
process. The article proposes some ways to 
enhance future-imaging skill. 
It is important to read this material in the 
context of a discussion which should also 
examine the role, distribution, and fostering 
of other skills as well. For example, as case 
studies in planning indicate, political skills 
are necessary for successful planning. 
Further, both future-imaging skills and 
political skills are improved by intelligence 
and creativity. This discussion needs to be 
continued in other articles. 

Characteristics of Future-Images Expected 
by Planners 

The task of creating images of the future 
which are useful for planning raises two 
questions. The first is in what way substan
tive knowledge should be structured in the 
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process of planning to make up an image of 
future settings which can orient present 
action. The second is what images of future 
settings people may actually be cognitively 
capable of generating. The first issue is 
examined here, and the second issue is 
analyzed in the next section. 
The simple end-means dichotomy delinea
ted in some discussions of planning 
suggests that an image of the future 
requires two 'dimensions' in order to guide 
planning activity in the present. The first 
dimension, portraying 'the end,' provides 
an image of 'where' the planner is aiming to 
go. This is the future activity setting. The 
second dimension, describing 'the means,' 
provides an image of the actions which 
must be carried out between the present 
moment and some future moment in order 
to 'reach' the end or goal setting. This 
language suggests that another way to 
label these dimensions is 'spatial' and 
'temporal,' respectively.4 
The 'spatial' dimension of a future-image, if 
it is to portray realistically a future setting 
in which social activity will take place, must 
convey the dynamic character of that 
setting. In addition, this 'spatial' dimension 
should not resemble the geometric space of 
Newton so much as the 'sociocultural space' 
of Sorokin,5 which includes both the arena 
of physical activities and that of the socially 
experienced meanings which are attached to 
them. A clear distinction between the 
'temporal' dimension (which connects 'the 
present' and 'the future') and the 'spatial' 
dimension would be artificial, since they 
differently depict aspects of the same 
historical process. Rather, the purpose of 
the 'temporal' dimension is to describe a 
series of events and tendencies (each of 
them part of an activity setting) in the 
process of activity which leads from the 
present toward future activity settings. The 
complexity of the 'temporal' dimension 
limits the possibility of demarcating a clear 
instrumental sequence of activities from the 
present to future settings. 

Bolan has summarized planners' discus
sions of what kind of information the two 
dimensions of a future-image should con
tain in order to guide present action. He 
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suggests that future-images should include 
knowledge derived from substantive theory 
in the following areas: the 'substantive 
framework of things and relations' (essen
tially, the 'basic physical and social 
sciences'), the 'cultural framework of ideas 
and norms,' the 'institutional framework of 
control and order,' and the 'psychological 
framework of behavioral stimuli.'6 Still, 
there remains the question of how such 
broadly encompassing information should 
be structured. De J ouvenel, in referring to 
the 'spatial' dimension of the image, is 
concerned that many future-images have 
been too abstract to inform action. In 
creating an image of the future, for 
whatever time period, he argues, planners 
should address themselves 'to the ordinary 
day of the ordinary man ... Picturing this 
'good day' is the first step into a modern 
utopia; then you will have to seek the 
conditions which can bring about this 'good 
day.' •7 In short, a planner should be able to 
conjure up images of 'good days' at various 
moments in the future in order to orient 
ongoing planning activity. 
De Jouvenel discusses the 'temporal' 
dimension of the image when he identifies 
the domain of imagined future 'good days' 
which seems most useful for planners: 
'futuribles' -those future states whose 
'mode of production from the present state 
of affairs is plausible and imaginable.'8 

Shackle has described the thought process 
which he believes is appropriate for 
constructing the 'spatial' and the corres
ponding 'temporal' dimension of a future
image. The most important component of 
this process, he says, is: 
the imagination which constrains its images in two 
ways, making them in the first place compatible with 
the individual's beliefs about the nature of things and 
about human nature, so that they represent something 
that seems to him possible in the abstract, and in the 
second place attaches them to named future dates and 
restricts them to such transformations of his existing 
situation as seem to him possible in the time-span 
between 'now' and 'then.' Such images are thus subjec
tively possible consequences of action-schemes open to 
the individual, and I call them expectations.9 

In short, planners should be able to 
generate future-images which rest within a 
picture of history which continues from the 
past through the present into the future. 10 



These requirements for structuring sub
stantive knowledge in future-images seem 
reasonable. The question which they raise 
for this article is whether there is empirical 
evidence that a significant number of 
persons have the cognitive skill to think 
about and construct images of the future 
according to these requirements. A failure 
to find many such persons would suggest 
either of two conclusions for planning 
theory. One might conclude that procedural 
theory which calls for the type of future
images just described is unrealistic in terms 
of observed behavior, and requirements for 
the development of future-images should 
be, in some corresponding way, modified. 
On the other hand, one might continue to 
hold that the normative requirements of the 
procedural theory just described are reason
able and that what is called for is substan
tive research which would lead to an under
standing of how to enable more ·persons to 
meet the normative requirements. 

Empirical Evidence on Age-, Class-, and 
Sex-Related Differences in Future-Images 

The preceding section identified several 
requirements which planners have specified 
for future-images which they would consi
der useful in orienting planning activity. 
This section will examine evidence on 
different groups' actual behavior in orient
ing themselves in time and in creating 
images of a 'future.' This section reviews 
studies of different age, class, and sexual 
groups in order to determine whether signi
ficant numbers of persons actually conform 
to the normative requirements set down in 
planning theory. 
It may be helpful to begin this inquiry by 
looking a little more closely at a concept 
which so far in this article has been taken 
for granted: time. Time as it orders human 
affairs is a social construct. Sorokin and 
Merton write that 'Systems of time 
reckoning reflect the social activities of the 
group. ,u_ What is important for planning is 
to understand the ways in which the 
experiences of different groups and indivi
duals shape the ways in which people 
construct their time and how this time 
influences their images of the future and 

their actions. Lewin observes that 'Any 
behavior or any other change in a psycho
logical field depends only upon the psycho
logical field at that time ... the psycholo
gical field which exists at a given time 
contains also the views of that individual 
about his future and past.'12 That is, the 
culturally normal way for Wes tern persons 
to experience time is the following: we live 
in present moments surrounded by a sense 
of past and future time which is our own 
mental creation and reality. 'Past' events 
exist only in present memory, presumably 
recollected reasonably accurately from ac
tual occurrences. 'Future' events exist only 
in present imaginary pictures of unrealized 
moments. Presumably these images of the 
future are reasonable inferences from 
experiences of the present and memories of 
the past.'13 Planners should be interested 
in variations within the population with 
regard to time orientations in general and 
particularly with regard to the extent, 
differentiation, and realism of images of a 
future within this orientation. Understand
ing these variations among both planners 
and lay citizens will guide planners in struc
turing the process of planning in such a way 
as to maximize the likelihood of participa
tion by persons with skill in developing 
future-images which meet the requirements 
identified in the previous section.14 

Age Differences in Time Orientation 

Observers of children's learning have noted 
qualitative change in their perception and 
conception of the world as they grow 
older.15 These changes have significance 
here insofar as they are accompanied by 
alterations in personal experiences of time 
or temporal orientations. Two issues are of 
particular importance to planners. The first 
is whether at some point in development 
persons acquire an orientation to the future 
congruent with the normative requirements 
for planning set forth in the preceding 
section of the article. If there is evidence 
that some persons do create such future
images, then a second important issue is 
whether doing so reflects a basic ability or a 
cultivated skill (in turn dependent on an 
ability). The difference would be significant, 
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insofar as interventions to cultivate or 
improve a skill would be easier than inter
ventions to modify basic ability. The 
following discussion draws from the litera
ture on personal development which con
cerns individuals' time orientations in 
general and, in particular, the ability to 
create an image of a future. The general 
developmental tendencies noted should be 
understood to influence individuals' future
imaging as part of a field which includes 
such other forces as class position and sex 
role.16 

Observers of the development of time orien
tation agree that infants begin with a focus 
on immediate satisfactions in the present, 
gradually move toward some image of a 
future in which they can anticipate further 
satisfactions, and later develop some image 
of a past in which they once received satis
factions and from the memory of which they 
may draw inferences about how to ensure 
future satisfactions. In infancy the 'future' 
and 'past' are closely tied to experienced 
stimuli and undifferentiated with regard 
either to duration or sequence. As a child 
grows older, the time orientation slowly 
changes in three respects: ( 1) extent: if only 
by force of the accrual of 'past' experiences 
the child gradually becomes able to con
struct a perspective on time which extends 
increasingly far into the past, as well into 
the future; (2) differentiation: the child 
gradually can more precisely fill in the past 
and future; he or she can "estimate duration 
and conceptualize sequence; (3) realism: the 
child increasingly is able to assess time 
from a perspective outside subjective 
experiences; he or she can distinguish 
internal fantasy events from external 
events experienced by others, can estimate 
duration with increasing precision, and can 
judge sequence with increasing clarity. 17 

Adolescence is the critical period in the 
person's development of an extensive, dif
ferentiated, and realistic image of the 
future. Piaget has identified a process of 
cognitive development which promotes this 
change in the quality of future-images. 
Significantly, this cognitive development 
both permits and requires forecasting and 
planning. Piaget notes that, while children 
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between six and ten tend to think in 
concrete terms, adolescents begin to think 
in conceptual and abstract terms. He has 
labelled this a transition from concrete 
operational thinking to formal operational 
thinking.18 The development of formal 
operational thinking during adolescence 
permits a qualitative change in the concep
tualization of experience and time. 
Adolescents who become capable of formal 
operational thinking can think about possi
bilities which they have not concretely 
experienced. They can make abstract 
calculations to infer hypothetical outcomes. 
They can differentiate abstract principles 
from concrete experiences which embody 
them. Children engaging in concrete opera
tions focus on present experiences and hold 
an atemporal view of the world in the sense 
that 'future' moments are populated with 
present objects. In contrast, adolescents 
and adults engaging in formal operations 
acquire the ability to conceive of time as an 
abstraction on a continuum. They can 
consider future consequences of present 
actions. Children, insofar as they refer to 
future moments, have in mind essentially a 
linear extension of the present. Adolescents 
and adults who master formal operations, 
on the other hand, in being able to consider 
the hypothetical, can conceive of future 
events which differ from present events. 
They can imagine a future which has 
definite time dimensions and can populate 
that future with specific occurrences.19 
Crucially, Lewin contends, this change in 
the ability to experience the world tempor
ally as more extensive, differentiated, and 
realistic actually requires individuals with 
this experience deliberately to develop 
images of the future and, in short, to plan. 
Changing role demands on adolescents may 
be critical in promoting this changing 
cognitive experience of the world. But once 
the individual becomes capable of formal 
operational thinking, regardless of social 
role expectations, the formal operational 
cognitive mode in itself requires the indivi
dual to plan. Lewin writes: 

In adolescence a definite differentiation in regard to 
time perspective is likely to occur. Within those parts 
of the life space which represent the future, levels of 



reality and irreality are gradually being differentia
ted. That which is dreamed of or wished for (level of 
irreality in the future) becomes separated from what 
is expected (level of reality in the future). Vague ideas 
have to be replaced by more or less definite decisions 
in regard to preparation for future occupations. In 
other words, one has to 'plan'; to structure the time 
perspective in a way which is in line both with one's 
own ideal goals or values and with those realities 
which must be taken into account for a realistic struc
turing of the plane of expectation. 
This task is characteristic of all kinds of planning. The 
situation of the adolescent in this regard is particular 
only in that he has to form the time perspective in 
regard to a field which is essentially great and 
unknown.20' 

The adolescents who master formal opera
tions and carry them into adulthood, then, 
do become capable of developing the images 
of the future which planners have identified 
as necessary to orient planning activities. 
These adolescents and adults can conceive 
of the future as an abstract, endless period 
of time which may be filled in with events of 
their choosing. They can see future settings 
as possibly different from the present. They 
can conceive of future settings as analogous 
in form but potentially different in content 
from present activity settings. They can 
recognize non-linear and multi-determinate 
connections between present events and 
future events. The implications of this 
cognitive development for the first issue 
raised above is clear: at some point during 
adolescence a significant number of persons 
acquire an orientation to the future con
gruent with the normative requirements set 
forth by planning theorists. 
With regard to the second issue, whether 
creation of these future-images rests on a 
basic ability or a cultivated skill, the 
evidence is not definitive but is suggestive. 
First, it is possible to state what the 
research does not show. Insofar as obser
vations have identified differences in cogni
tive 'performance,' research offers no 
certain evidence that differences or limita
tions are innate, rather than environ
mentally fostered. Piaget and others have 
stated that interaction with the environ
ment is necessary for developing more 
advanced cognitive ability. Second, obser
vations suggest that the transition from 
concrete operational thinking to formal 
operational thinking is permanent. In 

addition, observations have consistently 
shown that persons who have accomplished 
this change in cognitive ability become 
capable of creating the future-images 
described by planners. What is not clear is 
whether every person capable of formal 
operational thinking cultivates this ability 
in the creation of future-images. Thus it is 
possible to speculate that, whereas formal 
operational thinking represents an environ• 
mentally induced ability, the creation of the 
type of future-images referred to here rests 
on cultivation of a skill which depends on 
this ability. Possession of the ability does 
not seem to guarantee the cultivation of the 
skill. 
Finally, it is not clear whether all persons 
eventually become capable of the formal 
operational thinking necessary for creating 
the future-images considered necessary for 
planning and, if not, what accounts for 
individual variations. One observer, Kohl
berg, has suggested on the basis of his 
research that only between one-half and 
two-thirds of adults become capable of this 
thinking.21 Thus it would seem that not all 
adults become able to develop the future
images necessary for planning. The follow
ing examination of class and sex differences 
in temporal orientation seeks to identify 
those sectors of the adult population who 
are most likely to have the ability and skill 
necessary for participation in the work of 
creating future-images for planning. Group 
comparisons may help to identify differ
ences in environmental conditions which 
make significant contributions to the 
development of the requisite ability. 

Class Differences in Time Orientation 

Members of a 'class' are persons who 'have 
in common a specific causal component of 
their life chances, •22 persons who share a 
similar structure of opportunities within the 
social distribution of opportunities. The 
study of class differences should shed light 
on differences in temporal orientation, 
Sorokin and Merton suggest, because 'The 
system of time varies with the social 
structure.' Specifically, 'systems of time 
reckoning reflect the social activities of the 
group'; 'time reckoning is basically depen· 
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dent upon the organization and functions of 
the group. '23 Investigation of class-related 
differences in temporal orientation should 
examine the ways in which different class 
positions shape living conditions and, 
correspondingly, the sense of time and 
images of the future. 
In conceptualizing the relationship between 
class position and time orientation, it is 
important to distinguish three types of 
influence on future-orientation: volitional, 
situational, and cognitive. Volitional influ
ences and limits represent individuals' 
conscious decisions to imagine the future in 
particular ways. Situational influences and 
limits relate to social constraints on indivi
duals, wherein, for example, they may 
conclude that they face such limited choice 
of actions that only certain kinds of future
imaging warrant the effort involved. Cogni
tive influences and limits involve concep
tual ability of the type just discussed in 
connection with age-related differences in 
time orientation. Although cognitive limits 
on the creation of future-images are the 
most crippling, research tells little about 
class-related differences in such limits. 
Most generalizations simply describe situa
tional differences in behavior. 24 

In research into the relationship between 
class position and time orientation class 
position is usually assumed to be the inde· 
pendent variable, and time orientation, the 
dependent variable.25 Accordingly, it is 
important to identify what kinds of differ· 
ences in distributed opportunities may 
influence differences in time orientation. 
Two commonly used definers of class 
position are income and education. Income 
is important for the current discussion 
because it represents the possibility of 
purchasing a wide range of opportunities 
for action. Hence class differences expres
sed in terms of income would represent 
differences in the distribution of situational 
opportunities for and limits on action. 
Education is sometimes used interchange
ably with income as an indicator of class 
position because of the historical associa
tion between the income of a family and the 
level and quality of its members' education. 
Because the level of a person's education is 
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related to family income, it is particularly 
important for the current discussion to 
examine the possible contribution of educa• 
tional differences to differences in time 
orientation. Schooling represents a formal 
intervention in the structure of intellectual 
opportunities, which, as earlier sections of 
this article have indicated, are directly 
related to the creation of future-images. 
Specifically, extended schooling is parti
cularly likely to stimulate the formal .opera· 
tional thinking considered necessary to 
create these future-images. Hence class 
differences expressed in terms of income 
may be understood to be closely related to 
differences in education and, consequently, 
differences in the distribution of cognitive 
opportunities for and limits on the ability to 
think about future occurrences. 

Research on class differences in time orien
tation and future-images has focussed on 
differences between middle-class and lower
class persons identified by income. 26 The 
use of economic resources is taken as an 
indication of time orientation. For example, 
studies show that lower-class persons tend 
to spend income almost as soon as it is 
received, whereas middle-class persons tend 
to withhold some of their income and save it 
for future times.27 An outside observer 
may find in this behavior the indication 
that middle-class persons are future orient
ed and are able to defer impulses, whereas 
lower-class persons are present oriented and 
cannot defer impulses. Such an observation 
may be misleading for several reasons. 
First, the observed behavior may be 
explained in rational terms. Persons who 
receive small incomes must spend all their 
incomes on subsistence needs. Persons who 
receive larger incomes have the option of 
spending part of their incomes on subsis
tence needs and, if they choose, saving part 
of their incomes for future needs. Moreover, 
no research has produced evidence that 
lower-class persons do not want the oppor
tunity to save for the future. In addition, 
lower-class persons do make investments in 
the future in ways which are accessible to 
them: having many children has been one 
traditional means of providing for economic 
security in old age. 28 Finally, even though 



lower-class persons' habitual behavior in 
non-economic areas differs from middle
class persons' behavior in showing a greater 
orientation to the short-run than the long
run future, Cottle and Klineberg suggest 
that this behavior, too, is reasonable: 
It is clear that 'impulse deferral' is likely to occur only 
when future rewards can be confidently predicted, and 
when people sense that the goals that they anticipate 
are at least to some degree under their personal 
control. Such conditions are rarely found among those 
who live in poverty,29 

Literature on income-class differences in 
cognitive style and language offers indirect 
evidence regarding the influence of class 
differences on cognitive ability to imagine 
the future. Bruner, in reviewing this litera
ture, emphasizes that one can draw infer
ences only with regard to how people in 
different class situations behave, that state
ments about any differences in inherent 
ability cannot be supported. He states that 
middle-class language, in comparison with 
lower-class language, tends to be more 
differentiated, more abstract, more analy
tic, and more decontextualized.30 To the 
degree that available language shapes 
conceptualization of experience, middle
class children are likely to be able to 
conceive of the world in a more differen
tiated, abstract, analytic, and decontex
tualized way than lower-class children. 
These linguistic differences suggest differ
ent possibilities for experience but do not 
describe differences in experience directly. 
These potential differences correspond to 
previously discussed cognitive differences 
between individuals more able and those 
less able to develop images of an extensive, 
differentiated, and realistic future. Thus 
this indirect evidence suggests that, other 
things being equal, middle-class persons are 
more likely than lower-class persons to have 
the cognitive tools (in terms of language, 
not necessarily native ability) to create the 
kind of future-images crucial for planning. 

Sexual Differences in Time Orientation 

The major issue in the study of sex-related 
differences in behavior concerm, the degree 
to which differences are the product of 
biology and the degree to which they are 
shaped by socialization. Unfortunately, 

there is little empirical research in the area 
of sex-related differences in time orienta
tion. Observations here, as with age- and 
class-related differences in time orientation, 
are confined to specific historical and cul
tural settings and the situations peculiar to 
those settings. These observations refer to 
modal behavior under dominant patterns of 
social interaction, but they do not encom
pass all behavioral variations or identify 
genetically inherent patterns or limitations. 
Cottle, in summarizing his research, has 
emphasized typical sex role socialization 
patterns as the source of male· and female 
differences in temporal orientation. (It is 
important to note that his findings refer to 
a sample of persons between the ages of 18 
and 22 from middle-class families and that 
these generalizations may not be applicable 
to persons of other class backgrounds or 
different ages. )31 Young males commonly 
are socialized to expect to become like their 
fathers. However, because men spend 
considerable time away from home, boys 
have limited opportunities to observe their 
fathers, particularly as workers. Hence 
boys are handicapped in their ability to 
model themselves after their fathers as 
adult males, and boys are frequently forced 
to fantasize future roles for themselves. One 
effect of this experience is that boys, while 
clearly oriented toward the future, are 
pointed in a temporal direction which is to 
them uncharted. Another dimension of 
boys' socialization gives this orientation a 
dynamic aspect. Boys are socialized to 
achieve. Achievement, by definition, in
volves committing actions in a future which 
is indeterminate.32 Additionally, boys' 
socialization to achieve, in pushing them 
toward the future, severs them from the 
past and detaches them from the present. 
For achievement, by definition, rests only 
on additional actions in an ever-advancing 
moment in time. 
Cottle suggests that boys who are social
ized in this manner acquire the following 
time perspective as adults. They are aliena
ted from the past-both their personal 
pasts and historical precedent generally. In 
response to this severance, they long for a 
lost past and fantasize a utopian past. 
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Consequently, they act with conflicting 
feelings about the past and history. They 
stand unsteadily in the present and look 
toward the future. In doing so, they will 
tolerate and expect uncertainty in an 
unknowable future. They continually plan 
in an effort to control the future and to 
achieve. Yet the need to find the lost past in 
the future may shade their images of the 
future with unrealistic expectations.33 

Females' socialization gives them a different 
temporal orientation. They are led to expect 
to become like their mothers. Because most 
women work at home, girls can see their 
mothers as role models and can anticipate 
defined roles for themselves. At the same 
time, the lives of girls' mothers appear to be 
merely continuations of the lives of the girls 
themselves. Accordingly, girls learn to 
expect an existence in which the future is 
defined and is continuous with the present. 
This socialization gives females the follow
ing time perspective as they become adults: 
they have ties to the past and memories of 
past history; they tend to expect the future 
to replicate the past; further, they exper
ience relatively low differentiation between 
the future and the present. Both the cer
tainty of the future, as well as its simple 
continuity with the present and past, 
contribute to a sanguine attitude toward 
the future. The future is perceived as 
known, and females tend to feel little need 
for planning toward it. 
Slater, who is more attentive to the psycho
dynamics of relations between children and 
their parents, has identified generally the 
same modal differences in adult male and 
female time orientations under dominant 
family patterns but has attributed the 
sources differently. Briefly, he contends 
that the desire to achieve in the future is 
oedipally motivated. He argues that, be
cause for males the source of oedipal satis
faction is the same as the source of general 
nurturant gratification (the mother), achie
vement in the future requires a basic re
nunciation of the present and its gratifi
cations. Because for females the source of 
oedipal satisfaction (the father) is different 
from the source of general gratification (the 
mother), achievement in the future permits 
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the maintenance of some, albeit ambivalent, 
ties with the present and its gratifica
tions. 34 

These analyses suggest that different social 
roles for males and females lead to different 
temporal orientations. Females tend to be 
more in touch with the past and present 
than males, who tend to discount the past 
in daily activities. Males, on the other hand, 
tend to be more prepared for an uncertain 
future than females, and males tend to be 
more apt to plan in anticipating the future. 
In terms of the earlier models of future
images important for planning, males' 
strength lies in their openness toward a 
future which is indeterminate, accompanied 
by their desire to shape that future as it 
emerges. Their weakness lies in their diffi
culty in resting in the present and using 
past experiences in anticipating future 
events and preparing future actions. In
deed, their ambivalence toward the past 
may unrealistically color their images of the 
future. Females' strength in creating future
images useful for planning lies in their 
sensitivity to the meaning of past exper
iences and their acceptance of present 
events. Their weakness lies in their predis
position not to anticipate unprecedented 
events in the future. 

Significance of the Distribution of Cognitive 
Possibilities for Planning 

The Issues 

Effective planning depends on creating 
future-images which hold a reasonable 
probability of being valid. This review of 
evidence regarding cognitive ability and 
skill in developing future-images offers an 
empirical basis for generalizations about 
the social distribution of this crucial 
planning skill and for statements about 
what kind of future-images planners and lay 
citizens reasonably can be expected to 
generate. The evidence suggests that (1) a 
significant proportion of the population 
seems capable of creating future-images 
which are extensive, differentiated, and 
realistic; (2) no one younger than an adoles
cent has the ability to do so; (3) only one
half to two-thirds of adults manifest the 



ability; and (4) adult males and females, 
while both apparently capable of developing 
future-images, tend to approach the task 
with different predispositions. 
Among those concerned with organizing the 
planning process, this evidence may present 
a dilemma, represented on one side by a 
meritocratic position and on the other by a 
democratic position. A meritocratic posi
tion would hold that if planning is to be 
done effectively, then the planning process 
should comprise those persons most likely 
to possess the skills necessary for planning. 
Consequently, if skill in creating future
images is essential for effective planning, 
then, insofar as people presently differ in 
the ability to generate images of the future, 
the planning process should be organized in 
such a way as to maximize the likelihood 
that persons most skilled in generating 
images will participate. A democratic 
position would emphasize that anyone 
concerned about an issue should be permit
ted to participate in a planning process 
related to that issue. Consequently, partici
pation in the planning process should be 
open to all who want to enter it. Moreover, 
disparities in the distribution of skill in 
creating future-images, not to mention the 
relatively low effectiveness of many plan
ning efforts, which suggest the need for 
general improvement in this skill, point to a 
need for educational reform which would 
increase everyone's skill in generating 
images of the future. This difference 
between the meritocratic and democratic 
position calls for exploration in two areas. 
The first, which can be carried out in the 
short run, is reorganization of the planning 
process to take account of the evidence on 
skill presented here. This task will receive 
primary emphasis here, and the discussion 
will examine ways of satisfying both the 
meritocratic and democratic positions. The 
second area for exploration is the longer
range educational reform suggested by the 
democratic position. The discussion will 
consider the implications of the evidence for 
educational changes to improve both plan
ners' and lay citizens' skill in generating 
images of the future. 

Finally, before exploring the implications of 

the evidence, certain cautions about the 
limitations of the evidence are in order. 
First, most research has been unidimen
sional. For example, research has usually 
considered either age or class or sex 
separately but not several of these charac
teristics together. Thus the research does 
not permit clear generalizations, for ex
ample, about middle-class adult females. 
More importantly, the research does not 
support any prejudgment about any parti
cular person. Second, research has not 
clearly distinguished cognitive limits on 
temporal perspective from social limits. 
Thus it is easier to generalize about envir
onmentally supported ability, cultivated 
skill, or present predispositions than about 
innate ability or cognitive limitations. The 
evidence reviewed may be considered most 
validly to reflect behavior under present 
social conditions. Third, however, failures 
in planning efforts, which point to a need 
for improvement in skill and ability, 
highlight another weakness in the research. 
Even if available evidence is taken as a 
measure of 'ability' under current social 
conditions, nevertheless, the research does 
not clearly indicate which qualities of these 
conditions influences this 'ability' and 
which would support improvement. 

The Planning Process 

This section will examine ways of struc
turing the planning process to satisfy both 
meritocratic and democratic concerns while 
taking account of the evidence on the social 
distribution of skill in generating images of 
the future. A planning process may be 
considered to be effective when it leads to 
the creation of future activity settings 
which resolve identified problems or satisfy 
stated ideals. An earlier section of this 
article summarized the criteria which 
writers in the procedural theory of planning 
have indicated to be essential to images of 
future settings in order to permit the 
creation of these settings. A subsequent 
section reviewed evidence on cognitive 
processes and indicated that a significant 
number of persons have the cognitive 
ability which will permit them to develop 
the skill to generate the images which 
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planning theorists have described. 
In exploring the implications of that evi
dence, two points should be made. First, a 
planning process contains a number of 
tasks. Key to the design aspect of the 
process is the generation of images of alter
native future conditions, but other neces· 
sary tasks include description of existing 
social conditions, identification of prob
lems, choice among alternatives, and re
search. Persons who may not be able to 
develop elaborate images of the future may 
be qualified for other tasks, utilizing other 
skills. Second, possession of skill and 
ability is a matter of degree. Hence the 
major issue in organizing the planning 
process is to what degree different persons 
with different abilities and skills are capable 
of participating in different tasks. 
Evidence on age-related differences in time 
perspective indicates that adolescents are 
the youngest persons cognitively equipped 
to develop the future-images which plan
ners require. This evidence carries the 
following implications. First, there is no 
question that children and young adoles
cents are sensitive to the feeling and 
meaning of their daily activities, such as 
schooling, and that they can often articu
lately describe problems and even sources 
of problems. Where these young people are 
limited is in placing felt problems in the 
context of a larger social system and in 
developing images of future conditions of 
that system wherein these problems might 
be eliminated or mitigated. Only some older 
adolescents can begin to do these tasks 
crucial to planning.35 Hence planning for 
services or facilities which affect young 
persons should include the young clients as 
people who can express needs and describe 
problems. At the same time, conceptualiza
tion of problems and design of alternative 
future solutions for these problems are 
tasks appropriately left to those later 
adolescents and adults who are capable of 
conceptual, abstract thinking and develop· 
ment of complex future-images. Finally, the 
young clients may be able to indicate which 
of the alternative future designs they find 
most desirable. 36 

However, although research evidence pro· 
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vides guidance for determining children's 
roles in planning, the research provides no 
similar guidance with respect to adults. Not 
all adults similarly develop the conceptual 
ability requisite for skill in creating the 
future-images desired by planners. This fact 
raises a major problem. When a planning 
issue arises, many adults will want to 
participate in designing future solutions for 
social problems. Yet only some of these 
people will really be capable of the concep• 
tual work crucial for planning. The research 
reviewed here suggests two alternative 
strategies for reorganizing the planning 
process to ensure complex conceptuali
zation of future conditions. The first 
strategy is to exclude those who may not be 
capable of conceptualizing alternative fut
ures; the second is to include those who are 
capable. 

The first strategy for reforming the 
planning process, excluding those who may 
not be capable of generating future-images, 
creates a number of problems. The rough 
correspondence of chronological age and 
cognitive development in the earlier years 
of life makes restriction of the participation 
of the young in the creation of future-images 
in the planning process reasonable. How
ever, there seems to be no easy way to 
exclude adults who may not be capable of 
conceptualizing images of the future. First, 
regardless of the requirements of the 
meritocratic position, there are no valid 
scientific methods for distinguishing 'quali
fied' from 'unqualified' persons for the task 
of creating future-images. For example, 
individuals might be presented with stan
dardized simulated problem situations and 
asked to portray future alternatives which 
would resolve the problems. (Details of 
possible exercises will be described below in 
relation to educational reform.) Judges 
could be asked to assess the degree to which 
the future-images developed satisfied the 
criteria set forth by planners, such as 
'temporality,' 'spatiality,' extensiveness, 
differentiation, and realism. However, the 
state of the general art of designing futures 
is so primitive that even many persons with 
considerable conceptual ability would be 
likely to manifest limited skill in developing 



future-images. Judges might have particu
lar difficulty distinguishing limitations in 
skill from limits in ability. 
Second, even if valid tests could be 
developed, the task of administering such 
tests to every adult interested in partici
pating in planning would be overwhelming. 
Finally, and crucially, politically, subjecting 
persons to such tests would infringe on 
their civil liberties and rights, particularly if 
the outcome were to be exclusion from 
participation in some part of the planning 
process. Planning is intimately part of 
the political decisionmaking process, and 
disenfranchisement by means of a test for 
skill in creating future-images would just as 
surely violate democratic tenets as any 
other means of exclusion. 
A more sanguine view might be that 
interested parties would recognize general 
differences in the ability necessary for 
generating future-images and would then 
distribute planning tasks in a way commen
surate with their ability. Yet not everyone 
will recognize skill in creating future-images 
as an important skill (indeed, this is one 
characteristic of people not capable of 
conceptual thinking), not everyone recogni
zing differences in ability will altruistically 
accept a task appropriate to personal skill 
(particularly when that skill is limited), and 
professional planners will insist on their 
right to recommend final decisions (after 
all, that is what their credentials and 
employment indicate they should do). 
Finally, in any case, major decisions 
probably will be dominated by the prefer
ences of political actors, who cannot be 
expected to have any interest in investigat
ing future-imaging ability or in any future 
beyond the next election. For all these 
reasons, then, the appropriate strategy in 
reorganizing the planning process to ensure 
the generation of creative images of the 
future is not to exclude those who may not 
be capable of this task but to include those 
who are likely to be capable of it. 

One method for increasing the probability 
that a significant number of persons with 
the ability will be involved in the planning 
process is simply to ensure that many 
people are included in the process. But, 

further, participation can be structured in 
such a way as to impose a conceptual and 
future-oriented framework on deliberations. 
One method for 'rationalizing' group deli
berations in these ways is the nominal 
group technique developed by Delbecq and 
Van de Ven. 37 This technique requires 
inputs from all participants and establishes 
a structure for the group to discuss and set 
priorities among inputs. The technique 
minimizes 'non-rational' interpersonal influ
ences among participants in the planning 
process, requires members of the group to 
hear from all other members with ideas, and 
provides for discussion of alternative ideas 
among group members. 38 It gives members 
with conceptual and future-imaging ability 
the opportunity to represent their views 
and offer their designs to others. Even if 
participants who are less capable of 
developing future-images do not directly 
recognize these designs as qualitatively 
different from their own in being concep
tually more sophisticated, these partici
pants may accept the designs as simply 
better ideas than their own. The technique 
was originally developed as a method to 
facilitate the involvement of lower-class 
citizens in poverty program community 
action agencies, and these citizens have 
expressed satisfaction with the technique as 
a means of structuring decisionmaking. 39 

Evidence on class-related differences in 
future-oriented behavior pointedly brings 
these issues into focus. This evidence 
suggests that lower-class persons tend as a 
group to have shorter-term future time 
horizons and less complex future-images 
than middle-class persons as a group. 40 Yet 
there is no scientific or political justification 
for limiting the participation of lower-class 
persons in planning, particularly when the 
planning involves eliminating some of the 
social inequalities which create a lower 
class. One approach to balancing short
term-and real-concerns of lower-class 
persons with broader system and longer
term future concerns would be to enlarge 
the process of participation sufficiently to 
include persons with the latter cognitive 
orientation. It would be simplistic and 
paternalistic to argue that middle-class 
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persons must be included in the planning 
process in order to ensure the inclusion of a 
future-orientation. However, advocacy 
planning experiences suggest that lower
class communities which lack planning 
skills may benefit from assistance from 
middle-class advocate planners. 41 

The basic role of the advocate planner is to 
help citizens translate problems in their 
daily lives into issues which can be accepted 
into the public planning process and formu
lated into future-oriented plans. In this pro
cess the advocate should help citizens to 
perform planning tasks for themselves, so 
that they may do without an advocate. Re
search reviewed here suggests that the 
advocate planner has an important teaching 
role. He or she should teach citizens specific 
skills involved in the planning process, such 
as land use surveying or budgeting. But, 
additionally, so far as possible, the advo
cate must attempt to teach citizens to 
conceptualize the process of designing 
future solutions for present problems. This 
conceptual learning is crucial to the process 
of teaching citizens to plan for themselves. 
Gaps in research evidence make it uncertain 
what planners may teach to citizens. As 
earlier discussion indicated, the creation of 
future-images having the characteristics 
desired by planners appears to require the 
cultivation of a skill which depends, in turn, 
on the development of formal operational, 
or conceptual, thinking. A person's basic 
level of cognitive ability is stimulated and 
supported, or 'taught,' by his or her social 
environment. Accordingly, there would 
seem to be limits to how much any advocate 
planner, whatever his or her training, could 
expect to counteract the 'educational' influ
ences of the social environment in which 
citizens live, particularly when that en
vironment has 'taught' them to think 
concretely and to focus on present exper
iences. 42 Experiments in teaching indicate 
that simulation exercises can improve 
personal performance in developing the 
types of future-images discussed by plan
ning theorists. Some specific techniques 
will be described in the next section, 
concerning educational interventions. 
Research on sex-related differences in 
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images of the future (research primarily 
with middle-class adults) suggests that, 
other things (such as age and class) being 
equal, males and females both develop 
images of the future but approach the task 
in ways consistent with their different 
social experiences. Males are open to 
imagining unprecedented futures but weak 
in linking possible futures to past events 
and the present. Females are conscious of 
past events but more inclined to see a future 
continuous with past occurrences. Because 
the process of creating images of the future 
should consider unprecedented futures with 
a consciousness of past events, the evidence 
suggests that, at least for middle-class 
adults, both males and females should be 
represented significantly in the planning 
process. This implication is reasonable and 
consistent with democratic values. It is also 
consistent with earlier suggestions about 
the involvement of many persons in the 
planning process and use of a group 
technique that 'rationalizes' deliberations. 
However, should either males or females 
wish to plan for themselves, just as 
lower-class persons might wish to plan for 
themselves, these preferences should be 
accepted. 

Educational Interventions 

The preceding discussion has been concern
ed with reorganizing the planning process 
so that people who currently have strengths 
in creating images of the future may work 
with and complement people who currently 
have weaknesses. These recommendations 
apply to the short run. An alternative set of 
longer-range interventions is essential in 
order to increase the overall level of ability 
necessary to generate future-images, as 
well as to reduce disparities in ability. 
The first area for long-term intervention 
implied by the research reviewed in this 
article is planning education. Ideally, every 
planner should be able to develop future
images which are extensive, differentiated, 
and realistic. This means that planning 
curricula should provide students with 
specific planning tools and train students in 
the exercise of conceptual thinking, includ-



ing the generation of future-images. For 
students accustomed to the process, this 
training should help them refine their skill. 
For students who lack the skill or, possibly, 
the cognitive ability, this training should 
provide the stimulation and discipline 
essential for developing future-imaging 
skills. Because the conceptualization invol
ved in creating future-images is a way of 
thinking, rather than simply a subject for 
thinking, educational efforts designed to 
nurture this thinking will need to be 
extensive and sophisticated. They should 
emphasize that the process of planning uses 
specific tools as assistance in conceptual
izing problems and designing solutions for 
them and that the written plan which comes 
out of this process emerges from this 
conceptualization of problems and solu
tions. 

For example, certain simulation exercises 
have helped to improve the performance of 
persons in developing t1,e types of future
images desired by planning theorists. Two 
techniques have been particularly useful. 
One is to suggest to participants that they 
describe a future period of time as if it were 
a past event. They may be urged, for 
example, to imagine that they have found a 
report written ten years in the future 
describing the good schools ( or health care 
institutions or social services) of that time. 
They are asked then to describe what is 
written in that report. Experiences with 
school personnel have indicated that parti
cipants could imagine future possibilities 
which had before then been inaccessible to 
them. A second technique, which may be 
used in combination with the first, is to 
suggest that participants do what de 
Jouvenel has called for, namely, to describe, 
detail-by-detail, what a typical day some 
time in the future would be like. For 
example, school personnel may be asked to 
identify the likely entries in the superin
tendent's diary for a typical day. This 
technique also has succeeded in stimulating 
the imagination of participants. 43 Both 
techniques have the effect of transforming 
the project of developing an image of some 
future time into the detailed accounting of 
past events; in short, of making concrete a 

task which would appear to be conceptual. 
The techniques de-mystify the process of 
developing images of future activity set
tings by emphasizing the continuity be
tween the future and the present. These 
techniques are not a substitute for the 
careful forecasting of trends that futurists 
urge, but they do have a characteristic 
which many forecasting techniques miss. 
Whereas most forecasting techniques em· 
phasize the analysis of present activity 
settings into component events and trends 
from each, these simulation techniques 
emphasize the synthesis of trends into 
future activity settings, which may be 
totally confronted and evaluated. 44 

If planning schools were to give attention to 
these teaching tasks, their graduates would 
be highly likely to be able to apply concep· 
tual ability in designing plans for the 
future. In addition, planning schools should 
train planners as educators, so that they 
may assist others in learning to concep
tualize future solutions for problems. Then 
planners will be able to act effectively in the 
advocate roles just described. Accordingly, 
planning education should teach students 
to use with lay citizens the pedagogic 
methods their teachers use with them. 
The second area for long-term intervention 
implied by the research is reform of the 
general educational processes which endow 
some adults with limited ability to concep
tualize and imagine future possibilities. 
Improvement of pedagogical techniques on 
the basis of research on cognitive develop
ment should help to increase this ability. 
Yet if the arguments of Sorokin and Merton 
are valid, namely, that people develop time 
perspectives congruent with their life 
experiences, then 'educational' reform would 
include also reform of the social experiences 
which present certain people with limited 
views of the future. Evidence on class
related differences in generation of future
images provides an example. 
Occasions for lower-class persons to partici
pate in the planning process usually present 
a small number of persons with the oppor· 
tunity and incentive to develop complex 
images of the future. When, for example, 
planning for schools has been decentralized, 
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at times lower-class citizens have developed 
imaginative plans. 45 Nevertheless, these 
occasions are infrequent, and the mental 
habits of the participants impede still more 
conceptually sophisticated future-oriented 
planning, and, in particular, the vast 
majority of lower-class persons remain 
untouched by these experiences, still have 
limited views of the future, and still cannot 
participate effectively in the planning 
process. This situation suggests that 
considerable social environmental reform 
would be necessary to alter views of time 
and the future for significant numbers of 
lower-class persons. 
The notion of social reform for the end of 
improving some people's temporal orienta
tions seems strange and dubiously reason
able. At the least, social reform would seem 
to have more compelling justifications, such 
as the elimination of poverty, racism, or 
sexism. Yet these justifications are related. 
For example, if poverty is to be eliminated 
in a way which breaks with the past pater
nalism of the wealthy, then poor people 
must act for themselves. They must learn to 
choose and design their own actions, or 
plan. One premise of this article is that skill 
in creating images of the future is essential 
for effective planning. Evidence indicates 
that the ability which underlies this skill is 
qualitatively specialized. Moreover, the 
evidence indicates that it is not uniformly 
distributed through the population, that, 
for instance, lower-class persons manifest 
less of it than middle-class persons, but that 
social experiences influence whether an 
individual develops the ability. Thus the 
role of the poor in designing futures in 
which they will not be poor does depend on 
social reform. This statement suggests a 
paradox: the process necessary for the 
accomplishment of the outcome seems to 
depend on the achievement of the outcome. 
Insofar as the change of all poor persons 
might be involved, this would necessarily 
be the case. Insofar as some poor persons 
already have the conceptual ability and 
future-imaging skill necessary for planning 
-and, for that matter, insofar as the poor 
have allies among the nonpoor-a beginning 
is possible. Each social change makes more 
change possible. 
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NOTES 

1 Andreas Faludi, Planning Theory. Oxford: Perga
mon Press, 1973. Faludi has offered the terms 
'substantive' and 'procedural' to mark this distinc
tion between the use of theory 'in' planning and 
development of a theory 'of planning, but a 
number of writers have drawn this distinction. At 
the same time, the two types of theory should be 
understood as continuous. For a theory of the 
process of planning should be consistent with and 
subsumed under a theory of social activity (or, 
more broadly still, natural phenomena) in general. 
In turn, a theory of the process of planning should 
take into account and subsume a theory of the 
social activity and other phenomena which plan
ners engage in the process of attempting to 
change their environment. Thus 'substantive' and 
'procedural' theory differ not in their substance so 
much as in the questions which they are intended 
to answer. 

2 See Bibliography for references. 
3 This concept of setting is similar to Barker's 

'behavior setting.' The setting provides a struc
ture for activity at a particular point in time. Yet 
any particular setting is a more or less temporary 
configuration in a dynamic process of social acti
vity. See Roger G. Barker, Eco/,ogical Psychology. 
Stanford, Calif.: Stanford University Press, 1968. 

4 The simple end-means dichotomy has been criti
cized by some planning theorists as simplistic. 
One criticism of this dichotomy is that human 
activity constitutes a continuous process and that 
it is artificial to isolate any single momentary 
'state' as a pure end and to identify preceding 
momentary conditions as in some way only means 
to that end. The dichotomy overlooks the poten
tial for change in any momentary condition, even 
one identified as an 'end.' In addition, it under
values the conditions which precede that moment 
in time. A second criticism holds that the labels 
'end' and 'means' exaggerate the degree to which 
the 'causes' of any momentary condition can be 
clearly identified. At the least, a particular condi
tion, itself a moment in a process of change, is the 
complex product of multiple influences which may 
never be completely isolated. Consequently, there 
are limits to the possibility of organizing action 
instrumentally to 'bring about' a condition later in 
time. Both objections to the dichotomy are valid 
and have been considered in formulating the des
cription of future-images developed here. 

5 Pitirim A. Sorokin, Sociocultural Causality, 
Space, Time. New York: Russell and Russell, 
1964. 

6 Richard Bolan, 'Mapping the Planning Theory 
Terrain,' in David E. Godschalk, (ed.), Planning in 
America: Learning From Turbulence. Washing
ton: American Institute of Planners, 1974. 

7 Bertrand de Jouvenel, 'Utopia for Practical 
Purposes,' Daedalus, vol. 94, 1965, pp. 437-465. 
See particularly p. 447. 

8 Bertrand de Jouvenel, The Art of Conjecture. 
New York: Basic Books, 1967, p. 18. 



9 G.L.S. Shackle, 'Time and Thought,' British 
Journal for the Philosophy of Science, vol. 9, 1958, 
pp. 285-298. See particularly p. 288. 

10 The developing field of futurism is a major effort 
to infer images of the future from present sub
stantive knowledge. Some of this literature deals 
with the structure and dimensions of future
images. Some of it deals with the methods of 
deriving future-images from current substantive 
knowledge. See bibliography for a small number 
of good examples. 

11 Pitirim A. Sorokin and Robert K. Merton, 'Social 
Time: A Methodological and Functional Analysis,' 
American Journal of Sociology, vol. 42, March 
1937, p. 620. 

12 Kurt Lewin, 'Defining the 'Field at a Given Time," 
in Dorwin Cartwright, (ed.), Field Theory in 
Social Science: Selected Theoretical Papers by 
Kurt Lewin. New York: Harper and Brothers, 
1951b, pp. 45, 53. 

13 The sense of time as a continuum, in which a 
'present' moment moves between a 'future' and a 
'past,' is a peculiar creation of contemporary 
Western linear culture. It contrasts, for example, 
with cyclical conceptions of time, atemporal 
experiences of life which comprise an 'eternal 
present,' and even with the recurrent rhythms of 
body time. See bibliography for references. 

14 These introductory comments on the nature of 
time and the subsequent discussion of temporal 
orientations cover only a few of the temporal 
issues of importance to planning. This limitation is 
unfortunate for two reasons. First, because of the 
architectural roots of city planning, many 
planners perceive their work as making modifica
tions primarily in the spatial environment. Some 
planners from social scientific backgrounds are 
concerned with changing social, economic, psycho
logical, and political environments. Yet very few 
planners are likely to appreciate the fact that 
almost any work which they do in some way alters 
the temporal environment of some number of 
people. Indeed, the very notion that the environ
ment has a temporal dimension or may be 
measured temporally is not likely to occur to most 
planners. 
A second reason why a more extensive discussion 
of time would be valuable here is that, as the 
article assumes throughout, everyone has some 
experience of time and some temporal orientation 
(or an atemporal orientation), and all actions are 
influenced by this experience and orientation. 
Planners could benefit from the increased 
consciousness of how their own temporal orien
tations affect their planning and increased under
standing of the texture of the temporal environ
ment which their efforts will affect. See the 
bibliography for references on time. 

15 For a limited number of representative examples, 
see the bibliography. 

16 At all times it is important to be conscious of 
certain methodological issues regarding the val
idity of research findings. In addition to particular 

methodological limitations which inhere in certain 
observations, all are limited in being bound to 
children of particular historical periods, particular 
nations, and particular classes. (See D.C. Phillips 
and Mavis E. Kelly, 'Hierarchical Theories of 
Development in Education and Psychology,' Har
vard Educational Review, vol. 45, August 1975, 
pp. 351-375.) 

17 Fraisse offers examples of the increasing extent 
of the child's future perspective which indicate 
that the child first becomes oriented to cyclic 
events and gradually becomes oriented to events 
located at moments in a linear continuum of time. 
In addition, it is important to observe that, while 
the extent, differentiation, and realism of the 
child's image of the future increase as he or she 
grows older, throughout a person's life the image 
of the future tends to be related to the personal 
image (or memory) of the past. This relationship 
applies to the categories of events included in 
future-images, tendencies governing events, and, 
crucially, the affect attached to the future. 
Depending on individual circumstances-which 
constitute the crucial idiosyncratic link between 
the image of the future and that of the past-the 
future may be seen as a replication of the past or a 
compensation for or escape from the past, but the 
two time perspectives are closely linked. Feelings 
of hope or fear inspired by past events appear to 
exert a strong influence over the shape of future
images. (See Eugen Bllhler, 'Psychological Pre
requisites of Forecasting and Planning,' trans. by 
Erich J antsch, Technological Forecasting and 
Social Change, vol. 4, 1973, pp. 317-322; Thomas 
Cottle and Stephen L. Klineberg, The Present of 
Things Future. New York: The Free Press, 1974; 
Paul Fraisse, The Psychology of Time, trans. by 
Jennifer Leith. New York: Harper and Row, 1963; 
Kurt Lewin, 'Field Theory and Experiment in 
Social Psychology,' in Field Theory in Social 
Science; and J.E. Orme, Time, Experience, and 
Behavior. New York: American Elsevier, 1969.) 

18 Jean Piaget, Origins of Intelligence in Children, 
trans. by M. Cook. New York: International Uni
versities Press, 1952. 

19 See Cottle and Klineberg, op. cit., Fraisse, op. cit., 
Lewin, 'Behavior and Development as a Function 
of the Total Situation'; 'Field Theory and Experi
ment in Social Psychology,' and 'Regression, 
Retrogression, and Development,' in Field Theory 
in Social Science; Jean Piaget, 'Time Perceptions 
of Children,' trans. by Betty B. Montgomery, in 
J.T. Fraser, (ed.), The Voices of Time. New York: 
Braziller, 1966; and Jean Piaget, Science of 
Education and the Psychology of the Child, trans. 
by Derek Coleman. New York: Grossman Pub
lishers, 1970. 

20 Lewin, 'Field Theory and Experiment in Social 
Psychology,' in Field Theory in Social Science, p. 
141. 

21 Lawrence Kohlberg and Carol Gilligan, 'The 
Adolescent as a Philosopher: The Discovery of 
the Self in a Post-Conventional World,' in Jerome 
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Kagan and Robert Coles, (eds.), Twelve to Six
teen. New York: W.W. Norton, 1972. 

22 Weber specifies in detail that 'We may speak of a 
'class' when (1) a number of people have in 
common a specific causal component of their life 
chances, in so far as (2) this component is repre
sented exclusively by economic interests in the 
possession of goods and opportunities for income, 
and (3) is represented under the conditions of the 
commodity or labor markets.' (See Max Weber, 
From Ma.-c Weber: Essays in Sociology, trans. and 
edited by H.H. Gerth and C. Wright Mills. New 
York: Oxford University Press, 1958, p. 181.) 

23 Sorokin and Merton, American Journal of Socio
logy, vol. 42, pp. 620-621. 

24 Gans summarizes the research on class cultural 
differences by commenting that 'At present there 
are only enough data to affirm the existence of a 
divergence between aspirations and behavioral 
norms [that is, modal behavior] and to exist on 
more research ... .' (See Herbert Gans, 'Culture 
and Class in the Study of Poverty: An Approach 
to Antipoverty Research,' in Herbert Gans, 
People and Plans. New York: Basic Books, 1968.) 

25 One notable apparent exception is Banfield, who 
offers differences in time orientation among indi
viduals as the explanation for their differential 
success in acquiring socially valued goods. Ban
field suggests that somehow in the early years 
children acquire culturally different time orienta
tions which influence their subsequent chances 
for economic success. He describes cultural dif
ferences in such a way that they appear to be self
perpetuating. Although there are relationships 
between economic success and culture, Banfield 
simply asserts that the former is a product of the 
latter and does not provide careful support from 
empirical research, Because the issue is impor
tant, it is unfortunate that Banfield's discussion 
verges on a tautological process of labelling 
persons (e.g., 'this person will be called middle
class because one can observe a particular time 
orientation on his part'), rather than a careful 
investigation aimed at explanation (e.g., 'this 
person has a moderate range of economic success 
because he has a particular time orientation'), 
(See Edward C. Banfield, The Unheavenly City. 
Boston: Little, Brown and Company, 1970.) 

26 For a review of literature in this area, see Cottle 
and Klineberg, op. cit., and Lawrence L. LeShan, 
'Time Orientation and Social Class,' Journal of 
Abnormal and Social Psychology, vol. 47, 1952. 
pp. 589-592, 

27 See discussion in Cottle and Klineberg, op. cit. 
28 To be sure, there are many reasons why people 

choose to have children, but this investment func
tion of large families should not be underesti
mated. Interestingly, Banfield (op. cit.) takes the 
opposite view, that rational family 'planning' 
should lead persons to have relatively small 
families, because each child costs money to 
support. 

29 Cottle and Klineberg, op. cit., p. 189. 
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30 Jerome Bruner, 'Poverty and Childhood,' in 
Jerome Bruner, The Relevance of Childhood. New 
York: W.W. Norton, 1973. 

31 Cottle and Klineberg, op. cit. 
32 It is only the perceived unfixed nature of the 

future which permits individuals to achieve; 
otherwise, they would have to see their status as 
ascribed from the beginning. 

33 Clearly, realistic expectation of the future will 
vary with class position, race, sex, and other 
personal characteristics. 

34 This extremely brief summary does little justice 
to Slater's argument, which is a synthesis of 
psychoanalytic sources. The summary should 
suggest the complex psychodynamic dilemmas 
which underlie any apparently straightforward 
temporal orientation. (See Philip Slater, Earth
walk. New York: Bantam Books, 1975.) 

35 Although many older adolescents acquire the 
cognitive capability of conjuring up elaborate and 
creative images of future conditions, whether 
they in fact readily do so is likely to depend on a 
number of circumstances. For example, emotional 
developments and social role changes during 
adolescence may be disorienting and may require 
considerable personal energy to manage, with the 
consequence that intellectual functions are focus
ed primarily on day-to-day events. In addition, 
since the cognitive ability to think conceptually is 
new, practice is necessary for mental dexterity. 
Further, if adolescents choose as adult role 
models persons who tend not to think imagina
tively about the future, these adolescents may not 
immediately recognize new cognitive possibilities 
open to them, 

36 Elliott Medrich, of the University of California at 
Berkeley, has had considerable success in inter
viewing young children about their assessments 
of alternative physical environments, He reports 
that, while children find abstract questions 
confusing and difficult to answer, they can be 
quite articulate in responding to questions in 
concrete terms. (See Elliott Medrich, The Serious 
Business of Growing Up. A Study of Children's 
Lives Outside School. Berkeley: Childhood and 
Government Project, University of California, 
1977.) 

37 See Andre L. Delbecq and Andrew H. Van de Ven, 
'A Group Process Model for Problem Identifica
tion and Program Planning,' Journal of Applied 
Behavioral Science, vol. 7, July-August 1971, 
pp. 466-492; and Andre L. Delbecq, Andrew H. 
Van de Ven, and David H. Gustafson, Group 
Techniques for Program Planning. Glenview, 
Illinois: Scott, Foresman, and Company, 1975. 

38 The nominal group technique may be contrasted 
with the Delphi technique in that the latter 
permits only written contacts among persons who 
never have direct contact with one another, 
whereas the nominal group technique combines 
structured written contacts with direct discussion 
of written contributions, 

39 Delbecq, Van de Ven, and Gustafson, op. cit., 
p.77. 



40 Three case studies illustrating class differences in 
conceptualization of issues and time horizons are 
Cloward and Elman, Ecklein and Lauffer, and 
Keyes. It is important to emphasize that these 
case studies are illustrative and that, while they 
appear to represent general tendencies, class 
differences in future-orientation have not been 
studied systematically enough to permit strong 
generalizations. {See Richard A. Cloward, and 
Richard M. Elman, 'Advocacy in the Ghetto,' in 
Fred M. Cox, John L. Erlich, Jack Rothman, and 
John E. Tropman, {eds.), Strategies of Commun
ity Organization. Itasca, Illinois: F.E. Peacock 
Publishers, 1974; Joan Levin Ecklein and Armand 
A. Lauffer, 'Green Light, Red Light, Black and 
White,' in Ecklein and Lauffer, Community 
Organizers and Social Planners. New York: John 
Wiley and Sons and Council on Social Work 
Education; and Langley Carleton Keyes, Jr., The 
Rehabilitation Planning Game: A Study in the 
Diversity of Neighborhood. Cambridge: MIT 
Press, 1969). 

41 See Lisa Peattie, 'Reflections on Advocacy 
Planning,' Journal of the American Institute of 
Planners, vol. 34, March 1968, pp. 80-88. Two 
qualifications to this statement are in order. First, 
it may be acknowledged that not all advocacy 
planning efforts have been pragmatically effec
tive, unquestionably beneficial to lower-class 
clients, or ideologically consistent as an expres
sion of interests in conflict with public decision
makers. A thoughtful assessment of advocacy 
planning which raises these issues is Heskin. {See 
Allan David Heskin, The Lessons of Advocacy 
Planning. Unpublished doctoral thesis. Seattle: 
University of Washington, 1975.) Second, while 
this discussion is concerned with those advocacy 
efforts in which middle-class planners have aided 
lower-class citizens, it should be noted that the 
contribution of middle-class planners has included 
a number of ingredients besides conceptual ability 
and skill in generating images of alternative 
futures. 

42 It would appear that advocate planners might 
most effectively teach citizens who possess con
ceptual cognitive ability but lack practice in the 
skill of generating alternative images of the 
future. But it is difficult to be precise here, in 
large part because of uncertainty about the exact 
nature of the personal 'quality' required for 
creating the future-images discussed. In addition, 
it may be difficult for an observer readily to 
differentiate the efforts of a concrete thinker with 
much practice in creating future-images from a 
conceptual thinker who is approaching the task of 
developing these images for the first time. This is 
particularly likely because conceptual thinkers 
approaching new tasks may 'revert' to concrete 
thinking until the tasks become familiar to them. 
It may be easier to conclude that an advocate 
planner may improve the performance of someone 
with regard to generating future-images than to 
state definitively whether the improvement 
entails a change in ability or skill. 

43 Matthew Miles, at the Center for Policy Research 
in New York, has described these experiences. He 
has been working with Beverly Loy Taylor in 
developing some innovative experiential manuals 
for task groups to use in learning to plan new 
schools. The exercises in the manuals emphasize 
simulation, which places present participants into 
the schools they are designing for future times. 
Four New School Planning Guides are presently 
in draft form. 

44 This discussion is too brief to do credit to either 
pedagogical techniques or the thought process 
which they stimulate. One apparent contrast 
between the two approaches seems significant 
and indicates the importance of further research. 
The simulation techniques focus on actually creat
ing a specific image of some future activity 
setting, and this image may be perceived and 
tested {for example, for realism or desirability). 
On the other hand, forecasting techniques which 
emphasize the dissection of present activity 
settings into many tendential strands frequently 
lead to the creation of incomplete pictures of 
settings or the inability to synthesize any image 
of a future setting. Research could be useful in 
examining the relative 'realism' or plausibility of 
images produced by different methods. In addi
tion, research might investigate, more broadly, 
whether one of these methods may be more 
similar to the thought processes of all or some 
persons when they do go about conjuring up 
images of the future. The pedagogical implica
tions are important. 

45 See Mario D. Fantini, Public Schools of Choice. 
New York: Simon and Schuster, 1973. Keyes, op. 
cit., examining citizen participation in rehabili
tation planning, distinguishes two types of people 
among those often grouped together as 'lower 
class.' He characterizes as 'working class' one 
population which he has found capable of acting 
conceptually and creatively in planning. Although 
the basis for his labels is not explicit, the value of 
his observation is that he identifies a group of 
low-income people who are conceptually adept in 
the planning process. 
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BOOK REVIEWS/COMPTES RENDUS 

Gerald J.J. Tulchinsky, The River Barons: 
Montreal Businessmen and the Growth of 
Industry and Transportation, 1837-53. 
Toronto and Buffalo: University of Toronto 
Press, 1977. Pp. xiv, 310. $20.00 (Cloth). 

The River Barons is a good book; it could 
have been much better. Professor 
Tulchinsky undertook a very difficult and 
very important subject in attempting to 
account for the rise of Montreal as Canada's 
pre-eminent city in the period from the late 
1830s to the early 1850s. In the course of 
describing and analyzing the role of 
businessmen in the city during this crucial 
era of change, Tulchinsky deals with a wide 
variety of issues and developments. His 
paramount concern, however, was 'to 
explain how the city's merchants, profes
sionals, and politicians embraced and 
utilized, and were themselves transformed 
by, the innovations in transportation and 
the possibilities for large-scale industrial 
development in Montreal in the 1840s.' (p. x) 
And it is here that The River Barons is less 
than satisfying to anyone interested in 
urban development. Indeed, while this book 
will most certainly be welcomed by 
Canadian business historians and econo
mists, it will disappoint those interested in 
a full analysis of the complex factors that 
combined to account for the rise of 
Montreal as a major metropolitan center. 

What The River Barons does, and 
does well, is present a detailed analysis of 
the Montreal business community and its 
involvement in river and ocean shipping, 
railways, and manufacturing. Tulchinsky 
begins his book by focusing on the entre
preneurs. He describes their branches and 
groupings, their ethnic makeup-French 
and English, Scottish and American-and 
the reasons for their success. He then turns, 

in Part One, to shipping, devoting chapters 
to Montreal forwarding firms on the upper 
St. Lawrence, to shipping on the middle St. 
Lawrence and Richelieu rivers, to ocean 
shipping and trade, and to the advent of 
ocean steam-shipping. Part Two discusses 
the development of railways during the 
beginning of the railway age in Canada and 
the rapid extension oflines out from 
Montreal to a growing hinterland. Separate 
chapters deal with each of the major rail
ways: the Champlain and St. Lawrence, the 
St. Lawrence and Atlantic, and the 
Montreal and New York. There is also a 
chapter devoted to western railway projects 
and rivalries. Part Three covers the devel
opment of Montreal as a manufacturing 
center. 

Throughout, Tulchinsky's analysis 
is generally sound and his writing style 
engaging. The book contains a number of 
extremely interesting observations and 
arguments, such as the assertion that (at 
least in some instances) French Canadians 
had a high degree of business and entre
preneurial elan; a fact that seriously calls 
into question the conclusions of historian 
Fernand Ouellet and sociologist Norman 
Taylor. 1 Tulchinsky also argues that, while 
Montreal businessmen had always sought 
commercial empire, the period from 1837 to 
1853 was one in which their efforts were 
intensified and varied as many of the city's 
businessmen became 'venturesome entre
preneurs.' Unfortunately, the author does 
not develop this statement further and deal 
with the thorny question of the role of indi
vidual and group decisions in the rise of the 
city. He does, however, provide ample 
evidence for others interested in this issue 
to use. 

These and many other points are 
certainly important and a reviewer com-
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menting on this book for business and 
economic historians would find much to 
praise. But a reviewer writing for a journal 
concerned with urban development must 
comment on the book from that perspec
tive. For, while Tulchinsky set out only 'to 
examine certain aspects' of Montreal's 
development, it is reasonable to question 
his omissions, particularly since the book is 
advertised by its publisher as an 'excursion 
into business and urban history.' In other 
words, while there is little to argue about 
what Tulchinsky has written, a good deal 
can be said about what he has left out. 

Although The River Barons stresses 
the importance of the close ties between 
business and government in the rise of 
Montreal, the book's treatment of this 
extremely important issue is incomplete. 
Nowhere, for example, is the capital contro
versy mentioned, even though Montreal's 
position as the capital of the Province of 
Canada from 1844 until 1849 (when the 
capital was moved to Toronto) must have 
been of some importance to the city's 
businessmen in obtaining the government 
support that Tulchinsky argues was so 
essential to their commercial and industrial 
ventures. And no mention is made of 
Montreal's municipal government (its form, 
powers, and composition) except in passing. 
What was its role in stimulating develop
ment? One writer has suggested that local 
government in this period was run by a 
homogeneous and highly exclusive elite of 
successful businessmen, 2 the very group 
that Tulchinsky is writing about. Yet in his 
discussion of James Ferrier, a very success
ful businessman involved in numerous 
aspects of Montreal's history, Tulchinsky 
says only that he was involved in municipal 
politics. In fact, he served as mayor in 1845 
and 1846. Was this position not usefql in 
furthering the business interests of Ferrier 
and his peers? 

A second major problem with The 
River Barons is the almost total lack of 
reference to what was happening during the 
period in other cities such as Quebec, 
Toronto, and Kingston. Comparative data 
in a wide variety of areas would have added 
greatly to the usefulness of the book as an 
'excursion into urban history.' 

238 Plan Canada 

A final criticism stems from the 
paucit~- of waps, charts, tables, and illus
trations. A book concerned with group 
biography and business and urban history 

topics that certainly lend themselves to 
statistical analysis and the use of maps and 
charts-is surely inadequate when it 
includes only one map, one table, one chart, 
and no illustrations. The omission of such 
standard data as a table indicating Mon
treal's population growth or its relative 
position in the urban hierarchy is bewilder
ing, to say the least. Similarly, since there is 
considerable discussion of Montreal's hin
terland, maps and tables giving data on this 
area would have been of great use to the 
reader. 

These criticisms notwithstanding, 
The River Barons is an important book. 
Canadian historians will find it essential 
reading; urban specialists, however, will 
find it frustrating. 
Alan F .J. Artibise 
Victoria 

NOTES 

1 Fernand Ouellet, Histoire Economique et Sociale 
du Quebec, 1760-1850. Montreal: Fides, 1966; 
Norman W. Taylor, 'The French Canadian indus
trial entrepreneur and his social environment,' in 
Marcel Rioux and Yves Martin, (eds.), French
Canadian Society. Toronto: McClelland & Stewart, 
1964, pp. 271-295. 

2 Guy Bourassa, 'The Political Elite of Montreal: 
From Aristocracy to Democracy,' in L.D. Feldman 
and M.D. Goldrick, (eds.), Politics and Government 
of Urban Canada, Toronto: Methuen, 1969, 
pp. 124-134. 

Stan Czamanski, with Daniel Z. Czamanski, 
Study of Spatial Industrial Complexes. 
Halifax: Institute of Public Affairs, 
Dalhousie University, 1976. x + 195 pages, 
$7.50 (PB). 

This book is the second monograph in a 
series entitled Spatial Organization of 
Industries. It advances Czamanski's 
research into industrial structure by 
examining the spatial properties of a set of 
industrial groupings or clusters, defined in 



terms of flows of goods, that were isolated 
in the previous volume of the series, Study 
of Industrial Clusters. Halifax: Institute of 
Public Affairs, Dalhousie University, 1974. 
The subset of industries of a cluster that 
displays similar locational patterns is 
defined as an industrial complex. The 
problem is that the reader is not warned of 
this dependence on previous work and, until 
he realizes it, this volume is obscure and 
irritating. Separate publication implies that 
the book is readable on its own, but this is 
not the case. 

Czamanski argues that any effective 
public response to the economic problems of 
underdeveloped regions depends on an 
understanding and exploitation of inter
dependencies among industries. By this 
means, development agencies from the 
central government level to local industrial 
commissions will be able to concentrate on 
the attraction and establishment of indus
trial sectors that can strengthen the exist
ing industrial environment and spawn 
complementary economic activities. These 
comments are applicable to low income 
regions in the developed countries as well as 
to the general development strategies in the 
Third World. 

The book falls into four parts. The 
first outlines the process of reduction of 
industrial clusters to complexes of indus
tries with similar location patterns. These 
are then examined to identify their average 
sizes and composition by industry. The 
third section contains the results of the 
spatial and compositional analyses of the 
sixteen clusters as defined in the previous 
volume. The last section, amounting to half 
of the book, is composed of appendices 
containing tables of computed coefficients, 
distributions of constituent industries, and 
maps. 

The first procedure is to discount the 
general effect of urban attraction on indus
trial location. To do this, Czamanski selects 
population as an index of the availability of 
urban functions and services, then regresses 
employment (Eir) in each industry, i = 
1. .. 162, against population (Pr) where the 
observations, r = 1 ... 196, are U.S. Stan
dard Metropolitan Statistical Areas. The 

data on which the spatial analysis is based 
is the residual employment in industry i, in 
the city, r, (uir) computed from the 162 
regressions of the form: Eir = ai + bi Pr + 
Ufr. He correctly points out that population 
is by no means a perfect index of urban 
attraction and this deficiency is used as 
partial explanation of the considerable 
numbers of industries that have similar 
spatial patterns but no observable flow 
linkages or urban orientation. He does not, 
however, indicate the considerable auto
correlation that is introduced by using 
population as the independent variable. 
This occurs because population can be 
considered to be the sum of workers in 
industry i, and the remaining residents not 
working in industry i. The independent 
variable is thus the sum of the dependent 
variable plus the remaining residents, 
which should properly have been chosen as 
the independent variable. This will intro
duce an upward bias into the correlation 
coefficient but, more critically, it will reduce 
the overall size of the residuals which are 
the raw data for the remainder of the study. 
The residuals for an industry in a given 
cluster are then regressed, one at a time, 
against employment in each of the remain
ing industries. For each industrial cluster of 
m sectors, this produces an m by n matrix 
of coefficients indicating tendency of indus
trial activities to cluster in space. The 
matrices are not symmetrical though, so to 
achieve this, the beta coefficients are trans
formed. The transformation selected gives 
the new coefficients a measurement unit 
expressed as the inverse of workers. The 
betas, of course, are dimensionless, so this 
is a small improvement, especially since the 
unit is difficult to interpret. 

Apart from the questions raised 
regarding methods, this research has isola
ted pairs of industries with similar 
locational patterns and has defined 
industrial complexes on the basis of chains 
of such industries. The question of optimal 
or satisfactory complex size and composi
tion is critical, though, and somewhat more 
difficult to solve, as evidenced by the varia
tion in the results produced by different 
approaches. 
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One method simply examined the 
average sectoral employment in existing 
complexes. When the number of complexes 
available for analysis is small (iron and steel 
were identified in only three locations), the 
average results in values for the size and 
composition that are unlike the observed 
pattern. A second method derived propor
tional composition from the total United 
States' consumption of goods by industry 
but the most involved method was to calcu
late the principal components of each 
cluster to establish the relative contribution 
of industrial sectors to the relative composi
tion of the complex. 

Although the results of these efforts 
rarely coincided, this attempt to establish 
optimal size and composition is perhaps the 
strongest point of the study because it is a 
deliberate attempt to make operational the 
concept of industrial complex. Public 
agencies faced with devising programs for 
development assistance must deal with 
economic growth first hand without 
abstractions. The issue of whether a plant 
of a given size could make any useful contri
bution to the regional economy is the ques
tion that this section faces. The variation in 
the results indicates the weakness of the 
assistance that policymakers can expect 
from research to date. 

The published results, although 
concisely reported, are difficult to summar
ize. The clusters from which the complexes 
were derived conform very roughly to the 
major divisions of the Standard Industrial 
Classification excepting that no complexes 
correspond to government, wholesale/retail, 
and utilities. On the other hand, several 
relate to services and manufacturing. The 
most striking result is the rather small 
number of complexes found. Only 45 full 
complexes, those lacking no sector, existed 
in 1963. That amounts to about three per 
complex and indicates that even in the 
largest urban areas, the fabric of economic 
linkages has many gaps. 

This monograph represents a major 
research effort in the industrial location 
field. It is a research report though, not a 
book, and the quality of its presentation can 
be criticized on several grounds. If Dr. 
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Czamanski bases a textbook on the 
monograph series, it should be well worth 
reading. 
Clarke Wilson 
Regina 

Leonard 0. Gertler and Ronald W. Crowley, 
Changing Canadian Cities: The Next 25 
Years. Toronto: McClelland and Stewart, 
1977. 474 pp., $8.95 (PB). 

Two of Canada's best urbanologists have 
produced probably the best book to date on 
our urban environment. Gertler and 
Crowley have crammed into Changing 
Canadian Cities a vast array of information 
about our cities as well as a wealth of good 
ideas about their future prospects. This 
book takes one on a detailed tour of both 
macro and micro aspects of the Canadian 
urban milieu. There are reviews of the 
demographic factors affecting cities and of 
urban growth forces, as well as in-depth 
looks at several urban situations, at the 
urban environment, at urban fringe areas, 
and at the human experience in urban areas. 
Their aim throughout is to bring the 
various data to bear on future policy choices 
for our cities. 

The statistics, scenarios, impres
sions, models, and even literary interpre
tations of the city and city life included in 
this book ensure a diverse and rich reading 
experience, but not one gained easily. A 
tendency toward over-organization and 
unduly complex sentences are flaws that 
encumber and complicate the exploitation 
of the treasuretrove the authors have 
garnered. 

Changing Canadian Cities need not, 
fortunately, be read serially. One may 
choose, as did this reviewer, to read 
chapters or parts of chapters. For example, 
there is a fascinating selection of excerpts 
from Canadian poetry and prose, called 
'The City in Literature' which is used to 
evoke insights into the human values and 
ideals of city dwellers (Chapter 7). Or, there 
are the enjoyable drawings of Joseph 



Skvaril portraying whole metropolitan 
settings as well as intimate streetscapes. 

Also interesting is the section, in 
Chapter 5, on life in Canada's resource 
frontier communities. And the selection of 
case studies in Chapter 4 of the growth and 
non-growth traumas of the Vancouver, 
Saint John, and Peace River regions is 
particularly enlightening of the variety of 
situations which must be encompassed by 
our policy frameworks. 

There is ample 'hard edge' analysis 
of the urban system in this book, too. At 
the national scale, there is a good review in 
Chapter 1 of contemporary and historical 
conditions of population size, composition, 
and migration and of occupational structure 
as they affected the formation of the cities 
we have now. The following chapter 
engages the reader in speculation about 
future demographic qualities and their 
effect on size, location, demands for land, 
etc. The third chapter is one of the 'heaviest' 
in this book, but is also one of the most 
stimulating as it attempts to deal with 
questions of how cities grow and how city 
systems evolve. It puts together the factors 
of industrial productivity, technological 
change, new communications forms, the 
service sector ascendancy, and the concen
tration of corporate power to describe the 
context for urban growth in Canada. A later 
chapter takes an incisive look at the matter 
of the use and abuse of land on the fringes 
of our cities, or as the authors call it, the 
'most critical 85,000 square miles in 
Canada.' (One of the authors, Len Gertler, 
pioneered the research in this area.) 

As interesting and stimulating as 
are these various perspectives of the city, 
city systems, and city life, what do they add 
up to that will help us to forsee the future 
Canadian city and to plan for it? The image 
that the authors distill from their rumi
nations is called 'The Open City.' It meets 
two general criteria which the authors 
consider paramount: first, it should be valid 
as a prognosis of the Canadian city at the 
end of this century; and second, it should be 
viable as a basis for developing policy 
strategies to attain some ideals of the good 
life of cities. The substantive variables of 

the open city are residential mix, density, 
and distribution; employment and services; 
transportation; and open space and leisure. 
In their terms it would be made up of: 
a number of related interacting communities, each 
with its own diversified employment and service base, 
but all relying on a regional core for certain highly 
specialized goods and services. Each community would 
be socially mixed and diversified in its housing types 
and forms .... The transportation system would be 
designed to make the whole set of communities and 
centres one effectively interacting system ... (and it) 
would be given distinctive form by the open space and 
leisure system. (p. 405) 

Against these generic policy variables, only 
too familiar to planners, the open city would 
be achieved in the course of meeting six 
basic human system needs: harmonious 
resource use, protection against built-in 
stress, opportunities for communication, 
assimilation of differences, established 
system of values, and capacity to meet new 
challenges. That is, the open city would be 
achieved if public policy could mobilize 
needed resources as well as overcome some 
major barriers (land exploitation, inequali
ties in housing, traffic paralysis, and 
destruction of heritage buildings). 

Accomplishing the open city is the 
subject of the final chapter, or as it is 
phrased: 
to somehow bring into alignment two aspects of 
Canadian life: one is the increasingly interlinked, 
interdependent nature of our urban places and 
regions; and the other is the divided and separated 
nature of political authority-our capacity to act for 
social ends within our federal state. (p. 426) 
Gertler and Crowley, two people with 
extensive government service, offer us a 
logical policy decision system and a sensible 
rendering of the major policy issues which, 
for all their thoughtfulness, I find poignant. 
How hopeful of change are they? How many 
reports in this policy field have'concluded in 
the same vein? I hope we reach the open 
city, but if we don't, it won't be because we 
didn't have a good map provided by Gertler 
and Crowley. 

There are some recent aspects of 
growth and change of our city system that, 
while they don't affect Gertler and 
Crowley's basic theses, are likely to be 
important to future urban policy makers. I 
refer here to the findings in the United 
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States of the significant decline in the 
growth rates of large metropolitan areas 
and the resurgence of non-metropolitan 
areas in population growth terms. 1 Central 
city decline plus substantially more 
dispersal of population to the outskirts of 
metropolitan areas is now being recorded. 
In Canada, we are witnessing the continued 
vitality of towns and villages while other 
spatial sectors level off in population 
growth. 2 There appear to be still other 
changes to come beyond those forecast by 
Gertler and Crowley. At the least, we 
should see settlements which reflect pre
ferences for lower densities and smaller size. 
The open city may not be far behind. 
Gerald Hodge 
Kingston 
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NOTES 

1 Cf., George Sternlieb and James W. Hughes, 'New 
Regional and Metropolitan Realities of America,' 
Journal of the American Institute of Planners, vol. 
43, no. 3 (July 1977), 227-241; and Brian J.L, Berry 
and Quentin Gillard, The Changing Shape of 
Metropolitan America. Cambridge, Mass.: Ballin
ger, 1977. 

2 Gerald Hodge and M.A. Qadeer, Towns and 
Villages in Canada. A Report to the Ministry of 
State for Urban Affairs, Ottawa, October 1977. 
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