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Abstract 

The North Portage Pmjcet: An Urban Pianhg  Perspective on Public- 
Private Partnembips and Downtown Revitaiiition 

Titis is a mtat ive  study of the North Portage revïtalizatim @ed in downtown 
Winnipeg. The objective of the study is to examine downtown mdalizah 

t .  *on and public- 
private partnerships b m  an urban planning e v e .  In ttns amtext the imrestigatîon 
exmiines the planning and dcvdoprneat procgs. the riole and fundion of the key public 
and private =or adors in the pject,  and identifies the key criticai variables and factors of 
public-private partnaships in downtown revitabticm. The pradicum explores thme main 
themes: 

1. The th- and practice of downtown reyitaîhtian; 

2. The prublem of downtown dedine; 

3. The role, fiinction, and innovations of a mmmunity development 
corporatiaa and pubüc-private pattoerships in the Norih Patage 
revitalhtion p j a .  

The North Portage plannirig and development pmces was a response to the 
economic, and physical decline which had o c c d  in the area since Wald War II. In 
order to rwase the ùivestment i n d a  the Nath Rmge pjed did wt apply a standard 
redevelopmait farmuia but the planairig and deveiopment prucess was flexible and 
responsive to the development context. This reqxmsiveness was enhinced by a mmmunity 
deve1ojment -011 which was Qeafed to oversee the imp1emartation of the 
development plan attd to facilitate public-pivate pertnashpn for this pnp<ae. 

Based on this expexïence, this pradicum pvides a synthesis of the North Portage 
experience and the lessais learned as a amtriiutim to planning padice The lessais and 
experience suggest that th= is a range of aiticai variables which Muaiceci tbe 'culture' 
and conditions of the North Portage planning and devdopment procesr These 
circumsboces cmted the amditions fa a -dive and innovative appmadi, in jmœss 
and substance, in the redevelopment of Nath Rortage whïch a traditional reguiatory 
hameworL had beei unable to aceompîish. And W e  the anaiysis of the Nath Pbriage 

suggests it exemplifieci em-g OoIltemporary Qwntown revitaijzaticm practice, in 
t m s  of gwmmemtaî and non-govecnmental adors wcxking togaha, and articulates the 
success factots fa downtowu revitabatiaa, the case study also suggests that m e r  
research must examine the w&esses of this type of approach. However, wwhi the 
process exemplified a 'classic' dowmtown revitalbation pocess, in tams of the 



Qvelopment program, the commuatty develapmient oorporatim modei, and the pitfalls of 
this type of pocess, the case stuûy amiysis acknow1edgcs tbat it is umealistic to expea tbat 
a single pject would be able to revase nfty y- of mial, &&ai, and eumomic 
decline. 
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Chapter One 

1.0 Introduction and Background 

This is a @tative study of the N i  RQtage revitalizatioa projtxt in Qwntown 

Winnipeg. The objective of the study is to examine the th- and praaice of public-private 

partnerships in downtowm revitabitïon, thedeand bdiaa of public and private sedor 

adors in the planning and development poaess, and to idmtifv the aitical VaMbles and 

nidors basedon t h e N d  Pôrtageprojed arperimoe. 

This introdudory chapa oirtlines the mearch in five seQiais: (1) the hteat and 

rationale of the researdi; (2) identification of the investigation's pbnniDg t h q  

h e w -  (3) a description of the Nath Patage proôlem; (4) a staternent of the research 

objectives and the specific research questions king addressed; and (5) an ovwiew of the 

practicm oiganimim. 

1. I Research lntent and Researcb Rationale 

The intait of this qualitative research is to apply th- to the pradice of Qwntown 

revitabîicm. By integratiog planning theay with theerrperienœs of urban development 

pctitiones the research identifies the criticai fkctm in the redevelopmmt pnness The 

purpose of the practicum is mt to evaluate the North m g e  project, ratha the practicum 

imrgtigates Nixth Portage based an the objectives of the developmmt program. The 

practïcum thereforeqlonx 

1. Thethemy and pradiceof downtown mitabâ i  m; 

2. nie poblem of dowotom deciuie; 



As urban vees eXpenmce cbange, the pradiœ of urbao redevelapment is also 

continually molMn& To be sure, appmadies, in pr~ess and substance, change in 

respoase to sochi, political, and amomic  trends. Conîempmy trends suggest that 

cornplex pianning and decison-making, in tamJ of wmrnic development, soaal 

programming, and physicd infiastnicture, are inQeagIIgiy ocarring at the local level 

These trends a h  highlight the sigdïcance of public-private partnpaitnershipa in this pocess. 

In this =se, the rationale for this pradicum research is basexi an the notion that 

mechanisms haî  aibance finianciai and OrgaaiBtiOnal capaality between the puôlic and 

private sectm h the funae of planning ptadice The reseaiçh therefare strives to ident@ the 

critical suocess îàctors and issues as they coutribute to this pcactice 

1.2 Ptanaing Theory: Revitaibation From a Planning Perspective 

This section sets out the thBocecical hmewdc of the irwatigatioa by Uitroducing 

Doaald Schon's "Reflective Piaaitiiaier" and Richard Bolon's DConcephial Scheme for 

Cornrnunity Decision-MaLing", two approaches used in the case study research design and 

final analysis Both Bolon and Schm argue tbat the c h i c  modeî of rationality is at best 

iaadeqyate to understand the complex decigcm web professjonals opgate within in 

contemporary society.1 Decisias are based on a i t h  which are not neces&Iy r a t i d  or 

Illieai. Instead, each autbar questions the vaiicüty of the d e d  r a t i d  modeL In 0th- 

words, Bolon's and Schai's apprœches allow riesearcbas to include "intuition" as a 

criterioa for 'refledim-ia-actionm and to mdastand thPt in reslity decisioa-making 

ocair in the d b q m b d  mntext of evqday life and na w i t h  a Iineai r a t i d  

model. 

Theseappoadies are importaut to the t h q  and pradœ of downtown 
. . rwaalizaton becauseamtempomq urbanplpmiing pocesses now mgnizethetension 



behveen the perticuîar and the univasal which a pure& ratid-ootnprehensive planning 

modei dœs  mt To be sure, the emergenœ of citizen participation, environmentalism, and 

the growtû of 'anmiunities of inteteSf1 diallenge plannùrg approsdies to incorporate 

distioct charaderistics of local knowledge, ailhire, and the envjnlliment into plaiming 

processes. in tbat sease, Won's pmgmatic ratioaalist approach heips us r8cogoize the 

'culture' of pleMiag jmasses and the ageicy b u @ t  to the decisioa-making process by 

the aciers themselves. Ih practice, the Ekah Patage pjed findings suggest that the 

culture and ageacy maaifieci M i n  the leadaship &ded by the public and private 

m m ,  in addition to the organÜati0aa.i modei of NPDC Simiialy, using Schonls 

refiective pcactitioaer hemisticaily, the aaalysis suggests h t  participants antribute to ibis 

culture vis-a-vis their pasonal pradical knowledge. For example, as chapra five detaïls, 

the AdmiaistraSive Task Force, the NPDC Buerd rnembers, the NPDC administrative staff, 

and tbe private s e d ~ r  developers each amtributeci their personal pxactiai knowledge to the 

project. Acccxding to Schoa's argument this lcnowledge is aot r a t i d  or quamifiable in a 

strict sease, ratha it is an aocumulatioa of expia ice  Lady, both Schm and Bolon's 

hypothges pwide usehil analyticai fiameworics, in t e m s  of contemporary urban 

redevelupment and public-pnnite partnaships because th& approsches adrnowledge the 

incremmEalist especi of Mon-malong passes. 

To be sure, neither Schon nor Bdon1s a p c h  ciaim that ratiodity is not 

essential to planning practia Rather, fm example, Mon's conceptual fiamework 

suggess a type c b e n g q h y  of cummuaity piamhg decision-making, and that the 

ratioaaiity lies in undastaadhg the type of pmesses wbich 'tmds toward action' and the 

type that 'tends toward inaction'. in -ce, as the Noah Pürtageeirpaience 

demmstrates, the planning and deasion-mal0ng pocess bad a cüstiaguishable 

chore~graphy WU evohnd out of the paiticdar developmerit his&ury of Qwntown 

Wtnnipeg. This hisîory bath limitai the Pogpibiiities and pmvided the impeius frx a new 

approach to th& @lem of downtown decline Moreova, the Noah Portage case study 





The vision of the ratioIliil decision-makiag planniag modd pealred in the 1930's and 

194Vs.3 The mtioaal planning wdel inwked the idea that it was empirid, positive, 

comprehensive and was a scientitilc mahod in wtiich to reach decisicm and plaaning 

objediva. Following the eud of W d d  War II the d y  faith in science, pticuiariy in the 

social sciences, hod SeciOUSIy awe into question wiih resptxt to the possibility of 

surveying all possible aitematives prior to sdeaiog to an @mi solutim. "Nb one [mddJ 

claim to unQrstand how Joaety "really" worlted, a to understarid it wdi enough to 

prapose pians fa the wholeof it.' Nevertheles, in the 1950's and early 1 W s  planniag 

theory cootinued to apply r a t i d  mmprehdve p l d g  methods; plannm, accordhg to 

Friedmami, saw planning as a fonn of scimtinc management whkh M i  from 

traditional management because the pfeSgOn bnwght speQal slrills to the rationid analysis 

and solutions to social pmblems.5 

By the late 1- and l97û's planning theorists' Ultroduced altemative 

c o n q t u a b h n s  thaeby presemting a M a g e  to r a t i d  decision-making rnethodology. 

For example, Andreas Faludi argued that a r a t i d  decision-making mode1 had inh-t 

methodologid limitsitioos; he States: 'The key @lem of aJl rational phnniag is thaî of 

copuig with the limitations h m  which evezy amdvable abject suffwW6 The criticisms 

of the rationai decision-making model are h t e d  witôin the so-cailed 'pocedural debate'. 

The pocedutal debates are cxigîuaily represerded in 'disjointeci incrementalism' (Lhdblom, 

1959), and the 'mixed-scanning' @zioni, 1967) approacbes both of which draw on the 

weaknesses and @lems embedded in the rational AAeision--g model. 

The essential tends of Charles Iindblom's disjointeci inaiementalism are 



poposed policy or state of social a&irs and an exisîhg me. In otha words7 it appraïses 

sma. changes in large variaûlesW.7 In the 'Science of Muddluig Through" Lindblom lays 

out the essentiaï deaients of the incremmtal m a k i  of decisicm-making. He argues that the 

mode1 was empirïcally SUprim (&sadescription ofrpalty) andnormaîivdy mire 

mnsist~ with dem>crpcy than the rationai comprehmsïve maiei. Acaxding to Vasu, 

Lindblom cab hîo question aü the assumptions of the rational-aompehemive model. 

Fi, Lindblom argues that there b no unquestionable 90Cietal consensus on values, 

moreova thae is n d  an exact meens to acaaeteiy muge majaity opiman. M o c ~ ~ v ~ ,  it is 

impossible to have ail the appopMte infionnation which is needed to malce a 'rational' 

decision! Fiaally, Lindblom, using the notion of disjointed hcrerneritalim, argues that 

rational planniag works besi when the decision has to Q with distributive (allocation of 

resources) r a t h ~  tban redistributive matters (deel with reaiiocating res~urces h m  me 

gmup to another). Unlü;e distributive decisim, distxibutive questions involve far wne 

political intensity and baqgbbg and thdore  is much mae amenable to in~rementalisrn.~ 

Amitai ESziani's " m i x e d - d g "  combines mtionalist and incrementalis& 

approacbes; he notes that inctementalism, as a politidy consmative approach, does not 

s w e  everyme's inteze~fs @y because not everyme has adequate resomces to ensure 

their concems are addressed in the decisian-making piocess. Moreover, Ebioni argued 

that increrneatPlism cari simply be an ide01 Jcal justifiotion fa the statusquo ia orda not 

to engage in a cornpreheasiveand systematic adys is  withk the decision-making and 

pianning Nevertheiess, mixed -scann.ing pwides a amcepual rniddle groumi 

betwem the limited paspcdive of in~emmtalism and the syaoptic view of rationalism. As 

Vasu states: It combines the higher ab, fiindanienta1 decision-mating with Iowa orda 

incremmtal decision-mnlruig inîo a single modeL Mix-scanuing anedly observes that 



without the perspective of the "big pidiaen major variables wil l  be excludeci in any 

incremaital aaalysis"10 

Yiftadiel suggests tbat the chaiîeage to the ratjollzil modei, undertakm by the 

disjainted incrernentaljsm and m i x & d g  apuacks, is sigpificant, but the vo1atüe 

eoommic ccmditions of the late 1970s aise effectively srposes the "...political and often 

particuiaristic natute of planniug...Vl In otha words, given the owiplexity and 

changeability of the soaal and ea,nomic amtext, a pure m t i d  model was unaMe to deal 

with a pluraiity of variables. To that extmt, the rationai mod$ bad, to a catain degree, lost 

its 'ascendancy' as behg capable to predict and guidethe friture, 

FoNowing the chaîimge to the rational decision-making modd, put faih by the 

procedural debate, 'pragmatic iationalism' emarged as a wntingency thaory of planning- 

Acasrding to Yichei, mgmatic ratioualism amtends that absoluterationalism and 

comprehaisim are not cmiy impradid but also impOssiile in the inaeasingly politicized 

environment of gwerammtai &cisi~n-xnaking.~* 'Ihis apprœch does not deny rationaiity 

as part of the analytical pocess, d e r  it remgnks tbat Ldetaiied problem-solving 

rnethods are 'bounded' by entemal c~nstrallits."~ This argument can be fouad as early as 

the 1940's in H m  Simon's work on mganizational behavior. Simon's model oentred on 

the concepts of 'bounded rationality' and 'satisficing'. Boudeci ratîonality memt that 

decision-makers do plan, but d y  by searching a few adable altmatives, only by 

seeking to assess a few of the C O I L S B Q U ~ ~ ~ ~ ~  of each, and ody using highly SimplitIed 

assumpticms about cause and eff'l* Secuncl, Simon's wtiw of satisficing means that 

decision-micas & mt reaily seek theoptimPI solution, ody the fhî solution îhat saîisfied 

the minimal criteria they deem necessary-15 In other words, Simon's initial work 



recognjzes the mntext in which decisioa's are embedded an4 more i m p o ~ t l y ,  decision- 

&ers bring agaicy to the proces As we &ail kit= see Bolon's caitingaicy framework 

W s  withh the aforerneaîioned pïagmotic rationalisîs tradition. 

1.2.2 Contingency Tkory: An loterdisciplhuy Approach to 
Piamhg Pnctke 

ûriginating aOm modem organizatioaal tkay, amtingacy t h q  recogniIes tbat 

no pmietetmined organizaid stnid~re am be p z a a i i  as ccnrect for al1 situations, 

but rather that Orgsnizaticmal design must take into dderaaion the paaiailat 

circumstances aud vaziabies of the @lem amtext.16 A contingency appmach is an 

intffdiscipihuy apiproach which situates the phmiing and decision-making process in the 

social, politicai, and e 0 0 ~ ) m . i ~  a m t a  This appcoach is maUy relevant for 

understanding downtuwn reyitahtbn, and associated public-private partnnsbip 

arrangements, since, for example, redevdopment projas typicaiiy draw on a diverse range 

of e q d s e  frwi govmental and non-govetammtal actcxs, and the political mvironment 

a n  often be unpredidable In dation to untlemtanding pradie a amtingency fiamework 

posits that the aplnopriate range of chices regarding OrgPniFationai sûucture and puces is 

contingmt on any number of situationai Iactors. To be sure, this appmach &es not refute 

ratioaal anaiysis, ratha it is cogaizant tbat the e x t d  aivinmment impacts upai the 

plaaning and decisioa-malring piiocess. 

A amtiagency hune& tailors, or draws h m  a variety of planning and decision- 

making mode& that are "...strategiies wbich [sua] the iaJtihbioaal . . and poiitid siîuatiai in 

which the planner opaatesn17 In the article nCqhg with UaadPinty in Plaaning" 

Christeasai argues that while the ntioaaüst appmech is caitral to th traditioaal planning 



doctrine the uncertainty of the p l d g  amtext n d t a t t e s  an adaptive and politically 

aware procesn Cbnstense~ -tes: 

Diffaait plaaning t h d e s  - and thdore planaing pocesses - address 
different amditions of uncetainty. Effeaive planning begins by c d b t i n g  
the problen at band and lssessing the amditions of uncahhîy, rather than 
misapp1yïng thees  and methods without regard b pmtÎcular problem 
~harad&Sk&~* 

In short, Christeaseri is suggesting that p h e r s  s h d d  adopt styles and piocesses suitable 

to a- @Iem amditions. To the degree that the planning process is taiiored to 'mi- 

worid' amditions the planner is acting contingenîiy. hsofbr as 'unceEtaintyl is irrational, 

acûording to Christensen, a contingency approach copes with those amditions 

'rati~nally'.~~ In contrast to a pure rational decision-making mode1 which sets a lineai 

course between means and ends, a mntingent a m c h  llso reagnhs the intarelateness 

of decisions and the mvhnment in which they are made Accading to Faludi: 

mlaaning bas evaything to do with ... contingericies as we try to corne to 

terrns with Cpbnhg processes], atha by removing ucertaiiity, or by 
taking it into acoount. Planning dates to (a) those decisiam which we take, 
eitha because the situation forces them on us, or because we want to 
change that Siniatim Ileliaerr;itely into somahmg mire in tune with our 
wishes; and (b) those takm by &ers which aneb us (thus Wrning part 
of the amtext in which we taLe oit decisions). Io planning we relate aîî 
these decisims to =ch athcr, thereOy trying to amke sense of our choices20 



While Christaisen writes fmm an urban planning point of view, the cwtingmcy 

a p c h  famed in management aad qanhtioaai behavior re~eafch sirirüarly ~~ 
and incocp01iites situtional conditions into the planning appmach. Tosi and Hamoer wrïte: 

To smive, the o r ~ t i c m  must respoad, adapt, and cape with the 
environment, This tespoase - an adaptation - is 'ccmîingent' on the 
enviroarnmt. Hmce a amtingency apprmch...is basxi on the p d s e  that 
Organizations must adapt to the ampiex emriTOLLments m which (hey 

The environments exat veay p f m d  premres on the orgoninition and the 
o r p h t i c m ,  though pct ive  and r&ve pressmes, nnds a form 
compatible with the ptzmnes.21 

A contingeucy approach takes into accomt the n u m k  of factors which will impact 

on a partiailait planning deasion: finz, for example, Qnereat theoretid appoacûes and 

pmpectives involved in a planning decision; m n d ,  the realization tbat decisioa-making is 

not noraially entirely based upon a single individe and third, tbat the objedive of a 

decision anaiysis may or may wt be prùaarily aianed towards s01ving a speci£ic problem. 

Building on theabove, mnîhgaicy &dors that are to Muaice an orgiuii2ational structure 

are: (1) the environment within which the organizatim exists; (2) the technology bang used 

(means of produdion or &ce deüvety); (3) the age and size of the organhtiion; and (4) 

the nature of power relatioilships affiectmg the orpht ion @th intemal and adernal).22 

These hctm are also linked to an organktion's abiity to iaaovate For aample, Nord 

and Tuclrals mead on implementing iimwatian identQ siniilat factors, with respect to 

the organization's abüity to innovate, thaî are &aed by the organization's structure, 

history, strategy, size culture, the ability of the organizatiaa to leam, and the nature of the 

organhtim's relat idp with the e s t d  eavinmment.23 These fadors are in direu 



cocreiation to Bolon's mrnmunity decision-eg f i a m e  which is exarnined in the 

foIîowing -on. 

In the mid-lWs the wodr of Burns and Stalker on 'rnecha&ic' and 'organic' 

organiatioual sbucfms tecognized the influence of the amthgent Eaam on 

organizatiod nilhire, effectvmess, and ab- to innavate. The t w i s  mecbanishc and 

me, acmdiag to Nocd and Tu-, bave taken oa simplifieci meanings fa rnaay who 

usethern; rnahrktic cxphtions are b m u d c ,  and mganicmphtiai1~ are 

fiexi'bk, with open, goss-fundonal cwun~nicatioa?~ Mare speQfioUy howewr, 

mechaaistic mganbations tend to be divided into may sub& and individuais who 

pdorm the sub-tasks are udîkely to see the devance of tbeir wodr of tbat taslc Moreover, 

hierafchicaf refaticmships are stresed by vertical cornmunicatian lines and the individual's 

work is mnmlled by decisions and duectives of thar s u p a i o r ~ . ~ ~  Although they are stili 

hiaarchicai, h i d y  plays a less imptant  d e  in tmns of direaion and cantrol in 

mganic oigankations; viz top-levei managas are not assumed to be omniscimt and formal 

definition of apprmches, duties, and powers are less important in defining what people do 

than the ongoing intaactims aw>og individuals w&g on the task. AU employees, 

acco~ding to Nord and Tuckds intapraatcm of Burns and Stalker, are committed to the 

mgarization as a whole ratha than th& fundonal speciaities Bums and Stallrer d u d e d  

that these systans are better able to innovate thaa mechanistic aies, Mimmer aganic 

structures are more suitable for change aot stability.26 Thae analytid categorïes are used 

in the amcluding chapter to charad- NPDC. 

To be sure, rather than distinguishing between ' g d  and 'bad' planning a 

contingaicy framework reccmstnids the conta  and intentions of the pawas. Givai the 

unaxtahty of am- pianning and tkchim-making, the amtbgency appmch is a 

m&od in which to d e  and ampare d i f f i i t  plamiing modds whïch ex& and are 



emerging, as weli as &ciding which approach is most aPPropnafe for a givm situation. In 

otha wotds, aaitingmq approactes, wheiha t h q  investigate ~ 0 1 1 s  or urban 

planning pmcesses are similar in tbpt. "[c]oatingency th802iSts examine a wide range of 

dimmsions, seeking to dwelop rebtively mmpla themies showing which type of. .. 
pattern is appropciate foi a givm cluster of stuatiocial fadars 

Based on this argument Bolon's fhunewopk se& to identQ the pattms of 

a>mmunity decision-malrgig that tend taward adon and those which tend toward hadion. 

Similarly, h r e l a t i o n t o t h e N o i t h P a t a g e ~ ~ t h i s p ï a c t i ~ ~ ~ l r s e v c h a l s o ~ t o  

identify pttms and success oidors of dowotown revitaibation. The next sutisection is an 

exegesis of Bolon's approach. 

1.2.3 Richard Bolon's Contingency Framework: A Conceptuai 
Seheme of Community Decision-Making 

Based on thearticle "Commmïty Decision &bavioc nie Cuiture of Planningn the 

following Sedicm summarizes the key tenets of Bolon's amtingmcy fjramework: 

"Indepaident Variable Sets Muencing Decision Outawg". As a praxis orieated appruach 

Bolon's conoephial6amewodr is thm applied in cbapter four, the case stuày of the Mrth 

Portage downtown revitalkition pmject. 

The amceptuai fiamework is based on fm fiindamerisal variable sets (see figure 2, 

3,4,5,6), Mon describes them as foUows:*a 





(2) Decisian Field Cbaracteristics: 

Decisicm Field Characteristics disthgui& baweeu the decisicm emrimameat and decision 

unit. The decision environment coasists of three fàdm focmal-kgai stnim informal 

structure, and characteristics of the poüty, a i l  of which cari influence the decision M i t  The 

decision unit characteristics include the saaoeof mer, acmuntability, p u p  dynamics, 

and group rde. 

Figure 4 
Decision Environment Characteristics 

Source: Richard Bdon "Community Decision Benavkir the cuhure of planning" 

(3) P l d n g  and Intemention Strategies: 

Acmdllig to Bolon tbis variable set is the prime a m ~ m  for planners beniuse it bas 

substantial influence on the nature of wmrnunity decision-making.29 He states, 'It is 

important to lem, for examplle, the de- to whicb one may ndse techmcal discretion 

in methoûs of solving @lems and the datimsbip of those methods to the wmmunity 

decision-making p~azss and stnidute,"30 Bolon argues that, while on the me hand, 

urban plamhg is techical, cm the ather band, the variables be irigitifies are clearly 

orimted toward the political aatiae of plomiing Far example, pmblem dennition, the type 

29 Bolon. 376. 
30 Ibid., 376. 



of information, the Orgamzatiouai structure togethe will, accordhg to Bolon's hupouieses, 

have a profound effkct on the decision outcornes B a d  oa Bolon's variables, p h e r s  

must take into mnsidaatiaa thepasih'm, in t w i s  of attacbme~~t to powa, the pmb1e-m 

solving methi ,  and the a ~ n t a i t  of the planning strategy which suggests that planning is 

Figure 5 
Planning StmWgims and Interwntiom 

Source: Richard Ejolon "Community Decision Behavkr: the cuiture of planning" 

(4) Characteristics of a Public Issue: 

Aca~ding to Mon, the maaaer and degree to whiQ a public issue is sets and undmtod 

Win influaice decision outccmes; the amount of infocmation aSSDciated with the issue, the 

way it is introduced, and the ~ctols involved in presaiting infirmation affed the Lin& of 

decisions which occur. In w d s ,  a public agenda whose issue charactmstics are, fol 

example, ncmiddogicai, bave few value d d s ,  aad are d y  co~nmunicable Win be 
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Figure 6 
Public Issues 

During the Qasion-makiag process these variable sets, aamrcling to Bolon's framework, 

interad and infiuaice the cbaracter and @ty of the decisiai o~tmmes.~ l 

The purpose of this approach is wt to atabiish a normative theory of what 

planning shotrld &, rather Bolon attempfs to describe a qstm which articulates how 

plannuig and decision-making don ocacr. h îight of the Bolon's theocetid m v e  

Accordhg to Bolon's hypouiesis, the fiamework is a means of describing and 

undmstandiog the relatonship between planning and decision-making in iirban 

govmmt.33 M C K ~ O V ~ ,  Bolm's framewark foaises attention on the "culturem of 

plannùrg, viz., the sahi, political, and ecx~mmic amtext in which planning takes phce 

He states: "...[this] fiamework shwld pnnre usdul in extendhg the thecny and 'state of the 

artt of urban plamiing in the sease tbat future plsnning pracîice migût be more specificaliy 

adapted to the sociopolitid cuiture in which it opaatesa34 Bolon argues tbat the ' r a l id '  

decision-making modd is an iQal type, and t h d i  does mt typiiy the apeieaœ of 

evqday life Bolcm amtends that the amtext in which decisions are made, a in which 

31 Ibid., 376. 
32 Ibid.. 372. 
33 Ibid.. 372. 
34 IW.. 372. 



business deais are negotiated must be groundeû in the social, emnomic, and political 

amtext. For example, Bolon argues that the mential &es of steps, qitomized in the 

ciassic r a t i d  mode4 I an ideal type and t h d c a e  not attaiiilhle in everyday expeience. 

He states: 

Individuals selQm bavethetimorresourca to carry out erch step in hillest 

m m  Seldom is inforniatiai whdly adaplae; e x p E ~ t  specificatim of 
goals is of€ea lacking; ody a few aitemative sets of means and ends can 
usuaily be crmsidaed; the ability to predia aU possible am~eqllmces is hîghly 
restricted; meaninghil duat ioa  for opiminng is difiarlt; and prior 
decisions ofien m e  as amstraints an the decision at band Thus, r a t i d t y ,  
at best, is an impefèct pracess..35 

His argument Qes n H  appose rationaiiîy per se hdeed, he suggests that the 

rationai modd of pianning and decision-making Qes nd offa an 'inteUigmtl Opaatonal 

system. An intelligent system, he suggests, "....scans and evaluates ciraimstances and 

conditions in the community...[and has the capacity to] set goals and plot scfremes for 

achieving goais. It must have integcative mechanisms to Iiandle wnfliding daaaads and 

balance allocations of limited reswzcesn.36 Altemativdy, Mon presaits "process steps of 

rationalityn as a concepual guide whirh inoorporates the decisim-making amtext and is 

aware of the changenbility of that a m t e  vk, Mon's fiamework inc1udes planning and 

decision-making coatexîd variabla and the dpamic hteradian betweezl those key 

variables in îhe pwesg 

Bolon's contbgmcy fiamework alw suggests "...vey strongiy the delicate oature 

of the relatioaship and the b c e  betweai the substance and poags of ph@.*' 

Faludi, in the bock paonù\g T h q  olso aiales the obsavPtion tbat the cüstmaion 

between th- pI planning and thmry pfplimmng s h d d  nat nece=dy result in the 



separate development of the two.38 He argues that bdh, in his tams, "poceduraln and 

"substantiven th-, are needed for effective planning- h c e d u d  t h d e s  &fine and 

j e  pnferred methods of decisim-maling (theay in pianning), and substantive t h d e s  

relate to intdiscipiinary knowleâgeappiicable to the amtent of planning (th801y of 

plan&g)?g Bolon mPwJ the two togaher, fix example, by i a m t i n g  substantive into 

procediiral t h q  in the Dissue attributesw variable of the l !hnmmk40 Bolon refers to this 

as the "ailhiral dynamicW of planning- h pracîice, a phmia who resüicîs pkaniag to 

pradice punly based on t a c a i  e x p e d t ~  '...may soon 6nd others' pgoeptions of his 

role quite narrow-..[ard] be viewed as effective but oaly on œxîah reStrided 

Convdy ,  by foaising too much on the substantive 9Q of the decisiun-malring and 

planning process the planner may be resüided, or marginalized, to play "...symboLic 

emotionai support d e s  and und* @mmperin9] his capacity fm professioaaljudgmaitf u t  as 

to the feasibility of means and endo in any givm poblean situation."42 As a amtingmcy 

approach, Bolon hyjmthesizes that the mcepnial framework is a meihod toward 

developing '-..a balance between short-nm and long-run vistas, between seiective and 

comprehensive prescription, and toward a â e q x  undastaading of the Uiiportance of 

incremental &cision-making and negotïated COtlflict resoluti011,~~ In that sense, Bolon 

argues fa a pragmatic raticmaiism wbich is embedded in the ciraimstances of the decision- 

makingprocess lhis i S a a ~ t i a S i g h t b e c a u s e a p w e s p e i n ~ e r f i v e  theNath 

Portage redevdopment pmcess was structured U, suit theparticuiar needs of the planning 

and devdopment wntext 

38 Faludi (1 973). 7- 
39 mtachel* 24. 
40 FeLd f1973). 7. 
4' Bobn. 389. 
e2 Ibid.. 389. 
43 IW.* 390. 



le3 Understandmg Theory, Practice, Knowledge 

Prim to oullimng Schon's ccmcept of the refiective practitiona, the next thrw sub- 

sections wiii examine the amceptuaï teaaui inipficit wahui his theoretid amma: theory, 

pactice, and kmwledge The purpose of examhg the meauhg of these concepts is to 

provide a definiticmai background fa thepacticum research final analysis In oiha words, 

~ ~ a s t h e ~ i n i m r e s e a r c h ~ e s a ~ ~ ~ ~ l r e v i ~ i o n p o c e s s ~ n d U i e  

Srpeneaœof iaban deveiopmeaî paditioaers, the pxadiaun examines rirban 

pIanning t h q ,  and the application of knowledge in the practice of urban development. 

le3.1 Theory 

W e  use theory in or& to simpiify and understand cornplex pheaomaia Th- 

evolves h m  -ence, obswation, viz it bas a research base, and it is dyoamic in the 

sense that it has the abiîity to encompass new hiowkdg~ As cbrïs Arygcïs States: 

''Themies are vehicles fa explanation, predidim, or control". Insofàr as not all theaies 

are necessariiy accepzed, good, a able to expiain the deph of a given phemmena, t h e q  

nevgtheless shdd  i d d y  share the same gaimi  properties and aiteria: such as, 

gendity, devance, amsistency, ampletenes, testability, mtrality and simplicity.44 

1.3.2 Practice 

Whik th- is abstraa in na- viz., it is a system of ideas far explaining a 

particular phaiome~)n,45 pactice is o f h  viewed as seprate âom thsory. Idealy, the 

relatimship betw- theory and padice is a dialectid 0% whmeby th- i n f i s  

practice, and practiœ infimm t h q .  niis dynamicintqlay betwtm th- and pxadice is 

amseabive bgause knowldge, and its application, amhues withia a cycle of leamiiig. 

This cycle is aemplified in A r y g i d s  theory ofpmaice "Thdes of mce usually 

4 4 ~ ~ ~ ~ , ~ i n ~ ~ e f i e d b c e m a i a ( ~ o n d o n : ~ o s s g c - ~ a s s  
Puôlishers, 1974) 4. 
45 me concise n - y ( O x l b r d :  clarendon P-. 1991). 



contain themies of interventim - that is, theories of adcm are airned at enhandg 

effectiveness."46 Monmer, he suggestq "a th- of practiœ, then, amsisis of a set of 

interrelated theOnts of adion that s@Q fm the situatim of the -ce the actions that 

will, under the relevant assumptions, yield intendeci ams~~iumœs~.~~ 

1.3.3 Know ledge 

L k  theay and pnctice, knuwledge h a muiti-iayd mcqk Spes of 

knowledge bave bem categorized as POpDsitiod, praciicai , and menf ia l  . 
Ropositid knowedge is exeniplified in themies and modeis, wtiile pradical knowledge 

refm to the application of slnlls, or 'know ho* and expeaieritial knowledge is derived 

from direct and persoiial intexaction with a givm phenomaia However, in evayday life, 

knowledge npresents cwibïon of ai l  the. 

In this sense, laiowledge amsists of a nu* of characteristics and origins For 

example, three dinererit types of understandings of wayday knowledge are found in the 

fouowing amcepts: ordinay h w f d g e ,  w&ng knowledge, and pasaiolpd& 

knowledge. AU AU of these concepts admowledge that laiowledge', in an everyday 

hctional =se, mtinuaiiy evolves thereby malang and remalMg 'wmmon saise' of the 

world 

E m m q  defines orduiory knowldge as '...knowledge that has been gained 

thwgh evecyday experiencead c a d  emwQsm, crudely v d e d  through paica l  

aperiaiceor accepteci as such, and tmsmitied thrwgh sDcial iPteradi~n''~* 

h h a  research on adminimtm and policy-makers Kennedy defines " WorkUlg 

Rnowledge [as] the qgmized body of kmwledge that adminiSmtors and policy-makers 

use spootaneuusly and routinely in the amtext of their w o k  Ct Uicludes the entire array of 



beliefs, assumpiimg intaests, and expiaices tbat infiuaiœ the behavior of hdividuaIs at 

wofkU49 

Similarly, Clandinin dates that 'Yhe mœ@ion of pcrsmiolpmcfiarlknowledge is 

of knowledge as aperientiai, value-ladan, piirposehil, and aiented to practice P d  

praaicai knowledge is viewed as tentative, subject to change and traiisient, rathw that 

somahing ked,  objtxtbe and uncbangingw.~* Clandinin's definition "...embodies a 

dialedical view of tbeory and @ce, In the dialedical view, t h q  and pradice are 

viewed as inseparable; practice is seai as theory in actîon.*l P d  padical 

knowledge, fbm the Clandinin's perspedive, provides a cyclical view of theocy, practice, 

and knwledge that iiihaeiitly assumes that concepts, or mderstandiog the world arwnd 

us, WU change and d f j  acmding to the shifüng exigencies of the practical WOtld? 

The last ancepi, peRmal pradical knowledge, povides the amcephial coastmct 

with resped to the type of knowledge that the pradicum hvestigatim sought h m  

practitioners in the Noith Portage development process. h otha words, the Nath Portage 

procgs adas imparted, based on their experimce of the North Portage proœss, theh 

persaial pradid kmwledge. Based m the precedUig understanding of theory, practice, 

and knowledge the discussian now tums to Schon's d o n  of the "refieQive praditionaW. 

Schon's theory is importarit in the way in which it infmed the researh design and 

interview pocesg 

49 Mary Kennedy. WaMng Knowledge." C c  D 2 Dee. 
(1983) : 193-1 94. 

50 D. Jean Clandinin, PeniarJ PrcieYcal Kmuvledge: a sldy of teachers8 clammm mages," 
m m  R m  15:4 (1 985): 361. 
5' IW., W. 
5* Ibid.. 362. 



1.3.4 Donald Schon's Refiective Practitioner 

Consistent with the contingeaicy appoach principle of relating &O theory and pctice 

through ... the pragmatic lessons of real-Iife apeieocem53, the next section inboduces 

Doiiaid Schon's concept of the "eEective practïtioaer". In 'Ibe Reflective Rddtionec how 

practice and critique of technical r a t i d t y .  He bases this critique on the rigidity of 

"profdonal knowiedgew and, as he suggests, the "irrationality" of the so-cded Techniai 

Rational d e l  capitaiuatim]. He argues that techMd ratiaaality is inamplete 

because it fàüs to aaxniot fm the pradcal oompetence in "divagent" 

Alteniaîively, Schon suggests that pmfessids have knowledge which defies "rational" 

categonization. He states, '[olftm we canna say what it is we know. Whai we ~IY to 

describe it we find ourselves at a loss, a we produce Wptions that are obviously 

inappr~priate~.~~ in atha wonls, skiUfbl adcm o h  meds "knowing m e  than we 

~ a y " . ~ ~  To be sure, Schon's approach points to knowledge gainai thnnigh experïerice 

which is situated in practïce. He also suggests, in t a m s  of educatim, "..we need most to 

teach studeats how to make dension un& conditions of unaztainîy, but bis is just what 

we don? know how to teachm57 

Schm argues that the refidve praditioaer model is designed to mate the 

conditions in which praditioaers, as a research source, and re~eafchers, as investigatc~~ of 

experiaice in practice, can leam h m  each der.  The ptocess of mutuai leaming is 

represented in the notions of "reflectian-b-adicmw and "reûedion~dction". Refledim- 

in-action is the pocers and aitaaaficms tbat o ~ ~ s  while in practice awnmody known as 



thlliking on your f a  Schoo suggests '...~eflection-in-adi~n.~.is caitral to the on by 

which praditioners samaimes d d  weli with situations of uncertainiy, instability, 

uniqueness, lad value cOnfjid".s8 This category mxgnhs, for example, how decision- 

making and nepotisting, in a rd-Me amtexi is i n h d y  unpiedictable In 0th- wudq 

adaptability and laarning by & h g  iire critical aspects of planning and &&ion-making. 

Similariy "reflectiona-actionw is a theoretical category w h d n  practitionm reflet2 on 

particuiar araUa- auci more the understanding tbat they bm@t to the Onginal 

situation,Sg 

1.4 Summary and Research Application 

The heal prazss and absohterelationship between eds and means of the rational 

modd of planning and decision-making is challenged by amthgmcy th-. Contingency 

t h q  reoogriizes and hciudes the &, politid, and 800mmic oontext in the planning 

and deciSon-making pnness By drawing h m  a variety of planning and &Son-malàog 

models, foi exampIe, management and orgamZatiioDll b v i o r a l  research, a 0oatingenc.y 

h e w o r k  is not bound to a certain discipiinary amcepnializatim of the @lem or the 

solution. To be sure, the North Portage piocess, which brought together different W i s  

and expertise frwi b& the @vate and public sector, exempiifies an intdiscipüiiary 

projedm 

As a amtingea~cy approach, Boloa's pragmatic ralioiialisi amceptuai h e w o r k  

r e q p b  the interrelasenas of actas, aganizpSioml design and authority, pianning 

strategies, and issue reptesentation. The iatembnwi of all tbese variables and the 

dynamic interadion ultimately impacts upon the decision outmm Thse insiptits are 

relevant for understanâingthepncticeof downtown rwitalizptioa becauseamcmg the 



(ofien with disparate ne&), and pcojeds rely on both market and political amditions. 

Within each variable category the fiamework suggats cbaraderistic~, or pttems, which 

"tend toward action" and "taid toward inadion". These variable characteristics have 

therefiore beei applied as aaalytical twls in the analysis of the North Patage revitaibation 

pn>cess. The variable sets are ais0 used, in addition to mateDg seise of the pocess, to 

assess the straigths and weakLless of Nath Portsrge based on the pject goals Fdy, 

Bolon states tbat the framewDLk is a work in p g m s  and t h d o r e  needs add i t id  

veRfication based on orhs planning atpeienœs. As such the final chaptez adapts BoWs 

framework hto a cmtingeacy matrix of the PiiOrth Portage developmeat pocesg "Ibis 

matrix, based on the research ûndings, ooasiders key success variables and factors of the 

North Portage proj8d. 

The second thamtical tlaust of the practicum research is the application of Schon's 

refiective practitioner. Used heuristicaiiy, Schon's "reflectim-in-admm and wrefîection-on- 

action" pvided a themeticai amsinia to guide the intwiew proces. In otha wordg as a 

hairistic device, Schon's "refledive" categories saved as a disoovery mechaaism in which 

to creativeiy explore the eXpeneaces of urban devebpnent praditimers h m  bath the 

public and private S8da. Using an opened-erided questionhg pnnesg the key informants 

were asked, implicitly witbin the body of the question, to amsider whpt they knew in 

prauice In d e r  wads, they wae asked to refled O= 1) th& pm~nai praaical 

knowledge; 2) how or if thq a-ed th& mahods to suiî an aspect or mat of the 

Nofi Pmtage pmject; Pnd 3) wbat did t h q  in ntioepeu lepmal in pradice In additicm to 

Ieaniing about the 'fkds' of the plaMing and deveiopmait pmces, the researcher leamed 

about the piaditionds 'Lrepatoire of apeetatioas, images, and techniquesn, as weil as 

understanding how the pxaditioner Llearns wbat to look f a  and how to mqxmd to wbat 

he findsw.60 

60 Ibid.. 60. 



1.5 The North Portage Roblem 

In earfy 1980's whm the Nmh Portage project was imtiated downtown 

disinvestmmt, physicai decay, and a negative public image wtxe pesistait pmblems for 

Qwntown W- DeJpite various planning progmms and appoaches neither public 

mr private S8dœ inve~rment abne bad been able to reveme the decline which bad oawed 

ova the previous fifty yeam 

In orda to address this pmblem the federai, pvinciai, and municipal govetll~llmt 

formed a partnership with the intent of sbarïng costs and responsibility of redevelopbg 

North Portage, The objedive of the N d  PWage poject was to: 1) simulaie job mation 

and inmase etnpioyment activity in the deveiopment ana; 2) to enwurage the participation 

of the private sector to cornpiement public m the developmait a m  in ader to 

stimulate new private investmerit; 3) to &mizeovaall investmart through a mùr of 

recreatid, cuIturaî, c o m m e  and residentiai uses in addition to d h e r c o ~ a i t s  

which wwld m a  people to the Nath Portage area Esîabiisbiog public-private 

partnmhips was a d c a i  aspect the success of the p h  nie Noah Portage redevelopmeat 

approach, aanrding to the original vision, wmld enhance the emmmic and social vbbility 

of the downtown area. 

1.6 Reseuch Objectives snd Research Questions 

nie nrSt pirpose of research fa this pracîicum is to -mate knowledge abad the 

intefdiScipiiaPry nature of Qwatown ~ ~ a s i o a  In practiœ, downtown revitabatiiai 

involves bath govemmental and non-gove~~llliensal actors. These a c m  CODSisted of nd 

oniy pmfessional u r b ~  plsnaing pmctitimers, but also included actm fiom atha 

professions and the commuaity who bring various types of expertise and ski& to the 

planning pnresr. In tams of public-phvate parbld@s, it is char these amgemmts 

offir both opphmîties and pieseai challenges to ph-makhg and decision-mslking 

pn>ces= 



The second purpose of the practicum research is to examine such Organizational 

innovations in the NQth m e  projtxt as the structure of the North Rortage Devdapment 

Corparation, the tri-lvel pimaaUp bawcei the fedaal, povinQal, and municipi 

govemmeats', and the mamer in whicû t h e m e  sedm was moouzilged to invest in the 

project. In tight of the fact tbpt a reguiatary fiamRlVOfk hd mt beea able to accumpIish this 

task, it is important to a d y æ  the suocess fadors, and in r e t m p t ,  the lessoas leamed 

h m  the Nath Raage pocess. Based cm the Noah Rortage eitpaience and the liteahrn 

review, this analysis wiU antmiiuteto urban p b n b g  padiceby i d a i m g  key emmmic 

and organïzatiioaal 'tools' of downtown revitabation. Moreovtx, in ttams of urban 

planning, this iavestigatim wiIl  amtribute to planaing pcaûiœ in Uiree -YS: 

1. It wüi idientirj. the type and use of ameot plamhg and development 
tools in the prauice of&wntown revitahi i~~~;  

2. It wiii identify the pmblems md issues coafiorted by 
revi-on practitioaers; 

3. It wiJl artiaiiaie genezal principles of pradice for applicatiai 
to otha downtown rievitaibation piticesses 

Specific questions to be addressed by the rrsearçh anx 

1. Whataretherdeaadfundioniriowamos(8~0~)mic& 
arganidonsi) in the planning and developm process of public- 
privatepartnashipshdownto~~~rentaltzaSi 

* . *on? 



cornpuison ta traditiod reguiatq regirne, how Qes the 
working reiationship ciiffis? How dag this &kt the outcorne of the 
planning ~ 0 1 1 s  and the OV& pmject? 

1.7 Pneticum Ocganbtioa 

This uiboductory chap~er bas provideci some necessary background wuh respect to 

the role of urban planning th- and the objdves of this case study. To se$ the b d  

cmtext for the study, cbaprer two provida an hidorical analysis of Canadian downtown 

development. I argue that dowmtown centres are m longer the ceiitre of all c o m m ~  

industrial, and reiail activity, rather they are redeomng themsdves in the amtext of 

technological and 8collomic structurai change, danogiaphic shiffs, and in relation to 

subudm competiticm. This hypothesis is situated in an aDalysis of the ev01ution of postwar 

Canadian urban fonn and in the coatext of urban reaewal and downtown revitalization, 

Qiapter thrrepmvides an m n  of downtown rwiiabîicm in t ems  of 

theory and practice H a  I sketch out the temin of downtown reviîahtîcm in tenas of the 

ane principtes and debates asochted with this strategy. 1 argue that iÿbaa devdoprnent 

c~rporations and public-private p a r t n d p s  are key compmts in the pnctiœ of 

downtown revitalizatioa 1 also examine the aitical amceps PsoQaded with buth urban 

development corporatiam and public-private pafalezships; these concepts amtribute to the 

analysis of the Nath Portage mitalizah . . on procaa Toge%ha cbaper two and tîme detaü 

the phmornena of dowatown &che and the subsequeat devdopmeat riesponses by bah 

the pubiic and private saar. 

Cham hur is a synopsis of the pradicum methodoIow. This chapta briefly 

describes and explains îhe rationale for using cdse sîudy me#hodoIogy as the research 



method of the Noah Portage ïnvesti@on. This diapter also derails the r-h design and 

research pocess which includes the participant seidon, participant amtact, intmiew 

process, and analytical technique, 

Chapter five is divided into two perts. The tirst part, Wre chapta two, situates the 

North Portage expezience in historical content. The pcapose of tbis chapter b to obtain a 

clear undtmtauding of the phenorneria impacting upai pstwar downtown Winn- The 

findings suggest that a slow p w t h  emmrny, fiscal reStraiat. uazap~nsive instihrtional 

structures, and an inflexible regulatory fkamework are ammg the reawns for the deche of 

Wipeg's central business district* Part I caicludes by introducing theoriginai 

development vision and q p h t i o n a l  hmework of the Nnth Pbrtage Pari II of 

this chapter speafidy uses the 'rdedions' of the praditimers to complae 'the story' of 

the North Portage revitabation proœss. Applying Bolon's anaiyticai fiamework, this part 

analyzes the case study mataial withui eadi variable set, in addition to incorpaatiiig the 

concepts h m  pftceduig chaptm. The chapter mncludes with Bolon's pnmcr outwmes 

categary. TXs last d o n  assesses N d  Portage based on its own development vision. It 

suggests that while the was sucœssiùl in complethg the physicai development of 

the site and in stimuiating the anticipated private -or investment, the project has b e a  las 

successfid in creating the type of vitai and safe area they bad hoped fa. 

rii conclusion. cbapg sà charaaenzeS the Nmth Poaage revitaluati . . 'on pmject as a 

contingent a m c h  and identifies the key lessais wbich emergcd ait the proass; these 

lessws are based on the reflectiolls of the practitioners. These finduigs povide the material 

for modüykg Bolon's contingmcy fiamwodr ino a niatrix based on the Noah Foaage 

expaimce Tbis matrix is a compeherisive view of the Iry variables and hdocs of the 

prooess The Iiieaix is specitic to the Nnth Patoge eirpaiarce, howwer it does @de a 

gmmc waview of the process whicb may a b  be relevant to aher locations. To be sure, 

m e r  research is neceYary in ad= to establisb a solid tiamework which could be 

appücable to d a  downtown areas. Finally, the chapta w n d h  by arguhg Uut while 



the Nonh Portage pmject was sirnuitanrnisly aemplary of a 'classic' revi-tion 

pmœss, it was also imiovative in tams of M g  able to adap to the devdopment mntext. 

To be sure, the Noith Pbrtage projed aempiifies amtenipomy pradiceand thecefixe 

suggests that M e r  rrseaiçh ou@ to enaiiiioe the new abnces h e m  the pubiic sector 

and non-govanmd adors. The papoae of finthe resePrrh is to iotroduœ additiouai 

modificatioas into the planning and deveiopment process in & to addRss the wr?abiais 

and criticisms of public-private partnaships in the mtext of dmmtow~ revitalizatian. 



Chapter Two 

Canadian Dowotown Developmcnt: From Reaewal to Revitabation 

2.0 Introduction 

This chaptx broadiy ihtifies both tbe soaal and e m d c  couditions which have 

eEfeded Canadian city ctntres sina W d d  War IL In the fifty ysas since W d d  War 11 

Canadian urban iaeas have eqerieaced unpmdmted gmwth. Pbstwar ecmomic 

expansim. amsumer ccmsumption, suppoltive public policy, in addition to the SOcaUed 

'baby boom1, are key factors in the p w t h  of Canadian uiban areas, especially subiÿban 

giowth. During this @od dow11town ceatRs have also expeimced sigpificant change and 

have stniggied to ndenne th& mle and fiioctiaa within the ucban fabric. No longer the 

centre of al1 amnercial, indu-, and retail adivity cwtemporary Qwntown is 

redefiniag its role within the mntext of t6cbnological change, demographic shiffs, and the 

continuhg ampetition from suburban locatims Zn reiation to this phenornena, this chapter 

examines Canadian CBdeVelaprneat history in the wntext of urban r e n d  and downtown 

revitaibation. This background provides the basis for a clear understanding downtown 

revitali;riition as a developmeat respaue respaise tog ing gingmmic ciraimstances of city 

centres, social shifts, and gwemmeat poiicy. W e  the paœ of deveiopmat of prairie 

cities is distinct in tenns of the slow eoommic and p o p ~ a n  growth, in cornparison to 

high growth regions in Canada, the forthcoming wwiew is very devant siace the 

general urbaii devdopment pattenis of the paàies are stiU amsi- with d e r  S e s  

across the country. 

The nrst &on of this chapttx argues that 'downtownl, cancepually and 

physidly, has a new d e  and fiinctian as a financial, culhaal, and aitertainmat amdîy. 

Downtown rwitalizatim, as a redevebpmeot appm4 is linked to this cbanging role 

insofair as it is a megy designad to cope with diat transition, bwever, at the same time, it 

also encourages the shift towards making downtown into an amenity district. It is important 



to unQrstand how this emerging role and fiinctioa is, on the one hand, a key elemmt in the 

dominance of =me secded d d - c i a m  cities, wbile, on the other harid, it is also a 

stniggle fa aher cities, gpsaally in the downtown areas, to kaep up with this change. 

This effixt is eipediy evidmt in a mid-sized &y such as Wionipeg. 

The s6cond section is a drroaologicaî werview of the fau phases of Canadian 

urbanization in the context of social, eamomic, and political change, These changes have 

had a significanî impad on the dupe and coastitiaioa of Canadian inbaa areas, and in 

particular the straigth of downtuwn within the iarga rirban fabric, 

Tbe third d o n  outlines the key principla and criticisms of &an r e n d  The 

fourth section completes the chapter by emphasizing the uiticai fadors which hcilitated the 

transition h m  iaban mewai to downtown revitaiidm. The negative expaiertca of 

'togQwn' expat-driven urban r ia id  pgrams are linlred to the emergence of 

community adivisn and the subsquent creation of pmgrams whidi deait more SpeCiticaIly 

with neighbortiaod needs. Mormver, the plit ical Wout h m  urban reaewal and the public 

sedor  fiscal aisis  aeated the need fm greata cooperation and sharing of resoinres and 

respoosibiiity betwem the public and private sedœ* While much of the Canadian litaature 

has a distinctiy emmmic m v e  it is bqmtant to m e  that theafmerneutioned social 

and politicai factas, with respect to the Fedaal govanment deaeasing their role in iIban 

a m ,  also played a key role in the üansition from mewual to reviialipitio 
. . 

* a. To be sure, as 

one author comments, "[a]lthaigh dowatm redevelopmeat is c1earIy a major plitical 

phenornenon, and much has beea writta about it, it has mt ben given much serious 

attention in the acadeailc lïtgahae cm politics, either in Camda a ekeukeal 

Togetba these fora Sections provide the background the fioüowing discussion on 

downtownrevitalizati . . 'aiinchsptathneasapprtofaaevo1utionofiÿban~dapmmt 

h i s t q .  In otha wofds, by identQing the key issues of growth and dedine the analysis 



illusuaies how social, politicai, and 800nomic conditions have hcilitated the evolutim of 

Canadian downtown developmmt. As Holmmb and Beacingard comment, '...urbiin form 

is not a result of uatural or inevitabIe passes. Rather citiae are sbaped ova time by 

politid, eumomic, and social faces feflected in cqpbatioaal and incihiduai decisions, 

[andJ govmment is oae of the powerfii1 adors in this UllfO1ding drama".62 

2.1 Reconstituting the Rok and Funetion of Downtown 

Urban areas are never static, they are amstandy chaaging: either by eqmnding, 

mntrauing a by undergohg i n t d  mitructuring in response to ecmornic and soaal 

pressures- As Pagano and Bowman comment: "Cities, lile any sociîl organization, are 

coostantly becoming, emaging. The old city dies, in a figurative sense, a new one takes its 

place." Central &es tbrougha* Noah America are stniggling to a- to 

deindusûiaLization, globalization, and compaitim  pressure^ which range h m  suburban 

cornpetition to cornpetition h m  amtries and cities acioss the d e r  si& of the globe. Tbat 

is, cities are "... in the fianthe of the muitifaceted destructuring and fecomposing of 

contemporary westm s0cietiesm.64 Wïthin these brœd trends the traditional city, based 

upon a shnig cmtre ~ g e d  by a less important peziphery, has hem replaœd by the multi- 

nodal urban region.65 In other words, the hiecarcby of catres (city centre, di* centre, 

and neigbbo~oods) which was the context for mid- city phmhg, has beei 

transposed by the 'edge -36 lnstead of an 'inout' jomey to the city centre to work, as 

the cornmuthg pettan has traditionally bem amcepLualid, empIoyees and businesses 

more ofken travel h m  suburb to suburb. 

(Lordon: The John Hopkbs Unhmdty Press, 1995) Zû. 
641 Pasty Healy et al. eda. ~lles: (New Y* Wky.  1995) 275 
6=~ealy.5 .  
65 Sm. Joe( Gareau. (New York: Dabkky, 1991). 



Susm Fainsiein argues tbat giobal eumomic resüuduriag, wbich i n c l u b  the 

transition fnna manuhdiiruig to &as, the a 1 ~ 3 e n ~ o n  of institutions and the 

decentrakation of production, bas, and wüi continue to, profoundly &kct the ecu~omic 

basis of c i t i d 7  Fainsteh's thesis is ciosely amnedad with the mtral mas ofpost- 

Fordism. Post-E;ordism suggests that the declineof the F d s t  city, ctuincîerized by mass 

produdon and mas wnsumpcion, and rise of thepost-Focdist city bas bad a profouid 

impact on the spaiial aganizatiioo of iirban regirns68 The post-Fa& city is dornïnaîed by 

three critical fa- i n d  automatiai; the adoptioa of flexible fams of production; the 

anergence of the service axtoq and therelocatioa of production iàcilities to low inwme 

regions and count~ies.~9 In other words, the p s t - F d s t  city, whicb began to emerge 

after W.W.lI, creates an unstable s o d m m m i c  cantext wheceby City gwenimmts are 

under continuous pressure to w...help w o r k f i i  adjust to change by] continuously 

produchg new sites and locations to attract companies whüe coping with coa~e~uences of 

abandoneci sites, [and] rsorganizmg infiastnicture to ensure new spatial 

In the 1970s structurai change "...in the inna axe, and the decline in 

maoufbctiiring [was] both relative and abmlute. This deinâustrialization of the a m  is partly 

related to the phenornenon of growth and the la& of space f i  eirpuislon in the axe; but it 

also reflects the brœda nialaise that bas afflided niany Western hdustnalYRd . . counbis".' ' 



Durhg that peaiod urban planning theurists' wmte about the new "mlogicai unit". This 

new ecological unit was mmpoaed of, 

.... a vast multi-ceatred region having relatively low density, whose fonn 
evolves a fïneiy artiailated ndwak of social and 8oonomic b g e s .  Its 
manycmîresaresetidargeaess ofopen spaceofwùich much is &ai 
wa to agriculture and tecreation use The me city 6rom which the urban 
field evolvsd is beginaing to lose its traditid dominance; it is b m i n g  
maely me of many speaaliPd centres in theregim.72 

Sectors 
Concenttic Zones ~uit iple Nuder E a h s - ~ o l -  

m-t- 

Figure 7 
Clauical Expla~tionr of the Urban Spatial Structure 
soutce.. Hok-Lh Leung Land P-m 

Similarly, while nat addnapiag urban f- specifically, Daniel Danid argues that 

tecbtio10pid change sigeificantly ùnpnds the SOCi0600mmic oonditio~s of Soaety. For 

example, in the book nie Cnmirrpof the Post - Industrial SoQgy: a venture in social 



planning (1973) Bdl charaftaiaes pst-industriai society in contrai to an industrial 

sotie: If au induJtMl sm&y is defined by the quantity of goods as iaarlOng a standard 

of living, the poat i n d a  society b defineci by the @ty of life as measured by the 

d c e s  and arneLilfies - hem educatioa, re~eation and the arts - which are nuw deemed 

desirable and @le f a  evqroneq3 The transition to a w-calîed post-industrial mciety, 

as Beii suggests, is erremplified in the growth of the savice aienteci lifestyie amsumpion. 

To be sure, the emecgenœof iifestyle amsmption and changes in mo&s of poducticm 

dtimateiy impacts upcm iirban form. 'Ibis h manifested in the changiag d e  of central 

business disîrïcîs (CBD) wahin the uiban hietarchy. Ih Iner  worcis, as CBDvs experïence 

social and eamomic decline, thy arealso at tbe cusp of nstnicninng th& fundim in 

relation to ohex areas of the city. h other words, Bd's statement amiQpta the emtxgence 

of downtown as a f?nancial, entertaintnent, and ailtual ameaity. 

To be sure, in the late 1970s and carly 19Ws, CBD downtown revitalidcm 

süategies responded to the disap~earance of local rmnuficcipuig and the aisis of 

gwanment finaaces by tuming to market-led strategies. These strategies faxised an the 

symbolic culture of downtown. In the words of S h m  2hkh: "The gn,wth of cultural 

consumption (ofart, food, Won,  music, tourism) and the industries tbat cata to it fuels 

the city's qmbolic ecmorny, its visible ability to pmduce both symbols and spaceq4 

Accurding to Zulria, the symbolic eumomy is a symbio& of image and poduct which 

spedirs f a  and represents the &y. 

In pctice Zuon's analysis of the symbiosis of image and pro&ct is aempüned 

by n t 5 g h m  geatrüïcation. In the rnid4981Ts the gmtrificatian process, g e n d y  led 

by young urôen profdonais, initiated a revivaî of antral psrts of cities. The use of 

'authentic' dtureand hmtage, in comprison to aiburboii development, was an impataiit 



factor in the r e v i s n  of oléa downtown neighboiirhoods. As a lifestyle oriaited 

demographic wah cousumer powtx, revitalizaticm demes artraded 'new housebldsl back 

dowutown. As Eiitters comments: the "...new &te is mmpod of business exmtives, 

people with a wide range of cultural fundom, and hi* public officiaîs Thqr amstitute 

a new marks for luxury aparbneias in the city centres. Tbey thrive in the inne city b u s e  

for them arts and d u r e  f a  prt of th& iirban lifestyle"75 Gentrificaticm qmdicaliy, 

and downtown revitalkation mare geaacily, ülustniies how each -ch Foaises on 

To be sure, ke-presating' the domtom as a cornodi@, baseci on an image built 

around arts, culture, entertainmeut, is a key f - d  strategy of Qwntown 

revitabtion. However, on the gatrificatim proœss, in Canada, the United 

States, aml Europe, remab cautious about the achial baients and distniutive capacily of 

gentxifÏcation. For example "AU things ansidmai, the data suggest that gentriIying trends 

are pmbably expanding the size and n m k  of middieto-upp-incorne enciaves ...in 

some large cities, wïthout raishg city incornes enough to establish a new trend toward 

convergence of city and subuiban iname levds." Mofeover, the gentrifIcatim pmœs 

is linked as the cause fm dïsplacing lm-incorne resideriits h m  oider iirban 

neighbourh09dS Although an involved discussion of gentrification is not the intention of 

this papx, it iq howevm, an important variable in downtown rwitalization stmtegies As 

Hitters States, '[tlhe develapment of cultural We m the city is p h c d  agiahut the background 

of the mmrnic transfonnatim of the city, the arpansian of the govanment's ailtuml 

policy and the cultural changes in the urôan awir0ment.q' While this discussion of 

genûifïotion brmdly Qnw the phemmena, it is clear, howew, that the COQ* of 



for our examination of downtoum rwitabtion in Wianipeg since a gentrification process 

in the downtown area is not evident. ïndeed, as chapter five outlines, Qwntoum Winnipeg 

bas na eijoyed an aiensive fesidentiai &val. Nevertheless, an un&fstandiog of the 

downtown revitalization, and in that saise, was aïs0 an objective of the North Patage 

This bistory provides impatlnt background for mdarsranding the evolution and cbange 

which bas aanred in Canada w m  a relativeiy brief period, MO~~OVBT, this background 

enables a gmter understaadiag of how development respcmses by bdh the pibüc and 

private sedm to iirban phenornemi are inter-ameded; mmeovez, it aIso suggests that 

seeking altemative respo11ses, in relatioa the conditions of a post-FOtrdist economy, is 

2.2 Four Phases of Caaadian Urbanization: Growth and 
Pmsperity, Suburbanization and Downtown Dedine 

in the fïfky year @od fdiowing World War II Canadian &es, UEe many 

throughout Narth America, have undergoae significant social and physicai transformations: 

the rise of ubiatïon, cemral city decline, the birth the subinb, and the transfofmafion of 

downtown as o financial, edfeiainrnent, adturai amenity. In Canada the ewnomic and 

demographic boom baween 1941 and 1951 stimulateci a 51 % growth rate in CaDadian 

1. Urban populations increased due to migcaticm fbm nmil to urban 
aras and immigration f k m  abrioed; 

78 Gecald Hoâge, l?hmhg Cenadien Communilies (Toronto: Methuen. 1986) 68. 
79 IM.. 68. 



3. Ecooomic p w t h  umtn'buted to inanne inutases and amsumer 
spendïng powa - the cataiya fa purchhg housing and amenities; 

4. The srpansion of automobile usage. 

- 

Table 1 
Sdetd,  Mdtropolitan and Inner City Change 

Source: TNdi Bunting & Pierre Fiibn, The Innerm 

SimiJariy, basai cm ther research on the changiog charad= of the Canadian b e r  

city, Bunting and Filion identiry k e e  wolutiomy phases of Canadian ~ m ! o  The 

first phase, mtil the mid-1950s, was charaderized by lm wages, henœ low oonsumption 

lads ,  and low pmductivity. During this peWd wages were oommined to basic necessities 

such as food housing, and traacpaitation (usuaüy peaestriaa a public transport). Though 

siightiy more cautious than Hodgds characterization, Bunting and Filion aman with bis 

daim that the f0ais on the family and a pwing imti-iabaa, or dicbtomy betweai the rural 

and ufôan, is an emerging seatiment of this era. nie sccmd phase, in the 1950s and 

1%0s, was the 'industrial ph&"' In antnwi to the first pb?se, this sa brought higha 

mes, increasing podubivity, and the f d a n  of a gmwing iniddle clas. These 



conditions ushered in Mestyles orimted to o01lsumer oo~lsumption which included 

suburban homes, cars, and d e r  lwniry items. As in the previous phase, the high birth rate 

coatinued and, accOmpaayjng the growth of yomg micidi- fbmüies, came the 

"... pervasive belief that suburban locafions wtxe ideal for cbild &g and -y life".81 

To be sure, aarss to sbpphg mails, public amenities, and proximity to empbyment 

found in industrial psrlrs were key fadm that replad the ceibral aiy as a desinble living 

location. 

The iast phase of Buntbg and Fiion's CbriOnoIogy is the @od spanning the 

1%0s, 19709 and into the 19809. htring tbis @od Canadian Society bansformed into a 

so-caüed "post-industrial" 30Ciety. This transformatiion is BCOIK)~~C in nature and 

petrates, aamrding to the amcePt, the v q  axeof d e t y  by inflmchg employment, 

fàmiiy composition and cunsum@on pattem.82 Emergirig traids such as a wodE force 

increasingiy oomposed of womai, modest &ce sedor wages, a growing gap betweai 

professional etanrings and minimum wage earners, and the simuitan80us Qcüne in 

manufkcturiag and rise in semice sedor employmerit are factors which charaddzea "post- 

indusaial" s W d y . 8 3  

Insofar as the authors 1IliL the three phases of socio-ectmomic change to the 

iransiticm to a post-iadusttial mciety. th& analysis ultiraateiy traces these macm shifts back 

to the c011ditions of the inaer ~ t y .  F a  example, in the firsi phase the centrai city fiilfilleci 

social and 8cooomic net& of the u z b  popilPtion: PU offices and retail d e t s  w a e  located 

in the cure, and the inner Bty neigbbahoods, while home b 1w-incorne and immigrant 

groups, were dso home to middle and upptr hame resibts.84 Howwa, at the end of 



W.W.II, with rapid growth in production and changing production mahods the central city 

was pmforndly effeaed; viz, changes in production teduiology requked iocations which 

would acoomrnodate horip,ntai assembly heace aomppnies mwed out of the inna city 

to large inexpensive siîes 

The three pbases of canadian urbanization ülustrae the evolution of the city, in 

response to finidamental technologicai and socio-ecoaomic changes, and how "...tâe 

Qwntown of the centrai city [was] no long= the ody important centre of a~t iv i ty".~~ A 

fourth phase, however, muid also be added to the authors' analysis. This lait phase wouid 

illustrate the anerghg d e  of downtawn a r a s  as financial, enteRainment, and cultural 

amenity. As Zukin awmmts, "...even rini] the 19609, new or restored urban shopping 

centres h m  Boston to Seattle copied suburban shopping malls by developing clean space 

according to a visudy whenmt theme ...[t he] urbm ammercial culture became 

'enterta~eat', aimed at amacting a mobile public of cultural caisumasnS6 In oths  

words, the desire to entiœ subirrbanites back into the downtown ara began by attempting 

to âhectly c q y  the suburban deveiopmeat formula. However, with greater sophistication, 

by the late 1970s and early 1980s downtom fevitalizatioa schemes capitalized on a critical 

resource: the cultural capital available in downtown areas represented in, for srample, 

waterbnts and derelkt factories. This last phase includes the provision of a  unique, in 

cornparison to suburban r a i l  facüities, eXpenence by linking public cuitwe to commercial 

culture In Canada this phenornenon is aremplified in fevitaüzation pmjects such as 

Granville Ishad and basdale Quay in Vanauva, and in Wdpeg, the N d  Portage 

project in the downtown area and The Faks Market dong the Red Riva. 

Building on the background of the four phases of Canadian urbanizatioa the 

remainder of the diapttr outiines urban taiewal and identifies the aiticai fadors in the 



transition to downtown revitaikation. Both of these responses, it is argued, are publicly-led 

strategis, to a greater or lestiez Qgree. 

The next sedion dacriibes the hdameatal plaanuig and decisim-dng principle~ 

of urt,an r e n d  This discussion situates urbaa r e n d  phciples in the social, political, 

and eamomic oontext of the peid Moteover, the discussioa mggests tbat the situatioual 

factors that infiuenced urhan raewal ultimateiy cfianged t h e  c&ng a new set of 

conditions for the transitioa to downtown rerrtalizati * 'an. Chapter îhree adQesses the aire 

theoretical, economic, and Organizationai principles of downtown revitabticm. 

2.3 Canadian Urban Renewal 

Before the suburùanization pmcess became mmplaely emaiched in the Canadian 

urban landscape, m-called "urban blightn was an issue in Canadian inna citis. Yet prior to 

attending to the ioner city the fedaal guvemrnent t a &  a lead d e  in the 1940's by 

promoting the suburban ptc.ipaty industry.87 Anticipating tbat the rehim of vetgdns to 

civiiiaa life wouid subsbatially increase housing demand the govanmeit proposeci 

initiatives that would stimulate private e n t e p i r d 8  Tt is important, accordhg to Chris Lm, 

to undastand the supportive me that public poLicy piayed ia subuiban development. For 

example, Lao argues that the ameridmat to the Fedaal I n smœ Ad allowed insurance 

fun& to flow into housing finance thaeby fieeing a large pool of capital "...which in turn 

helped a generation of CaMdiaas to mortgage th& way into theV pivate suburban 

paradisesn.89 Lds  research conneding suburbn gmwth and inner city decay suggests 

that the massive influx of infiastructurai invcstmait for subraban development was never 

adequately replicated in the ïma city. He States: -1y if w a  is the value of suburban 

developmerit questioned .... but deteriorathg transit systems, inner-city decay, and 

87 James Loihier, The Dm- ~~ James Lorimer and Company, 1 978)16. 
88 chris ~ e o .  State in üw cw a p o i i t i c a î - ~ ~ ~ ~ ~ ~ ~ ~ ~  peispeclive on ~ a v t h  anâ âecay? in 
James Ughtbody, ed., Canadian M-: Govemiw our C w o r i t D :  Copp Clark Ltd., 
19%) 27. 
89 Ibid., 31. 



cnimbiing Mastructure nevertheless staad as mute testimmy to the cos& of suburban 

development". It is impoitaiit to undestand the key role subiirban expansion, fàcilitated 

by aocommodating public policy and a wülnig market, is to Chnadian urban decline and the 

wentuai measures taken to infuse capital and investment confidence bac& into downtowa 

areas. For exampie. in 'An Appraisal of the Urban R e n d  Ro&iam in Canadaw Picke$t 

argues that the me underlyhg objective of the inbaa r e n d  program was to create the 

conditions which d d  ctraw private invatmerit hack into the cbwntown area: "...thae 

was lïttie incentive fa private compaaies to divat eoerpies and capital fkm the buoyant 

suburban housing barni to the high nsks ofreplacing pockets of substandard housing set 

in a dubious envin,lll~lent".~l 

Canada's urban r e n d  program was wnduaed in two distinct phases, from 1944 

to 1%4 and 1964 to 1973?* The first phase parallels the posnvar Fordist 8conomic boom. 

During this period the emoorny was thriving and the public sector pibiic -or was 

fiscaily confident As such, the govanment was prepared to fmd largescale r e n d  

projeds The second phase represents the initial pbase of the pst-Fordist economy. In 

other words, the public sedor began to experience, on the one hand, fiscal restraint and the 

impact of chaaging modes of production, while on the otha hand, they were hced with 

emaging sociepolitical opposition to topdown large sale development prospects by 

community activist and resistanœ to urban ieiewal. 

In 1941 the federal goverment convetied a &-couunittee of the Advisory 

Cornmittee on Recuastnidion (the Curtis Cornmittee) dealing with housing and pknnmg 

mattas. NotUig the extensive '...anigestioi1, deterioration, misuse and blight in Canadian 

Studis (University of TomHo, 1968) 223. 
92 P.J. Smith. "Cioes as a Sodd Responsbilty: piamhg and urban îorm." in Larry Bame 8 
David Ley, eds., The C- Soc- of CCanBgan C W  mm: McGiît-Queen's 
University Press, 1 993)358. 



communities", the cornmittee suggested a broad-sale housing programP3 The fust phase 

of urban r e a d  came out of the mncm foi the slum houshg problem in the 1930s and 

1940s Ratha than focusing on rehabilitation , the solution was to tau down the slums and 

build e n M y  new housing. In 1948, under the N & d  Housing Act, the Regent ParL 

N d  pmject in Toroato was built.94 AAa the fht pmject in 1948 througû to 1968 the 

Canadian Mortgage and Houshg Corpontion (CMHC) spent appmrrùaateiy $125 million 

on 48 pieds of the urban renewal pt~grarn.~~ Hodge states that the re~son for the mban 

renewal pgrarn, beyond social housing, was "...an effort to restore the commercial 

atüactiveness of downtown areas and wt lose the investment ut] feprre~rted"?~ In dher 

words, while the explicit purpose of the pgram was to build housing for the pax, the 

urban rmewal pmgraxn also effectively satisfied busiaess intetesfs by clearing büghted 

areas at the edge of downtown for commaciai redevelopmeat?7 In the bte 1960s in an 

article entitled "The Concepualinog of Urban R e n d w  David Wallace commented that 

Canadian urban reaewal pjects "....[hadJ been initiated as a the r d t  of local pressure to 

ga rid of the worst blight first, to satisfy special interest groups, to dear the arts with 

greatest mark& potential, or to mmb'me rai& with der capital improvernent 

programsU.98 

By the late 1960s Canada's urban retlewai program, WEe its Ammcan 

co~nterpart9~, experienced signiticant resistanœ b m  citizen-Ied groups organizing agahst 

- 

93 Hodge. 100. 
94 Smith. 358. 
95 Tom CarterI Weighbaumood lmpwament the Canadian Expmbme," h R. AIterrnan & G. 
Cars, eds., Neiahbourhood Reggn .BratiOCi: an intev@&mi evaiutlQn (New Yorl<: MiY1SB(I. 
1991)lO. 



who's chîef interest was to preswe and pmtect th& neighbourhoods h m  the bureaumcy 

and bulldozers of urban r e n d .  A m  -da protesis w a e  orgaiiized, for example, 

a m  the Spadha eqmssway of Tarooto, the Milton-Park priojed in Mmtd, renewal 

of the Strathama neigbboumood in Vanwuver, and the Paiage and Main redevelopmmt in 

Wtanipegiloo It was mt d 1 % 8  that the Federal govemment b z e  the u r b  r e n d  

program.~O~ The federal gove~lllllent did however, e u e  to finance ongohg 

projects.lm M y ,  it must be nateci that even at the beginnuig ofthepn,gram public 

protest was pment; in Ert, in 1945, weii befixe the wmmunity activism of the 1960s and 

197ûs, the first saious resistanœ to the practice and princip1es of urban r e n d  occurred 

at the original Canadian urban renewal prq'ed, Regent Park Norihlo3 

The d a n  r a i d  program is generaUy charaderued as a "topdown" "expert 

driven" driva> program. As such, the program was accused of having narrowly faAwd 

priorities and ignaing fwidamaital &al and exxmornic issues at the neighbourtrood-level 

Instead, according to evaluations, urban reaewal projects fmsed on highways and 

cornmacial development, bomogmeous public housïng and site clearance. Often these sites 

remained empty. 104 AS a bureauuatidy driva program one of the key issues was the 

absence of a hands-on coordinathg entity to ovasee each projeb. Althwgh muniapal 

planning departmeats w 9 e  responsible for the ïmplemeiitatïon of the programs, often the 

projects were an addition to regular planning respotl~~'bilities. Moteover, the distinct 

separation betweai the public and private sector, fa example, Qty planning deprtments 

k e p  th& distance fmm dedopers in the planning proces$ was munia productive The 

result was the d o n  of a c0Uedim of pmjtxts mther than a mmprehensive program 

- -  - - -  

100 Smith. m. 
1 o1 Pierre Filion, "Factors in Evoiuüon in the Content of Planning Documents: downbwn 
planning in a Canadian city, 1962-1 992," Envitonment and P l a n n i a  v. 20 (1 993): 463. 
1 02 Carter, 1 1. 
1 03 Lorimer. 238. 
1 O4 Carter, 1 O. 



market demnd.lOs As Wallace States.- r a i d ]  has suffied because of the 

absence of mer-ail ccm~ization, because of Mted biowIedge of the amsequaicg of 

even the 6 r s t - d  &ects ofinte~~ention in this system, and because of a ccmœntratïon 

on "bricks and mortatw short-nm 

Cbris Lao introduces the tems "cat@cW and "integrated" as concepts to 

understand mixent apprioaches in govwmmt pgnunming. He suggests that 'aii 

aicompessnig" categok programming is aimed at types ofproblems, na at particular 

problerap in p a r t i c h  dies F a  example, ~tegoric programming may target 

unemploymait, transit, or health issues. O7 Policies designed to aâdre!js these issues are 

univasal in nature, as opposai to king tailored to a spenfic location. Mormver, eeligibiity 

for categoric pognun funding is basai upon specifc criteria AccoIdiog to this typology 

urban renewal a n  be identifid as a categoric pogram. This coricepual ccms&uc& ai& in 

identifying the weaknesses of the inban renewal program. For example, the infiexibility of 

categuric programming is twofold: first, the universality of the ptogramming preardains 

eligibility criteria thereby making it necasary fa the @lem to *fitw the solution; second, 

in the ose of urban r a i d ,  because bureaucratie structwes were remweed h m  the 

problem context (i.a not locally based) pgramming was aot necessariiy specific to the 

location. Leo's second type of programming is 'integrated". In conhast to categoric d a n  

renewal initiatives, pjects are ~ c t ~  as integiated whm a section of the city is 

examined and a scheme is designeci especiaiîy to come to tenns with the particular pmblems 

of the area. los For example, using Leo's defmition, downtown revitaikition closely 

resembies an integrated pogramrning a m c h .  'Lhis point wiii be addressai later. 

Wallace, 248. 
106 Ibid.. 248. 
I O 7  C h e  Leo. "Urban oevelopmerrt aridtheEvdUti0rioftheLocalSWe:acritical 
assessrnent," pepared fbrôeihrery t o m i a n  Politioel Science Associatbn. University of 
Windsor, June (1988): 5. 

O8 Ibid.. 5. 



Fmm 'RenewaI1 to 'Revitalizatioa': A Transition in Concept 
and Appmach 

This section d u e s  the amtext for the transition in amcept and m e g y  from 

'renewal' to 'revitaikation'. This transition was due to a signifiant shift in the soch 

economic and poüticai mtext of the 1960's This orientation maaifested itself in emqing 

grasmot community activism, in addition to the aitemative fOrms of uistitutïoaal 

arrangements bawem the pubiic and private sg.tar and the constitutional daiimsfiip 

betweea the diffaerit leveis of govmment. The foilowing discussion substantiates these 

points 

Pierre Filion demarcates the remientation and transition h m  'mewal' to 

'revitalizatim' as emergïng nwi four inta-amneded issues: the redudioa govemmait 

renewai funding, uncertain ecommic circumstances of the 197(Ys7 the rise of community 

activism and pubüc participation in mbim planning, and the entrendunent of suburban d l  

supremacy. l* To be sure, foliowing the prospaous eamomic paiod of the 1950's and 

lWs,  in which urban renewal p g r a m  occmed, began the u n d n  econornic times of 

the 1970s. The oil crisis of the 1970s still continues to mark the moment whm the 

confidence, that had exernpiïfied the previous two decades, abniply cbanged indeed, the 

uncatain eamomic tirnimes of the 197û's and pditical fallout from urban renewaI d e d  

faith in large pmjeds and uftimatdy amtnied to the elimination of aonsisteut d a n  

developmeit funding 6ran senior levels of govemment. ' 0  

In 196û the H d y a  Task Force, chaired by I4wl Hdyer the f e d d  muiister 

responsible for the CMHC, concludecl tbat the urban r a i d  program pradices and 

principles wae of a major amcan. nie Heiiyer report marked the transition to a new 

approach f a  urban redevdopment to th& of rehabüitation. B a d  on the hdings of the 

report and pubiic pressure, the fedaal goverornent b z e  urban r a i d  fun&& 



Following this decision the f d d  govemment introduced an altanative policy approach, it 

focused an: 

R o p m  that were semitive to politicai reaiity of the tune, paaicularly the 
amütutional relationship ammg the t h  levels of gwment  with 
respecttouiban-; 

Transition h m  single fiinction a m c h ,  charaderistic of urban renewal, 
to a hm of ntighbourbood developmeot that integrata housing with 

recmtiaial, and iofrastniaural impn,vmenîs; 

More awnmunity involvement in planning as opposed to topdom 
charadefistic of rrrban r e n d . '  l 1  

revitalization and community participation rather than an a p c h  whicâ was soleiy based 

on social housing. To be sure, aocording to much of the Literature on this subject, an 

explicit interest in reclaiming decliniog aras for commercial use is impostant, as was 

evident in the renewal initiatives of dereiict waterfront areas in Halik, Saint John, 

Quebec, Montreal, Toronto, and Vancouvd 12 'Ibis Shi@, according to Tom mer, h m  

social housing to economic development is iuustrated in the following four princip1es: 

The desire to devolve feQral respaisiiiiity to the private sector and the 
pmvincq 

Federa1 disengagement h m  programs that wece W n g  related but did 
not directly p o d u œ  additional or imprcrved uni&; 

An intent to retarget housing assistance to ensure only the moot needy are 
recipients; and 



An intent to limit any direct feQral de ,  to me wncaned with weahiess 
or tàilure in the housing marL&li3 

nise fcnn principles illustrate the changing rde and perspeEtve of the fedaal 

govemmmt in relation to ucbaa issues, in der words, the transition h m  the concept of 

'mewal' to 'revitabation' was pt of a shift in n a t i d  ewnomic circumsîances and the 

desire of the f i  govarimmt to distance itself fkm thepoliticai efkcts, bnnight on by 

the protests of cummuity adivist, of the urban d program. These two facfors w a e  

sigmficant motivators for the f e d d  govanment to tum its attention to market-led reaewal 

with the public sector playing only a suppatiag mle To be sure, the public sector did not 

abandon th& involvement as pjed initiators inmfiu as wtx the years it was apparent that 

private sxtm iavestmmt would wt take place in hi& risk invesbnent areas without 

govanment support. That is, while maricet-led stnitegies were anerghg as a viable 

altanative to plblicly-led pmjects there was srin a public role in urban redevdopmeat. The 

government therefbre amtïnued to initiate pograms and pmjeds to help unQrwrite public 

capital investrnents and by offering incentives to private investors and land owaersJ 14 

in the 1970's the short life of the Ministry of Urban Affairs had provided new 

diredion and aded as a catalyst for an emerging style of mdevelopment phnmng and 

cooperation betweai the public and private sectord lS During this paiod the 

Neighboiirfiood Improvement Rogram (NP) and the Residâitial Rebabilitation Assistance 

Program v) were established The program objectives were, among otha things, to 

conme and rehabilitate housing s&odc, provide funding for annmunity purposes, and 

improve public iafiastnrchae. Each level of gwaameat, like urban renewal, had a specific 

role to play in th= pfograms: the fedaal goverrunent initiateci and designed the 

Carter, $1 4. 
l l H-, 255. 

srnith, 362 



eligiile municipaiities, and was involvd in planning and objectives setting; and the 

rnunicipaüties, in addition to pknning, were @ d y  reqmnsible fOr program 

impIementati011, pmblem assgsment, and priority settir1g.1 l6 This discussion wiii 

assess the NIP and RRAP program, howeva: it is important to note tbese programs were 

detimtive as traasitionai in the pradiœ and principIes of urban redevelopmmt. The weake 

aspects of the programs iaduded criteria arnbiguity with iespad to nindhg allocation, oftm 

ineffedual pcognm implementation at the municipal level, la& of. or inamsistent public 

participation (which was meant to be the haiirnark of the piogram), and the absaice of an 

ovedi ooordinating entity. The la& of a coordinating aitity caused sbw deçisioii-making 

and poor cornmuniation betwetm the thme levels of gwanment as w d  as at the 

implementatioa leveLl17 These pgrarns focused m0sf1y on neightnwuhood rehabilitation 

and, acmding to Lds typology, were categoric in nature as opposai to htegrativd l8 

2.5 Swnmary 

Drawing k m  an interdiscipiinary fiterature review, this cbapter hss presented an 

overview of the social, ecoaoimc, and politid Qraimstances of Canadian urban 

redevelopment histay over the last fi@ years This cbapter also introduced a contanporary 

approach to downtown redevelopment, downtown revitalizaticm. The pheaomaia of 

growth and deciine is contextualized in the transition to a sxalled 'pst-Fordist' 

In cornparison to a 'Fordist' society, this mncept is described by Uvee critical facto= 

increased automation, the adoprion of flexible f m s  ofpmduction, and the emergence of 

service sector workers. AU of these fkdm f'undamentally Unpad upcm the economic 

structure of citits and, as result, chuaige traditional mid-century planning amc@ons of 

the city centre as d o h t  and the periphery of the city as playing only a supporting d e ,  



This cbapter also compared and amtrasted Canadian urbiation and 

suburbanization, and urban r e n d  and the conditions fbr the transition to downtown 

revîtalizatiia 1 argw tbat these trends and responses rne, ai the one hand, a respoase to 

extemai fofces (Le. giobalization) winch are impacting upon urban 6~0110mies, whiie on 

the other hand, they are a dirad result of public policy. To be sure, as Zukin argues, in the 

Eice of structurai change by the kte 1970's pubLw initiated plograms bcüitated the 

redefinitioa and fundion of city centres withh the iarger urben landscape That fiuiction, 

she suggests, is as financial, e a t m e n t ,  and ailturai am*. Ui pradice this new 

functim is exempfified in the piocess of gentrification and is e~rplicit in downtown 

revitaikation programs The next chaper addresses the t h q  and practiœ of downtown 

revitalization, 



Chapter Thme 

Downtown Revitalization: In Theory and Practice 

3.0 Introduction 

This chapter d e s  thetheay and praaice of downtowtl z e v i ~ o n .  

Downtown revitaiidon, a specific program of iirben derelopment, Like its predaesmr 

rirban r e n d ,  is ~nüoversial. The goals, thestrategies, an4 in some cases, the mixed 

results pvoke giticisms with respect to the public interest, the relationship h e a i  public 

expenditure and private beiefit, and ultimately, the issue of what actuaUy is the besî 

strategy for 'revitaliîringt downtown areas. Nevertheless, in the 1980's downtown 

revitalizatiw, in the fam of inban development corpaatoas and public-private 

partnastiips, represented a direct respoase to the iuability of regdatory fiameworks to 

respwd to market conditions, a turn towards an srpiicit focus on ewnomic growth, and 

the desire on the part of the public sector to, on the one haod, shift more respoasi'bility to 

the private Wor, and on the othm hand, to retain a catwi le& of power and influence 

over the developmait process. 

The cbaper begins with a theorebai characterization of downtown revitahtion. 

Following this, the discussion turns to the way in which downtown revitalization programs 

create 'the conditions' ior fedevelopment by idenmg the key development tools u t i l ' i  

by the public sector. These development tools are riepraeated in both direct eamomic 

incentive packages, public-private partnersfüps, and o r ~ t i o n a i  ~pac i ty  o f f i  by the 

public sedor to facilitate the dwelopment project. Oqgmbiionai capacity ofta cornes in 

the fonn of urban development corpaatioos While the majority of revitabtion ütitgature 

originates from the United States and Britain, Canadian academics and planning 

practitiontzs can also baiefit from the studies and insigbts of otha intematid 

expaiences. However, the appiicability of intenationai research to Canada has some 

iimitations, especially in relation to the United States, with resped to the ability of 

municipaüties to exaïse a full range of âirect tax incentive opticms in that sense, this 



chapter examines downtown revita1i;ratiou as a partïdar phenornena, in principle and 

practïce, in urban redevelopmmt which has piayed a role in city centres since the mid- 

1970's. 

Characterized as an urban aitrepm& strategy, tbis chapterais0 identifies the 

key debates sunounding downtown reviialization. These wntrovasies centre around 

privathtion of a public pocess, public accountabüity, and quity. To be sure, it is 

irnptant to undmtand the fiindamental debates in ada to get a complete p i c ~  of 

downtown revitaüzation. Fn>m a comparative paspedive, the key debones illustrate the 

inherent complexity and amtradiictiolis of ais type of inban redevdopment a p c h .  

The final section of this chaper describes how the material fiorn the literature 

survey relates to the &Rh Patage revjtaîhtion pmject and how üiis material enables a 

greata understandimg of pactice In other words, the litenthne survey of this chapter and 

the previous ch* provide the criticai hist0na.l and anceptual background which is used 

to give -ter analyticai deph to the North Portage case study in cbapter €ive 

3.1 Identifying Downtown Revitalization 

Revitaikation programs g e n d y  target central business disûicts (CBD). CBD's 

have traditiody beai the primary location for business, retaii, and entatainment however, 

as the p d n g  chapers have iiiusaated, CB D's are expezimcing hindammtal changes 

with respect to their role within the urban hiaarchy.119 To be sure, positive social and 

gxmornic activity in the CBD is wi&ly amsider to bc an inuidi*itoi of the health of the 

greater urbgn area. In other words, a poor CBD image is symbolicaily negative for 

business and investment ddence ,  as well as to the g a i d  public's perception of safety 

and prospaity. It should, however, also be noteci that waterfiionts and hmhge areas, 

which are not necessariiy part of a Cl34 are also caasidmâ part of a revitabation 

apprœck In that sense, while downtown reviudization ïs, on the one hanci, l o c a t i d y  

Hok-Lin Lewig, Land Use Plmnhu Made Phin (Winnipeg: KRWM Prinüng. 1994)lûS. 



defined, it is more amed to thid of downtown revitabtion as an urban redeveloprnent 

Theadicaliy, downîown revitalization dmbïilitates downtown meas by aihancing, 

incentives for I d  businesses to enhance th& m e s ,  the famaton of p a r t n d p s  

between the public and pivate -or, acbqtive reuse and restomtion of buildings, and the 

consmction mixed-use developmentsi2o Downtown revitaliiration aims to '...wodc with 

the existing ttrban WC rather than just r q k e  it. exampIe], historic preservation 

may be appropriate in me district and clearance and rebuilding appmpriate in amther, or 
' - some combinaticm of rentaltzation modes may be bestn.l*1 As this statemmt mggests, 

revitalizatim piinciples r e e  the value of chsolete and der&ct industrial arais and 

abandon waterfionts. But alw, as Kieman suggests, obsolete industrial land provided an 

alternative to inna-city neighbourhoods which had bem the battle grounds between 

plannas, developers, and community activists during the mid- l96û's to mid-1970's 22 

Nevertheless, the undedying notion of 'revïtalization', as opposed to 'rmewal', is that the 

emphasis is on the reuse and rrinvgtment in physicai stmrctures W e  ai the sarne time, 

the objective of revaaluati ' ' 'on sdimes is to stimulate declinhg eamornic processes by 

increasing investment fiam the public and private sedor and inaeasing amsuma 

expmdiiure Last, increasing population in declinuig areas, in terms of resideritial uses and 

pedestrian trafic, is also a aitical aspect offevitakation schemes 

In g e n d ,  downtown revitalidon projects are fwuseû, or in W s  terminology, 

integratd, intemmtions t a i l d  to suit the specific n d s  of the targeted location. This 

apprœch is comprehensive in so far as pmgrams target particular areas for redeveIopment 

by o f f h g  financial incentives and other development 'tools', such as mning bonuses, 

1 20 Hal. 350. 
121 Hodge, 361. 
*2 Matmew Kieman. "Uban Plainhg in CaMlla: a sympsis and sane future dirdbm." Plan 

Canada January (1 990): 16. 



infrastnibure provision, and land assembly to achieve the planning objectives. According 

to the theory of downtown revitalhtioo, such targeting z e c o ~  that th- are 

diffaeaces in the pace of deveiopment betweai various areas and also ihat an inhision of 

public bds, withui a predetamined may be ng.essasr to initiate new deveiaprnent 

or the r e n d  of existing ~ses.12~ In otha words, whm invesiment amfidence is low, or 

non-existent, the public sector mates 'the amditions' for investment. 

Ihwntown  on pjec ts  mme in maiiy dBerent f m s  ranging h m  smaU 

interventions such as huiding for main sneet storehnt canopies, to 'flagship' mega- 

projezts such as H a r b o h n t  in Toronto. W e  diffemt in f m ,  New York City's 

Battery Sea Park and Lonb's Canary Wharf, two widely h m  inteniational examples, 

and in Canada, Vancouver's Granville Island, and St. John's Market Square are sirnilar in 

that these projats are located ai oôsolae industrial land and are anceptuaiiy unified as 

'mixed-use' pjects. W i t ~  respect to the kna point, this mœpt is premised on the idea 

that a mixture of uses, sud as residentiai, office, entertainment and culture, and 

institutional, should be brought together as a means toward creating a vibrant urbao 

aivironment. The objective of an iategration of uses is to Beate an atmosphere which is 

active seven days a week during the day and evening h m .  Using d a n  design principles 

many mixed-use projects encourage and ûansit oriented mharneats. And 

while many mixed-use projects have a stmng emphasis oa creating 'wnsummst' 

environments, it is also important to acknowledge that this appmach diverges from 

previous thinking which restricted mingüng diffetent types of land uses Secondly, though 

the above examples are located on abandoneci waterftonts, and thdme have inherent 

positive developroait amenity features, these pxqjects repieseot only the fbt phase of 

redieelopment rezlamation initiatives. For example, K i m  argues tbat as the amount of 

und endilued landholdings increase, such as warehouses, office buildings, and raiiway 

sites, those spaces w i i l  present future development opportunities niough vay optimistic 



that tbis is an iBevitab1e trend since "...this shift h m  subinbia to downtown is Iiiely ... to 

intensify as we amtiaue our societai wmega-sbiftw k m  an 8~0~omy predicated on natural 

resouroes and manuhdwing to one biised on howledge, iafixmtiotl, and Senrices 124 

Building on KBman's argument, it also possible to suggest tbat revitdhtion as a 

redevelopmeat concept is also more diverse than some of the large 'flagship' pfqjects 

suggest. niere are otha examples of lesser known that do n a  have the benefit of a 

shoreline nor Q these projeds necgsarily foais ai aeating a wmrnercial envimiment. 

For example, in Montreal the Faubourg raideritial pmject is a neighbourhood developmemt 

initiated of affocdable hmsing which W stratepically located dose to commercial, 

recreational facilities, and ernployment -es.'* Secondly, in the Bronx, New 

York, the Br= Caita pmject brought a diverse coalition of interest groups, from bdh the 

private and public ~eaor, together to mate a compreheflsive social, ecx,mrnic, and physical 

plan which wwld address the housing, education, employment, and safety needs in the 

community. 126 This pmject represents a sipniticant ddepamue from past rirban renewal 

projects tbat had left wme areas of the South Bnnur in an abandorid condition. 

While acknowledging that revitaibation jmjeds are divme, &&use downtowa 

revïtalization d e m e s  are gaiaally 'propetty-lai' a p c h e s  which are stnidwed on a 

central theme: f a  example, hmtage, watdbnî., tourism, festival marketplace, and rW. 

The last use. -1, is the maui thnist, a the cornmon thread, betweai most Qwntown 

revitalizatïon piqeds ïhwntown cevi-on retPü can be classified into five 

124 Kieman (1990): 17. 
125 Elizabeth Smith. "Urban RevkJMs: cunent poëcts In the public redrn." h Russell Fw~uson. 
ed., Urban RevIskm: current in the w i c  r m  (Camkidge, Mass.: The MIT Press, 
1 994): 10. 
j26 Ibid., 10. 



Fesiival retailing making shopping a d o n a i  adivity; 

of 00mrenSiOQal raailing the âeveiopmmt of a large retail -ect 
and mail shaps, sometimes amceived as part of a brga mùed 

Retail combined with der usa, espeaally hotel and offices; 

The raiovafion and upgrading of dsting r d  r n m d m ~ l 2 ~  

'The Conditions' for Downtown Revitaiiation: Economic 
Principtes 

Whüe markeâ-îed a p c h e s  o h  daennine the type and fuiidion of downtown 

revitalization programs, the public sedm still plays an important role in creating 'the 

conditions' for private investment. The primary reason for coatinueci public sedot 

involvement is because the h m a r k e t  is not prepared to accept ail the ri& mr ai l  the 

costs of downtown revitalization. As Chris Couch suggests, 

... there are sometimes major inhstnidure inves&ments requïred to unbdc 
potential sources of pofitabie propezty deveiopent; but the supply of 
physicai urban infiastnictwe is seldom profitable and so its provision has 
becorne on the tasks of the state. Urban highways, car pedring fiicilities and 
public tmspoaation systems are examples of the unprofitable but essential 
urbaa fiamework that is required before profitable propaty devdopmait 
takes p i a d 2 8  

In the practiœ of downtown revitabtim, acoofding to Black, it is rare that conternporary 

downtown iargesca1e retail pojeds have beei developed without signÜicant public 

Profiles (Washington: The Urtm Lad I W .  1983) 2 

1 28 Ch& C m .  Uiba, Remal: the thew (London: MacMiliian. 1 !?%):2. 



subsidy or financing suppoit.129 The reason, h m  the perspeaive of the Rouse Company, 

a development mmpany weil knom f a  its participation in downtown revitalization, is 

because the eccmornic risk and cost of building downtown pjeds is substantial, the public 

&or must therefixe heip deveiopem Qaeise "the gapw between financial output and 

retunnO F a  exampie, @vate devdogmi & na participate in a devdopmmt mat 

unless they have h t  tbae is a ma&a and it is emmomicalIy fea~~ile. In 

assessing the feasibility of the market, private deve1opers aoaly2e tk 

Sizeand buying powa of the market tbat the pmjtxt and domtown a n  
expeama-; 

N a m  of the cornpetition and the location and chaxadex of 
sub- centres; 

Drawing power of downtown - what it has in the way of cultural, 
recreafionai, a other people attracbion$ 

Transptation accessib'ity, relative anvenience and axt; 

Locatim and charader of BUstuig retail in the downtown; 

Construction and operations mst differentials behnreei dowmown and 
suburban pmjeds.13~ 

Using these market analysis variables private devdopers decide whether or n d  to invest in 

a downtom lOcafi011. It is impofzant, acccding to Pagano and Bowman, to recognize that 

the public secta decides io intmene and mobiliæ tbeir financial and legai powers fa 

reasoris atha  than ~coclornic. Acaxding to their re~earcb, htaveotion takes place to amxt 

a perceived market fdure. In otha words, to assess "...whether the inves$nent is efficient 



or opti mal....a s] nearly hievant to city leaders' decision to subsidize a particular 

pmject." 13* 

in onla to m m g e  private S6dœ investmait the public sedor utilizes a number 

of economic developmeot and planning strategia, The papose of these strategia is 

twofold First, to Iowa msts and inasise the eamomic feasibility of the pmjed h m  the 

private sector's pgspeuive; and second, to levez' private sedm monies to augment, and 

hopefuiiy surpass, the public invatment which is repraented in infrasrnichne and 

incentives133 Investors seek inœntives which wiil lower the short-term high fiont-end 

expenditures, and reduœ "the gap" between output and ret~rn.1~~ W1th respect to a 

parti& type of Qwntown revitaliliition projet, the "flagshipn, Smyth comments: 

"Urban regendon is a long-term adivity, and thmefore, undeRaking "mprofitable" 

developmeats [for the public seda] may be necessary in orQr to stimulate the market to 

profitable levds. This has been the hinction of some flagship develupmentsw~35 

The key mechanisms that tbe public sec=tor brings to a downtown revitalidon 

pmcess, and by extension, to Uivestm, are: 

1. Land assembly; 

2. Financial powers for public improvementq subsidies, loans, and 
hvestment; 

3. Public laad use reguhtory powers and amtrd over the deveIapment 
appmval process. 

(New York: E & FN SPON. %4)16. Symlh uses British terminokgy, however it shouid be noted 
that urban regeneration is synonomws with urbanWwntown revitalizaaori. 



More specificaliy, Qwntown revitalilation schemes offa a number of financial 

private developers in a deveiopment -8d. As p w i d y  maitioned, Canada and the 

United Stasg di6er signiticantiy with nspect to the amount oftaniag powa municipal 

dwelopment aidborities are able to exercise. Neveatheless, the fouowiag iist iüustrates the 

range of options that are empbyed in revitalbation schernes nie nrsi point bas the most 

signiIicauce b the Canadian mritext. 

Ecoaoaiic development axporationq such as curnmunity developrnmt 
corporations or mbari development corpofations, ovexsee a development 
area a d  are a a p o w d  to facilitate land assembly, pwide infrastructure, 
to prepere tbe physical plannuig and negdate the financial worlcing of the 
deve1apmeat deal. 

DUPa tax incentives which go towards a specific end in the projed area; 

Special assessmmts and tax districts funnel a proportion of pmperty taxes 
on structures within the area badc to the stnidures; 

Fun& r a i d  in tax districts may be used for m e r  capital expeaditure, as 
backing for ~OBI~S, or to pay for area &ces; 

Tax-increment financing employs any incffase in p r w  taxes d t h g  
h m  a mitalization pmject to pay badc the bonds used to finance the 
investment or to reinvest fiirther in the ara; 

Tax abatements m y  be used to reduœ for the orner any tax Liability 
resulting hm building or Unproving a property; 

Entecprïse zones offer tax abatanmts or fOrgveness to fgms operathg 
within the desigttated area.136 

In cornparison to a traditional reguiatq planning approach , the above 'tools' are 

idaitifid as proactive. For example, traditional land use regulation is essetltially negative in 

nature in that, for ewnple, d g  prarides a basic outiine of what is ailowed, or 



mnvasely, what is not dowed. Howevtr, zoning bonuses, such as additional height on 

office buildings, a wm '€tee' land may not be enough to justi@ imrestment h m  the 

private sector's pmpxtive In ouiex wonls, as exemplified in &wntown revitaiizatiotl 

pmjectq cities take a aopdive appo~ch by pmicthg a basic Whstrudiae fiamework aod 

offering a d e t y  of inœntives. For example they pvide v t s ,  muEti-levei pvemment 

monies to buM roads, parking, m e r ,  and low-interest loan fiin& to oriance private sedm 

rede~elaprnent.~~~ Moteover, in addition to fioancial incmtives, revitalizatioa projects 

tvpicaily offer capecity in the fonn of a speaal planning and implematation 

entity to wmee and act as an advocate fot the entire plqect. 

The purpose of this l a d  of puôiic mot involvement, accocding to advocates of 

downtown revitalizatioo, is that these pmjeds hold the paential f a  eqanding the tax 

base, job creation, and creating pential economic 'spin&' s1 for the rest of the city. 

Moreover, amrding to this approach, a 'revitaiizedl downtown holds the promise of 

irnpving the overall image of the city. Tu be sure, in addition to eammic development, 

downtown revitahdan projeds are vay much part of reintroducing a confident city centre 

badc hto  the urban area. As Pa&ano and Bowman mmment: "Developmait pmjects are 

selected and fiaancial tools are mobilized to pursue some vision of the Qty". The image- 

building, and the investment on the part of the public sector represents, both quantitativeiy 

and qualitatively, a cornmitment to the psivate sector to invest in the Miw of the downtown 

area. 1 38 

In summary, the paaice of downtowa feyitalhtion, unWre urban r a d ,  is 

based cm market-kd s$ategies. In otber wonls, urban r e n d  and urban revitalbation 

differ with respect to the lanefs reliance on market bebavior and the aplicit drive for 

economic growth; this taidency is illusüated by the faci that "...ammacial revitalkation 

[rad: downtown revitaiizatid pivots upon the formaton ofa private-public parcnership 



Dy] bring[uig] ma@ developgs, fiDan& institutions, and community leaders togaha 

with elected officiais and agmcies of city govanraeatn.139 

3.3 Orgnaizational Capacity 

This section discusses the appaches and core principles of the aganizatiod and 

'relationship' amtext which, acarding to the findirigs of tbis intadisc ipw üterature 

review, defines the downtown revitalintion appxœdi. This apprmch is exernplified in 

publieprivate partnaships and urban development corporations Public-private 

partnerships are examined as the axnezstone of lrrban eotreprenewialism and, by 

association, downtown ceyitaiization. Second, the disaission wil l  hm specifically to 

tdm development c0rpoiaficOrpOiafims as the principle planniiig and Unplemmtation medianism 

m a t  representative of downtown revitdization. But first the notion of Iirban 

entrepreneririalism is broadly defined and bef ly  examined. 

3.3.1 Urban Entrepreneurialism 

Downtown revitahration is typüïed in the amcept of iirban mtrepreneuneunalism. 

Urban entre~reoeurialkm, as d&ed by Hdga Leitner, is an Iirban redevelopmeat 

approach where public resolrtce~ and powm are rdüwd to promte emmmic p w t h  

within a fke-market fhmewafk by using market a i t h  to evaiuate the goals and 

efficiencies of govemment pfactices.l40 To be sure, urban eatrepreneurialisrn emerged out 

of renaissance of n8o-bissez fWe ~ C O I I O ~ ~ C S . ~ ~ ~  Charact&stic of tbis pgspective is a 

frustration with amventional bureduQatic fams of dispashg Secvices, insofar as 

bureaucratie systems are pzceived as inflexible anachronims stniggling to function in a 

'pst-Fordist' economy. 

'39 Halco* 27. 
140~elga~ei lner&~aik~amer.  " ~ h e ~ n i ~ ~ o f ~  ~~:aresssessmentofu iban  
entreprenec~fia$ni for urtm de~elopmerit.~ 14:1 (1993): 59-60. 
'41 Claus Ofle, "Çome Ccmüadictbns of the Modem Welfare State. " A John K m ,  ed.. 
Contrad'ctians of aie Weffare Statft (Cambridge: MIT Press. 1993) 149. 



The word entrepreneurialism is directly associated with private sedor practices, The 

definition of an entrepreneur '...is a person who undertakes an merprise of business with 

the chance of profit a lossU.14* In the aontext of ucben development, urban 

entrepreneurialism emergd in the 19Ws when city governrnents begsn to participate m an 

quity hasis in kgescale private m h n  development pmjeds or negdiated fa public 

amenities in exchange foi public captail143 The notion of urban mtrepreneiaialism is 

exemprified in Osborne and G d l a ' s  book Reinventine Govmeat. The authors argue 

that thae is a new d e  for govemmmt to play by plavidùig a fisimework to solve problems 

ratber than m d y  providing S a n ~ e s - 1 4 ~  Entrepreaeurial solut iq according to Osbane 

and Gaebla, indude amüacîing out, mission dr iva  results, results oriented, custorna 

driven and "enteZpnsîngw govanment. The impiication of this Perspeçtive is that, the 

pubüc sedor, in its airrent fom, is theoppdte; viz, traditionai govent~~ent bureaucraties 

are rigid regdatory bodies witbait adequate means to m a u r e  piogram outcornes- 

Mmeover, as the argument suggests, there is no longer a need to re@e dwdopment, 

but ratha the empbasis should be on the stimuCafim of deveiopment. To be sure, the 

recession of the 197Us and 1980's demandeci aIternative mechanisms to wnveutionai 

mahods, whîch were more appropriate to guiding and controlüng the expbsive p w t h  of 

pst-war North Ammca.145 

What the notion of iubaa mtreprmeurialism does not adequately ad- is the 

inhaait diffience between the public and private S8dOr. The argument, in d e r  words, 

does not teoognjze or clifferenthte baween the role of each sedot, a how each aperata 

within a diff't fiame of referme As Vasu oomments: 

-- 

42 Concise Oidad Dic(ionary, Eighth € d m  (Oxlord: Cîafemh P m ) .  
143 Wliam ClDmar a n d m e n t  PlMc-Pikate P p  
handbook (New York: Greenwood Press, 1989)148. 
1 44 Sue Robinson, "PWic-Private Parbierships in Devekpment: the new rule of local auümriWs 
as urbm entrepreneurs," A-ian Pl-323 (1 995): 157. ' 45 Han, 343. 



Public and private c~ganizaticms are Merent in tbat th& prïmary goals are 
different. Rivate organizatims (firms) uitirnatdy seek to profit maximize, 
because to do less is to fàii to survive m the marketplace. Public 
aganizatiioas are empowered through kw and held acoountable to the body 
politic for administeririg the law in pursuing th& gœl of public savice. 
Public organizations are peit of govemmmt, which W part of the politicaï 
system.1" 

in other wordg public orgmbtions canna be diredly applied to a private sectm maiel, or 

vice versa without modifications. In the late 196û's Anthony Downs also analyzeû the 

differences ôetw8en public and psivate organbtions, he based this analysis on market 

principles. Acoofding to D o m  most private organizatims are economidy 'two-hd 

and most public organizations are ecotlomicaiîy ' o n e f a d  Rivate orgMzations secure 

scarce resourca which they employ to poduce their outputs This, suggests Downs, is 

th& first 'fiace'. Their second face is the one they preseat to the market in which they se& 

to sel1 th& outputs for a  p f i t .  As lmg as the 6rm can sell th& outputs for enough money 

to make the profit necesaq to buy addition inputs, they can stay in business, thereby 

prwiding an ongoing evaluation of the work.147 Coavdy ,  by design, public 

organizations and some segments of private mganizations which lack "market expure", 

are emnomicaily one-faad. By this Downs means that while they secure raources in the 

market place (mputs), they face no ecmomic markets on the otha side. This is beause 

typicaiiy pubiic organizations do not di th& outputs. Consequently, they do not have the 

information pmvided by the marks to use as a measure of th& pafanaanei4s Simikriy, 

management professoc Henry Mintzberg argues that nxating m meisiiring the merits of 

govanment pogramming is misguided; Mintzberg states, "[m]any activities are in the 



public sedm precisely b u s e  of measurernmt problerns: If evaything was so crystal clear 

and e v q  baiefit so eady attn'butable, those adVities would have bem in the private 

secta long ago.'l49 Lastly, Downs points out, the eam>mic diffaences h e m  private 

fïrms and public aganizatims are most ponow1C8d in the primary goals that each seek to 

achieve In d e r  wcds, the p a i s  that puôlic oigaaizatims seek to achieve are o h  more 

nebulous and dificuit to achieve absdute soluticms, l a  alme to defiae. 

R i a k  and Webba ideotified this dilermna as "wicked pmblems". Wickd pmblems 

are the cornplex emnomic and d l  problems hced by public oqp idon ,  fa exaniple 

As disthguished €rom @leras in the oahiral sciences, which are definable 
and separable and may have solutions that are (finciable), the pmbierns of 
govenimaital pboniDg - and especially those of social or policy planning - 
are f f i ed;  and they rely upon elusive politid judgmmt for resolutim. 
(Not "s01utioo". Social problems are never solved. At best they are only 
resolved - wer and over agah)iSo 

To be sure, the main conceptual thnist of urban enttepreneurialism is framed in 

marketplace principles and, in that sense, the notion of inban mtrepreaeurialism bas clear 

theoretiral weakaesses in tems of direct application to pubüc seda organizatioas It is 

however important to be aware that this mientation is a signifiant part of the amcepual 

terrain of downtown reyjtalization. Neveztheiess, it is equally important to be cognizant of 

the differeiices, in fûndiioa and objective, behrv6etl the public and private secta. This latter 

point wül be addresseci in the amct uding chapter. 

1 49 Henry Minbberg, Managing Govemment. Goveming Management. " H a m  Busine- 
Review May-June (1 996): 79. 
150vasu. 11. 



3.3.2 Public-Private Partnerships 

Public-private partnecships whüe hailed as a new innovation in 'doing business', 

has in reality mjoyed a long hisîory in Canada. The gwanment from the federai, 

provincial, and municipi level baveali phyed a d e  in In>moting and shepuig Caaadian 

ecouomic developmmt. Indeed, as James Simmons oommeats, "...the great worlrs in 

Canadian ecmomic hi- point repeatedly to the intwentian by governmmt: the 

railroads, the tanffs, the subsidies, and dernent schemesW.l51 To be public sector 

involvement in urbian deveiopment has beai an enduring theme; public-private 

interventions, bdh k g e  and divm have peamted almm e v q  aspect of the iirban 

fabric. This point is also exemplified, as disçussed earlier, in the governmeits' support of 

suburban expansion. 

Pubiic-private partnership arrangements corne in a v;iriety of different f m s .  They 

might rage h m  a modest arrangement in which governrnent, business, and non-profit 

groups work @aber to identify a @lem, or an arrangement m*ght entail a highly 

cornplex linancial, decision-making, and implementatim arrangement.ls2 The cmûal tend 

of the partnership concept is tbat participants achieve objedives they muld not otherwise 

achiewe alone Table 2 (next page) is an ex- from Kenneth Kaoaghan's four categories 

of public-private partnerships. 



TaMe 2 
Four PuMiclPrimte Partnership Types 

Source: Adaped from Kenneth Kemaghan "Partnership and PuMic Administration: 
cariceptualand~corrsidecaaons" 

No matter the p a r t n w  type it is evidait that the public and private sedor each 

bring partiailar skiUs and rrswrces to the developmmt deai. As meutimed abwe, local 

govwment brings three valuable res~urces to the development process: land, financial 

powers, public land use regdatory powers and wntrol mer the appc0va.i prooessfi3 The 

public sedm also b ~ g s  politid wül and legitirnatim to the project. h m  private sector 

perspective, time and monq can be substantiaUy saved if gwemment agmcies, 

figuratively and fhancially, are behmd a development The private sedor, on the 

other han4 bring market-based pragrnatism and quicker &Son-maLulg processes than 

the public -or bas traditidy done The two sectocs w d g  togetha, in theay, is a 

way in which to incrase resources, *se, and ideaily, to bring coopet.ation and 

miiaboration into the urban development process. 

In pradice, there are three basic appmches to downtown revitabation: 



1. Rivate sedor re&veIopment with a without incentives such as 
bonuses granted by the private -or; 

2. Ribiic sector cedeveiopnent= with pmpesty aapMion, land 
assemb1y, rpoffdg of sites fa dwehpment by the private or 
pubiic -or with amditions; 

3. Joint venture redeyeiopneoi: in which piMic and private 
StaLeboId~s contribute th& powers, @se, and resources in 
order to redevebp the de, and sbare in the a x t s  and the 
bmefitalu 

As one autbor comments, parüïership are aot n m y  good or bad Rather 

partnerships have the ptentid to be effeaive, destructive, usefiil, or a waste of 

be evaiuated as to which is the best approach to mure that downtown revitalbation 

objectives are met; as a f d  context-ociented approach, downtown revitaikation 

pjeds normally do wi use pre-detennined models hie to the ubi@ty of the t m  

'partneaship' in downtm revitabtion, EnWonment Canada's lem services note the ri& 

of definitional and opaationai ambiguity: 

Technically spealo'ng, a partnaship is a 1-1 rehtionship whereby partners 
share profits and losses and the actm of each pertna bind the &ers The 
risk of Ulljllfentimal üabüity is signifiant in the use of the t e m  partnmhip 

and as such, it should be used only w h a ~  it is u n d e s i d  that a liability is 
to be assumed. Tams such as alliance, axpsative agreement and 
mliaborativeadivity sbouid be used wherever appiopriate to &note a joint 
adivity a l m  cooperative acrangement than a partnership.156 



To be sure, the notion of partnership casts a wi& amceptuai net. In legal terms it 

has exacting meanhg but the nation of paftnerstiip also touches upon how pubüc and 

private sedm aganizatons, in the amtext of this investigation, are iethinlnng their 

workllig relationship. Fot example, writing h m  a business ptmpxtive, Nd Rackman 

suggests that whiie "partneringD taps into a fe~efvoir of financiai resources thae must also 

be a m n g  muhial vision and organkaîi0na.i retooling in the way psrtnas do business 

togdher. Rackman -tes: "nie impact of partnering rewilts h m  improving the way two 

org~t i cms  w a k  together - nwi rahinlnng hadaries betw6e~1 organhations and how 

they opwtew~5' In ternis of gwernment and business fo&g partnershïps, Kernaghan 

argues tbat the "... syaapistic effect of successful business-gov~ent partnerships 

enables the two sectors to adiieve objectives that othetwise wwld be unattainab1e."ls8 

Neveatheles, from an acaountability paspeuive public-private p6r tndp  anangernents 

mua stay within clear boundaries and create innovate appoaches in i n ü a a r ~ o n a l  

communication: 

...bath rninisters and legislators need to be assureci that public m n t s  are 
held amuntable for the amsequerices of th& involvement in 
partnerships. .. [and] non-govenunent partuers, including business 

organjzations, will have to disclose mae ùifmtion to govemment and the 
public about how partnership related acîivities and e~rpeaditures than they 
c u s t o d y  do, especially if they receive government fWids.159 

In thinking about public-plivate p i i r inaps  it is imporîant to understand why this 

approach has becurne the amerstone of downtown revitalkation. Fundamentally, 

throughout the 19Ws and into the 199û's, both the public and private sedm bave faad 



simiiar tesource problerns For aample, applied by munïcipaiities, partaaships are used to 

confront the problem of poiicy devolution brn Jawr levels of gwanmmt and the 

accompanying fiscal Fesponsibilitiig. SimilYly, the private sedœ bas ais0 fi& successive 

crisis's of profitability and compaitiveness wtr the lasr decadelm For both the public and 

private sedor declining raxmms area key fada behind public-private partnetship. As 

well, however, theptnaship ap~nr)ach is also prt of an afat to identify alternative 

o~ganimtional methods which are mare ampatibie with amtemporary planning and 

decision-maling envinmments. 

nie iaiter point, the search fm mmpatib1e plamhg and decision-malring 

a p c h e s ,  is epitomized in the idea of "negoriated developrnentw; to be sure, this is the 

style most representative of partaership driven downtown revitaüzation. Aamrdingiy, 

negotiated deveiopment is a decisiamnaking style which is flexible enough to 

acwrnmodate changes in market bebavior, vïz. flexibility is necessary, in f o m  and 

fundion, in order to work with the private sectoi in a give-and-take scaiario. Based on 

this approach the pubiic sector, working within a private sedm operationai environmat, 

has given "...cities the opprtunity to deliver a private prajat that [is] responsive to public 

interests. They [are] able to tap into pmgte sedor dewelopment and management know- 

how, whiîe stili having a say in ail major decisionsW.~6l In contrast to urban raiewai, 

charaamze by inflexible bureauuatic qstems and categoric pgramming, negotiated 

peojects are premised on the skiiis of the public negotiator and the availabüity resources; it 

is, in aher words, much more infomed by the context of 'the deal'. Working within the 

contact of the deal puôlic and private involvement dianges the nature of the uiban 

development decision-makhg pocesse~ as Smyth commaits: 

60 Paul Knox, Public-Prhrate Cooperatar: a miew of the experience in the U.S.." Nov. 
(1 988): 341. 
6' Bernard Freiden, "Center City TranslDllR8d: Piannecs as -.a APA J m a l  Autumn 

(1990): 425. 



LaQl gwemmait canmt stand back h m  the pn~ess It helps to create the 

maiLa for prapaty developmeat and investment activities Its d e  will help 
& d e  whaî adivities are encouraged aiid restraioed It has to aigage 

fdiy in dwelopment and , indeed, that is what the private sedm has 
reqireû in a& W. enwire profitable regendon thmugh the mark* 
mate innwaticm, sustain the momenntm in the long t m ,  and m e  
comparative cornpetitive advantage fbr the ana and the City162 

Urban Development Corporations 

in the eariy 19Ws urban development axporations (UDC) became a key pfanning 

and implementation mechanisrn in downtom revitaîization. UDCs played a pivotal role by 

mdinating deveiopment activities and W g  the efforts and goals of the pubiic seam 

wth the private sector and vice vasa UDCs, or quasi-public development oqpnbtions, 

are an alternative to traditioaai planning agencies which, aanding to proponmts of the 

fomer, are more compatible and better equipped to worL in a bushgs orientai atmosphae 

argument, are too slow and inflexible to effectively pdorm in real estate negotiations; viz, 

the connedon to, and volatile nature of, @tics, and the legislation piocess of public 

planning inhibits negdiation and decision-making processes.l63 To be sine, the advantage 

of the UDC mode1 is that, uniike public phnnuig departmmts, they are ueaîed for a special 

purpose That is, UDCs are principaiiy aeated and designed to fulfill a particuiar 

development mandate and have the financial resourcg. and decision-making authonty and 

autonomy to achieve that mandata In owiperisoa to a traditionai planning modei, UDCs 

are substantially different in fomi and hmction insofàr as traditionai models are finanMy 

limiteci and decisions are made in dation to d e r  municipi and govanment departments. 

While both UDCs and a traditional plsnmng modds hmQion within a political 

1 62 Smyth, 18. 
63 Blad<, 15. 



they are "... fieed h m  the restrictions of govefnment burauicracy, [anâJ ...on act 

quickly, be flmile, and amduct th& business p i v a t e l y . " ~ ~  

The objediveof creating an raban development aqoration is to p v i d e  a sani- 

autonomous coorduiatiig entity wah eaough decision-niiiking p w t z  and legsl authority to 

catalyze investment in downtown locations Aamrding to Tmy Goce ClDCs are 

"...speciaUy formed organizntims whose lpurpose], in wbde or in put, is to secure a 

range of formal agreements h e m  public and private bodies, with a view to the physid 

aivironment, economic revival and annmunity development of a pariicular arean.i6s 

UDCs act as an umbeüii orgmbtion to coordï~te and encourage private 

invatmerit, to assemble land through powers of to amrdinate private 

sedor sthsidies, and to help create a political and institutid climate m v e  to the goals 

of a given downtown development pmjed.167 To be sure, the role of UDCs is to act as a 

hcilitator and advocate, and to create an investment mvironmmt which is conducive to 

private sedor advity. This aivimnmeat, especWy in deterioraîing downtown areas, 

usually cannot be created by a land use plan, however wdl intentioned. That is to say, 

"while plan-making is aimed at stimulating and guiding adion of decision makers, 

'planning' and 'action' are distinctive activities." 168 UDCs, on the other hand, are 

instruments in which the planning objectives are speefic, there are adequate financial 

resources to adiieve thase objectives, and the adual implemmtation of the planning 

program can ocw in much pater d m  than is possible in a statutory land use ptan.16g 

'64 Ibid.. 15. 
1 65 Tony Gare. PuMWPrivate Parbrenhip çdiemes In UK Uiban Regeneratkri: the rok, of joint 
enabling agendes," A q u s t  (1 991): 210. 
'66 Note that in Cenada the mer of expopfaliDn rests in lhe hands of the C m .  Rx orexample. 
inthecaseoftheNorthP~pofect,aWPravhichl~vemmenfexproPiatedthelandand 
then handed it over to the NPDC for the purposes of planning and devekping the site- 
b7 Peter Lawless, 'Parbierships in Urbm Regeneiaoon h the UK: the SheffW Central Area 

Study," Urtm S m  31:8 (1994):1304. 
Hodge. 249. 

'69 Andrew Cailson, "Ragships and Rans: aSSBSSIng the UDC decade," Tmn and Country 
Planning Nov. (1990): 302. 



Key Criticisuts: Urbui Derelopment Corporatiom and Public- 
Private Partnerships 

While mban development cmpmtions have playd a key role in mathg public- 

private partnerships and, as a reault, have sthulated private investment in declining 

downtown areas, it is a modd which endures considaable d c i s a  This mon will 

o u t h e  the key aiticisps of UDCs and public-private partnerships Much of urban 

devdopmmt IitRatute adopts a dbhctiy aitical stanceof the principles and practices of 

pst and wutemporary m b n  deveicpmait. Whüe thge analyses bave <tinereot politicai 

orientations, the Qiticisms uniformly d e  around speafic issues, which anx 

1. The privatizatim of public plamùng proases; 

2. Puôiic amuntabüity and public intaest; 

3. Equity. 

The last issue addresses whether the public investmait successfully a d Q d  the socio- 

economic needs of  the am; or coriversely, wheiha the revitalkation project simply 

replaced declioing maures, the buPoesses, and the original idmtity of the area with 

homogenous private spaces thematically strudured amund a rnarket-amstnided 'image'. 

These W issues are aiticai to d g  the degree to wliich a given downtown 

revitaüzation strategy is innovative in the sense that it altm the status quo. This question is 

finther addressed in the Noith Portage case shidy. 

3.4.1 Privatization, Accountability, and Equity 

Acco~âiig to Edmundo Wenia, as Downs also argued, the private and public sedm 

are iutrinsidy differeot.17O W e d s  argument is twofokk he uitically suggests Uiat public 



sector performance wdi be judged by private se&r standards; and seamd, while local 

institutions are aswuhg grtater impataiiœ in the mida of gldmiizatioa, traditionai 

concepiions of the state, fa example, as guardians of the public interest, wili be subsumed 

by the'aqxxate' -ch based on a private sector modeL Wena is wggesting tbat the 

'blmhg' of public and pivate seda, within the ptnership mode& challenges the abüity 

of the public sector to administer àemxmtïc leadership- Similarly, Hany Mintzbag 

argues that "...business is not ai.i good, and govanmait is not a11 bad" Conflating the two, 

or modeling government on business, wüi mate an imbalauœ that Win favour the private 

sector and na help Society. 171 He argua that private sector values are pedvadïng ail levels 

of Society and at the same time chdaiging the legitimacy of gwtxm~~ent- Mintzberg ms, 

however, that "...go vernment shouid be carehrl about wbat they take h m  business. 

Whereas the prhte sector may rnake decisions on priorities which flow !hm an universal 

acceptance of profit motive as the key variable, the public se-, in contrast, bas a differait 

mission- 173 The c m  of Mùitzberg's argue is that deaiaratic smiaies musi have a balance 

baween the role that the public -or plays and the mle the private sector pkys 74 TO be 

sure, in paie balanhg public and private jnionties is an inherait tension in downtown 

revitaiiition. And while Wana Cntically addresses tbis by undasCoring, or rather, 

prablernatiziog, the extent to which private initiators undaph govmment policy and the 

extent to which the private sedor undepins private pfitability, Smyth, on the han4 

whih remgnizing the pmbIem suggests stroager dernomtic leadership, not regulation, 

should play a key role He states: 

Clearly, a reiationship of dependence [in imresmiait] wül help the security of 
a scheme, thedm maximiziDg the impact of the N e c t  in wbateva f m  that 



takes. That type of govemance may give secinty foi the scheme, but for the 
impact to benetit the l a a l  popil9iion aad business the mm, the govemance 
needs to be vg,  car- and d t i v e l y  handled. Leadership should na be 
confuseû with management, which is alI too easy with an intmqphtiocial  
s t r u ~ ~ h i p ~ W ~ n o t a i l y f t r c o b i ï i r y m  Imkahaodburaserwig 
mrha than a m t d b g  appmoah k m  pon*r a m p e  ond pot&& 
oomcpa, in the sense that the p o p M n  U not hihg semed. 175 [my italics) 

Given that succe~~ful downtown reyitalizûtion is bPsed u p  financial and d&m- 

making partnersbips between the private and public sector, the issue of deaive and 

aplnopriate public sector les-p is critical As FainStein pragmatidy States: "To take 

the view that planning shouidn't be touched by emnomics or tbat politicians should not 

have anything to do with planning decisions is rot only mreaiisti~~ but fhkw176 This 

statement is particulariy relevant in light of the faa thaî successful Qwntowa reviiabtion 

is based on negotiaton baween the public and privaîe sectuq politicai will, and market 

variables. The underlying mncem, howeva? is that withouî public leademhip the risk of 

@vatking the process, thereby creating an exclusive system s&g the neds  of business 

eütes, is high. Already though, accordiag to Levine, "[u]rben dernocracy has been 

compromiseci by a partnership approach that views city govanment as a hindrance to 'fast 

track' redeveIopment deai-making, rather than as a grnuine redeveloprnait pertners 

repce~enting the public interest. .' ln 

To be sure, because h n  dewiopmmt is a pocgs which includes many 

'iaterests' it is inherently politid. Almost any issue area in the public sector can becorne 

politicized especially when the decision will impad many people and the funcihg is h m  

75 Smyth. 89-90. 
76 Susan Fainstein, The Money Overwhelms the Process." in John Sewell, A Syrnwum on 

the Public Phnriing and PIOCBSSJng of large Scale ûwebfment (1 989) : 47- 
77 Marc Levhe The Pdilics of Parbieishipe." in G. Squires. ed.. w ! :  üm 



fmm the public Accordhg to arguments against market-led downtown 

CeYitafhation, redwdopment interventions are problematic b u s e  they are presented as 

essentiaily value- in ather wadg downtown revitaihaticm decisiais are presented as 

simpiy 'good business' divorced nOm politics, the pmœss t h d m  becornes 

depoliticizedl79 But, aococding to criîical lit- the proœss is political Uisk as the 

interests which are saved areprunarily the interests of the business clas; in d e r  wmds, 

the public -or is essentially the junior partner in the -pt, and uitimately, in the 

facilitation of private capital accumulation. ' 8 0  One such aitic is Susui FainStein, who 

States: 

The new organization fa planning and urban developmeiit is the public- 
private partriership. Wbat this meens is that there's a public d e  - primarily in 
providing powm private develapers do not have, such as the power of 
srpropMtim a exninent &main, and the ab%@ to mmmand public 
investment in hfiasûudure. The private role is, of murse, to contribute 
capital to the entaprise, but it is the pmOre si& that does the reolplannurg 
mther thm the plbüc side. [my italics] 

Fainsteïn howeva does not entirely object to public-private partnerships or Iirban 

development h fad, she mcognizes the n e d  for alternative orgaaizatiorial 

arrangements and mutmi invesiment 6rom both the public and private sector. What 

Fainsieh instead suggests is that a pubücly led revitalkation program, assistai by the 

private -or, sbould be part of a sensible hg-term axmornic giowth pgtam: the 

program must be within the amtext of mmprebeisive eanomic development plan - not 



short-term projeds which are isolated fiom the local mmmunity and the rest of the rirban 

fabric.1 s2 

su- that some downîown ~ ~ t i o n  pmjeds have not ken acamtable with respect 

to the use of pubüc b d s  n a  have puûlic negothtors been dedive keepast of the public 

interest. Unfartunately, some projects simply bave '... created isiands of private 

excellence in seas of public scpalorR.ls3 bgan and Swanstrom argue tbat, especully in the 

early 1980s, downtown r e u i m o n  modeis w a e  too foaised on physical regendm 

and ignoreci swal msion or the devdoqnient of human capital. Accoiding to this 

argumait, by focusllig on wealth &on for the private investcxs the pmjects have igo<ned 

program for eamomicand social redistribution. Similady, Smyth explains that the 

problem with focusing pimarily on piopety-led regerieration, as it was practice in the 

1980'9, was that insofar as it emphasized unblodcing the supply side, the pmj8ds o f !  did 

not realistically assess whetha theie was market d e m d  In oth= words, over-building in 

the 1980's saturated the market, and second, there was not necessarily a "...pent-up 

demand ... for the Unprovements in living standards amoog those who w a e  abandoned by 

the previous eanomic auivities in the a r d l "  M m v e r ,  he emments on the potential 

for unequai baiefit distribution: 

The presence of low paid employment bas fresumtly gone hand-in-hand 
with the d o n  of flagship pjects that promde affluent, pastiche 
'lifestyles' hmed in posimodan architecture The low paid m e  the more 

affluent in tûeir mnsumpion and leisure p u i t s  and provide SU- 
savices for offices. This type of sonal polarization is criticized with 
justification on &cal g~ounds and bol& wiihin it the seeds for social 



tension, as weU as bekg part of the dynamic that creates cornpetitive 
advantage and h a c e  the investment in the fust phcd85 

Consistem with the above critiques, Quis Leo also @ts out that b u s e  

downtown K!aaho . * 'on entails a amplioted process involving pubiic and private seuor 

adors this appioach Qes mt offa significant Oppatwuty for d l d y  based 

businesses to b m e  involved in the proces, wr the hope of focusiig ai mail d e  

community deyelopment He states: 

Just as large scale 'dwvntown revitalkation' prajeds in the United States 

create a wave of fiesh qprtw&y fa the highiy ceptralwd Canadian 
dweiopment industry, so urban development curporations here could o p  
new doors downtown for the largest ampies - the mes least Wrely to be 
intaesied in IRaiat;iiniag the i d d t y  and livability of urban aommunitied86 

3.4.2 Urban Development Corporations 

As a key mechanism of Qwntown rwitalîmtion, iirbaii developmait corporations 

operate on a thin operational edge on which t h q  balance the respoosibiüty of achieving 

their development rnandate, maintainhg îïnancial self-sufficiaicy, in additioa to playing an 

important role as keepers of the pubiic interest. Fainstein off- a definition of UDCs which 

pdematizes the d e  of a public entity fiindionhg within a private satoc modeI: 

Urban Developmmt Corporations are a famîl vehicle through wbich 
govanment entices private developers to participate in fullllling its ecmomic 
development objedives. UDCs raain many of the govermental powers of 
th& paaiàpating public agencia wtde not king subject to the mnnal 
requirements, such as holding public moetiag s...[t hey arel ultimately 
responsibie to elected officials, U D C s  operate like private h s ,  employing the 



entrepreneurial styles and professimal image-building techniques more 
customary in the coiponite than in the gwemnental ~ a l d " ' ~ ~  

To be sure, a large pert of the apped of urban devdopmerit axpatims is their relative 

autommy hm local planning authorities. This positioa allows them theoppatiniity to 

implement plans without COILfrOIlting bureauQatic barrias which are wrmally part 

of the developmmt appcoval proceg Tbh autaiomy ames with a #ce, as impiied in the 

Fainsieh quae, sinœ at theV wast UOCs can be ~ ~ â ~ ~ ~ u n t a b l e  to the intese& of those 

who live and wodr near the mandate boundary. Moreover, public amsultation is ofien 

replaced with expaisive publicity and pibiïc relations pogram~.~*~ 

In a perfcxmance review of British UDCs mer the last decade, Andrew Coulson 

explains that because original UDCs wae intendeci to have short lives of ten y m  or les ,  

it was essaitiai for their management trams and diredm to be capable of showing quick 

phyticai results. Coaseqyaitiy some direuors divided the UDC mandate area into 

'flagship' bricks and mmtar projeds, and revitahtion activitia and issues tbat were more 

socid and pditicai in nature, viz. if they did not rend= immediie tangi"bIe resuits, those 

project types were less of a priority. ûtûa @lems, acamding to Coulson's tetn,speUive, 

was that some of the UDCs did rot possess adequate design or project management 

capabilities, thaefire a geat deal of mony was spent on outside cortsuitancy rather than 

an in-house staff. 189 Mare~ver, the independence and power mjoyed by UDCs made it 

diffinilt for local planning authorities to realize their owri long-tam mmmunity plans The 

relationship betwem local p l d g  authdes and UDCs was, accocding to Cwlson's 

rwiew, an unasy tension wa taritory, public accountability, and authdy to irnplemmt 

plans Coulson suggests these weakness can be ovaome with greater democratic 



involvernent and the inclusion of longer-tem time-€rames; evai though 'autonomy' is the 

seiling feature of UDCs, Coulm argues tbat local planning authority participation mut 

stiii be pan of the @ed, and in that saise, part of the partnaShip.lm 

PaaPps me of the most intaesthg ironies is that whüe, ai the one hmd, UDCP 

and other public-private stratepies arepeseted as reducing 'state interventiaa' and 

retumiag to txaditid laissQ-m libe;ilism, on the d e r  band, in d i t y  these 

appoedies arempiï@ signifiant piMic mtewemtion through the use of public capital. 

Couisoa argues that these f a  of irrban devetopmetit simply "...changed the f m  of 

intervention and increased rather tban &ced -te subsidies". Ig1 Nevertheles, the 

fundamental issue is whabe  UDCs have successhrlIy achieved their objective over the iast 

decade M i c h d  Parkinson's anaiysis is similar to Coulsm, he suggests three broad critda 

for evaluating UDCs: 

Efflciaicy: Wbat have the UDCs acbievd in ternis of the physical regenmûion of 
th& areas, and how successN have they been in neating private sector oonfïdence 
and investmait? 

Accountab'ility: How satisfactdy bave the UDCs worLed with 0th- agaicies in 
th& ana; in paaicular how respoIIsive have they beai to th& local autbonties and 
communities? 

Wty: To what exteat have the beneîïts o f f A r i ~ o n  (especially job creation) 
achieved by the UDCs beea widely equitably shared?l* 

In repîy to his own criteria Patkùison suggests UDCÎ have achieved limitesi success; thai 

is, they have been unable to sucoessfiiUy create a balance behkreen social txcmoniic, and 
. . 

physical regeneration necessary fn permanent and meanin- downtown revitalizatonlg3 

90 lbid.. 302 
Igl James Anderson. The New Rlght, Enterp$e Zdms and Utban Devebfmmt W.' 
lntemaaknai Joumai of Uiban Regjprial- 14:5 (1 990): 468. 
92 Micheai Parkinson, Meiseysibe - testing îhe UOC sûategy to the ILnit.' Town and Country 

Planning Nov. (1 990): 306. ' 93 Ibld. 307. 



Consistait wiîh other urban devdopment mmmenta~~, nikinson suggests that UDCs have 

played a useful role by enagizing the debate abwi pianning agencies and mbaa 

revitiifilah'm policies, but these aganipitons have mt yet pwided dequate solutions. 

To be sure, the form and finai resuits of UDCs aad public-private partnership 

intaventions M e r  sigdicantiy po~~ecî to pq'eet and h m  city to city. Cummings, 

Koebei, and Whitt suggest firur kdam which niditate in@ties baweea the puboc and 

private sectoc inf~ll~liltion, ri* capital, and powa.i94'Ibea~)~mmebical reMOIlShip 

between the private and public sector as to how much inf<mnbon, risk, capital, and powa 

each one has, more ofken than not leaves the public negothtor in a dissrdvantaged position. 

This disadvantage stems b m  the hct tbat local officials are not drivai by the same 

financial caicuius as the private -or; more specifically, the private s e d o r  is na 

responsiile fa revasing the detmorated condition of downtown areas, To be ~iire. it is to 

the private s e d d s  advantage to aisure tbat the area where they do business dues not fidl 

apart, but realisticaîly, business can relocate, city govemrnent can not. In gend,  business 

decisions are made based on a combinaai011 of the afmeanentioned four point$ di of wbidi 

are part of a comprehensive market analysis. Howeva, wwhüe public sedm parnias do not 

always possess al1 the componaits, they are still ultimately rapomible for ueating an 

effective revitalization strategy. The auihots state: "Riblic seda partners do not have the 

political a financiai flexibility to d o w  them to walk away ficm the negdiation table If 

market faces have driven the &wntown hto dadoration, local officials do not have 

access to the money a power to finance iirban redevelopmeat by themselves."l9s These 

factors put the public sector at a significant disadvantage. 



3.5 Summary 

Both this chapa and the previous cbapta suggest that public policy has pkyed a 

signifiant role in the aroIution of Canadian urban fora To be sure, public-private 

paanerships and urban development axpmt ioas  exempüry the mganbatid amtribution 

and econornic investmeat ofgwmmeat to iirban fedeveloprnent. That is, whilepiblic- 

private pactnerships and UDCs suggest tbat the guvment is playing a 1- de, 

raearch into downtown revitalizari . C 'on suggests that this mle bas simply changed; the 

change is illustrateci in the way the public seda has modified as appnach h m  regdation 

to stimulation of development In dher words, the role of pubüc plicy and the evolution 

of urbm redeveioprnent pgramming bas shified iirban developnat toward the 

'entrepreneurial' city, as opposed to the 'wntro11ed' &y. 

Direuiy related to the pursuit of the entrepneurial city is the =ch, especially at 

the local bel ,  to d l i i  aew alliancg and to mate the ofganizational opacity in which 

to hcilitate econornic developmmt. This trend is exemplified in UDCs and public-private 

partnaships in both Canada, the United States, and Briîain. To be sure, these new alliances 

include non-govanmental actors, but as indiated by Muitzberg, bwns  Wema, and 

Fainstein, new alliances also ueate new traidies which have to be tniversed and tensions 

that have to be reconciled. in 0th- words, aew dliiillce~ must be a>@ant of the diffaent 

roles that the public and private sedor play in m&y. Organizatiod modeis, h m  etha 
sector, are n a  neQssraüy funy transfele and applicable F a  example, '[plublic 

otganizaton are those created by law whose job it is to administa the law, [to provide non- 

profitable public goods], and whose budget ame h m  the pubüc in the fonn of taxesn*% 

The private sedor, on the aha han4 bases its existence on the laws of supply and 

danand Neveztheless, the question of what perspeuive and role local plaaoing authorities 

and the state plays ig in tans of balancing the priorities of the public and private sector, 

acanding to Mayer dependent upoa the opacity of local decision-makers to ad: 



"...the new bargainhg strwhms [are not] pa se mare biased toward 
private busines than the old f m  of urbm govanance which aaphasized 
the separatim between public benefit and -te profit, Thàr CoIlcreCe 

shape, th& d m  of responsiveness and opeanes, wi i l  depend on how 
actars on the locai level MU seize and struggle wer the opportunitiie~~.~~~ 

Alan Artibise also argues, in the papa "MuIti-Governmental Urbaa Developmmt: the next 

hntier for Canadian public poticyu, tbat almg witb, as Mayer cbaradaizes, the new 

bargainhg structures new intergovenimental relatioaships wii i  bave to eanerge with the 

local level playing an inueasingly impatant d e  Arbibise suggests that local govemment 

will also have to sûaigthm its relationship with community graups, institutions, and the 

private sector by bang "..aggressive participants in t m s  of decision-IlliikUlg, finance, 

and (most importantly) in tmns of leading public opinion."l98 

The üterature review also suggests that innovation phys a key d e  in coatemp~~itry 

planning and deçision-making aivinrnmeatse If, f a  example, local govemments will play a 

larger role, one which includes a diversity of participts, the idea of ideritifying innovative 

approaches for urban redwelopmait is aiticai. Accding to the research findings, 

organizational innovation enables the orchestration of new alliances which in tum means 

leamhg new niles of how 'the dai' is transacted. Researdi suggests the deal is transaded 

through 'negob'ated developrnent'; this conce@ suggests that development occurs within the 

context of a give-and-take saamrio, but it also suggests, as dws the iïndings of the 

literature review, that it is a coatingeat a p c b :  viz. mternporary urban redevelopment 

draws h m  various fiames of r e f i c e  and Won-mal ing  is grounded in Uie d o -  

political amtart. Tn other words, the medwistic structures of classic b i i r e a u ~ ~ ~ ~ y ,  

exemplifieci in iirban raiewal, are n d  appopriate for downtow~~ revitaiïzatim b u s e  the 

g7 Mayer, 245. 
19e Alan Arbibise, "Multi-Govemmentai Uiban Oevekpment: he next liontier h Canadian public 
poky" (University of British Columbia: Schod k r  Cornmunity and Regbnd Planning. 1988) 20. 



planning and decision-making structure must have the capecity to innovate, The reason, 

accofding Nad and Tuckefs &tion of innovation is that, "[tlhe more radical an 

innovation, the more leamhg and unlamhg must take place, and t h d i  the more 

modifications must be made in &sting structures and poce~ses"l9~ As the coaoept of 

post-Fordism suggests, mtempaary urbnn development will aontinue to face 

technological and 6conomic change thdore innovation is aitical to funire pknning 

practiœ. Drawing from otphtional and amtingency theory this idea is expanded upon Ui 

the next diapter. 

3.6 Research Application 

if, as the literature review indicates, the public sector, patticularly at the local level , 

is shifting towacd a gratter emphasis on entrepreneurialism and tbus are in search of new 

diances with non-govemmental actorg res~arch into how the public and private sector 

mate 'inriovative' planning and decision-making envin,nmmts is relevant. As Maya 

States: 

To coocdinate these various pdicy fields and fuactiond interests, new 
bargaining systems have emaged, and new f m s  of public-private 
collaboration, in which the role of the knal authority both in respect to 
business and real-estate intaests, and in resped to the voluntary sector and 
annmwty graups, is bemming redefined.200 

The North Portage project is an stceiîerit a m p l e  of the "new bargainhg systems" 

and of organizationat innovation. To be sure, this pmject exanpüfies intagovmmmtal 

collaboration which was based an reversing the invesbnent i n d a  in downtown WUltlipeg. 

Lexington Bwks, 19û7) 1 1. 
MargR MayerI " U M  Govemance h the PosCi%dist COty. in P m  Heaky et al.. M a n a  . . Cities: the new u h n  c o r n  (New York: Wiiey, 1995) 232. 



Moreove, the p ied  itself represents a signincant tahm devdoptnmt trend of 

fedeveloping daPlid or, in this case, affmding signincant pubiic and private investment in 

a negiected part of Qwatown. To be sure, while abandoned indushial sites almg urban 

watgnmb prisent gfeat potmtial with respect to developng festival marlaplaoes and 

wata-based public ameoities, revrialtzin t t t  

g the hem of a city centre repsmts a stratepic 

point of intervention h m  a ci@-wide pmpdive, Tliat is, ailowing the city oaitre to 

detmoratebqmd repnàwül bavesigdkant negaîiveunpactsar businesses in the 

immediate a m ,  as weü as fm cornmercial interests and liveabiiity of the- of the ciiy. As 

such, the expecïmce also povides k q  lessons f a  d a n  planning practitimas, h m  both 

the public and private sedor, with respect to ideritifying key pIanning and develapment 

tools used to stimdate private sedor investment, as weli as idmtifyuig the p W s  of the 

process. To be sure, planning praditioners considerhg embarlcing on a reyitalhtion 

projeci, must develop an understanding of downtown devdopment trends, revîtaiization 

principles, 'best practice' approaches, and must be able to mmprehend the key issues 

inhermt in pubüc-private partnaships . 
Applying the key concepts h m  the literaturereyiew and, as the next chapta 

daails, using Bolon's adytical framework, the North Portage case study cbapter WU 

examine the events leading up to the initiative, the chjedives of the prq-ect, and the key 

cornpoumts of the planning and develapmeat proœss exacised by the public sector which 

fâcilitated @vate seda investment. More specificaiiy, the case stuc@ puts the North 

Portage project in historiai cuutext and analyzes the ide of k q  phnning and decision- 

making process actas. By doing this it becornes clear that Noith Patage is consistent with 

ather revitaliration expiaices, yd also bow distinct the anangement was in t n s  of 

hamessing local murces, in terms of knowledge acc~muiated fkom pst  development 

experience, and in pirsuiog financial and political oppcxhinitia which weze available a that 

tirne. Morwver, it also becornes evident that, in light of diapter two and this diapter, the 



project also suffed from the some of the inherait critichm of dowbtown revitabtion; 

for exampie, an hadequate public pmcess and public oommuniOtion program. 

To be sure, the point of the practicum mearch is to gmmd th- in 'real-üfe 

phenornena', tbdm biised cm the North Patage pocess we cm see how downtown 

revitaikation thwry, both and criticai, is applied to pradiœ, but we an also six 

how pradicecdn inform theory. 'Ineamcluûing cbaptaadyzes tûetypeaad l d  of 

innovation wûich ocamad diiring the pmject, the type of parhiership and refatimship 

between the public and @vaîe sector, aad fiiioUy, summarizes the key lea<wnis from the 

North Portage pocess The next chapter pwides m e r  of detaii of the r-ch design 

and case study metbodology. 



Chapter Four 

Practicum Methodology 

4.0 Introduction 

This cbapter is a synopsis of the practicum metboQlogy and begins with a brief 

explanation of =se study methodology and the raîionaie fa usïng this methodology for the 

investigation. The ctraper mncluQs by summprving the key cumponaits of the research 

design and data coliection pnness. 

4.1 Case Study Methodology Rationale 

Case study methodology is a annmon research strategy in psychology, sociology, 

political sciaice, and urban plaanuig.*01 Case studies are also used in business and 

eawomics to develop an overail descripsion of an issue More applying more Spenfic 

ciassi fications and statisticai analy9s2m In each discipline the case study mahod allows 

the re~eafcher to gain a wd-rounded view of complex social phenornena such as individual 

life cycles, organizatioaal and managerial pn>cesse~ neighbourhood change, intemational 

relations, and the maturation of industries203 

"The essaice of the case study [or] the centml tendmcy among aU typg of case 

study, is tbat it tries to üiuminate a decision or set of decisions: why they were taken, how 

they were implernented, and with wbat result".*w Awtba way to mnœptuahe case study 

mahodology is to view it as an appoach which Iuiks. 

2. The relatiomhip betwem the phmornena and the conta; 



3. The boundaries behveai phemmena and the context when the iïnk is 
a d  clear. 

4. Multiple soiirces of quantitative aiid qualitative eViden~e.2~ 

B d  on the case study -ch and the parameten of the methoddogy, the 

investigation of the North Portage projeet thedore appües the techniquebecause: (1) the 

North Portage pmjtxt addressed wmpla 'rd-Me' phenornena in the form of social, 

physical, and gxiwmic downtown âeche; (2) the pj6ct involved a nurnber of 'adors' 

h m  the public and private sector aU of which had particular objectiva and d e s  

throughoui the initiativ~ (3) the pmjat is a good example of a complex decision-making 

process; and (4) an investigation of the N i  b g e  development projed necessitateci the 

type of mahoddogy which d d  take an interdiscipliulary apprœch to expIiiining the 

complex social, politid, and eumomic c ir~~msbnces  preceding the initiative and the 

context in which the ded took place In dha wonls, the rdationship behkreen the 

pheuornena, context, and planning and development decisionsi were interamnecteci. 

4.2 Data Collection 

This section provides an ovaview of the research design, intwiew process, and 

analytical technique of the practicum raearcb. 

4.2.1 Research Design 

The flow chart (figure 8) üiusbates the miauch design of the case shidy. First the 

researcha conductcd a thonnigh liteaature review of materiai associafed with downtown 

redevelopment history and theory. The literature review included management and 

organizational thegr. Secunci, baseci on the hdings of Uiis fiterature reMew, the 



researcher identified aiticai hctors in &wntown revitalilation. This material was used as 

the basis for umting the inbeMew <luestions with the objedve of pobing the way in 

which North Pbitage Developmmt Cœpratioa was able to stimuïate invesbnent, facilitate 

belopment, and fuifili theobjectives oftherevhhüon sttategy. Thekey infORIlSiLlfs 

were queried about their ide and eqsietice in the Nmh Portage planning and 

dweiopaient Ria  to the initiai intavimv, the qudms wtze first tested and 

subsequently sixnplified and &ed in pcpantiou for the finai intdew process 'Ibe 

infarmation fiwn the key inf- asisteû the investigatœ in compldng and carichhg 

the North hrmge 'story', in coaqmison to aher available North Portage documeotation, 

and modifyiog iaban planning th- in relation to Qwntown mitabtim. 

Design Case Study Data Coilecüari and Analysis 
* w 4 w 



4.2.2 Participant Selection 

The case mcty interviews foaised on informanhi who wme key playas in the 

planning and developmmt pmœss. Using a 'decision-tred identification pn>cess, the 

piayers idenmed d e r  piayezs in the Nxtû Portage Tôis pmcess dowed the 

informants to idenm who they thought w a e  the important players in the pmject. As 

names of particular individuals were repeated over and ma iî became evident who the 

pivotal pmcess adors were. 

4.2.3 Participant contact 

Each interview participant was smt a package containhg two lettas and the most 

recent financial statement of The Forks North Portage PartnaShip. The last item was 

submitted for th& information. The first letter was a later of introduaion h m  the 

President and CE0 of nie Forks North Portage Partnership, and the second mis a lena 

from the ïnvestigator requesting an interyiew, b n d y  introducing the research tojic, and 

what the informant cwld expeu to be asked duriag the interview pn>cess. (nie week a h  

the infimution package was mailed each person was amtacteci and an inteMew thne and 

location, at their convenience, was organhd 

4.2.4 Interview Process 

The inti,rmants paiticipated in a "focused" intezview lastmg, on avaage, one hour. 

The focused interyiew mahod pmnïts the iatezviewer to a& a particular set of qudans, 

howeva the questiouing is openaded to the extmt that the ïntamiew assumes a 

conversationai manner.206 Ihe researcher found that it was criticai to ensure the iafotaiant 

did not f e l  in anyway threatened by the questions The pocess was set up to make the 



informaats feel as tbough th& expenexpenences waea valid cu~triibubion to planning practice 

As such the informaats wen n a  M g  questioued on th& rde, in a critical way, rather 

they were helping Nece t o g d a  the history of the North hrtage devdopment pocess. 

4,2S Analysis 

A f k  tmwxibing the int&ew tapes, the text was initialiy dMded into amterit 

units. The content graiped the intBNiew material unda mpic areas. The prrpose of 

this pmœs was to assemble like and amtrasting ideas of the infimmnts. Tûese idea 

groupings were thm transposed ont0 the thaxetical iÏamework fa the catie SRidy analysis. 

The mataiai the traillscni intezyiews campleted the Noith Portage 'stofy'. 

Offlcial Qcumentatim and consultant reports offa a basic outhe and patinent cic?iails. 

However, the experiences of the key adors aiablai the investigator to piece togeîher a 

r i c h ~  and more deiaüed profile of the than availabie in any of the d e r  

documentation. 

Following the oompletion of the interyiew process and, based upon themaical 

matdals, the investigator was able to draw amclusions, modiw the th-, and develop a 

contingaicy matrix based upon the North Pdage research hdings. This matrix ülustrates 

the key variables and critical fidors of downtown revitaihtion based upon both the 

theoreticai prapositions fmm the lit- review and the rd-life arperience of Qwntown 

revitalizatim practitionias. 

4.2,6 Research Parameters 

The research effm h s e s  on Phase 1 of the Nonh Portage development pooess. 

This phase, approxünately the five to eight yeats, repiesents the main thnist of the 

planning, decision-making process, and the construction period. 

While the mandate area of NPDC extends north to Notre Dame Ave., the 

investigation focuses its attention ai the land owned by NPDC b u s e  the ownership ara 



was the priority of the developmat plan. ïnsofâr as the objdve of this investigation is to 

examine the role of an üDC and pubiîc-private parrnerships in downtown revitakaiion, 

this area of Nath Ratage is the most relevant. 



Cbapter Five 

A Case Study of the North Podage Downtown Revitaüzation Project 

Part k Contingency Facto= Leadhg to the North Portage 
Revitalîzation Project 

5.0 Introduction 

This chapter is divided into two parts. Pan I provides an w&ew of downtom 

Winnipeg's deveioprnent history. By sauabing the Nmh b g e  revdalizati 
. . 

'ai pmject in 

historicai amtext, we obtain a clearpr mdersbnding of the phenornena that influaiced the 

decline of downtawn Winnipeg and the subsequent planning interventions. In dher 

words, the ovmiew describes the social, exoaomic, and pliticai mntext and the ewolution 

of Wipeg's appioach to downtown redevdopment. This evolutim is examined in 

relation to contingent fiidors such as the inability to c h g e  the daaiorating state of the 

North Portage ara through a regdatory framework, the funding apportunity affaded by 

the CAI, and the g m d  willingness on the part of potiticians and the public at large to see 

a publicly-led development on the Nath Portage site 

Whiie Part 1 takes a broader view of the hrth  Portage project, Part 11 of this 

chapter uses Bolon's concephial fiamework to structure the case study analysis of the 

prabitiond expaiences The data is drawn h m  the experience and refiectioas of the 

project practitionas and is diredly applied to Mon's variables sets. Unlike Part 1 which 

looks more at the 'hcts' of the pmjezt, this xwnd part examines material which the 

practitioners thernselves ideatify as criticai. In doiag so Bolonts categories bah give 

structure to the analysis by identifying the key miables, and semnd, is flexible aiough to 

enable the researcher to idenlify 'the state of the art' amrding to pcaaice, The iast chapter, 

based on the analysis of the case shidy, intruduces a matrù which identifies the key 

variables and fàctm of downtown revitabmion as a comributiaa to planning practice. 



Downtown Dedine in Winnipeg 

Until the end of World War II Winnipeg's predominant reiail, wmmeràal and 

instituîional uses, and residmtial population lay betwem the Red Riva and Menmiai- 

Isabel, the Assiniboine River and the Canadian Pacifîc Railway (see Wp l)?07 In the 

intewar and post-W.W.11 era Wdpeg's growth pattern, like many Qties a m  Naih 

Amerka during this paiod, began to spread away fiom the downtown aire. In WUllljpeg, 

for example, automobiles began to replace the streetcars and middleclass suburban housing 

was established in St. James and Tuxedo, St. Vital and Fort Garry, and East aud West 

Küdondos The relocation of manufachiring also piayed a d e  as h m  mwed h m  

downtown lmtions to larger less expaisive suburban sites. Though Wianipeg bas retained 

some manufadirring in the downtown ara, most notably in the garment and prïnting 

industries, modmn suburban industriai pad;s have replaced older mgaufacturing 

In addition to the above factors, the growth of suburbaa retailing has also had a signifiant 

effect on Winnipeg's city centre. Between 1954 and 1973 twenty-five shopping œotres 

opened in with the majority built between 1961 and 1966. W n g  the latter 

period downtown's share of the rneûopoiitan f d  h m  36.7 to 3 1.8 per ceat2 

To be sure, the tension between suburban and downtown Winnipeg is heightmed due to 

the sluggish emuorny and the slow rate of population growth in the metmpoiitan area. The 

discussion now to tums to examine the historicai daails of Winnipeg's downtown dediae 

The growth and developmait of prairie cities, particuiarly Winnipeg, is o f h  

divided into two distinct periods: bel= and a f k  the pre-W.W.1 eoommic boom. 

Acaxding to Aian Artibise, 

207 D. Lyon and R. Fenton. "nie Devebpment of Downlomi Winnipeg hbtorkai pecspecoves 
on dedine and revitalhatkn," Oecasbnal Paper Y98 (InsWute of Urban Stuâies: UniveMy of 
Winnipeg, 1984) 86. 
*O8 George Nader, Cith  of Canada: Profiles of FMBen Meiippplitan Cena= ( T ' :  Madean 
Hunter Press, 1976) 279. 
209 bid., 280281. 
21 Ibid., 282 



The year 1914 was pivotai in the histay of prairie urban devebpment. 
Before lay prospeity and r;ipid growth, a f k  aune three decades of relative 
stagnation and almost amtinual crisis. This second era in prairie urban 
devdopmmt was one in which bath the mpja cities and the region itseif 
suffaed substantial declines in th& growth r a td l1  

In Winnipeg specificaily, as indicami by Artibise, to the second aa the city 

experienœû signihnt gmwth. For example, in Wdpeg the eumomic boom of the late 

lûûüs established a retail süip dong Miin St. and to the north of Portage Avenue and by 

1874, there were aineteen g e n d  staes includuig a hardware store, dry goods, hinuture, 

butchas, book shops, hotels, and eiewen lawyers and eight doctors. *12 Until 1905 when 

Timothy Eaton opened the T. Eatm Company on the Portage-Graham-Donald-Hargrave 

site, Portage and Main was the centrai retail area.213 With the anval of Eaton's, raail 

activity began to move West dong Fbrtage Ave. which shiW the land values to h m  Main 

St. to Pbrtage Ave. (Map 1). The T. Eatoo Company "... store became so successfiit that it 

generally has been nedited with sparking the subsequent redevelopment which ocamed on 

Portage Avenue between Ihnald and Mainw.*14 The Hudson's Bay Company W C )  also 

contributed to Portage Ave's retail aaivity. However, due to the recession and war, 

though announced in 19 1 1, the store did not open at its Pntage and Manocial location until 

1925. 

21 1 Alan Adbise. "Continuity and Change: Elites and Prairie Uiban Devebpnerit, 19l4-19SO*, in 
Alan Artibise & Gilbert Stem. eds., The Us&le Uiban P w n  " inthe- 
Canadian ch ,  (C-n University, Institut8 of Canadian S W k  M=anada, 1 W9)13Z. 
21 2 Lyon & Fenton. 90. 
213 Ibid.. 92. 
21 Ibid.. 94. 



MaP 1 
Domrtown Winnipeg: as H n e d  by Downtawn Winnipeg Zoning By-Law 4800 

Source: C i  of Winnipeg Planning -nt mnaePlan: Downtown Hancibook. 1 993 

Between 19 14 and 1945 Eaton's and the HBC were the retail anchors to srnalier 

department storrs dong the south side of Portage Ave By the kte 19443's Portage Ave 

replaced Pbrtage and Main St. as Winnipeg's premier shopping district thereby estabiishing 

current land use patterns: raailing dong Portage Ave and office fundons clustered toward 

Portage & Main area (Map 2). In t m s  of Portage Ave retailing, while both Sdes of 

Portage Avenue had small retail outlets, the north side was charactaized by a varieîy of 

savices and billiard and bowling outlas, as well as residential uses.* lS To be sure, the 

north si& of Portage Ave. did not share the same type of developmait success. For 

example, commenting in the mid-lms, Nader stated: "The north and south side of 

Portage Ave withui the shopping district offers an interesthg cwtrast; on the swth side 

are found higher values, bigger and more moâm buildings, more important stores, higher 

mestrian traffic, and lowa vacancy rates916 (See Map 3). Accordiog to pst-W.W.II 

planning studies there were also residences south of Graham, north of Portage, north of 
-- 

*15 Ibid.. 98. 
21 Nader, 287. 



Notre Dame, and north of Alexander on the eut side of Main Street; however, commercial 

uses and rising land @ces eyeritually displad many of these miidmcesD2~7 Planning 

studies ais0 indicate that veq few s h g I e - f d y  dwelling existed, rather nooming houes, 

multi-fâmily dwellings and mùred residentiat and commacial striochires as the dominant 

land uses, 

A: Retaa B: Office 
M ~ P  2 

Winnipeg Central Business District Retuil and Otfice USII, 1948 
Source: George Nader, Cities of Canada: Profiies of F i  Metrooditan C m -  

Map 3 
Central Burin- Und Values Pet Foot: Cornpurison 88-n 1925 & 1940 

Source: George Nader. L;itles of Profiîes of Mieen hl-- 

-- 

21 Lyon 8 Fenton. 62. 



During the depnssïcm of the 1930's rebabiliiation and reaewal of building stock did 

na occur an4 as a result, the city emerged h m  W.WJ with a wnsicierable portion of its 

downtown builduigs and hcilities in a deîeriorated oondition.218 Indeed, by the mid- L94ûs 

the downtown area was in a state of physicai and soQal defline with buildings and sneeis 

in need of n@r. To be sute, by the late 194O9s, the North Portage area was overcrowded 

and bad substandard unamauive housing. AAer W.W.II the combined faces of pent-up 

consuma dernand, the reIease of war savings, and a p w h g  papulation, the suburban 

periphq expandexi leaving olda detaiorating parts of Winnipeg behiad.2 l9 Urban 

historiaus evai date Winnipeg's subiirban expansion @or to W.W.1 beîween 1904 and 

19 14; according to this argument signifiant physigZ ea,~)mic and residential expansion 

was already ocairùig thereby establishing Whpegts deœntralized dernent and land use 

patt ern.220 

The population of the subuiban mmicipalities increased h m  appmximately 80,000 

in 1941 to 3 10,000 in L973?Z1 This pattern of migration anitinued, and sped up aila 

1961 and into the 1980s; viz, whereas Qwntown Winnipeg had 73.5 percent of the 

rnebo-area popu1ation in 1941, the proPonion hpped dramatically to 66 percent in 195 1, 

55.8 percent in 1% 1,45 percent in 197 1, and 35.5 percent in 198 1. lndeed, Winnipeg's 

total downtown population decreased by 58,135 or almost 22 percent of the popdation 

that it had been in 1%1. A s  of 198 1, the population of the old Qty bad fallen to the level 

experiend in the iata 19205222 The rate of population change is dramatically illustrated 

in the 25% decline baween 1971 and 198 1.223 Th, phaiornena aonneded to population 

change were investment patterns which favoured business dexelopmait and ernployrnent 

d o n  in subiirban areas. In otha words, sububan investment facilitated the d o n  of 

*l8 Ibid.. 17. 
z1 9 lbid.. 17. 
220 Ibid.. 18. 
221 Ibid.. 53. 
222 Ibid.. 53. 
223 Community lquiry Boaid. "Community lnquiry Mo lnmr City RevitailWon. Fnaî Repoir 
August (1 990): A 5  



the CBD's ecouomic role as r e g i d  shopping centres and d a n  industrial parks drew 

residents, commercial activity, and indu- away from the downtown ana324 Given these 

trends, the absence of market demand for downtowll redeveiopment negated any plans for 

notable reinvestment in post- l9Ws deteriorated buildings 

Lyon and Fenton's histmtcal anaiysis of Wuiaipegis cbwntown àevelopment 

argues tbat the legacy of post-war @od of suburban srpansi011 and fkagmented 

redevelapmeit strategies continues to bunt the cbwntown area. To be sure, in additional to 

the above cornibuthg fhctors, Winnipeg's downtown decline is dso related to the city's 

overaIi slow growth eoonomy. From the mid-195Us onward the City of Wunipeg lost its 

original d e  as the 'gatewayl to the west and, as a resuit of losing this stature, the 

economic spin-offs h m  provinces west of Manitoba deueased significantly. With 

deaeasing financiai opportunities the city was chalienged to finit, adchs the physical 

deterioration of downtown, and second, as invatment in the suburbs contiaued, to attrad a 

'critical mass' of financial resources and residents back hto  the downtown area2= 

However, researchersz26 also indicate that whïle slow eoonomic growth is a critical &or 

in Winnipeg's downtown decline, the following are also contributhg factors: 

1. Failure of political win to restrain sububan expansion; 

2. Spüt juridiction ammg muaicipalities before Unicity; 

3. Yet, unda Uaicîty, the lack of wiil by suburban a x i n d a s  to imrest 
in downtown; 

4. Inflexible downtown tax assessrnents; 

- - - - - - - 

224 lôid.. AS. 
225 Ibid.. 140. 
226 See. Earl Levin. "Beyad the Cae Area Initiative; pospects iw downtown Winnipeg," 
Occasional Paper #9l (Insitute of Urban Studies: ümmdty Of Winnipeg, 1984); Christine McKee 
& Uoyd Axworaiy , "Revital'iing the ûowtmm Core: the role ofan utban deuekpment 
corporatkmn (Insitute of Urban Studies: Unversity Of Winnipeg, 1978); D. Lyon and A. Fenton, 
'The Deveioprnent of Downtown Winnipeg: h m  -8s on dedine and revitakation," 
Occasional Paper #9û (Institut8 of Urban Studies: University of Winnipeg, 1984). 



5. Land spedation which left a 1- of ernpty lots in the downtown 
-227 

FitiaUy9 as argued by Eari Levin, Wepeg's institutional stnidures bave p e a  

unirnapinative in light of the 8oonomïc rerrlity. In d e r  wards, Levin suggests îbaî in a 

slow growth gaaomy such as traditionai d e s  piayed by the private and public 

seda are amtaproductive to &st change. He statex "Wbat is reqiiired is a much more 

direct and much CI- relahionship between the public sertor and the private sedor in the 

planning, financing and carrying out of seleded aitical deveiopmait pmjed~n228 To be 

sure, the market alone did not fiditate, as was occurïng in other city centres in North 

America, a gentrificati011 process in downtown Wimipeg. Monmer? though baweai 1%5 

to 19%) downtowo Winnipeg was the subject of four planning processes, involving at 

various times al1 three lwels of govanment, nme were t d y  able to reverse the disiress of 

the city ~ a i t d * ~  As McKee and Axworthy stated in 1978: "Cootinuing attempts by 

difiaent levels of g o v ~ e n t  and the private seda to revitalke the downtown area have 

not been entireiy successful. Policies and programs up io the present tirne have been ad hoc 

and hgrnmted ....?O 

A survey of Winnipeg's revitaikation history indicates that since the 1940s 

downtown Winnipeg has suffered h m  lack of investment, a slow-growth economy, and 

municipal poücy that has aiiowed or fkcilitated Winnipeg's decaitralization. More 

specifically, in light of the oonœrted pmgrammatic efforts affmded to the downtown since 

the 19- two key issues are evidmt: economic restraint and unresponsive institutionai 

227 Lyon & Fenton. 5 2  
228 Levin, 1 2 
2 2 9 ~ ~ r ~ a r e : ~ ~ ~ a n e w o f f i d a l p i a n .  Plan WhnPegareportbyaW- 
level task force on downtmvn devekpnent; a feview and embmmat by the new Unicity council 
~rthepo(iciesofthekrmerMetragovt~downtowndevekpment; and thepteparationofttie 
officiai downtm plan by the Mebo Carp. of Greater Winnipeg in 1969. F m  O. Lyon and R. 
Fenton, 1 62. 



structures with respect to reguiatq changes? and inflexible planning and development 

pnxzss have amtnbuted to downtown redevelopment ùiatia 

5.2 Situational Factors: The Context for Organizational Innovation 

At the end of the 19709 Winnipeg's b e r  city was the abject of a tri-lwd 

gwetnment program, the Cae Aiea Uutiative (CAI). The purpose of the CA1 1 (198 1 - 

1986) and CA1 II (19861991) was &O implemmî a mmprehmsive program of mcd, 

momie and physical public SBCtof investment as a meam towards siimulating private 

sector activity and addrssing social issues in the h e r  Qty. The Fedaal and Rovincial 

govemmentg and the City of Winnipeg each contributed $32 miilion toward a $96 million 

five year revital'lzation strategy?31 The govanment was responding to Wipeg's mre 

area concentration of povezty and growing native and M c  imrnigrantts, populations 

whom often iacked the ducation and skills necessary fa the job-rnarkeâ, or capital for 

business improvemeats.232 Howeva, in addition to, for example, houshg renovation, 

employment training, small business support, and the creatïon of various mmmunity 

programming and faciüties, the CAi was also responsible for the revitalization of north of 

Portage Ave. under Program Seven of the mandate. 

North of Poaage Avez33 is a triangular area of the downtown bounded 

by Portage Ave, Hargrave, C01onyü3almora1, and Notre Dame Ave. 



North 

Located in the heart of the domtom, the decline of North Portage had corne to symbolue 

what was wrong with downtown Wmipeg?34 Suffering b m  an absemce of private and 

public sector invgmient, açcording to a study m p l e t e d  by the m e n t  of Urban 

Affairs, ththe a i s h g  buildings in the area were old and in a state of disepair, and the 

residential population was characteriaxi as low incorne, transient, and in proportion to the 

gaiesal population, dependent on social assistance.*35 The research suggested that the state 

of decline in NoRh Pbrtage demanded immediate and substantial attention; for example, a 

study by the Provinciai government stated that the North Portage situation was bad and 

would ükely get worst unless signifiant public intemention a w d  in the area; the 

document argued that due to the kick of private investment confidence 'a major change in 

the physical environment Speameaded by the pubüc sector is required as a precondition to 

234 Department of Uiban Affairs, Province of Manitoôe. Worth of Portage Deve(opn8nt Shidy." 
August (1 981 ): 1. 
235 Ibii., 1. 
236 IW.. 8. 



Local merchants agreed, a d g  to a 1981 ansultants report, that upgrading 

Portage Avenue was necessary in additiou to reducing tarratioa which merchants felt, in 

cornpariscm to subrabaD locations, was asesed too high.237 However the CA.& whiie 

coatnbutùig to buüding the "...dderice in the privateinvestment cwununity and 

refoasfinng] private spending into the axe"38, was unable to successfiilly fulfïii Program 

Swen of  their mandate: "By 1983, the North Portage segment of the C M  had produceci 

empty lots, but no plan to fiU hem". The public, the m e ,  and the politid process began 

to have Sefious doubts whaher the CA1 was capable of revitalking North Pbrtage 

Amrding to a key informant, the CAI ftiiled cm at last fan accwotr first, the 

expropriation pmœs was mishandled thaeby opening q the agency to attacks on its 

credibility; second, the C M  was @ved as too close to the politicai process; third, the 

lack of input h m  the private sedm in the planning and decision-rnaking pmcess alienated 

business interests; fourth, the CAI agmcy had limited planning and development powers, 

nor did the agaicy cteated a viable redevdoprnent sbategy for the Nath Portage area. 

In light of the public scnihiny and aiticisms over the redevelopment of North 

Portage by the CM,  a tri-level Adminislrative Task Force was aeated to review 

dweiopmeot pmposals and procedures, and to recommend a specific course of  action. 

Consisting of two officials appointai fiom each level of govemmait, the mission of  the 

Administrative Task Face was to fonnukte a redevelopmeit strategy and to recommend an 

implementation mechanism; Le, to introduce an wganizational m&l with the capcity to 

carry out a development project of the North Portage scala The Administrative Task 

Force concluded that the objectives of the Nath Portage should be: 

1. To stimulate job creation and inczea~e employmeat activity in the 
development area with an emphasis on quick-start prqlPrqlect~ 

237 Ibid.. 9. 
*38 Dana Stewart, "A Critique of the Winnipeg Cae Area Agreement," C-m Jounai of U m  
Research 2:2 (1993): 150. 



2. To aiaiurage the participetion of the private sector to coqleaient public 
projects in the development area in order to stimulate new private 
invesbnent ; 

3. To agximueovaall investment through a mix ofrecreatid, cuihmi, 
wmmacial and resideritial uses compatible with Plan W i  and with 
the needs tbat may be i d d e d  t h g h  the public consultation pcess; 

4. To identîfy speafic components to attract more people to the Noith of 
Portage area and to enhance the eamgmomic and social viabilîty of the 
downtown ma239 

5.3 Creating a Revitaluation Vian for North Portage 

nie Administrative Task Force imrited intetested parties to pcesent thBr ideas by 

holding a public f m ,  and reviewing the development pmposaIs received f iam 

developers. UitefeSted parties included public and private housing and mmecciaI 

devetopers, seniors groups, the North Portage neighbourhood couocil, non-profit 

organilations, cultural and arts groups.240 The Administrative Task Force also reviewed an 

hventory of 200 downtown rwitalization approaches and case studies from across k r t h  

Amerïca. The four main approaches were: retail based shopping, specialty and festival 

retailing, mixd-use centres, and pmjects involving arenas, sportsplexes and dorne 

stadiums? Based on case study expaiemes and the Winnipeg soci~ecunomic context 

the Administrative Task Force concluded that the North RDrtage revitabtion strategy 

would be a mixed-use raaü development . The development would include: 

200,000 square feet of re?aii space 

1,100 residatial units, including 300 non-market units of housing 

200,000 square fixt of office space 

239 North Portage Adminisüaüve Task Force, Technid A- Administr@h@ 
July l(983) 2- 

240 Ibid.. 9. 
"1 Prier PO estabnstiing the F i  CanpeQBnd n m  pm two -versial idsas were 
proposed: building an arena and bending Portage Ave. Both of these ideas were eventually 
rejected. 



Union Centre with 1 0 0 . 0  sq. CL of office and anciilary space 

1.Sûû parking stalls, opens spaces and weather-protected passageways 

a 350 room quaiity hotel 

cultural, training, and fitness facilities 

retention of existing Isbister School and YMCA buildings. and attention to 
the needs of the Royal WiMipeg Ballet 

a new Science Place Canada on former St Paul's CoUege site 

improvements to the existing North Portage neighbourhood. including 
development of a community 

The Administrative Task Force concluded that integrating the above uses would be 

the catalyst For private investmrnt and would cmte a vital downtown commwiity. To be 

sure, the ultimate goal of the Administrative Task Force's recomrnendations was to mate  

"...an imaginative setting which reinforces Portage Avenue as Winnipeg's major histoncal 

shopping mis servine city residents as weli as tourists"? In making their planning and 

development recommrndations and. ultimately. creating the fnmework wih  respect to 

projrct implemantation. the govemment sent a powerful action-onented message to 

Winnipeg and the private sector development comrnunity: there was the politicai will. the 

tïiancial ~ources .  and the organizational capacity in which to facilitate signincant change 

in the North Portage axea. 

The NPDC development program was originally capitaiized to the amount of $7 1 

million with a borrowing authority of $20 million. As stated in the Unmimous 

Shareholder's Agreement each Shareholder commiard $22 million dollars and collectively 

agreed to u;insfer $5 million dollars from the Program 7 of the CAI to the NPDC2* 

Under 7- 1-7.5 of the program CA1 land was acquired and cleared, and subsequently 

24* Ibid.. 63. 
243 Ibid.. 63. 
244 Manitoba Provincial Auditor. 3. 



îransferred to NPDC, at an estimated net cost of a845 million fa the Nbrth Portage 

deveiopment.245 Ebte tht finiding ailocations in Figure 9 for Mrth Partage also iuclude 

the rewitabaticm initiatives in the Ellice neighbwmood. 

Figure 9 

The Adminisûative Task Force anticipated tbat in addition to the a76 nii11ion 

cornmitteci by the govanment bodies, the private sedor would paaicipate with an additional 

$155 million; this leverage ratio represated slightly more tban a 2: 1 public\pivate sector 

ratio. Mormver, the construction of Phase 1 was estimated to create more thm 7,000 

person years of construction jobs genezating $150 million of wages and daries, and later, 

would bn'ng more than 3000 new m e n t  jobs into the Norih Portage area.Z46 The 

result of the original estimation is examined in Part II, pmcess outcornes. 

5.4 Intmducing Organiutional Innovation 

AAer a review of the aganirational rnodels created in Ontario, British Columbia, 

Saskatchewan, and Nova Scotia the Administrative Ta& Force concludeci that eacb 

implementation mode1 was famed in repmse to the pmticular needs and cmtingait 



fadors of the local development amtext (See Appendix 1 Imptementation M8chanisms and 

Procedures). The Administrative Task Forw msidered that: fmt, in the review of Uorth 

American deveiop~nent appuiches, public eatities w a e  required as catalysts for private 

investment to faditate the deveiopmeit procas; second, b u s e  the W i  context 

involved three levels of govanment the hcorponting authority had to accanmodate the 

constitutional goveraing requïremaits of edch levei; and third, the North Pbrtage pjea 

had self-imposed t h e  cuinstraints, in addition to a complex range of development needs. In 

light of the mmpiïcated nature of the North Ratage pmjecî, a provincïaliy dartered 

community development mpOrat i~m24~ was identifiai as the most appropriate and viable 

strategy?48 

The North Portage Developnait Corporation (NPDC) was created pursuant to Part 

XXI of the Corporations A~t.24~ The mectianism had to satisfy three key criteria: tint, au 

three Ieveis of govemmait would be satisfied with their represeatatiion within the 

organization's financiai and decision-making structure; second, the organization would 

have the legai and financial power to successfûily redevelop North Portage; and third, a 

quick start was important, therefore a long process to create the entity would not be 

acceptabla2so A CDC is aeated under pwiachi law and is identical to an ordinary 

provincial corporation ex- for certain provisions in Sactions 262 to 264 of the Manitoba 

Corporations Act. The following is srtractai from the Administrative Task Force Technid 

Report: 

An ordinary owpodon crated under the Manitoba Corporatiions Act 
would have the powas of a natural peson combineci with the ordinary 
limitations on financial liabiiity of its s h a r e h o l ~  or sponsors It would 

z47 Note that aie t m  and d e f h b  CDC is spedfic LJ Canada; vir h !he USA a CDC h a 
different type of devekpnent oorporatiori. This pacoeum uses the t m  UDC as generic type of 
development corporation in order to reçoncile oie diffeiences behN88n intemational research. 
248 !W.. 93. 
z49 North Portage Mmh$trative Task Faca Execuüve Summary Report, July (1983) 10. 
250 North of Portage Administrative Task Force, 104. 



opeiate through a Board of Directots appointai or eleded by its 
shareholders or sponsors and engage a professjonal staff to carry out its 
mandate as directai by it board Having a separate legd status, it wodd 
thea be capable of amtractuig with both the private and public sectors- Such 
amtracts wodd be binding on the corporation but wt on the shareholdas 
or sponsors, 

As a CDC, ueated undm @cial law, the NPDC was subjed to the City of Winnipeg 

Act and regular dwelopment appraval pnocesses as required by the City of Winnipeg251 

Also, uoda section 149 (1) of the hame Tax Act of Canada the NPDC was exempt from 

paying inoome tan. 

The objecfive of creating a mmmunity developmeat corporation is to provide a 

catalyzing mechanism for public and private investmeat. In that sense, the NPDC was 

cteated to pmduœ suitable investment and decision-making amditions for the 

implementation of the North Portage revitalization developmait p h ;  viz the objective of 

the NPDC was to bring public and private resources, each c b d s  particular expertise and 

skills, and to provide a semi-autonomous, flexible institutional context. It was the lead 

organization responsible ffor negotiating, mediating, and hcilitating the devebpmeat 

process betweai the tri-level government shareholders and the private sector developas. 

A commun@ development corporation emerged as the most viable mode1 on 

sevaal acwuntr F h t ,  as stated above, the Administrative Task Force had pragmatic 

rasons based on the @ences of aha projects and the t r i - I d  government partnership, 

but significantly, Winnipeg's developmmt history was also a key factor. For example, in 

addition to the ineffectiveness of the CA1 proces, in the 1970's the Trizec development at 

the corner of Pbrtage and Main St. had left a negative legacy with respect to public-private 

development deaiings As a key informant commente& 

251 Nocth of Portage A d m i ~ t i v e  Task Force, 85. 



After the Trizec development "...thme was a mind set in the city that the city 
council negotiating wïth big high-poweted companies had somebùng wrcmg with 
it, because eveytbing was politicized and the private side was vay unhappy with 
that because they didn't lüre th& shiffbeing debated on council Qom.... tbere was 
a T b  baddash with dokg public-jmivate partnerships in such an o p  way, it 
spooked a lot of private compames".*s2 

The pmblems eXpenenced in the Trizec deai, for example, the undue public expaise, la& 

of planning guidelines, and w d  bargaùiing @tien held by the city cound in part 

contributed to organizatiod mode1 of the North Portage i n i t i a t i ~ e 2 ~ ~  In other words, as a 

means to couater the credhiity problans le€t bebind by bah Trizec, as well as the way in 

which the CAI appmached the Noah Rntage pied, the M?DC wmmuoity deve1opmait 

corporation rnodel would 1) a stand alone entity with no bureaumats or polititians; 2) 

have substantial hancial resources to completea mixed-use development and 3) 

have the authority to negotiate deals with the private sector and rnake decision$ subjed to 

the Sharebolders final apprwal. 

5.5 North Portage Development Corporation 

The NPDC Board of Diream wnssted of ten memberx three representatives 

each from f e d d ,  provincial, and municipal gwemments, and a diairpersai mutuaiiy 

agreed upon behveen ail three shareûoldets?~4 Accnrding to the NPDC mode1 none of  the 

directors were civil swants or politicians Insiead the NPDC cfeated a Board, as mted 

above, largely consisting of high profile local business people. 

The NPDC Board of Directors were givai oae hundred days to formulate a 

comprehensive strategy f a  the Tevital'Lzation of N d  Portage Within that time-frame the 

252 NPDC Adminbûabr 
253 David Waker. The Great Wifmlpga r)regn (Winnipeg: MaPaic Press, 1979) 137. 
*s4 NPDC and the M s  Aenewal Corpaation merged in 1994 to km, The Farks North P w Q ~  
Partnership (TFNPP). TFNPP is m w  govemed byone board lor both sites. 



Board of Direcîors cteated the Final Gmzpt Md Financial P h  for Abnh Pomge 

Redevelopmenî withùi the brœd tnixed-use development hmework Onginally set out by 

the Administrative Tasic Farce The purpose of this deveiopmait plan was to formulate a 

decision-making guide fa the planaing and devdopmem pocess The 6raniework was 

comprised of a mrnbinatioa of ammxki, residential, educatioaal, and cultural and 

ente!ttainrnent facilities. Amoag the Onginal development 0omponaits was the amsüuction 

of 1, LOO housing d t s ,  a major hdel, and 200,000 s q ~ a r e  fw of commercial space, 

parking facilities, a science centre, and a faciJity fm the Royal Winnipeg BalletZSS 

Accordhg to this amcepual plan ail the mmponents w d d  be aihaoced by includiag 

public amenities, increased peQsnian and vehicular access, and by cfeating an appeahg 

and dynamic envuionment. This document idemtifkd "...the type and d e  of componaits 

to be developed, and the financial feasibility of the Cmporationgs maudateu. In other 

words, FIMl CIAtclept Md Finanaal P h  provided a vision of the axe concepts, the key 

elements, and the magnitudes of the various devdopment componentq but it was not a 

doaiment which identified particular design specitications or designateci monies to 

particuiar pmjeds. Discussions and developmait proposais submitted by various parties, a 

review of downtown development sources, and exploratory trips257 to other North 

Ammcan redevebprnent projeds also wntributed to the doaiment. 

From the beginning of the projeci private sector participuim in the deveiopma* of 

North Portage was aiticai. The public sector would create a proadive aganizational 

context, contribute to pmject uifnismcture, and provide adquate &elopment incentives 

to amct private ~ e d ~ r  deve10pers, but the piivate sector wodd also bring financial 

255 A h n  Altblîe. "Revitalking Dom>Dwn Winnipeg the Rrst steps" source unkmwn. 
256 North Poftage Devetopmmt Corporation. 9. 
257 pmjects seîecteci w visits by the ~ o a d  member~ id-: r o m  S Q ~ ,  st Pau. 
Minnesota (CMml PmpwMs); M i n n m  CIty Cenbe, Minneapdis, Minnesota (M 
Pmperb'es); The G m  Avenue, MiIwéWea, Wiçconsin (Milwaudee Redevekpment Authority 
and the Rouse Company); Tlie Gdery at Market Seet  East, Phtbddphia, PA (Philadeiphia 
Redevelopment Auîhority and the Rouse Company); The LmsivMe G-, busivilCe, Kentucky 
(Oxford Properities). 



resources and urban deve1opment expetise to make the revitalbaion process a reality. 

Accordhg to the F M  Clmapfond Euronaol P h  the private sector would be rrsponsible 

for the following componeats: 

reiail and commercial space 

resideritial, seniors' hwsing and seniors' administrative centre 

' office spaœ 

a major hdet 

anurbaavülage 

a Union Centre 

The public sedm had clearly identified the development objectives, and the task of the 

private sector was to offer proposais which fiilfiilex! the criteria of the No~h Portage vision. 

The private sedor dealopen, in th-, had to incorporate the public Secfor objectives. 

For example, the two key priorities w a e  straigthaiing the downtown residential 

community and establishing physical mnnections to The Bay and Eatons In other words, 

interested developers, to a large degree, had to accommodate the public -or priorities. 

Following the approval by the Shareholdas of the F M  CmaepPand Finana01 P h  

on Mar& 26,1984 the NPDC Board of Diredors began first by developing the retaii mall 

and residential housing complex. The füst priority was to attrad the intaest of key 

developers who had the expatise and financial ~ ~ ~ u r c e s  to  complae a project of the 

rnagm-tude pioposed by the F M  GmqrMdEuaan& Ph. The NPDC d v e d  four 

proposais for the retait mll and five proposais for the residential housing complex. 

Acarding to several k q  info311151ots attracting developers who had the capacity to fWN 

any of the objectives, especially the retail shopping d, was not a simple task The 

outcorne of the ûrst stage of the proposal c d  was a Ietter of intent betwm NPDC and the 

Cadillac-Fajxview Corporation to buiid a r d  shopping mall on the ana of Carlton and 



Vaughan with caiae&ons to The Bay and to Eatons?se Following the amfimation of the 

mail shopping mail deve1oper poponent, the second stage was a poposal cail to 

developers for the development of houshg uni& Impaial Deveiapmaits (Canada) Ltd of 

the Im@al Group of Compaaies became the &velopa of the fnst, known as Pkce 

Promenade, housiDg compla The next housing oomplcxg were KiwaniS Chateau and 

Fred Douglas Place, respectively. 

5.6 Summary: A Pubüc Sedor Strategy 

The public sedm put forward an expücit strategy for plan-making, decision-making 

and irnplementation. The interests of ali three levels of gwemment were repmented in 

NPDC It was an entity that, ai the one han4 acted to fiilfill the intaests of eadi 

Shareholder, and on the oths hand, NPDC was an objective, or politicaily neutral, entity. 

NPDC was objective in the sense that while it aded on bebalf of the Sbareholders, NPDC 

mode1 allowed sufficient autonomy h m  the potitid pmcess to ghe devetopas assurance, 

and secondly, in the ciraimstance of failure, NPDC would receive the blarne, mt 

necessariiy any particuiar govaornent 

Each level of govanment had something to gain in the dedopment of N d  

Portage in terms of plitical credit an4 evmtuaiiy, through the economic revitabation of 

the area. In the long-term ail three leveis of govanment would gain through taxes: for 

example, property, incorne, and des  taxes. Eadi govemment would also gain in 0th- 

ways: the Fedaal government wouid aeate ernployment; the provinciai govenunent would 

also put people to wak an4 in iight of the majority of ManitObans Iive in the Wmnipeg 

region, amtribute to the revitalkation of the dDwntown ared; and the City of Winnipeg 

would gain through infiastnicture improvexnent and social and axmmic revitaüzation of 

the CBD. 
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Lie any pubiicly funded largescale initiative, the Noah Portage pjed had its 

detractors but it was also a welmme initiaîive. The promise of a 'cleaned-up' rebuüt 

physical environment, was a promise of the a fresb start fa the Nolth Patage area. 

Indeeû, as stated previously, the Acimuustrati 
* - 

've Ta& Force anticipted the project would 

leva signifiant private axtor investment an4 moreover, wwaild mate the oppommity for 

a new beginning fot downtown Wiipeg. For example, in 1984 seveaty-aine businesses 

were opaatùig in the Noith Portage area, nie rnajority of the businesses were dativdy 

small and owner-operated. And although many îâced eqm@ati~n, 83% were in support 

of the North Pbrtage devei0prnent.25~ Business owna's attitudes were si& to the 

general public's view of North Portage= the area was perceived as unsafe and, in 

cornpuison to suburban r e t d  districts, bad inconvauait and inadequate parlung. W h  of 

these factors, it was assumed, were pushing people out to suburban shopping mails 

Accordhg to al1 of the inf~rmants, the mllective coasensus from public, local bureiuaats, 

and poiiticians h m  each lem9 of government were the critical fbciors which embled the 

project to pmceed. 

259 North Portage Devebpmt Corporation. "Highîights of the Suvey of Existing Businesses in 
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Chapter Five 

Part 11 Applying Bolonfs Framework to Prrtice: North Portage 
Derelopment Practitioners Refket-on-Actioa 

5.7 Overview 

Part [I of the Noah ~gerevaalizaton case study chapter is based on interviews 

with key adors in the deveiopment pmcess. Using Bolon's "Independent Viariable Sets 

Infiueocing Deàsion Outtcomes" the anaiysis is divided into five parts. Each put wiii 

analyze the North Portage pmject using Bolon's variable sets: proces roles, decision field 

cbaracterïstics, planning and action strategies, issue attributes. The fifth part, decision 

outcornes, is the result of the dynamic intadcton betweai the variable sets This iast 

section, based on the original project goals, assesses whether the North Pbrtage pmjed 

hilfilled the development vision. 

Using Schon's concept of  the reflective praditimer heuristicaily, the North Portage 

project practitioners providexi details of 'the story' o t h h s e  unavailable t b u g h  

documentation. By imparthg k i r  personal practical kmwledge the practitioners helped to 

mate a much richer history of the pjed. They also conhibuted to knowledge of both 

public-private partnmhips in downtown fevitalization. Moreover, amrding to his 

hypothesis, Bolon's conceptual fiarnework provides a means to iink theocy and pradice 

and, for the purposes of this investigation, to gain a greata understanding of "the m e  of 

the art" of downtown revitaijzaîim. Together Bolon and Schon, whiie not quantifiable, 

enable the analysis to identify the process 'pattern' and to make sense of the 'disorganizeû' 

context in which the planning and developnan pces s  was Stuated. 

5.8 Introduction: The Properties of Process Roles 

The case study researcb design focusai on key uifomiants h m  NPDC (Board 

manbers and adm'uiistrative staff), a public Sector planna, a pivate Wor developer, and a 

private consultant. The infmants pvided insights as to the role and p u r p  of the 



public -or (the federal, provincial, and municipal government), the private sedor 

investm, and NPDC in the Nath Poriage downtom fevitnfiratioa project. The foilowing 

is an weMew of the process m1es pîayed by the main adors in the North Portage 

The analysis begins by examining the d e  of the public sectoc the tri-level partnership 

( fedd,  pmvinciaI, and municipal govemmeats') the Admunstration Taslc Face, Noah 

Portage Developmait Carporaton, and the City of WllllUlpeg Planning Department. 

Second, the d e  of the pivate sectm investors is examinai in relation to the Nath Poctage 

planning and development pfocess. 

By using Bolon's categories, the analysis suggests that w M e  the North Portage 

pmcess had a distinct hi~archy the aaors in the process were also muhlally interdependent. 

Mortmer, it also suggests that, in pracîice, a rnultip1icity of roles are played by eacb actor 

simultaneously throughout the process. 

5.8.1 Applyiiig the Variables 

The North Rortage projtxt is divisible into two primary actm categona: the private 

and public seetor. Beyond that, b a h  sectors in the Noah Portage reyitalization pn>oess are 

further divided: the federal, provincial, municipal govanments', the Iirban development 

corpaation (board members, administration), pnvate consultants, non-profit organizations, 

private business, tesidents, the media, and so forth. Bolon's hypothesis contends that the 

presence of many ador mates the poteiitial for maüZation of procas mIes.~60 Rather 

than identifying specific individuais, as Bolon's âoes, this analysis uses Bolon's typology 

to represent, for example, the federai, provincial, or municipal gwet~llllerit, private seaor 

developers or mmmunity. Each one of these  dors, accmding to Bolon's typology, either 

".. .exce1 at the identification of problems and oppominities; othem @orm publicist or 

populizer roles; and otba are brokers in the exchange of power and influence,"26* 



Moreover, the roles that each ador is idencined with "...refiects the values, goals, and 

interests of those actors who possess the most fesources, occupy a favourable position in 

the decisim-makhg structure, possgs the best slcills in negotiating decisian outcornes, and 

have the capacity for deve1Opng the best tactics and modes of infiuaicing bebavi~r?~~  

5.8.2 The Govelll~~lent: A Tri-Lerel Partnemhip 

Acco~ding to the literature review in chapter twa and three, downtown revitakation 

pmjects are g m d y  governmait initiated. Therefote the public sector, whaher, as in the 

case of North Portage, it is fedaal, provinciai, or municipal govemment ail played a 

nurnber of key roles in Qmtown revitaiiitim. Of the fifieen major pocess des ,  the key 

roles the public sector play are: Initiaror, Negon'ior, Enforcer, and S'hfic Laader.263 

Diffgent leveis of govexnments and different depamnents and agacies take on Seegfic 

roles. Other d e s  such as P k r ,  Tedvriarl &pet?, Spakeamn\Adwate, and E-r 

are also part of the public sectors repertoire, however the first four are the most critical. 

Each actor is capable of influencing the pmject decision oiacome most favourable 

to th& interests if three fadors are present: motivation, opportunity, and TO be 

sure, the inability of the Core Area initiative to redevelop Mrth Portage was the 'crisis' 

catalyst for the al1 three levels of govemment to cdectively rahùilr the appmach and th& 

role in the redevelopmat of North Portage; in that sense, the Msis' was the mativation 

and provided an oppartunity for collecîive action W e e n  the tri-level partners As one 

informant commenteci: "You had total disbeüef in the Core Area p o ~ s s  [which was 

perpetuata by the mediaJafter that] the political process thai stoppeci betieving the Core 

process could reaily do anythingQ6s Insofar as the CA1 was m v e d  to be tied to the 

political process, the three ievels of govenunent conduded it was necessary to change their 

- --- 

*G2 Ibid.. 378. 
263 Ibid.. 378. 
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original role, as represented in the CAl piocess, by facilitating a redevelopment pmcess 

with a d m  vision and a concrete strategy. ui that saise, the gwetmait had a> create a 

process which would rebdd the d b i l i t y  lost in the CA1 pro~ss by, on the one band, 

taking an acti0ni)riented appfoech, and on the other hanci, ensuring that the p-ce of 

the goverurnent was at 'ms-laigth'. 

In additkm to bang the I ' i o ~ ,  the îri-lwd govmment paRIIership played 

multiple mles in the PlJonh Pbttage prarss as the: Symhlic Lauter, Strcltegin, 

EnJiorcw.266 It is important to understand the impact that the CA1 pmcgs had on the f m ,  

the function, and the role of the key adofs in the rawncepnial'ion of the redevelopment 

apprœch. As suggested in the previous paragraph, the approach and d e  taken by the 

public -or was highly proactive in ocder to create 'the conditions' for private investment. 

These amditions meant that the gwemment would supply the political wiii as the symbolic 

leader, mate an entity responsibIe for producing a focusecl and integmted concep and 

financial strategy, and, as enforcer, bring power and authority to the development process 

to assemble land and offer the necessuy financial incentives in a& to sucçessfiilly 

achieve the development goals. 

5.8.3 The Administrative Task Force 

As Piànner, Techid  Expen, and a e g i s t  the Administrative Taslc Force 

identified the developmait objectives, the organization model, and mandate fm the North 

Portage rwitalization pmject. Havïng taken amtrol k m  the CAI, each level of government 

drew togaha the skius and eXpenence in the f m  of senior buraucrats from each levei of 

govemmait, "We had a extremdy powahil team. The top people w a e  vay powemil and 

knowledgeabk, and hands-on. We w s e  going to get the job doneq67 In comparison to 

the CAI, as a private consultant wmxnented, evayone was wondaing "..when were those 

266 Bobn, 378. 
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guys [the Core agenq] gohg to get some devebpment goùig, the CAI had been brought in 

[to rwitalize North Portage], and an they did was taik about doiag somahingw?68 'Ihe 

Task Force pkyed a aiticai d e  by creahing the initial devdopmmt strategy and ideotifyiag 

the implementatim mechanism, as detailed in Part I of this m e r .  

5.8.4 The North Portage Development Corporation 

NPDC, within Bolon's typoIogy, was chiefly the SpoReirw, Negotbtor, 

Maiinor, and P-. NPDC played a key role h m  both the private and public sectors' 

peqxxtïve Fht ,  as Spdrsman, NWC was the representative of the govemment 

shareholders and was respoasible for mediatiag, or as one informaat mmmented, was a 

"buffer" between the public and private sectcr, and second, as Pianaer and Negotiator, the 

mrporation was respottsi'ble for stimulathg and facilitating the Noah Poaage &elopment 

pmess. In simple ternis, NPDC was the project manager of the North Portage project. The 

corporation brought coordmating capecity, fiaances, le@ authority, the pditicai will, and a 

nehvork of persona1 and profesSonai annations from both the public sedm and private 

sector. With respect to the wtwork of personai and professional naw& it must be noted 

that because the Boatd of Diredors was compose a&irely of  inclividuals h m  the private 

s-r the NPDCs ne#work was likely diffaeat tban if it had been composed of civil 

servants and poüticians. This factor brought a unique element to the NPDC mode1 by the 

fact it had "...hotshots on the Board, [with] provm credib'tiity, a really impeccably 

credentialed Baard of Directors, guys Ure Art Mam, John Rae, Neil Baker, and luy 

Asper, these were the leaders of the ammunity."69 As indicated in the quote, the Board 

along with private sator business eJrpaiene also played an important role in aeating 

communication links into the business annmunity and giving private -or legitimacy' to 

an othawise public -or initiative. in dher wads, this mode1 sent clear signals to the 

268 Private Consuhant 
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private sector that the public sedm was prepared to do business. To be sure, the private 

sedor Board members played a key symbolic de, but also in practice they wae able to tap 

into business networks thereby heiping to atûad estabüshed bus in^ to the North 

Portage site. For example, ïnvestors Grwp relocated hm Broadway by building a 

signature building at the amer of W g e  and Cobay. Art Mm, one of the NPDC 

Board mernbem, was also @&nt of the Investon Group and played an important d e  in 

bringïng th& wrporate head office b the site M a m  resigned fmm NPDC Board @or to 

the ooset of NPOC negotiations with Investors Grwp. One Canada Centre has since 

becorne an anchor tenant on the North PatPge site 

As the annersfone of the development pocess, NPDC organhtional mode1 played 

a major d e  in fàcilitating public-private parniership. In addition to providing the fiamcial 

support for the infrastrudure which induded iostalling and wnstructing utilities, roads and 

other services within the area effeded by the redeveIopment, it also, aa*ndng to one 

uiformant, brought key o r g a ~ o n a l  capacity by playing an important mediating d e  

behween divase groups at the negotiation table270 As he explainecl, a pure private sedm 

developer dnvm project would not likely have brought non-profit arts groups to the 

negotiation table, nor would tbe developer have wanted to nsk a compiicated mixture of 

uses: "The success of [the North Portage] Nect has been the mixture of uses brought to 

the table that a traditional development approach doesn't allow. One develaper, in only the 

most unique cjrcumstances, will want to do a residential project, an office projed, and a 

retail project."*71 Public ameaities and the provision of space for mt-for-profit 

organizations was aitical to the success of the pmject; the d e  of NPDC was to therefore 

ensure that these aompcments, as a piblic1y-Ied intavention, w a e  included in the 

development scheme.272 Second, in addition to acting as a mediator between the various 

North Portage Devekpment Corporaüot~ (1 995). notes to the mnsolidated financiai 
staternents. 
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272 NPDC -rd M m  



groups, NPDC a h  played a key mediating d e  between the private sedor developas and 

various City of W ~ p e g  departmeots. As a NPDC Boerd memba explain& 

The NPDC aded to some extent as a broker betweei the pcivate sedor and 
caiaia g o v m m t  depaitmmts that needed to be aigaged in one fOcm a 
another. When it Qme to Winnipeg Stm&s and Tranqmtation and the 
developer was running into some lrind of pmblem we O& wodd ûy to 
assist in hying to get it resolved If the deveioper was to do that on th& owa 

they wouid have to deal with the City directly without any facrlitation cm their 
0~11.2'3 

In ohm words, the NPDC was not just a Mediator, from a private sedor's perspeaive, it 

acted as an Adva te  for the N d  Pbrtage project. 

5.8.5 The City of W'innipeg Planning Department 

The d e  of Planning Department was cornplex; on the one han4 it was T e c h i d  

Expert, and P h e r  and on the other band, the piannuig department was Critic, E@iomer, 

and Eloluoor. The planning department had, at that time, other ideas for the North hrtage 

area and were fonisïng th& effolts on neighbowhood rehabilitation, as opposed to 

mrnmeraal dewlopment'74 As Technical Eqmt and Planner the planning department 

participated in the North Portage pro~ss as a memba of the Administrative Ta& Force, 

tedinicd cornmittees, and by assisting the Board of NPDC to amfigure a mixed-use 

fmtprint and to suggest design guidelines for the Norih Portage site The design guideüne 

issue especially illustrates the difference between a traditional apprmch and the dtemative 

represented in the NPDC model. For example, the Board ultimately decided tbat they 

would n a  impose predetdned design umditioos b u s e  they preferred to give the 

private developas a artah amount of latitude= in otha words, the 'guidelines' would be 

ascertained by way of negotiation bawm NPDC and the private developers 
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To be sure, the proactive approach diat NPDC Board brought to the projet3 

planning pmcess was diffetent than a iraditionai regdatory planning approach. 

Nevertheles, acco~ding to an infamant, "...the @?lanahg Department] was influentid in 

the planning side with land, [and] played a d e  without really dnving kQ7* in other 

words, the Planning Department had an anns-length consultative relationship with the 

North Pbrtage pra~ss but esseritially maintained theh traditional planning d e  in the 

p r o j e  

As the reguiataq authmïty tespoasible for developmat quality, the Phnning 

Department had to have a certain amount of the distance h m  the process. As one 

informant acplain& 
Tùe Planning department was put into an awhard spot, .... they w a e  

caugbt in a typical aiaflia of inteest [situatim] because they also had to 
raeive al1 the applications put forward to get the development and building 
permits, do the design reviews and construction reviews. The prooess [was 

served better because] they did not get involved in the actual planning and 
design, but wexe the rev ie~ers* '~  

To be sure, as a public sedu plamer suggested, the department felt it was thar role (ie: 

Critic, Enforcer, Evaluator) to retain a certain amouat of objectivity in order to effeuively 

fulfül their regulatory responsiibility; viz in relationship to the other adors in the pocess 

the planning department were the "keepas of the public interest ... not builders or 

developérs.iz7' As such the ciepartment was able to voice concans about certain aspects 

of the pmject, for example, the design of the raail facilty and the streetscaping. 

Nevertheles, the powerhii position of NPDC diminished the p l d g  departments own 

perception of their authority to effectively supply input: "nie paception of the planning 

department was that this jmject [was] going to happai. Some veq fiindamerital conceras 

about the executim of it is probably not goîng to mitter b u s e  the politicians are going to 
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approve it anyway, tbat's bow important it is, that's how hungry we were [for 

developmait] .q78  

5.8.6 The Private Sector 

As stated in the NPDC d m ,  the copration was an Advocate for the project, but 

the corporation was also Sphkespersn fm the political will, and the Negooror of public 

capital To be sure, because previous dowatown developmerit expaiaices Ieading up to 

North Portage had "spooked private mmpanies" NPDC played a key d e  in insuring 

pxivate investm that the project had the financiai capability, the politicai support, and 

authority to cornpiete the project. In light of previous ejtperiences, Trïzec project and the 

CAI, private sedm deydopers were uneasy about paaicipating in public-private 

partnerships.279 The role of NPDC was to mate the financial and physicai conditions for 

redevelopment but it also played a major role in offaing a decision-making and negotiating 

structure which the private sector preferred to operate within: viz. business neghations 

done with a realm of Confiûentiality. For examplle, accordiog to one informant, the TNec 

project which "washed the dirty linen in publicn was a highly politicized and public affair. 

The NPDC mode], in Iight of this backgrourtd, pmvided a "cofpofate" model?*0 

insofar as the public sedor played specific process roles, the private Secfor also 

played specific d e s  as: Technical Expet?, StmtegLît, Orgatùzer, and E-r. These 

three roles are summed up in the foUowing statement: "They b g " ,  in the words of a 

Board m m ,  "the expertise and the Lwwledge of the developmait end which the public 

sedor doesntt have Also [theability] to assgs the apportunities of such a 

deve lopmed~sl  Equaüy as imporîant, the private sectcx brings capital that it is willing to 

risk on the venture. To be sure, one of the explicit purposes of public-private parbidps 

is to lever moaey from the private seda thereby, ideaiiy, s~irpassing the public s e d d s  



original contribution, In the case of North Portage, the AdMnisbative Task Force 

anticipated that in addition to the $71 miHicm committed by the government bodies, the 

private sectm wouid participete with an additional $155 million; this Ievaage ratio 

qmented siightly more than a 2: 1 pubiic\private sectœ mtio. 

To the extent that the public sector nBPlltY1 private sectm participation, an informant 

The private sedm bmught aU of the expertise of bah fiaancial and land 
developmetld, it brougbt oontacts wah people in real estate and urban 
development, it muld identify the expects in the field to assess the design 
aspect. In the final analysis, private enterprise brought money. It would not 
have happmed without the private sector.*8* 

Yet, at the same time, the final aoalysis also suggests that pubüc and private sedor were 

mutuai1y dependait For example, the objective of the public sedor was to stimulate private 

investment on the North Portage site, which a traditional regdatory appmach had beai 

unable to do untii that point. The private sedor, on the otha hand, was interested in 

participating in a project which bad financial murces and political status. These 

'conditions' reduces developeris upfront development a ~ s  and reduces 'the gap' between 

financial outlay and retimi. The public sedor was, boweva, ulthately responsible to 

initiate a redevelopment strategy, not the private sectoc. The private -or, up until that 

point, had not shown any indication thaî substantial investment was going to occur in that 

am; thefefare withwt the oaganuatid q,mcity and political mppoa the likelihood of 

change, accordhg to the majority of inf'ts, was minimal. For example, 

ït auld have only happened if the private sector bad gane out and 
purcôased land and then had gone out and requested the rack be closed, 
etc The faa was that up until tbat moment the private S8dm c l d y  bad 
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uidicated, h m  an eam>mic sbndpoiit, tbat was not in the car&. North 
Portage l d e d  at liak bit like B W 8 3  

Yn other words, wMe the private sector wouid wt &est without substantial ri& redudim 

vis-a-vis amtriiuîions h m  the public setor, the public sectoc needed the private -or in 

t m s  of th& capital and tedinical exp@ise, 

5.9 Intraduction: Decisiou Field Characteristics 

Boion divides the decision field characteristics ïnto two categoria: the decision 

environment and the decisioa Mir.. Bolon states: "Evidence suggests the decision 

environment may influences decision unit in a Mnety of ways. To the extait that a 

decision has idaitity, status and independent pava source, it will aiso be subject to 

independent intemal Ushg Bolon's framework as a guideiine, the following 

analysis suggests tbat while the structure of the North Portage decision field characteristics 

tended toward adion, the decision environment and the deesion unit pose ce- p b l e m s  

with respect to the exclusivity of the development approach. Nevertheles, this approach 

o f f 4  a proactive approach to efféct change As disaissed earlier in chapter two and tliree, 

t his is the inhaait internai teosion of using a hybrid public-private &L 

5.9.1 Decision Envininment 

nie Nath Pbrtage planning and development process was a decision environment 

charaderized by a fomiol dension centre with a higtily attiairliaa3 hiemrdry. Uniike the 

highly political Trizec developmait process, as prewiously refetfed to, the NPDC mode1 

addressed private sector mncems about negotiations, decision-making and, most 

impntantly, amfideutiality. As a ky infonaant mmmerited AAer the Trizec developmeot 

2û3 NPDC Member 
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... there was a mind set in the city that the city macil negotiatuig with big hi&- 
powaed companies had somelhing m g  with tbat, because ev-g was 

politicized d the private side was v q  unhappy wah tbat because they di& 
üke their stuff behg debated on couacil floor..-.the was a Trizec backlash with 
douig publicqxivate partnaships in sudr an opai way, it spooked a bt of private 

compauies,2*s 

To be sure, the North Portage projed's decision mvirocunent was created to amter the 

aedibility poblems leA behind by bath Trizec and CAL As WalLB suggests in an a m m t  

of the Trizec deal, "...civic leadem are now pubiicly remorseful about the deal and wouid 

like everyone to forga abwt the wbole mess..q86 Tn contrast to these expaimces, NPDC 

commun@ development mpodon mode1 wwld: (1) be a stand alone entity with no 

bureauuats or politicians; (2) have subsiantial hancial re~~urces to compIae a mixed-use 

development projed; and (3) the authority to negotiate deas with the private sedor and 

make decitions. 

Although the way in which the planning and development model funaioned was 

v a y  similar to a private sedm mode4 it was not a &et driven jmject; key iafonnants 

were in agreement that the North Portage pmject would not have happened without public 

sector leadaship. The leadership, however, had to be innovative since, as evident in 

previous redevelopmeat initiatives, a regulatcny hmework and the absence of a pniaaive 

coordinating entity, had been unable to stimulate private sedor investment. To be sure, 

according to a NPDC Bœrd member from the start it was feoognized that tbis whole 

project was going to be difficuit. It was n a  an easy projecî, in my opinion it was a forced 

project ..." 287  It wasn't, in otha words, accordùig another k q  informant, a development 

that would have worked with '... a traditionai planning fhmework or with a [tupical] area 

plan. .. n288 
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Givm that North Portage was not a market-driva mect nor one driva by a 

traditional planning tÏamewock the Adminisîmtive Ta& Force stnictured a decisiai 

euvimnment which was drivai, ushg Bolon's tmninology, by an h o g e n o ~ ~ ~  and &e 

interest gmq: To be sure, these attributes are qcewnted h the sûwtwe of the 

orphticmai d e l  and composiiim of the Boerd of DueEtors: 

... there ans no way that devd6pe~5 are going to deal with three Ievels of 
gwemment, they saw the board as a slligie entity, it wasn't autonomous, but 
it had a mandate and within that mandate it bad a good deal of authority and a 
good deal of m m  to opgate without havirtg to go constantiy back to 
govemment, whetha it was the federal, prwincial or city gwenunent. 
Actuaiiy that was one of the reasm we were able to attract the prime sector, t 
would wt have ben attractive, 1 don't th&, it would not have happead*89 

Furthet to that, although the Administrative Task Force bad conduaed a msultation 

process with private developers to assess the interest and type of devetopment which oiight 

be feasible, NPDC Board also mnducted a round of coosultatioas with retailas and private 

developers of their own. According to one key informant the Board structure lent 

private sector language, they had the authority, eveiybody got agreements, our charter, our 

mandate, evqbody knew we had the goods?90 To the extent ihat the Board was 

soliciting intaest it was also sending out the message that they were the Qnsion-makers. 

Using Bolon's ttxrniwlogy, the snong pany mudiine and elires h t e r .  creaîed a sgwe 

environment for potential Uivestors 

The organizaticmai hierarcùy aeated a chain of acowntability that ultimately led to 

elected officiala In 0th- words, the Board of Directors were accuuntable to the el- 

offiàals which had appointai them: We [ ~ e  BoardJ saw that as the primary f m I  locus 
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of acmuntabiiïty and gave them [the Shareho1dezs] extensive brietiogr**91 Unlike 

traditional bureaucratie decision-making srnichires the Board, while ultimately am>untable 

to the Sbreho1ders, was -y autanomous to cany out th& mandate withwt 

neceSSari1y f&g wmpeiied to engage in aa mgoing public infotmation campaigit 

Indeed, as oae informant mmrne~~ted: '...the other way the public interest came in was 

through the Directors because they w a e  appointed through levels of govemmeat, the 

intaesting thhg was nme of them felt they bad to COIISUlt with th& levels of 

govemment."g2 The relative auiowmy b m  public engagement and the centraiized and 

simplifieci accountability pnnxss created a deasion-making body whkh was, using 

Bolonts terminoIogy d t e d  with actioa-orientation, tradtion$Fee and strivinge 

Conversely, decision-making structures which are in Bolon's t m s ,  heterogeneous. 

tdin'on-lad&, and amophous are aot auion ociented. The NPDC mode1 created a 

planning and development process which was tlexible and g r d y  diminished conflicts and 

power srnikgles between the dinerat levels of govemment. However, ihis is not to say ali  

conflicts were eadicated. For example, acmrdiog to an admlliistrator, pria to the approval 

of the Final Carunpi Md Rn&I Phn, 

...hm was a lot of politid games beiog played by the three levels of 
govemment. There was always severai iayers of agenda. 'ïhae was the 
officia1 agada and thae was the aU the unoffIciaI agaidas going on; fa 
example, 1 still beüeve the fedgal agenda was to make the arena happai at 

N d  Portage, the Feds on the cornmittee h m  Axworthy's office were 
leaicing documents but the documents were always out of date..*93 

In other wordq prior to fomulating the North Portage deveiapment strategy and 

establishing an implemmtation medianism thae was considerable parkm manewaing 
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5*9,2 Decision Unit 

NPDC was an appiuad body thaefore, acco~ding to J30Eon1s framework, tended 

toward action more thau an elected body* NPDC Board of Direciors was comprised of t a  

members: three iepreseatativts were appointai h m  the fedd,  provincial, and municipal 

govemments', and the chairpwon mutuaiiy agreed upon h e m  aiî three NPDC 

assembIed a Boani, the major@ Qawn from the bal business mmmunity, of high profile 

Wïpeg people. As previously med, the Board brought a private -or paspective to 

the planning and neptiation procgs, and were directly accuuntable to eiected officiais, not 

the public in g m d  pezse The Board, almg with financial expertk and business 

experiaice, also brought dong with them the 'culture' of the private sedor. in that sense, 

the Board apgaed in a traditional private -or manna. As an idormant stated= 

If you are a [pnvate sedof] düecto~ you take responsibility, your tust 
intaest is your ampany not the day to &y interests of the govmment, you 

don't go back and get your marching a d e r s  and bring them back. They [the 
b d j  operated in a traditional private sector board way. Even though they 
muid have been manipuiated by the levels of govmment they wae so 
strong that they muld resist that. 1 dont think the levels of govefnment eva 
felt they could phone them and say Wey, you know that project that is 
going before the Board, take this position on it', that never bappened.296 

It was, in other words, business as usual. As a decision unit NPDC decision-makers, the 

Board of Diredors, represented a sOCiQlly whesive aitity, even though they represented 

differmt leveis of govment. Their interests consolidated mund the issue of "good 

business decisionsw within a specïfidy defined development mandate 

What we had to do was to make sure we wae using private sector disapüne 
in t m s  of cost effectiveness, husbaadry of resources, that's what the 
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private sedor people who were on the Bard brought to the pject. We 
were gohg to üeat this as if we were as private developa a interested in 
working with private devdopers and we w a e  the private parbia:? not just a 
govtmment granting agencyP7 

While Bolon's fiamework ideatitia the need fm giwp ahesion, the framework alço 

points out tbat highjùnciiml m& d@ie-m is al= u > t  With respe~ to this 

aiteria, an informant anncaiited that, as individuals, the Board had a ". ..mix of  foiks 

[that] had al1 the ùigredients necessary to evaluate the private sector ptoposals, malce 

contacts, and to Q the necessary due diligeme It worked vay weU, the Board was very 

effective and cohesive*98 These intemal dynamics, of unit cdiesion and individuai 

expertise, blended together under shared values and goals. "Tt [was] the mode& and the 

mode1 determines who the pasonalities are gohg to be to a ceatain e ~ t e n t ? ~ ~  

However, one of the problems, according to a number of informants, was the 

changability of the Board membership. In 0th- words, with a cbange in govemment the 

curnposition of the Board reflected "the pditical sûip" of the govmrnent. The problem, 

h m  a pragrnatic point ofview, was tbat while causing continuity problems it "...causes 

problems simply because whm you got the change you had to eduote those people and the 

Board itself taided to stand by as the group got educatedU300 

NPDC, it has beai suggested, operatai with a private sedor Framewak. The 

majority of the infmnaats suggested "hard-nosed business dealsa were stnick and that they 

"weren't giving anything away".301 Uniike previous initiatives in downtown Winnipeg, 

informants argueci that they did not want to be pemived as a "cash anvu. To be sure, the 

majority of the infofmants M y  s&ated tiiat tûey maintaineci a finn business ethic 
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thughout the project based ai financial coasÎdemtions, while at the same time, keeping 

more of a public intaest p a q e d v e  than regular private SBdar deveiopers, The above 

statemmts suggests that the decision-malrers hvolved in the pcuject felt a oatain amauit of 

pressure to crpate a successful pied, they also understood the ambiguity of th& 

negotiating position. They were workllig within a 'gray zoaP h e m  the public and 

private sectot. For example, on the one band, it was important to craite 'the conditions' for 

private investment, ou the other han& "...public-private partnaships must be baland..." 

in terms of the priorities of the private -or and the prionties of the public ~ectœ.~02 

For example, the tension baweai the public and private sector opaational 

hmeworks is illustrated with respect to public information. That is, beause the Board 

was drawn h m  the private sector to a d  on behaifof a public intavention, thae wae  

diffaing paspeuives as to how public communication was dealt wiui; indeed, the public 

and private sedm have diffaent mahods in which they condud business. The pivate 

sector prefms to do business in private, the public sedor provides public information with 

resped to decisions which will & '  the public at large and in relation to the use of the 

public fun&. To be sure, the provision of public infofmation does not mnstitute an open or 

consultative process, but the point is that the Noah Pbrtage pmject was, in the words of 

one informant, working "behind the ~ e i L " ~ ~ 3  To the extent that the purpose of the NPDC 

mode1 was to do business without the glaring light of pibiic scruthy, the strategy dîd not 

include, a priori, a pubüc comrnwiicafion pogram; rather it evolved due to circumstaucg 

as the project pmgressed; this point wiii be addresseci in the d d w n  outcornes section. 

The absence of a pubiic infonaation program was due in pari to the pgcepion that puMic 

information was, fiom the Board's perspeaive, essentially p~opapâa and did nat, h m  

fiscal perspective, m e  a useful service. Within the Qcision unit this teosion, as it appears 

h m  the key informant intaviews, was not resolved 



The fom and fiinction of the decisicm environment and decision unit, accordkg to 

Bolon's hypothesk, will have a m g  Muence on decision outanws for the public 

agenda3w To be sure, the exclusive o~mpoStion ofthe Bosrd, the amsolidation of 

political intaests, and the focused role and specific mandate lessaied the possibüity for 

contiict betwem the hi-level piutnaship- And importantiy, it incieased the possibility of 

creating 'the conditions' fat private investment. Boloa's research on mmmunity decision- 

making f a i d  that "...commw~l*ti~ with rehtively istraig integrative mecbanisms for 

reoonciling social süatificatioa WU tend to have mer capecity for purposefiil dezision- 

rnaking."30s Urban thmrïsts' criticai of downtown fevitabtion suggest that this is the 

bias, facilitated by U D C s  and publieprivate partnaships, which rnake downtown 

revitahtion projects problematic- Tbat is, because the interests of business and politid 

dites are mutually supportive, acmding to Paul Petetson, "...development policies tend to 

emerge in [a] wnseosus fhshionsq06 Mormver, as the decision unit, the N P D C s  

aawitability was somewhat obscrned. Acaxding to Bolon, this type of unit is more 

prone to action than an eleded body whose mandate i s  mntinually challenged at the 

polls.307 Though operat idy  more fwictional, in pracîice, the North Portage model and 

development approach clearly challenges normative collceptions of âemocratic urban 

govemance, whiie simultaneously o f f a g  an innovative appmach in which to reverse 

investment in&. This last point is addressed in the next chapta. 

5.10 Introduction: Planning and Intervention Strategies 

It is hypothesized, amrding to Mon's research, tbat the manner and degree to 

which a public issue is undastood win influence the planning and intervention strategis 

aû4 Bobn, 381. 
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and ultirnately the decision o u t ~ o m e ~ ~ ~  To be sure, the North Portage project was framed 

Ui econornic temis in the mse tbat çaial problem and physical deterioration are the 

anisequences of ecomrnic da:lioe. As Bolon suggests, to the ment the @lem is defin& 

predicates the action plan. 

This d o n  concludes that, in practice, the North Portage prajed's flexible and 

incremental approach peradoxically aeated a poadive but also a cautious way in which to 

direct the redevelopment of the site Moteover, b u s e  the planning and intervention 

strategies did na cbaltmge the statu quo it was mudi mcxeable to achieve the 

deveioprnent objedives. Using Bolon's thmxy, the reason Noith Portage was able to 

achieve their objdves was because unWre allocative devdopment policies, such as the 

NIP and RRAP pmgtarns, the North Portage pmject had an explicit gmwth agenda. 

Accord'ig to Bolon's anaiysis, strategies that muinraih dilrtnbufim @resources, such as 

North Portage, as opposed to #ORS to raaIlome distribusion qfrerources, tend to guide or 

direct action. 

S e l O e l  Applykg the Variables 

Accordhg to Bolon, insofar as the structure of the decision environment and 

decision unit influence deciecision outcornes, tbese variables also infonn the planning and 

intervention strategies In othm words, the characteristics of the variables influence the 

dehition of the prob1em and design of the solutiai. The institutional and mnornic mode1 

proposed by the Administrative Ta& Force and the Final C a r c e p r d  Fm& P h  

assembled by the NPDC Board of Diredors, created a framework to guide the planning and 

inteniention strategïes. The proposeci hmework, in other words, created the coatext for 

"...a set of reiationships which Moritize catain aiteria and actions ova othas, and whidi 



provide[ed] a point of refaence for those making subsequent decisionsU.3" In contrast to a 

land use plan the Fm1 Gmceppand Fiiuuzciiaf P h ,  as an infiocmant stated: 

... was wt a planning document in the seme of sornething you wwld do if 
you were d g ,  n a  was it a hancial plan or business plan - it was a 

amcep, which said we w a e  satisfied with the axe concepts of what we 
w a e  going to do, the principles, the key dements, the magnitudes of the 
developments, but mt too focused on the design exPrespion of tbat because 
that wouid be left up to the impIementation body. woweva] the financial 
plan [saiaJ h&s what you're going to get and not a peany more31° 

As this statement suggests, right h m  the begùmùig the appraach was inherently flexible 

allowuig the negdatm a certain amount of latitude to deveiopment the site, excep fa the 

are indispaisable pject amponaits. 

As the disaission of the declsion en~ronmatr suggested, NPDC symbolized the 

cornmitment to action by three levels of govemment; vit,  the &&im unir was an 

aggregation of govemmental financial, poLitica1, and legalistic authority. As a planning and 

intemention strategy NPDC, in Bolon's words, had an attochmolt to a pwer m e  and 

had the authority to make and implement dechions Unlike a traditional planning and 

organizational fiamewmk, NPDC did n d  play an 0dM'sot-y role: it made and canied out 

decisions based on negotiations with private sedm developas; decisions, it mua be n o t a  

had to be appmved through normal City of Wiipeg a p a l  processes Attachmait to 

the power centre facilitateci accesr to fmdiag for pmjeds on the Noah Pbrtage site and, as 

will be  examined in the prooess outmmes d o n ,  supported, both financially and 

politically projects that wae less viable in t a m s  of market feaSibDility. Rojects that could 



not be justifiai within a market analysis (Le. apartmeii complexes and non-profit arts and 

cultural Orgamzations) stïU fomd a place in the North Rortage 

Based cm the expaienoes ofotber North A-can downto~kr~l revitaiization 

the Administrative Task Face made decisions which albwed an Btpedient start- 

up time (Le the aganimional model) and impod  shai time-lines in a r k  to see 

immediate resuits. Tbe objective of this strategy was to reverse the investmeat inertia with 

immediate d t s  in order to bmBt the public image and to euamage private seda 

confidence, To be siire, thae was pressme to jmduce an action-oriented strategy, in light 

of the inability of the CAI to stimukte investment, in addition to bringiog a problem- 

solhg pgspeaive to the pmoess. Clearly, acaxding to informaats, a reguiatary 

fkamework had mt stimulateci dewelupment, therefm they had to bring a tiesh and flem'ble 

approadi. Moreova, accordhg to an administrstor, the NPDC worked closely in a "team- 

like atmosphere" with private &velopa5 during the developnat process. This approach 

enabled the negothtors to reach a mutually acceptable solutions. This style of negotiated 

developmait is essentially an ina*enientol method, as opposeù to comprehensive 

Unlike urban renewal projects which dealt with long-tm goals, the North Portage 

revitalization projet imposed a short-tmn resuits aiented approach at each stage of the 

initiative. For example, the Administrative Task Force completed their job in shty  days, the 

Board of Directon compilai their analysis in the FM Clmxptand Finmtàal P h  in one 

hundred days, and Phase I of the pmject was compleîed within the given five year @od. 

As Bolon hmhesizes: "...planning which deals with the immediate, foaises on means, 

and deah only with highly selective and nam>wly strategic hfontlsltion is more M y  to 

guide or direct action than planning whidi looks to a long-tam time horima, is goal 

oriented, and focuses on mmprehensive and cornplex sysîems of Uif~rmation."~l 

In canying out their development mandate NPDC operated in, according to Bolon's 

tdnology, an oppottwhtic manner. Bolon hypothesizes that a planning method which 



focuses on problem-solving and L i s  innemental or mas a] opportmistic cbaracta is 

more Wrely to guide or direct public actioa thau comprehensive classicd methods of 

planninggw3i2 Ihis hypothesis b exemplineci in tbe vay fad that the pmj6Ct's success was 

based on achieving private investment vis-a-vis public p h t e  partnersbips. As such, the 

deveiopment decisims w m ,  to a & degree, based cm market conditions and the 

ability of the NPDC to oegotiate the best deal As one admimstrator stattxk "if you are 

going to do pubiic-pivate partnerships you have to respoad to the market- That is where 

you sometimes d e  mmpromises which people wiU look badc on it and say, weil they 

r d y  shwld not have b e  that. 2 In aher wocds, public-private partnerships are about 

give and take between the public and private seda withïn the wntat of 'the daal'- To that 

extent, bargaining and a certain degree of ampromise, withwt saaificing the integrity of 

the project, was critical; fa example, referring to the controversiai design of the retaü 

facility an adnWUstrator argued that "...we had to modify our negotiating strategy and say 

wd, on balance, we are geîting an IMAX Theatre, we're gettiog PTE, and we're gening 

some residentiaî in the baclc, and we're getting the W Y W C A  1x1 we did mt want to trade 

those things away].' 

Like most, if mt ail, downtown revitalbation schemes Nonh Portage had to stdce a 

pragrnatic balance Weai the public amen@ components what the private sector would 

pay for entirely, and what the public S8d0r would financjaliy mntniute Or rather what 

deweloprnent components NPDC wwld take complete financial ami o p a a t i d  

raponsibility for. To be sure, one of the key reasons for aeaîing NPDC was that the 

corporation would assume the less financially attractive aspeds of the project, for exampk, 

the land assembly, some aspects of pubüc arnmity space and a>nnections, parking, and 

roadways and municipal hfkstructme irnpvements in orda to make the pjed more 

appealing to investm~3~3 Nevertheles, the private sedm was aware at the outsa tbat they 
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woutd have to incur a catah amount of responsibility for the construction and operation of 

public amenities on the Nonh Portage site In aher words, the private sector developers 

rea,gnized that the pmject was puôiicly-led and would indu& pubiic am&es as a way to 

address social and eoonomic revitalidion. It was NPDCs respcmsbüty to negaiate and 

bargain with the private seda to ensure pubtic amenities were not sactifid. As an 
- * 

admrnistratcx animented: "Ibere is no question that gettllig the public amenities was a 

slr~ggie, you m d y  haâ to hade corporation iesamxs [to achieve them]." In d e r  words, 

the nemator is aqpizant of the planning p~c ip les  and devefopment objectives, however 

the bargaining process is sihiatrConally based in relation to how much compn,mise is 

acceptable For example, even though the u p h a t  costs of public amenities may be 

amsiderable, h m  the public s e a d s  peqxctive, the optimal objective of the North 

Portage negotiation process was to make sure the public sector would not be obligated to 

contribute to on-going 0 ~ 0 n s .  Morava, as the deve10pment problerns and solutions 

associated with the Place Romenade complex illustrate, NPDC was worLing h m  a public 

sector perspecîiveand thsefixe took a l o n g a - t m  perspedive than the private Secfor. To 

be sure, that was the fundamental p d o x  of the NPDC organizatiaial hework. While 

on the one hand , as Bolon's fiamework States, an immsdiate timefrcmie is more action- 

orienteci than a long-tenn horizon, NPDC was short-tam oriented but the corpocation was 

also able to take a long-term pgspeuive to the bargaining table. Place Rommade is 

addressed in the decision outwmer d o n .  

The original vision of the North Portage project clearly descri'bed a "mixed-use 

synergism" by inaxporating, within the raail sh-ng d, public amerùties, and arts and 

entatainment. Morava, the site daign empbasized, especially with resped to the senids 

residential complexes, the physical connections and design relaticmship to the shopping 

rnall, to Eatons, and to The Bay on the south side of Portage Ave Negotiated &elopment 

was the modus opeiandi to the extent that while ai the one hand the Wrth Portage 

development objectives were comprehaisive to the degree thaî the werall design sdierne 



was intended to achieve anuieciions betwe~1 previously disparate parts, the plan ais0 

nxognized the limitations of king pogramatidiy infiexi'ble. In d e r  wotds, as stated 

above, the aanersfone of the North Poitage deveiopmait appo~ch was the abüity to 

rnodify program strategKs based on foic~csad ih$owon with nspect to the changes in 

market conditicms and the availabiüty of willirig private investors For example, the ISM 

site was o~ginally envisiontxi as a residential use. However, aamding to an administntor, 

"...given the problems in the reSdential market after building Place Rornenade and the 

two seniors projects we rralized that, in the miââie of a s a i ~ ~  r d o n ,  we said, why 

does this have to be residential, it doesntt bave to be, la's look at it more realistidy, at the 

economics We wede able to transfer that site h m  out of our residential d d  set to an 

ofiœ miad set" 

Riblic-private partnerships, at the most simple level, h g  opphmities and 

resources mgetha to reach a mutual objective, but na necasady for the same rason: viz, 

the public -or for political ieasons and the private sector for p r 0 f i t . 3 ~ ~  Yet the answer is 

not that simple. To be sure, the private sector is not prepared to invest in a pmject when 

they wait for a rehini on th& investrneot is unaqtabIe, the public sedor, ou the other 

han& has a longer-tmn vision with respect to deveEopmeat.3ls However, according to a 

NPDC Board member, the Noah Portage p j e c î  did h d  cornmm ground within their 

public-phte partnership anangement: 

There [was] a common interest th- business genaahion is na only 
profitable h m  the private sedors standpoint but it profitable for the public 
sector, taxes, Qwntown activity, mtataiament ejrpditures, etc Thae is a 

common business case not just a public ptapo~e that bhgs the people 
togetha. Almost cerkinly, 1 &nlt think, the city or the bvince  would have 
beai this game if it was just beautifyiag North Portage, Ttiae was a clear 
business case to attract oriand retain business adivity dowtltown because it 



was going south: retail Sates were dom, stores were closing, boarded up. It 
wasn't just making it beautifid, thae was an economic issue. 

In ather words, insofbr as aich levei of govemment had someihing to gain in the 

North Portage deveiopment in tams of political aedit, the ana would eventuaïiy gain 

b u g h  ecowmic reyitaiizatiou. In the loog-tem ail tlnee levels of govanment would gain 

through taxes: fa exnmple, popaty, inamte, and sales taxes. And on the other side of the 

negotiating table, the private -or todr the ri& of gainùg profits a losses vis-a-vis the 

financial ri&. To be sure, according to an infàcmant, the cornman dmominator baweai 

NPDC and the private sector partners was the business case. But as the decision outGomes 

section suggests, downtown revitalization projects do not guaratitee success for the private 

sector partneni. 

Finally, NPDC was organizatioually innovative to the extent that it introduced a 

means in which to facilitate new worlring rehtionships beîween the three leveis of 

govemment and between the public and private sector. The NPDC was a 'satellite' 

organizatioa that, according to Bolon's fiamework, did not try to der e~Ûsting institutions 

and organizatms, ratha it applied efforts to bring about change W h  eillsting institutions. 

In that sense, it was a cautious approach since the NPDC pracess did not mate larger 

institutional change. As the evidmœ suggests, the process actors rnaintained their 

traditional roles and the strategy did na atternpr to realiocate resources beyond the status 

quo. Nevatheles, what the evidmœ also suggests is that innovation did ocnir insofar as 

the uiforraation (i.e planning and decision-inaking) was filtered, or ratha, processed, 

through NPDC. In d e r  words, the existing iastitutions did not have to undergo 

unprecedaited change thmseIves, but rather plaamng and intewention strategy innovation 

was achieved vis-a-vis NPDC as the @rnary organiztid medium. This was an 

innovative proactive appnlach fot downtown redeveluprnent in Winnipeg. 



htmdriction: Characteristics of Public Issues 

Bolon's last variable set identifies the key unckdying characteristics infiuencing a 

decision outame: (1) wbaha the proposal has easily predictable co~lsequences; (2) 

whethex the proposai is easily ammplisbable both 800110mically ami administrativeiy; and 

(3) if the pioposal lies within a sUcial value oc preference field3 l6 

The resmrch fhdhings suggest that Nnth m g e  proje focused on gmornic 

development issues which are essentiaiiy nonidoological. As such the poject was able to 

precede with much les coûtroversy tban a strategy that addresses les tangi'ble social 

pmblems. Howwer, while the initiative successfully defined the problem and solution 

within an mnomic fiame of referaice, the strategy did not atate a p a i v e  public 

communication or outreach program. Tà is  was a key lesson which emmged out of North 

Portage. 

Selle1 Applyhg the Variablies 

Bolon argues that planning creates and works within a wculture". This culture is 

based on the marner in which the pn>cess des,  decision environment, plannùig strategies, 

and public issues dynamically intaad. Out of this interaction decision outcornes are 

produced. W l e  each variable is equally important Bolon suggests tbat the way in which 

the public issue variable is framed is critical to the l i l ihax i  of public acceptance. The key 

public issue, a g e  chclildeMa, t& tend ioward action are tbse which are 

nonideologid, are flexible over time, have focuseci easily predidable oonsequences, have 

limited COS& and benefit distribution, and M y ,  the poposal should be easy to 

communicate to die public. 

As the literatm review also suggested, the advantage of UDCs and downtown 

revitalization in gend, is that the gmjects o h  appear to be nonideulogid. Rograms 

whose objedive focus on the distribution of wealth, and includes pgramming tbat is 



difficult to quant@ and evaluate are viewed as highly idedogical. To be sure, physical 

constniction of mmmercial deveiopmait is more lücely to be w v e d  as les  ideological 

than programming that focuses on the "wicked problemsw ofpoverty, employmmt, or 

environmental issues, Accotding to Bolon's fimewOrk a zedeveiopmmt pmjed 

that address these issues will n a  as d y ,  ifat ail, achieve its objectives What he  suggests 

is that "...if there is Little coafiicâ wcr basic d u e s  impliat Ui the proposal, t h  ...th- 

will be a greatex tmdsicy toward pBitive actia"317 Tùe advantage of downtown 

revitaikation projech, from this perspecOve, is they are g e a d y  eoollomicaiiy quantifiable 

in t m s  of financiai expaises and rehan, and in that =se tend to assume a nonideological 

stance Moremer, because they oofmaiiy do not address cornplex soQal issues other than 

economic growth, the issues tend to be easily a>mmunicabie to the general pubüc. 

In practice, the North Portage projecî is a good example of Bdoa's pubüc issue 

variable in order to revitalize the North Portage area into "..an imaginative sating which 

reinforces Portage Avenue as Wiipeg's major historiai shopping axis0.."31s the 

govemment defhed or bmed the ag& chumoeH$tics within emnomic ternis of 

referace. The agenda, uniike the CAI, did not propose to distribute the benefits through 

direct grants to a wide popilatioa, rather the disüibution would ofw indirectly through the 

markeî. According to Bolon, a proposal is more Iilrely to be q*ected if it "...msts a lot of 

people a lot of money [in cornparison to one] ... that costs a few peuple a littie moneyOm3'319 

Io practice, the North Portage pjecî was consistent with this hypothesis because while it 

drew signüicantly on pubüc bnding responsibiüty was shared amwg the key p r o ~ s s  

adors: the tri-level partneaship. In aber words, the people of Wmnipeg did not see the 

money as behg diredly drawa out of the City of Winnipeg budget. This is Bolon's second 

key variable 

3' IbM.. 386. 
31 8 North Portage Admhiüve  Task Force, 63. 
31 Bolon. 386. 



Bolon's third variable is that the proposal, if it is to be OdiOn-oriertrd and 

acceptable to the public, has to bave easily predictable ~~tl~e~umces and highly focus 

programning. As stated above, the quantifiability of the i.e bw much tax revenue 

was gaieratai, how many jobs were cteated, how many new busuiesses were opened due 

to the initiative, are profoimdly cortuete and measurable criteria Based oa that criteria the 

North Portage eJseatially achieved Bolon's action cliaradeistics. This was acbieved by the 

way in which the pubüc issue, (the pmMem was downtown dedine), was defined vis-a-vis 

the redwelopment strategy . Tbat is, to the extent that the Administrative Task Face 

identified hmding sources, anticipated private sedor invment, and potential 

redistribution mechanisms vis-a-vis employmeot, the issues were rdaîively 

uncontrovemal. For exampte, because the Noah Portage solutions focused pluaan1y on 

physical redevelopment and ecoaomic stimulation as the primary daerminate fa success of 

the revitaliition process, the way in which developrnent issues were framed, or 

characterized, tumed out to  be a critical factor in the design of the sdutiun. In that sense, 

the Administrative Ta& Force contriiuted to the 'solution' in the way they demarcated the 

probiem taritory: job creation, the need for public-private partnerships, and creating a 

mixture of uses to aihance the eamomic and mal Mability of the Qwntown area 

From a definitional point of view, these four points spthesize and charadee  the public 

issues and, at the s ime tirne, abstractly capture dutions withwt bang overtly preScnptive 

Wiihin this charadabation there was a promise to 'clean-up' the area by rebuilding the 

physical mvironment, create ernplqment, prwide a pagmatic strategy that baiand public 

and private fiinding, and introduce a prnaciive strategy that promised an exciting new start 

for downtown Wmnipeg. 

According to Bolon's fourth variable, contrwersy n o d y  centres arwid aspeds 

of the pgram which are injkrible or imeversible. To be sure, the facl that the North 

Portage projed was a bricks and mortai appf~ach was the aspect of the project tbat drew 

320 NMth Portage Administrative Task Force, 2. 



signifiant public criticism. Fm example, the aesthetics of Portage Place and the skywaik 

system were both mntraversial. The skywalk qstem is biarned for talong people off the 

stress and the Portage Phce mail is uiticized f i  its lack of relatimship to the streei; Mz 

tuming its badc on Portage Ave 

It is interesting, one of the biggest things we are Cntiazed fa is the dqwalk 
system and the impact the skywalk sysiem has bad on Portage Ave Yet in 
the pre-planning work whkh was done for Nonh Rxtage that was the one 
given. 'Ihat th= would be a mmmitrnent to m n e d  into the existing 
walhvay ~ystern.~21 

As the infamant notes, the sirywalk concept was mceived pnor to the North Portage 

initiative, nevatheless some argue, that the system s h d d  have baen b d t  underpund 

However, acaxding to another informant, 

If you had beei in Winnipeg at that time thee is no way you would have 
put them underground, we had just done the bloody Portage and Main, No 
Way! You would bave been laughed out of tom, it wasn't even in the 
cards.322 

In otha words, undaswiding the developmut m t e x t  is critical for understanding the 

initiative and final deQsions With respect to the design of Fürtage Place, it is also 

important to note that during tbaî @ud the Püriage Place facility typified Noith Amaian 

mall design. To be sure, as an informant commaited, the design amid have beem even 

more exciusionary if NPDC bad not to negotiated to ga =... at least m e  doors on the 

exterior of Portage Ave so the m~chantq if they wanted to, couid opai up th& doors, or 

at least try to aicourage that. It has been a paty mixai resutt, although HMV is the one 

which has taken the most advantage of it."3*3 Both Pbrtage Pkce and the sirywalk 

3*l NPOC AdminiSIrator 
322 Private consuitant 
323 NPDC Admhisûator 



system, a physical structures are irrevenible and, based on Bolon's hypothesis, it is not a 

surprise NPDC received the most aiticism wer them. 

Bolon's fiAh varMe  hyporhesizes that comrnunicatioa is key to the ovedi 

strategy. This variable has two aspects= the dü'ficulty a simplicity of commUILicating the 

issues and whether contolunicaticm is initiated at ail. 

Issues tbat are abSuad and require sophisticated powas of concepual 
reasaiing are less likdy to be communicated wd (and thus rejeded) than 
issues that can be clearly peceived and underSfOoI1 by the adm who wiii 
have to deal with them. Diffculty in communication can be equaiiy, if nat 
more, detrimental to decision-making tban kdr of mrnm~aication.32~ 

Insofiir as the p w i o u s  variable sets have indicated that the North Pbrtage project was 

hiMy foc& with conaete, quantifiablq and & i l e  objectives (in thaî sense 

relatively easy to mmmunicate) the pmject had ongoing problerns communicdtùig those 

objectives to the public in a mnsisteot manoa. According to Bo!onts hypothesis this 

should be pursueci in orda to build a mnsensus for action, and to mate sustained 

wmrnitment to the projed on an ongoing basis. The analysis suggests that the NPDC did 

not act effectiveiy on this variable As previously ooted an informant commented that, in 

ret~ospect, they should have ueated a much more proactive public mmmunication 

program. In othm worâs, the NPDC made a coascious decision to allow the project "to 

speak for itself"325 

The next section, proaess outwrnes, Ml elaborate upon the result s of the North 

Portage developmait strategy. Neverthdes, evai t h g h  the public communication arped 

of the projed was not addressed one informant suggested that "one of the t b g s  that [the 



NPDCJ did learn was that if you are going to use that model you have to be sensitive to the 

mmmunity in the mbaa coatext ...evqbody l m  nwi each pcoces~."32~ 

5 1 2  introduction: Pmess Outcornes 

This Sedion sumaiatiza the plaMiog and development wtcomes by addressing the 

resdts in thrpe distuid tateparies: development and 6collorn.i~ outcornes, unatfained goals, 

and the identifkation and disaissicm of two issues k t  o c c d  during the planning and 

development prncess: the Piace Fmmena& receivership and the South Side Impc;ovemmt 

Program The categories address the pmject outcornes based on the Naah Portage 

initiative's own development goals (See Map 5). Based on the pctitiona's eJq>erience and 

the variable set analysis, the iïndings suggest that while the pmject achieved, to a large 

degree, the physicai redevelopaat g d s  it was more dicuit for the intervention to 

succeed on the less 'bricks and mortar' issues. To be sure, what this suggests is that the 

North Portage pmject should be uncberstood as a single intervention within a larger 

development context. In reaiity a large intervention, such as the Noah Portage pmjed, is 

important but y- of social and mnomic decline in a slow growth eanorny are difficult 

to reverse. Moreover, the findings also suggest how cornplex it is to ad&= 'perception' 

issues of downtown in relation to aime and safety, and how important those perceptions 

are to the success of downtown revitafizatim schemes 

5,12.1 Development Outcornes 

The mandate of NPDC was to produce a program which would 'revitalize' the 

North Pbrtage area by stimulating employment oppominities, providing new bousin& 

especially for seniors, and deiiver a better enviranmmt for, in cornparison to the original 

arcades and otha entatainment outiets in the are4 arts organizations and entatallunerit 

fadities. In the words of NPDC, the original vision would create '...a new downtown 





As of 1984 the NPDC had assembled aü eleven acres reqiiired fa the Phase 1 

development. As previously mention& there remains outstandirig m t i o n  cases and, 

as of 19%, it was anticipated that h l  settlemmt a x t s  would total apximately $36 

million Between 1986 and 1991 the popdation growth mte in the downtown 

arei was appropiiateLy seva times greater tban in Winnipeg as a wble; of the populaticm 

increase in the downtown ma, more than onethird of the new residents reside in the 

residmtial complexes on the North b g e  sitd*g Of the k e e  raidential complues 

binlt, two are specifidy targeted towards senior cïtizeris. The Kiwani-s Chateau with 122 

units, and Frd Douglas Phce with 130 units both have "Life Leasesw and are exempt f?om 

paying scbool taxes. Under the terms of the agreement between the seniors' housing 

developas, eacb developer has leased land from NPDC from the star& of construction for a 

50 year t m  with five renewal periods each of five years, and a sixth renewal pdod up to 

a maximum of eighteen mooth+ at the end of the lease pewd the mpration will becorne 

the owner of the ~ornplexes.~~~ The agreement also advaocai fun&, in the hm of wn- 

intaest bearing loaas, for the parking structures and fiuids toward the axt of the pedestrian 

overpass. Place Promenade, the first housing cornplex to be complaed, with 376 units, 

targets a rnured demographic market. Together the number of units totai 628, less than the 

original pmjection, and aiî have bad mnsistently low vacancy rates. For example, Kay 

Gamity, G e n d  Manager of Fred Douglas Mace, stated the complex is at 100% capacity 

with a waiting list.331 Kiwanis Chateau shares simila, positive vacancy rate Though 

weaker than the two senior complexes, Place Promena& bad, W e e n  1993-1996, an 

average vacancy rate of 5%. 

- 

328 NPDC AdmSristrat~ 
329 North Portage ûevdopment Corporaüw. 7uture ActivZties of Noclh Portage Devekpment 
Corporation: a report to the SharehddwsPm Dec. (1 992): 2 
330 North Poitaige Deveiopment C q x m t M  (1995): notes to the consdidated financhl 
statement. 
331 Discussion in June. 1996. 



North Portage Residential Complexes= Occupancy Rate, 1 994-1 996 
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Figure 10 

Place Romenade is currently stable, bowever initially the projed pmved to be economically 

unviable which for& the private developer to stop paying the matgage. This issue is 

addressed later in this section. 

With the cornplaion of Portage Place, a 300,000 square foot retaii shopping 

complcx, and the slcywalk amnections to The Bay and Eatons, the residential complexes, 

the YMWWCA, and One Canada Centre the North I'atage development pn,gramts 

objective of creating an integrated development was achievd Under the agreement 

behveen Carnac-FaMew and NPDC, the retail developer leased the land foi a 50 year 

term with five renewal periods each with a five years duration. Under the deal NPDC 

advanced fun& to constnid the parking structure, overpasses aad connections, support 

structures fot future development, and raains the rigtns to d v e  50% of Net Participation 

h o m e ,  inanie h m  the parlting faciüty, and residual ownership of the raail cornplex ai 

the end of the lease period.332 Acc11fding to Cadillac-Fairvïew, the developer and manager 

332 North Portage Devekpnent Corporation (1995): notes to the amolidated financiai 
statemen ts. 



of Portage Place, in 1995 approximately 9 million people visited Pbrtage Place333 ûths 

than the skywaik system, public amenities ùiclude: Edrncmton Court in Portage Place, The 

Promenade, and Webb Plaœ urban design and ireetscaping. Consistent with the emphasis 

on a mixed-use appmach, the Portage Plaœ devdopment houses the M A X  Theatre the 

Prairie Theatre Exchange, and the YM\YWCA is diredly ünLed to the West si& of the d 

The land f a  the YJWYWCA was purcûased by NPDC and l d  back to the recreation 

facility for a 50 year tams with five r e n d  periods O: fwe years each. 

The Onginal deveIopment vision included ~ , 0 0 0  square feet of office space In 

1988 Investms Group's decisiw to build and relocate to the anna of Portage and Colony 

bmugbt 2ûû,000 square fm of office spaœ to tbe site Like the above deveïapment 

agreements Investm Syndicate Roperty Corporation negdiated a 50 year lease with the 

option for r e n d  with NPDC. Also part of the deal was the provision of a non-interest 

bearing loan for the construction of a parking structure by NPDC On the 20th anniversary 

of the lease NPDC bs the option to sel1 the land to Investm Gmup at a prïce Mt 

exceeding $6 million and ïnvestors has the opion to buy the parking structure at its original 

cost afier the sale of the land.334 h addition to the hestors building, in 1993 Infomtion 

Systems Management Corporatioa (ISM) built a three story 100,000 square foot office. 

Under a deveiopment agreement with 2700760 Manitoba Limited for the developmait of 

the office facility, NPDC leased the land to the development Company fa 43 yeus with 

five renewal paiods of five ysus each. 2700769 Manitoba subsequently e n t d  into a 

lease with ISM to l a s e  the facility for a 15 year tam with five r e n d  paiods of five 

years each. On the 15th anniversaq NPDC has the option of seliing the land to the 

development company for a prie  o f  Q.3 m ü ü a 3 3 5  In addition to office space, the 

333 Note mat Cadi&-Fairview bases estimates on aü eritrieskxbt~ thiwgh the facility doors- 
334 North Poctage Deveiopment CorporaoMi (1995): notes to the consd'ited financial 
statments. 
335 I bid. 



Science Place Canada concept was realized with the National Raearch Council Centre for 

A large componat of the public sedor tesponsi'büity was the madways and 

infiastnidure upgrading and mnstructioa. By 1990 NPOC had complaed $7 million of 

roadway and &ce irnpovernents includhg streetscaping and laudscaping on adjacent 

streets.336 As previously stated, the F W  O m a c p r d  FUUUICiOl PlBn mqphd tbat 

private sedoc dwelopw were not interested in unchtalckg the streelscaping and urbm 

design features which would contribute to the "Urban Vülage" c o a ~ e p t . 3 ~ ~  T h d m  

NPDC fii1Wled this part of the development vision with the mmpletion of nie Promenade 

and Webb Place, two pedesttian arieoted stnxts which are omed and opetated by NPDC 

with 20,ûûû square f a  of raail space Momver, initial studies undertakm by NPDC 

indicated that parking was a critical issue for Wùuupeg redents and, as noted eariia, 

private developers w a e  not willing to undertake the cost of construction. Acconling to a 

NPDC administator, NPDC provided the hmds, by way of a mortgage, to dewe10pers to 

build the parlong structures with the undastanâhg tbat the corporatim would rua them. 

By the end of anistrudioa the North Portage site had a taal of 1902 underground parking 

spaces.338 

Finally, in addition to the investment which was directly targeted for the North 

Portage site, the North Portage initiative, accofding to key Uifofmants, was the otatyst for 

key downtown establishments to reinvesî and upgrade th& facilities: ffor example, Eatoa's 

committed $1 million to th& building facade, the Newport Buüding also upgraded their 

building, as did the Travel Lodge Hotel, and The Bay renovated the majority of th& floors 

at a wst of $!5 million. According a NPDC administrator, @or to the North Portage 

initiative The Bay and Eatms had iadicated that they wae amsidaiiig c 1 d g  th& Portage 

336 North Portage Oeveîopmerit Corporation. "Annuai Repcxt. 199W 
337 North Portage Devdoptmnt Corporaikm. 21. 
338 North Portage Devebpnent Corporation. *Future Activities of Nath Poctage Deveiopment 
Corporation: a report to the Shareholders," üec. (1992): Ap9eridix 2. 



Ave. stores339 Mofwva, in addition to the development 'spin-off, over 75% of the 

expropriated businesses stayed in the âowntown area. The businesses on the south side of 

Portage Avealso meived fiuiding to upgra& theif hcilities; this issue is addressed lata in 

this section. 

5.12.2 Economic Achievements 

The oôjeaive of the North Portage rAritalizaticm vision was to physically, soàally, 

and emmically üansf' the area . In the 6rst aiDe years of NPDes operation, 

according to building permit stati*stics h m  the City of Wdpeg, one Quarter of the total 

dollar value of all building activîty, bot! new construction and remvation, is connecteci to 

the North Portage pr0jed.3~0 NPDC re~eafch also suggests tbat 2700 people are now 

employed on the W h  Rortage site and pay an estimated $4 m o n  to the pmvince and $6 

million to the f e d d  goveanment in incorne tax.341 As illustrated in a cornparison of the 

employment pattern bawem 198 1 and 1992 the North hrtage deve1opment bas had a 

signifiant impact on the type of employmeot generated in and around the North Portage 

ara. For example, betweea 198 1 and 1992 professional employment and the wholesale 

and rad sedor has inaeased significandy. 

Adapted kmi. 7he City of w~nnipes?ravel ad Demgmphk Tmcks 1962-1 992 
Source: The City of Winnipeg Works and Operatkns Mvi8ioris Sbeets and Tr8riSport8aOn. Mach 1995. 



The emphasis on service sedor employment is notable, espedly in cornparison to the 

deciine in m a n u h d n g  and processitig which has axrared since the reviîalization process 

began. This scaiario is also cmsistmt, as explained in chaper two and three, with 

structurai economic cbaages occuring in urban areas thmugbout Naih Amexka. 

As adeû, in ordg b achieve the NPDC deveïopment vision significant @vate 

sector investment was necesary. Aamdhg to the Faiol Chcq~ond F M  P b ,  the 

raail, office, bwsing, and d e r  ampanents muid need appn,rtimateiy $156 m o n  of 

private sedm investment for the estimated totaï capital coats of the Phase 1 development 

Based on private -or involvement NPDC anticipated tbaî the development objectives 

could be achieved rnorava, significant taxes wwld aiso be grnemai for the govemment 

shareholdas By the end of Phase I of the appmximately $76 million spent by the public 

sector, the private sector had invested a M e r  $180 miilion in the North Portage 

de~eloprnait.3~2 Also, in compariuwi to the $1.5 million in property taxes in 1983, the 

North Portage project stimulated an inaease of $3.7 million to the amount of52 mîllion in 

1 992.343 

While the north side of Portage Ave undenivent a physical transformation, during 

Phase 1 the south side of Portage Ave, behueai Vaughan and Hargrave, expienceci 

decreased piestrian ûaffic and increased ground flmr vaoncy.344 NPDC experienced 

pressure h m  the merchants and the public, especi*al.y h m  the media, to provide financial 

and organbtional support to the souîh 4de macbants and building owners Although 

NPDC does not own the iand, the south side of Portage Ave is within the corporation's 

mandate area. R8cogniPng the activities on the nath side bad likely negatïveiy effeded the 

south side NPDC introduced the South Side Improvement Program, The program 

eicouraged building owners to improve th& buildings by renovating the intmor and 

s4* North Portage Devebpnent Corporation (1990): 4. 
343 Nomi Portage Deveiofment Corporation (1992): 2 
344 Coralk Consulaig Cap.. "Marketing Strategy for the South Süe of P o f  Ave, 
Winnipeg," March (1 990): 1 



exterior. The program offered hmding fm improvements that were worth up to one thiml of 

the total cost of the impn,vement+ by 1993 with an iavestment of $500,000 b m  NPDC, 

the program levered over $1.2 million in private invatmmt,345 The results of the program 

were signifiant, in 1989 there were fifieen vacancies and by 1993 only two remained.346 

While much of the Nath P<ntage development vision bas bem adiieved, wt aii the 

oomponents w a e  fùiîy realized, or rather, 00rapIeted in a fona oonsistent witb the original 

vision. According to k q  infmnants, the components which were aot achiared, for 

ample ,  a hdel on the site, the full complaneit of resîdential units, and the Union Centre 

(it built, but not on the North Portage site), is attributed to a la& of demand h m  the 

market. The east and west pads of Portage Place, built to accommodate office or hote1 

towers, will rernaia empty until a pject with market potential arises. The Royal w ~ i p e g  

Bailet was replaceci by Rairie Theitre Ex~hang$~~, The Science Centre was replace with 

the IMAX Theatre, which is oweü by NPDC To be sure, the development progtam was 

created on the premise that the dinerent development compooents would be the result of 

private invatment an4 by extension, the conditions of market demand In otha words, 

while some projas were oonsidered a prioRty, f i  example, the residential complexes and 

the retail facility, others pmjects, especidiy as the devdopmemt nears the ten year marky 

will have to wait for market demand to inaead48 

The Place Romenack residential complex is a g d  example of a projed which 

would not have o c c d  without the leadership and finaaicial support of NPDC; it is also a 

good example of the tenuous position, with respeu to public acmuntabilïty, a public 

corporation is p h d  in when a pmject fails. Impaiai Developmmt was the aiginal 

345 North Poftage ûevebpmmt Corporation. "Annuai Report. 1903". 7. 
346 Ibid.. 7. 
347 The funding for the PTE was pro- by the Pmvin;e of Manitoba end the CAI; the oieatm 
kaes thet M i t y  for $l per year and b exempt fmm twes. 
348 NPDC AdmhWat~ 



developer for the housïng amplex. Howeva, due to  flliancïai alfficulties in May of 1986 

the company f d  into receivership during the planning phase. The pmject was takm ova 

by company principals upon the fmriaban of the Village at the Ratage Phce Housing Ltd 

(VAPP). Unfartuaately, evm gler a mortgage was seatred by M;anitoba Housing and 

Renewal Corpotaa0on and insured by the Canadian Mortgage and Houshg 

Corporatian (CMHC), a f k  much negdiatian betw8ea. VAPP, NPDC, and leadhg 

agencies, VAPP eventuaUy defauited oa the wntgage paymeats Based on legai advice and 

approvai h m  the shareh01das, NPDC took acticm to terminate the Gmund Laise and 

Uiitiated foreclosu~e poceedings. The mtai incorne was assigned to JMHRC. In May 1990 

the NPDC acquued the tîtle to Piaœ Romeaade and pleced it unda N ' s  whoUy owned 

subsidiary Cityscape Residence Corp0ration.3~~ 

NPDC was placed under severe public scnitïny due to the failtue of Place 

Romaiade In 1990 the Manitoba Provincial Auditor mduaed a speciai audii on the use 

of public fun& and the quality of NPDCs decision-malang. NPDC experieaced pressure 

to reveal the mechanits of the Plaœ Romaiade financial amngements and to address 

public interest issues. The log1 media ran exteasive average of the issue and local 

poüticians and opinion laders openly questioned the compeience of NPDC management. 

Nevatheles, the Manitoba Auditor G e n d  c011cIudd that there had not been any 

irnpropriety in the deal. The repoit nmgnhd diat while the public sedor bad anamitted 

substantial h c i a l  investment to support the Piace Pmmenade deveiopment, the report 

also stated: "In miewing the resideatial houshg aspects of the Noab Poitage 

redwelopment, it is important to remembet that Uns was basidy a rwitalization of the 

North hxtage area and na stridly a cornmerciai ventureas0 Nevertheless, & m e r s  felt 

uncomforiable with the exterisive financial commitmtmt that the public sector had taken to 

support the projm As one a ciîy cow~cilar stated: We shouldn't be resaiing this project. 



Let this company go into banlauptcy so we can get a look at its books, the public wants to 

know."351 The pmblem thaugh, according to a NPDC Board member, was twofold: first, 

it would have been ridry let the poject faü and slip wt of the reach of NPDC leadership 

and financiai opability; and sea~nâ, the iikeihmd of fmding a private developer with the 

degce and the financial ~pabiiity was remote, He stated= 

Ifa private developtr waated to come in and buy it 1 t W  the NPDC would 
have beai bapW to sel1 it, but that was wt going to ha-. They would 
not have gottm a devdoper and they would have a siceleton whidi would 
have r d y  down gracled the site. 

The point was tbat the pibüc sector had no choiœ but to take the ri* and in üght of the 

poor market conditions foi residential developmmt, the public sxtor was able to cast a 

significantly longer tem vision on the project than the private sector developet was able or 

willing to do. As an admuiistrator commente& w-..the pmjezt has aaually turned out 

alright, unfodunatdy the developtr isn't going to bear the hits of the proceeds" 

As the public aitity responsiile for the coordination and execution of the planning 

and development pn>cess, NPDC was also responsible for providing the leadership to deal 

with the social and extanal teosions that were a result of the developnait3*2 To be sure, 

the Plaœ Rumenade project illustrates the necessity to jmvi& continuous leadership, but 

the project also illustrates how unforeseen problems ooan when a public entity's role shifts 

from axxdinator to "entrepreneur". As McKee and Axworthy noted in th& research on 

WXs: there is a need "...for the separation of innovation from maintenance - an agency 

canna do both - sepmion gendly ns] made at the policy 1eveLw353 Clearly the Phce 

Romenade pmject was f d  to mss the Iuie betwaz~ coocdiaator and entrepreneur. 

Similarly, the declinhg andition of the south side was also within the realm of responsibly 

351 W &  "AgericyUs 'deak' Depkred" 17 Jan. 1990: A l .  
352 Christine McKee & Uoyd Axwoilhy. 34. 
353 Ibid.. 33. 



of the NPDC: as the public entity it had to provide leahhip to deal with the negative 

extetnalities of the revitalbticm pmcess As noted earlier, the souîh side of Portage Ave 

did aot experience a positive ammmic '@off h m  the revitalization effort, Critics 

chargeci that the re&ü hà16ty Qeated a fortress c l o ~ & ~ f f  h m  pedestrian trafic and that 

the skywalks took pedestrians off Portage Ave: "...the dowatown Portage mall built to 

revive the retail charader on the aoah sideof Pactage Ave..Jias suCCeSSfiSUy destmyed 

retailing cm both sides of what was once Wesina Canada's major reiaüing ~ t r e & ' ~ 5 *  

Although NPDC introduced a program to assist the mercbants, critics stül argued it was too 

late ui other wads, NPDC did not anticipate the extenial effects of the development 

program. As one mercbaot owunented: "Tùey've simply taken the pmblern they used to 

have on the mrth side of  Portage with vacant shops and moved it aaoss the ~ t r e e t " ~ ~ ~  

Moreover, the ~ ~ f ~ ~ r a t i o u ' s  lack of attentiveness to the situation frustrateci merchants 

which adéed to tbe controversy. NPDC was not proactive, but rather it was fmced to rawr 

to the deniands of the merchaats. 

To be sure, while NPDC sucoessful1y coofdinated and negotiated al1 aspects of the 

development pn>oess, as nded d e r ,  the corporation bad a weak public rnrnmunication 

program. The result of this weakness was that the planning and deve1opment pcocess was 

paceived as exclusive, and as operating "behind the vei1."356 'Lhis is not to suggest that the 

corporation did not firlfilled th& public mnsultation obligations. However, according to 

several infonnaiits, the Boerà, as private sector iodividuals, did not feel mmpelled, in their 

words, to participate in "pmpagandaw. Commenthg on what he thought to be their 

paspective a wnsultant anammted that the Board had "...tough decisims to make, so 

they made them, and buiidozed aheadW3s7 F m  a mgmatic business perspedive, the 

negotiation pmcess had to opaate with a high levd of amfidentiality. Nevertheles, it was 

354 Kent Gerecke & Barton Reid, Taise Prophets and Golden ldols in Canadian City h 
K. Gerecke, ed., The Citv (New York: Bîackrose, 1 99l)l39. 
3 5 5 ~ g ,  Portage Merdiants Skepü~aI,~12 Feb. 1989: A l .  
356 Private c~nsuttant 
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not untii the Province pmmpted the Board to "...hande [the eqmpriation] in a more 

sensitive and humane rnanner" that a ComWtity Relations position was ~ r e a t e d . ~ ~ ~  'Ihe 

Community Relations Coordinator was hired as the in-house advogte fm the busineses 

NWC phnned to expmpriate. The Communïty Relations Cowdinator was also responsible 

for keeping the local merchants lbreast of the deveiopment's progres. Having established 

this position the axporation found out the rnajority of the businesses supported the 

developmeat pgram, Yet, while NPDC did d e  some a>mmunication concessions, the 

NPDC mode1 and the struciure of the dewelopment pmass, h the words of one uifarmant, 

did not aüow for "...enough of a buy-in, thae wasn't enough of an opportunïty et the time 

because the time hunes were so SM and the plocess for pPibüc input were so protractai 

[that] there wam1t an opportunïty in terms of a real buy-in fcom the downtown commmity 

let alone the entire city."359 TO be sure, the lack of consensus, or community-building, 

was an oversight which, if addressai, could have deait with negative percepion issues at 

the fmehnt of the pmject. 

Insofm as the physical reconstniction of North Portage has beai successful, 

improving the negative perceptions aswciated with North Portage and the downtown area 

has not. The kqr objectives of the -ect, to be sure, wae interdependent: for example, 

crime, safety, stimulation of new busi11esses~ rejuvenation of older businesses, and 

creating a vital residential downtown aeighbwrhood Howevery two studies, "Public 

Attitudes Study" in 1994 and, in 19%, "Quantitative Tracking Saidy With Frequent usas 

of Downtown Wmipegw togeha suggest that Whpeg residerits are stiU ambivalart 

about downtown, and about North htage in particular. To be sure, fear of the downtowo 

is still a critical issue. Aocording to the 19% study aonducted by McKnight 205 1 Inc, 

358 Private consuitant 
359 Public Sector Pianner 



issues relating to crime and pasonal &&y w a e  the biggest prob1ems effectiag business in 

downtown.3a 

DOWNTOWN WINNIPEG 
ISSUES THAT COUW AFFECT BUSINESS 
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Figure 12 
Source: Dennis McKnight 2051 Inc. "Quantitative Tracking 

Study With Frequerit Users of Downtown Winnipeg" 

Streei kids, wdalism, vagrants and panhandlers all create, according to the respondmts, a 

t hreatening environment. These are the same issues which wae identifiai as major 

m m  prior to the Noah Portage intervention. With respect to Portage Ave., acwrding 

to the McKnight m e y ,  more than haif of those inteMewed (56%) thought tbat Pmtage 

Ave had impved (26%) or rernaïned the same (30%) ova the last severai y e a f ~ . ~ ~ ~  

360 Demis McKnigM "QuanEiaüve Tracking Shdy with Frequent Users of Downtown Winnipeg," 

3 T  
red for Downtown BIZ and The F M s  North Portage P-, J uiy (1 996) 5. 

IMd., 17, 



Figure 13 
Source: Adapted frorn, Demis McKnight 2051 Inc, "Quanütaüve Tracking 

S W y  with Frequent Users of Downtown Winnipegn 

Convasely, alrnost hwiœ as many felt that Ratage Ave had declined (39%) as those that 

thought it had improved, The study points out that those wbo worked downtown were 

more likely to hi.& downtowu had declined (49%) comparecl to fithose who worked 

elsewhere (34%). 

The 1994 study , wnduded by Criterion Research, also suggests that some of the 

same issues rernain a decade d e r  the North Portage pmject was imtiated. The most 

disliked features of downtown included parking (43%) and the type of people (33%) that 

the respondents encountered duriog downtown visits.362 As the mosi Liked faitme of 

downtown Portage Place ranked fourth, with The Forks topping the number one feature 

people enjoy in the downtown area.363 To be sure, people msidaed downtown as a 

comparatively good place fa shopping and entertainment, neveztheles, poor parking and 

security issues are continuoudy associated with downtown. Even in Portage Race, an 

362 Criterion Resaarch, *Public Atohde Study, Finai Report," prepared iw The City Of Winnipeg 
(1 994) 1 2- 
363 Ibid.,lO. 



enclosed mail, as the McKnight study discovered, 67% OC the respoodents felt Portage 
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Figure 14 
Source: Oennis McKnigM 2051 lm, "Quantitath,e Tracking Study wiai 

Frequent Users of Downtown Winnipeg" (1996). 

Cleariy, a single projed such as North Portage did not, and can a&, take full 

responsibilïty for reversulg the decüne of a downtown axa. Mofmva, the complexity of 

the social and mnomic phemmena effecting downtown decline necesitates ongohg 

attention to a diverse set of problems; as an exaspeaated wnsultant suggested "...we can't 

seem to solve this @ l m  of North Portage, it is beating us to death." Howeva, as the 

1994 survey found, 84% of respondait supported fiarthm intewentims and support fiom 

the government, and almost three out of four Wirmipeg residents believed that al1 

stakeholders, bcludiog the government, redents, and business, should be involveci in the 

of change, Clearly, as the Nbrth Pürtage initiative illustrates, downtown 

revitalitation is an on-going procas which can nd be solved in a single pject or through 

a single organizatim. 

364 McKnight, 24. 



Chapter Six 

Conclusion 
Revitabhg North Portage: A Coatingency Appmach in 
Pract ice 

6.0 Introduction 

This concludùig cbaper is divided into bee d a n s  In dation to the th- and 

pracbice of âowntown revitahatioa, the first S6Cfioa chamcîerizes the Norih Portage 

revitaiization pamss as a watingency appoadi. Secoad, this d o n  identifies the nitical 

success hcturs in the Nath Portage pmces, they are: 

1. The leadership affocded by the feded, provincial, and municipal 
govem ment s' ; 

2. The aeaticm of an implementatim and d i n a t i n g  entity to ovasee 
and guide the process; 

4. Roject timing. 

These four points represent the fiindamental components, or the skeleîai structure, of a 

downtown fevitalization pmjecî. 

The second &on, based on the refiections of actors in the North Portage process, 

identifies the key lessons fiom the Informants suggested that while the project 

design and approach was essentially the best altenative there wae  three funclammital 

concems with respect to: 

1. The public cornmunicati011 program and public process; 

2. The need for greater stability in the composition of the NPDC 
Board; 

3. The o prion' creatim of the developmmt mandate pria to creating Noith 
Portage Development Carporatim. 



in the spirit of Bolon's anoepual fiamewotk, the third section distills the geaaic 

principIes of the Nath Pürtage expzience in the fomi of a matm. The matrix is applied to 

the North RDltage p ~ o ~ g s  ia ordet to p v i d e  a mrnprehensive view of the planniag and 

deveiopmmt priocess. As a amtribution to the w œ  of downtown rwiîakatim, the 

matrix ihaBae prwiâes urban plaiiners with a 'checklist' of principles for this puspose. 

nie cbapter oonduâes by summariznig the key issues of Noah Pbriage planning 

and development pnwless and suggests areas for fucthtx research in the shdy of downîown 

revitalization. 

6.1 Key Variables and Contingent Factors 

The Noah Pbrtage revitaiizatim planning and development process was a 

contingent approacb in urban redwelopment. Ln amtmt, for example. to characterizing the 

project as technical-rationai pocess. a mtingaicy anaiysis provides a richa account of the 

social and politicai issues effkcthg the proces. For exarnpk, a mtingency approach 

posits tbat the apgopriate range of choices regardiag a process and organizatonal structure 

is contingent on any number of relevant ha0ts.~65 TO be sure, a amtingency approach is 

grounded in the plannùig and development context, and therefore articulates the history in 

which development pmcess is ultimately situated. As one Wonnant commented, by the 

iime the Nath Pœîage pmject was initiated, there was a certain level of collective 

knowledge which had aaxrmuiated: 

... the CA1 brought three levels of govemment together, so you didot have 
to sel1 the problem of having three govemrnetits working togetha. The 
goveramaits, because of the sevaal years of expeieuœ in the CA[. Uiey 
muid not have done the North PoItage puject without it. The Forks, in my 
opinion, without the prior expsience thaî came h m  Math Roriage, you 

365 John Brysan & Andre Debecq. "A Contingency Appoach to Planning," Arne-!?! 
Association Journa Am1 (1 979): 1 67. 



muld not have done it. There was a lot leamed, relationships fmed, and 
fnistrations that focused people's attention-366 

That is, the combination of the social, emmmic, and physid dedine of North Patage 

mixed with the politicai and financial opportdty povided by the tri-levei pertnership 

created the wuditions for an innovative devdaprnent pmœss. More specificaly, the 

historical mntext, ui relation to the Trbc and CA1 initiatives was the nrsi critical fa- the 

second was the desire ai the pari of the tri-level gwmments to activeîy scek public-private 

partnaships; and the thiid contingent hdof ui the N d  Portage process was the inabüity 

of a regdatory îhmework to stimulate private investmeat on the North Portage site 

The above contingent factors suggest that timing and opportunity recognition is 

critical. To be sure, appropriate timing is always important, and it is no diffaeot in 

assembling a downtown fevitahation pnxzss. The development history leading up to the 

North Portage initiative created the appropriate waditions, and when an opportunity arose 

decision-makas wcxked to capitalize on it. Tbat opportunity came in two fmr 

redevelopmait and investment inatia preœding the North Poztage initiative ('crisis' as 

opportunity). Second, the seed funding which was available at tbat tirne, thmugh the CAI, 

focused politicians and government officiais aîtention on Wiipeg's CBD. The crisis and 

the funding were &tical catalysts fa reexamining the redevelopment a-&, and to 

s u b s ~ a i t i y  create a prmdive dwelopmait strategy. Mmmver, the original cornmitment 

by the three levels of govenunent to the CAI, and eventuaUy to North Rortage initiative, 

brought financiai powa, legal authonty, and political legitimacy. AU of wûich sait clear 

signals to the investmmt mmmunity, the Winnipeg public, and Winnipeg departmats 

involved in the appmval process to which the North Piortage was subje& 

Ihe final criticai hctœ was the symbolic representation of the tri-level paanaship 

as it was manifested in NPDC In practice, NPDC undatook to fulnll the ta& tbat the 



#vate sector was not willing to engage in or did na have the financiai capability to Q so. 

For example, land asseaibly, Uifiastniw prkhg fgcilities, and creatiDg a rnked-use 

development whkh included non-profit orgaiuzaticms and public arneaity space Morernrer, 

NPDC acted as mediatory facilitam and advocate for the projecî* and a b  ackd as a b u f k  

be0kieai the private and public SBCtOf. nie caporation, in that sease, bmught an innovative 

organkational wdel and thanciai capacity to the prn-ect wtiich a txaditional regulatory 

framework did not. 

6.1.1 Organbational Innovation 

AccOrding to Aiken and Hage's view, innovation is the first use of an idea within 

an organization, whether or not the idea has beai adopted by another organizatoa or 

not.367 The Norih Portage projed was süaîegically and organizatiionally innovative in two 

fundamental ways. Fi, in the amtext of Winnipeg, Qcision-makas had acaimuiateû 

knowledge based on previous enperiemces and research relating to other downtown 

revitalkation procas. Based on this potiticians and senior bureaumts htroduced an 

innovative organizational mode1, the colporation, to expedite the North Portage projed. 

Second, the organization was innovative, in relation to Aiken and Hage's definition, 

because the corpaation modifiai some of the development priorities in relation to the 

context of 'the deai'. That is, the development objectives were rnodified according to the 

demands of the negotiating process. The dwelopment snategy, although opeating within 

a specific mandate worked, applying Henry Mintzberg's wncept, within an "mstmctured 

structuren.36* This is not to suggest that NPDC was stnictweles~~ as an admioistrator 

stated: 

1 think to the aedit of the periple sating up Nath Partage thae were fairiy 
clear rules as to what those dollars could be used for, the B m d  of the 

367 Nord & Tucker, 6. 
368 Ibii., 6. 



corpofatiou decided to operate within an men aarrower field of what those 
resourœs muid be used for thpn the three leva& of govenunait initially set 
out based ai th& own view of what the public s&ar ddlars d d  be used 
fot.369 

The "unstmcîureti structurew reference is appücable to NPDC in the sense the corporation 

worked within a public sectoc fiame of r e f i i c e ,  with respect to the use of public fimding 

and achieviag the public intemit, but 'negociated' in orda to achiwe the @mal deal. 

Negotiation was llso criticai fa the Norih Rmage pmject not aily to achieve the optimal 

deal, but also to a m c i  investm to the site. Fm example, accordhg to an informant: ".,L 

can teli you we had a List of major developers in Caaada and a few in the States and not one 

of them adually submitted a proposal - the surprise was Cadillac-Faîrview, and they only 

had a two page later."370 Momva, NPDC oegdatm had to continue to operate wüh a 

contingent adaptive approach iti order to wmplete the bargainhg pn>cess; for example, 

"...the hvesîor pmject was totally coatiagent upon the Portage Place project, absolutely, 

the deal was signed but it was oontingent..& Mauro convinced his people to do 

something but they werm't going to do anything unless there was that image in the whole 

t hi ng haPpaiing.371" 

To be sure, in amtrast to Wiipeg's regulatory fîamework NPDC brought a 

unique organizational pgspectve to the revitaibation process. This is &dent since "...the 

planning depamnent could do vay very M e  because the z d n g  by-law for downtown 

Winnipeg was pretty much 'do what you want' [at that tirne]. M m ]  1 look backon it now 

I wish that we had bas far more aggessive in the mntrol of design and density wtz the 

years."372 

3s9 NPDC AdminisbaBor 
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That is, NPDC was, according to one informant, a "novelu appoach for the 

Winnipeg cwtext. As aded in chapter faa, Burns and Stalker differentiaîe between 

mechanistic and agbnic sbuchires, the latter mocepi resembtes Mintzberg's notion of the 

unstnrctured shuaiired Orgaaic stnidura, they hypothaized, cire mure able to adapt and 

innovate Kast and Rosemveig (1981) afso suggest that "adapti ve-organic organizatonal 

f a "  are m e  when, fm example, the mvinnment is rehtively uncIgtain and 

turbulent, heuristic decision-making processes are ut i l id ,  and amdination and onitrol 

mur through recipFocal a d j u s m ~ a t s . ~ ~ ~  Based on ihis definition and theresearch findings 

of this pmject, NPDC resanbled an arganic structure That is, while on one han4 it had an 

explicit hierarchy with eIected officiais at the top, Board members as intam&es, ciown 

to the admiru'stdve staff of the corpaation, the stafnng and the devefoprneat strategy was 

flexible ewugh to a&pt to changing circumstances Supporting Burns and Staikefs 

findings, GBwin (1981) also observed tbat organic stmcnires are best suited to early stages 

of innovation because k h e y  stimulate proposais, new sources of information, and 

insightr "3x For ample, the followiog quota sremptifies the hypothesis that 

organizatioas, to be innovative, mu& be able 'Ao shift its structure as it moves through 

various stages of i~ovatioo.":375 

Mhen [the axporation] staRed out, it had cetain stafF and certain 
expertise, but as it moved a h g  it evolved. AU ofa sudden youke operating 
parkades, streets, IMAX Theatres - so the foais of the corpaation evolved 
ova tim e... we bmgtit on more acoounting staff as the accounting work 
increae and have slavly divested airselves of architects and 
plamers. ..376 
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The North Portage eqeaiaice, in terms of pianning, negotiatim, and expertise, illustrates 

how the tubulent enviroamat of dowatowo revitabation n d e s  an innovative 

organïzaticmal eavironment whim is stnidurally adaptive and organic, 

6.2 Downtown Revitai&tion: From Theory to Practice 

Th801ieticaiiy Qwmwi revitaiization reuses, reiavests, and supports enisting 

businesses and pmperties, Moc80ver, -eds that are UDC-led are bdameritally action- 

orienteci. Accordhg to a NPDC administrator, "[Olne of the things developmmt 

corporations do is thy  get things &ne..ifyou say you like things exacîly the way they 

are, you l&eall the buildings esactiy they way they are, thm dont set up a development 

corporation." To be sure, dwelopment corporations, as opposed to statutory land use 

plans, are proactive in the way in which they stimulate, m n d ,  and gui& the 

development pocess As a NPDC Board manber statd 

1 thinlc a lot depends on whetha you have a specifïc program of 
development in minci, or you simply want to fül space. lf you want to 

deliver a pre-mix of things then you are gobg to have to have somethiig 
that controls it. If aii you are intaesteci in is deveiopmentS corne what mayS 
thm you cwld do it differently ...you could say 'we want to put building in 
this &on, private sector amie and make you proposais'. If you fiii it ail 
with apamaent blodrs, or fil1 it al1 with office buildings, or what ever corne 
fomiitously out of that approach. But if you have a particuhr program in 
mind then you need an entity that not only represeas a coming together of 
investors but also an entity that controls the development pmgm1mhg.3~~ 

This quote succinctly summarizes the theory and practice of UDC-led downtowa 

377 NPDC Board Member 



In addition to physicai development, the NPDC plocess also Pustratg, both in 

theory and pmctice, the eamomk growtb agenda of r ~ ~ i a i  pmcgses. As detaireci in 

theproaess o r ~ a m r c ~  section of chapter five, the focus of the NPDC process was on 

stimuiating emnomic pmœsses via pubiic-private pmtnerships using a program of 

investment incentives. That is to say, the North Pœtage pmject was ansistait with the 

notion of stïmufaticm, not regdation, fomd in urbiu~ mtrepreaeipialisa Howeve, the 

North Portage p~g*ect was, in practice, a hybrid of downtown fevitalhtion theory. On one 

han4 ït adualizd the po.aices downtown revitaiization is aiticized for, and on the der ,  it 

achieved the develupmait objectives and provideci a relatively supportive envùrnmerit fm 

existing social, gxnomic, and physicai stnidure9 It iinked public objectives in the 

redevelopment of the North Portage site with private sector business objedives By linking 

those objectiva NPDC was able to lever signifiant private fiinding to achieve a project 

which the public sedor would mt have beai able to achieve alone At the same time it is 

important to point out that the private sedot d d  not have iikeiy redeveloped North 

Portage without public sactor assistance. However, the North Portage project aiso 

ülustrates, to a cemin degree, the depeodence of the public seda on the private -or to 

assist the public sector in achieving their development respom'bilities; for srample, Noah 

Portage "....wasnlt a live or die project for Cadiflac-Fainiew, more like th& second 

project in Winnipeg2378 To be sure, it was uicumbent upon the public sector to 

"...corne up with arguments to convince the people who were writing the cheques, i.a : 

Cadillac-Fainriew, One Cana& Centre, Iavestm Group, the &as&a Imperid residmtial 

cornplex, a Kiwaniq or whoeva that it was, that it was in th& inttxest to deveiop this 

way . "379 In other words, the caporaton, if it wanted to firlfill development objectives, 

had to create tbe invganait conditions which would attract private investment, as well as 

- 
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ensuring that the Noith Portage development plan was complaed without excessive 

compromise to the demands of the private secta. 

6.2.1 Public-Private Pirtnership 

There is not a 'typicall public-privaîe paanership but, as Mayer points out, "...more 

and l e s  intensive fams of o~opezation and more and less traditionai foms of pertnetships 

a>exi~t .~380 The partnership type rest on the 'deal' baween the @vate and public seda 

partnem. In that saise, accordkg to Kemagban's classification in chapter four, the Noah 

Portage created opemtiiai<pararer~hips. Opaational partnerships are charaderhi 

by the shanng of  w a k  rather tban full deàsion-making pwer. 'This type of paimaship 

emphasizes working together to achieve compatible go&, and may or rnay not include 

pooling a sbaring of resources. Tùe key point in o p t i o n a l  partnerships is that the buik 

of the power is normaiiy -ned by the public organization, howevt~ partners cari 

infatmaliy infiumce each Ouier. An inf~tenant's cornment is d o g o u s  to this 

charaaerization: 

Olir lawyers are careful to say it wasn't a tme pertnersbip, the private sector 
took the risk and did the building, but we certainy worked togaher to try to 

rnllaborate on how to try to malre the thing ha p... [nie partnas are] 
trying to woik toward the same en4 but there are differences between 

the parties, thme are peaple who are wortang witû the devdoper and people 
who are working with the coqmation and those interests are stiil diffmeat, 
they have to be differeat, It is mt like y w  are oot CO- of who you are 
serving.38 l 

The rernarks above capture the ambiguity of negotiating within a pertnashjp 

framework due to the tension betwem tôe development objectives of the two partners. The 

380 Mayer, 23ï. 
38 NPDC Adrninstrator 



key point is tbat while each parnier's dtimate objectives are different, an operational 

partnetship iafomis to the extent that the arrangement allows the partoers to work together. 

To be sure, pertnerships create a high degcee of uncenauty, but, fa N m ,  t aeated the 

bergaining space for the corporation and the private sector to try to r d  mutiiaUy 

acceptable development QoIa Monmer, ffn exa111~1e, if a simplistic continuum, with the 

public and private seda on extreme opposite ends, qmments a traditional anangemtmt 

thm the type of public-private plrhierships sbuck at Nath Portage places each ptna 

closer towards the middle, but not at the centre, That is, if each partner is situated in the 

centre the disiad objectives of each d d  blend aituely together. The blendùlg, the 

analysis suggests, would not neoesJarüy be productive in the sense that the active tension 

betweai the two has the potential to create positive synapistic results. F a  example, as a 

private consultant commente& "I thin. public-private partnmhips ri the Whpeg 

context] shows capability which otherwise seems to be absent in t m s  of achieviag what 

this city neais to achïeve" Moreover, the consultant suggested tbat establishing imovative 

organizational capacity is criticai: in Wmipeg "...the private 9de has not evolved 

[therefme] you need to h d  mechanisms for local private leadaship to get involved with 

goveniments; the way the world is ev01ving we bave to maintain capability in Winai peg... if 

you look at [the devdopment history] we have done major thinpu To be sure, the 

consultant is refeSTing to the idea tbat Wepeg bas learned h m  expaïence and bas been 

relatively successfiil in poolhg collective knowledge into a valuable local resource. 

6.3 Exemplif'yïog Contemporary Downtown Revitaluatioa Prrctice 

To be sure, in the Wiruupeg mntext, or indeed, the Canadian context, the Nonh 

Portage tri-levei govetnmeatal and public-private sec&or partnezships exémpiified emerging 

contemporary urban redevelopmerit pïicy in practice; viz., it brought togeîher a 

mmplicated and nwel arrangement of goveniment and non-govenimaital adors in an 



tuban deveiopment pmcess.382 And as Mayer suggests, the new bargaining arrangements 

require innovative approaches b u s e  "...bargainhg and decisian-maling processes 

incr&gLy take placeoutsi& of traâitional local govemmeat structures, and that udm 

governance beoomes based on the explicit repmamtiaa and ooordination of f i i n c t i d  

interests adve at the local i d 9 3  

To be sure, the 'des' of the bargainhg arrangements are contingent on the political 

and eamomic circumstances, and the o q a h t i d  QpaciSy of the negotiatiag caiiext 

What the Noah Partage expaieme also ccmveys is that the h l &  as suggested in the 

previous paragraph, are ambiguous and no longer are defined within a regdatory 

hamework; in d e r  wndq each partner tries to "move the objectives and dture  of the 

other towards thar own i d e a ~ . ~ 3 8 ~  Moreuver, the North Patage expaierice ais0 

dernonstrates that some of the key criticisms of UDC-led downtown cevitalïzation pn>cess 

are true in pradice, Fainstein argues that downtown mitaikation processes must take a 

comprehensive view of b w  the initiative wïii effect those beyond the mandate boundary. 

Similarly, as a NPDC Board member mmmmted, 

The mandate of a aqmratim [shdd have ben] carefully artidated with 
what else is happeniag in the urbaa centre Pha Wriuiipeg and ail of these 
things were happening in the background and the coc~ofatian was off doing 
its thhg without carauly articulated or included in anotha process ...[ in 
otha words], you must rnake sue that the scope of the bandaid is 
significantly b d a i e d  to deaf with the wida issues. 

6.4 Lessons from the North Portage Experknce 

This sedion synthesizes the key lasons praditioners leamed h m  th& eXpenence 

as pknners and developen in the N&h Poitage While the majority of the 



informants fe~ponded vay strongiy that, fiindamentaily, the appmach and the model was 

nght givea the ciraunsiances, informax~ts did impait an rdection that th= were three key 

lessons which emerged out of the North Pulage pocess: 1) the need fa more proactive 

pubiic communication and consultatioa pocess; 2) the need f a  stability withh NPDC 

Board composition during the belopment pocey; and 3) the inabïiity of NPDC to 

change psrÉicular aspeds of the deveIopment mandate, as it was oripinauy dlleded by the 

Administrative Ta& Face, feslciaed the flexibüity of the plan during the imp1emaitaîïaa 

process. 

6 -4 -1  Learning from Experience 

The fkt, and prùnary lesson, was th& the NPDC faited to create a reiafjonship 

Wwem the corporation, the project, and tbe geoezal pibüc. me rdationship issue relates 

to how w d  the corpontion created a public image and how they disaniuted information 

with respect to the development activitia on the Mrth Ponage site For example, 

accordhg to a private oonsultant: '...the public image side of North Portage was not 

handled weU .... a bunch of people were just saying 'we'll just let the project speak for 

itself, well never do that agaui."3*5 The iadc of pubüc information was based on two key 

factors. Fi, public-private partnership negotiations demand a large degree of 

confidentiality because while the private sector preferred this, hwn the public sector's 

peqedïve "...the moment you make the tirst deal public it compromises your abüity to get 

a good deal on the saaod aie You have to be really caeful, if you are going to have 

successful neghtionq not to have the public sectm with a i l  its car& face up and the 

developa with his car& face down.'386 

Neveriheless, given tbat the decisim-rnaking procas was modeted on a private 

sector model it is even more important, suggated an inf~tma~lt, tbaî the lead aganizaticm, 



such as the NWC, devise an appropiate program which deals with community cwcerns. 

anticipating community amcans, the co~po~ation, it was suggested, aaild have avoided 

the conflids beîwem NPDC and the South Poctage mercbaoits Moreover, in addition to 

deaihg with potential poblems poadively, ïnfbmmts suggested that betta amseisus and 

0ommitmeDt fiom the immeûiate oommunity and Wuinipeg at large could have bgli 

a c h i d  Some ~ ~ t s  argued that the ladr of mmmitment and amsemus is due in 

was identifid Ui the chaprer five, the inadquate public mmmuaication pogram was due in 

pait to NPDC Bairdis perception that, other than rudimenîary public i n f i o n  activities, 

an extensive public infmtion campaign was mt important, As an infirmant stateck 

W e  always had problems with public relations. The NPDC dïdn'î believe in 
public relations they thought it was seif-saving popaganda mther than 
informaton 1 said that we should be telüng people wbat we are dohg, we 
s h d d  bem having informal sessions, we should give them presentations, 
issue more press releases, we should bave an aggressive public information 
program.387 

Mormver, in addition to risking a l i d n g  the g e n d  public it is important to 

ensure, through a mmprehensive Uiformation program, that7 in the case of North Portage, 

currents pjecis do not impede fbture dwelopment processes 

You can only get away with [an exclusive procas] for so long, but that 
envVonmat doesn't last too lmg; in a few yens it vanishes, the 

cmperation baween al1 the parties, at aü levels, vanishes When you want 
to do something again, you want to mncoct a mdel again, you have no 
way of doing tùat.388 

3B7 NPDC Admi- 
388 NPDC Boaid Member 



In otha wards, it is important to buüd knowledge, intaarganiZatiORal uetworks, and trust 

as a means to prepare for, ultimateiy, a ~ o o m i o g  initiative To be sure, as the process 

outcornes sedion Jtreffed, the Nnth Partage pjed is a single project withïn the history of 

downtown Wepeg. In that sense, buüding networks and w ü a ~ v e  pmesses is 

simply cfeating the groundwark for friture planning piocesses 

The secaid lessoa is relatai to the affirmation of NPDC's planning and 

development approacti. Infimnants suggested tbat while NPDC model had esseotially 

worked (vil it was anred to mate a semi-aufmomous coordiaating entity, owsisting of 

Board members €mm the private sector, and to devise a ptaaning and developmait stmtegy 

based on public-private partnerships), the main @lem was the changabüity of the Board 

representation: "...developments such as k r t h  Pbrtage evolve h m  the invohemmt frmn 

certain adors from each level of the three govgaments and that the mtexts change when 

the actors changeW3*9 Mmeover, suggested another, "....[with] a tirm like NPDC if you 

happened to have a capable CEO, 1 M t  care if he is a NDP, Conswative, or Liberai, if 

he had something to contriïute to the development I would bave thought they wouid have 

looked a liale broader than the political strip." 

In addition to the shiftùig composition of the cofporation, accorâing to m e  

informants, the figidity of the development plan was an obstacle to the negotiation procesis; 

for example, it would 

... have ken better if the corporation wodd have been famed [first] and 
allowed to develop, ar help -elop the original fiameworlr, rather tban 
d v h g  and bang asked if we muld make it work. 1 think we might have 
ended up with a better prooess bad we had catain degRg of fr&m to 
achieve ceRain soluiions.390 



Yet the hancial autoaany affded to the mpmtion and ability to make decisions with 

relative autcmomy, for a public orpüzatiort, was the brade-& To be  su^, t was the 

'distance' h m  the po&tid piwess tbat uitimateiy gave NPDC the abWy to neate with 

public sector eotity, such as NPK, has an inhaat intanal tension whai it takes on 

weii e e d  niles and boundaries As an i n f i i t  sîated= 

The goveniment is the custodian of taxpayers dollars so they have to be so 
careful when they enter into a partaership thaî they are proteuing the interest 
of the pubüc, and w e  need a diveme and honest partnership, it must be a 
specinc mandate but have the latitude to w& within the mandate with very 
little interference..there has to be m e  trust, Uiae is amuntability but not 
necessarily a flow of infofmafion that would be a cietritnent to the ongoing 
int erests... it worked here [for North Portage, but] 1 don't have a secret 
formula.39 

6.4.2 Some Tbings a Plamer Should Know: Implementing a 
Downtown Revitalization Projeet Usiog Public Private 
Partnerships 

As a rational pragmatic contingency apprœch, Mon's h e w o r k  identifies the 

type of 'patterns' whiçh are most ükdy to tend toward adion based on a given clustm of 

situational factors. The variables are wt exact, but ratha fiil within the range of 

pmbabilities Building on Bolon's fbmework and baseû on fînding h m  the North Pbrtage 

development projed, figure 15 identifies gaieic variables and factors drawn h m  both the 

litmture smey and the case shdy iindings of the Nath Partage planning and 

development pn>cess. The mtrix represents the key variables as intertocking sphcres, and 

the iarger circles enclosing the variables are the fi~dofs which influenced the development 





The above figure identifies four key variabtes as the bdamental oomponents 

necssary for Qwotown revitalizitiott using public-private partnerships As the figure 

suggests, each variable is interdependent with the der variables, ,and each variable brings 

partiaikr skills and expdse wbich cornpiement the othas and the project as a whole Fur 

example, the tri-Ievel pcatnmhîp bought poIrn'ml &il, foioncCnl mImary, and legui p o w m  

to the North Rortage pject. NPDC, an entity wbicb repesented an aggregaton of the 

three levas of gwamment, brought mer decisim-mBkUrgpower tban a regdatory 

fianiework, uuthoriiy to impiement the deveiopment plan, pibüc and private -or 

p ~ e i r s i o ~  nemvrks, andjhmid mpoaty to oompleîe a largede pn&xt Like 

NPDC, the private seda imrestors bmughtfaanciol mpleiry, but they also brought 

specidluad knowledge of the development industry and inter-industry pmfessional 

netwu*. The last group, other am-governmental ioterests, was not weU developed in the 

North Poaage pmject. In genaal, based on the N d  Poaage projed and otha initiatives, 

involvanait of non-govanmental adors, other than private sectof business interests, 

remains a mntrovasial asped of revitalbation as noted d e r  in this chapter. 

The four key variables represeot the necessuy ingredients for public-private 

partnerships in downtown revitabation processes. In addition to the variables, downtown 

revitaiization processes must take into amunt five hmdamentaI fàctors of pocess and 

substance which wül impect cm the @ed: oppmmity, &mihlap, StrOtegy, public 

conlmm-m-m, inmo-. 

Oppomuiity relates to the compan'bility of goals between projed participants 

Public-private partnaships depead upon both the private and public sector ficihg ways to 

meet th& own objedives within the partnersbp arrangement. Iii&ed, edch 'partoed may 

have diffete~t priorities and criteia of suocess, however they may aiso reaüze th& goals 

can be accompli& morereadiiy by participahg within a couoboltltive format. Oppommity 

also relates to the avaüability ofmihg and theability to pmi&attracîive incentlivcr to 

private sector investon; aiso related to both of these issue is whetbtz the timing of the 



pmject coincides with the -tics. The North Mage, as it emaged out of the CA1 

process and the suôquent politicai support for the initiative, was able to harness al1 of 

these factors to th& advantage. 

Laadership is a v q  bqartant element within the fâctcx scherne. Wtthout 

leadership from the politicians, and the piblic seztor in gaimi, it is vay difficult f 0  a 

pjed to £ind legïtimacy and support h m  fiamcias and opinion-lead- The North 

Portage project adlleved critical l e a d d p  which was afladed by the tri-1evei partnership 

as it was manifiied in NPDC. It W also impatapt to find local private -or ladaship, 

though in the North Ponage expaience thae was not sufficient evidence to suggest this 

was or was net achiwed. The exception was that NPDC Board of Directon represented a 

critical mass of local private &or participants, aIM)rigst other key local communïty- 

leaden In addition to mrgetiiig the specinc pmjed site, the mtion of leadership aiso 

suggests that the lead organization s h d d  take a aoniprehenrive view of the entire 

downtown by, fini, anticipating how the pmjed wiU impact beyond the mandate ma, and 

second, supportuig initiatives that are beyad physid development. In that seose, while 

the projed strategy must be fa- decision-maken must also take a larger holistic view 

of the pmject in t m s  of impact assessrnent and %ommunityl revitalbation. Aiço included 

in this category is the degree of qpiat iooal  stability. The more StCIole an organization is 

the greater chance far cmtinuity in the decision-making process. While NPDC was 

reasonably stable, the key inf-ts also sugggted that the a>mposition of the Board of 

Diredors was vuinesable to the amtempmry politicai regime, and therefme expaienad a 

degree of Buduation duhg the implmaitation process. The last critical factor in this 

categaq is the partnemhip typc chosen for tbe public-private partnership. As previously 

identified, the Noah Portage pmject m i s  w opaaiional pemiership, however otha 

arrangements, sucû as a joint venture, are also possible. Tbat decision shouid be based on 

the piamhg and deve1opment m t a t .  



The third fiictor is the type of m e g y  adopted by the lead w o n  to achieve 

the projecî goals Accofding to the fiterature and substantiated by the Nmh Portage pmjed, 

the m m  effdve bave an UIonadtate h p c ?  cm the development site, and have 

qum@blk pmj- cn'terb. The latta issue addresses the ability to calculate the success or 

faiiure of the pjed's objectives To be surq QlcuIating whether an urban devefopment 

corporaiim bas adiieved its hiU program of oôjedives is exttemely difficul~~92 For 

example, projects are mmmoaly euaiuated based on the number of new businesses in the 

project area, the nu& of jobs created, or the amount of private invesbneat the project 

successfiiliy attracted. Based on tbat criteria North Portage was successfiiL Howeva, 

based on l e s  mcrete criteria, such as reverSjag the poor image of the area, the project was 

less successful. Nevertheless, the development program was largely achieveû, due in pait 

to the baiance between progm a&qmbiIiry and having a stro~g initial development 

vision. In the N d  Portage pmject this vision was pmvided by the Administrative Ta& 

Force with the implemmtatioa respoasibility in the han& of the development mrpopoian. 

The developmmt programrning was adaptable to the extent tbat decisions were based, to a 

certain degree, on signals h m  the market place. The last issue within this category 

addresses the organizational structure Research suggests that the most effective 

orgmizationai type is orgdc Frwi a decision-making and staffkg penpxtive, an 

o r p i c  stmdure is less rigid th- aüowing a larga degree of flexibility than a traditionai 

bureaucratie organhntion. In d e r  words, an organic structure is appropriate fot a qui& 

start projects which require more team-Iike environment. The rescarch ais0 suggests that as 

a pmject and aganiration matures traditional orgamzational structures are more a-ate 

since these structures bring the necessaq stability fm longer-tem planning. 

The fourth factor is the levei of ammitment by Mat l e a h  to a diverse public 

w m m ~ ~ m  program, As previousiy mentimed, urban developrneat co~po~i~tions are 



ofien mticized fa having in&- public communication programs An effedive 

communication program, the findings suggest, should have a proactive commuuity 

o u t r d  program which clearly articulates the pmje  gwlr. The second issue of this 

Iador is the level of Uiwlvme~ and type of interest grr,ups which are involved in the 

pnicess. For example, in the case of North Patage some iaf~ll~lants suggested that the 

process did mt aaive1y c o d t  interests on an ongohg basis who might be duedly 

efféckd by the poject, am did the Nath Pbrtage pmœss create the type of public 

communication program that excitai Wuimpeggers about the potential of the Nonh Portage 

initiative The Comm~~ll*ty Relations Coordinator, a @tim which assisied local 

businesses io the exprojwiation process and kept them in touch with the project's progres, 

did help the cqomtion with these issue To be sure, it is criticai for a pmject to have a 

pipeline of inf~fmatiotl baween mmrnunity interest gmups and decision-malras in order to 

un!zannci'e pmblems and to capitaiii on opportunities 

The last contingent &or is innow*un. hovation relates to the organization's 

abiiity to be flexible and adapt to the decisionmaking aod implementation àraimstances of 

the planning and deveiopment context. Acco~ding to the key infofmants and based on other 
. * revitalization experiaicg, otgOlllzanQnat q m d y  to make decisions within a short time- 

m e  and to ensemble a negdiation team with the anrect expdse for each stage of the 

project is importaat. This fador assumes that the orgînhtim wül txperience stafftum- 

o v a  as the mect pmgtesses. Also, as the findings suggest, the notion of negoriatad 

developmerir represents a significant depamne h m  a reguiatory penpeuive and is 

fiindamentai to public-private partnerships. The last two aiteria withïn this f k t o ~  category 

is wUective Rnowldge and lwPl sotraim. To be sure, coilective knowledge is a valuable 

local resource and musi be retaked as the community learns drom eadi redevelopment 

effixt. For example, with each redevelopment effott participants, fhm the public and 

private sector, as well as community and non-profit groups, leam more about how to build 

adlaborative relatimships, or similady, how to creite antagonim. M y ,  Creatiag relevant 



b a l  solutions is a fimdmaital revitalization principle. ' Ibis is not to suggest that acùieving 

local solutions is the expaience of aii revitaikation mec& indeed some critic argue this 

rarely occurs However, the imposant lesson for friture pmjects is that successful 

fevitabtiion pmases invariably uicIu& a stnmg Qse of local ideas and implemaitafion 

processes that etneige b m  the local amtext, To be sure, as the municipal level gains more 

responsiiility fa a diverse range of urban issues, in botl~ saial and physicaî 

redevelopment issues, collective kmwiedge, retaining local capacity, and building inter- 

secidal relationships Win be aitical for the fuiure of city ce~tres. 

6.5 Summpry 

To the exte~t that the Nath Pbrtage revitalikttion initiative exemplifies a 'classic' 

downtown revitabation schme in terms of the development program, the UDC model, 

and the pitfalls of this type of pocess, it also demonstrates the prob1em of stimulating 

redevelopmait in a section of downtowo which is, h m  the private sedot's pgspedive, an 

unattractive invgtment proposition. In 0th- words, the circumstances in Wmnipeg 

dernanded an innovative solution to a pmbleai whidi had been inadequateiy adclressed 

through a traditional regdatory framework. As such, t was correct to rethink the original 

approach and to engage in a highly proactive iedevdopmeot strategy by bringing togaher 

interdisciplinary skills and expertise from both the public and private sector. To be sure, the 

North Pbrtage pmcess also illustrates the cornplex phemmena that downtown revitalization 

processes confrat: physical decline, 8conomic stagnation, and the difnculty of conbnting 

a deteriorated hwntown site with an ememely negative public image Tt is, as the Noah 

Portage pject research 6ndings suggests, not a simple matter of applying a standard 

fedevelopment fionaula, rather, it is Cnticat to have a clear uader~landing of the amtext and 

to apply a foaised and relevant redeveloprnent a p c h .  The appmach should address 

both physicaî raise and fedeve1oprnait, and should also address ec0110rnic devdopment 

and the development of social capital. 



uis0fi.r as wntemporary urban development processes include new alliances 

betweai non-gwemmentai a c t q  what the North Portage pocess illustrates is that these 

new alliances also introduœ new 'niles' into planning and development aegotiations. In 

orda to understand the des, the practicum research finduigs suggest that it is &tical to: 

1) have a full undastanding of the d e  and objedives of each partnet in public-private 

partnmhips; 2) be able to identifj. the points of ammon interest; and 3) to introduœ ways 

in which to address 4*ectives that wiJi adiieve the oveall developrnent @orities of 

each partna. Kowever, the niles of negotiCated dervelopruent are ambiguws. While the 

public sedor entity must have, according to informants, clear parameters in which to 

operate within, af€er that the t m s  of negotiated development becorne less clear. in 

practice, the Noith Portage proces exemplified three issues: F i t ,  how UDC negotiatm 

operated in a 'gray zone' between the private and public -or. Second, how public 

accountability problems ernerged whether they are well-founded or na; this is aemplified 

in the way in which the public is reiativdy unmmfortable with thîs type of model, 

especiaily when public communication is  bdequately addressed This leads to the third 

point, while on the one band, UDC-led interventions are proadive, a reactive approach, or 

rather the la& of attention, to public process can create controversy which might have 

otheawise been avoided. 

Furth= research ai downtown revitabation ougM to look at the weakaesses of the 

approech as a rnems toward introducing modifications into this type of planning and 

deyelopment. In 0th- wmds, givea that there is an inherent h t d  tension when a public 

sector entity adopts a @vate sedor pianning and decision-making a p c h ,  friture 

re~earch needs to ideatify and sraraine the type of r n ~ d i f i ~ o n s  which would address 

mncenis that, as an approach, downtown fevitaliration privatizes planning and 

dardopment processes. To be sure, the role that iirben pianning shodd play in reconciling 

political and eooaomic inaects  in urôan devdoprnent is illustated in figure 16 on the next 
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Figure 16 
The Place of Planning in Community Decision-Making 

Source: Gedd Hodge Phnina Canadlan Camrnunities 

Further iesearch shouid also examine the 'new alliances' of local planning and 

development. A clearer u a d m d i n g  of the new alliances emiches the notion of public- 

private partnerships and couid off= figh insigbts into emerging conditions of 

mternporary plamhg practiœ because, as the re~earch fuidhgs indicate, negdiating 

capacity at the local leveî is critical. A private amsuitant awmented: 

[Wlbat is happenhg is that muuiQpaüties are geüing caught in 
conflid...[w ith] the dweiopment team Qmg the wurk. There is hardly 
anymeadvising from gweniment side because aii the pilzaa is perCaved 
to be on the private side, so you canY do public-private pertnerships if they 
aren't balanced, you can't do it if there isn't a strong public team, clm 
credible objectives, c1ear credibility to back it up, and the abüity to negdate 

and do the éeal on bebalf of the objectives. If you hada had t [with the 
Noah Fortagel you would have ended up with a half-assed projed. You 
would have explopriateci the land and handed it off to whoevez was the tirsi 
guy b u g h  the door, who had to politicai muscle to say Bey, 1 cadt do it 
di'. You w d d  have aothing in cornpariscm to wbat you have oow. You 
bave to believe that the public has a role to & a job U e  @Wb 



To be sure, while the brth Portage projecî has successfully stimulated private 

sector investment and physïcally redeveioped the Nath Elonage site, the intervention has 

na been entirely successhil in addtessing the negative image of Portage Ave. The history 

of decline stül lingers, even though the old buildings are gone, or bave ken renovated, and 

new structures have brought aew &dents and new businesses into the ara. Realistidy, 

it is too much to expect tbat a single intervention should reverse years of social, eamomic, 

and physid decline Moreovm, it is dm umedüstic to expect that a single development 

s h d d  alme adctress large amomic forrep bat are negatively impacting the 

downtown area. Indeed, now and into the future many city centres amss Nosth Ammca 

wül need proadive and sophisticated strategies to deai with the Ievel of change which wil l  

occur in thar downtowns At the moment some cities are 'reinventing' their financial 

districts with the objective of creating residential neighborirboods in tenovated office 

towers. For erample, the City of Tmnto has altered zoning by-laws to enwmge 

developers to reuovate office buildings and industnal spaces into residmtid units. In New 

York City, planning authorities and developecs are rnaking plans to tum the Waii Saeft 

fuiancial district into a fesidential community. These strategies are two examples of surent 

responses that anticipate change, rather than waiting for the areas and the buildings to Fall 

into total disrepair, and that look fa opportunities in existing physical stnidures Whüe the 

North Pbxtage pmject did no& introduce a liidical redevelopmait formula, as Tomto and 

New York City examples muid be viewed as, it did howwer illustrate a oew direction in 

downtown deweloprnait. This direction is best described as pmpefd  intwention by the 

public section in partnership with the private sector. To be sure, the Naih m g e  pmject 

was at the cusp of this trend 

Lastly, what the resmch hdings also suggesî is that, in general, dowatown 

revitaüzation as a redevelopmeat appcoach has mt been successN in drawing a variety of 

interests into the plaaning and development pmess. To be ûuiy innovative, Qwntown 
. - 

rewtabtion pooesses must inaxporate methods that build a level of amsensus with 



respect to the developrnent mandate and to -te a diverse neiwork of actors in the process 

To be sure, consensus is diffidt to achieve However the point is that consensus, as it 

pertains to diffkent hterests and th& neeüs, is neQssary to create sustained cornmitment 

h m  the krga cornmdty for the intervdm. This type of downtown revitalization 

approach wiii iikely a h  pwide the gmundwark for fbture couaborative efforts. 
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Appendix 1 
Implementation Mechaniuns and 
Excerp h m  Tecfvtical Reoort= Nixth PoitaPe AdmùiistiativeTask Forcc July (1983) 

IMPLEMENTAT ION MECffANISMS AND PROCEDURES 

The Task Force vas mandated to investigate alternative 
de livery or impLementation mechanisms for the development of  the 
Xorth of Portage arca, including a review of mechanisms in other 
jurisdictions . As a s e s u l t  of these investigations, 

4 vate representations made by various organizations and the pr- 
sector, as w e l l  as interactions with the Task Force, a recomended 
irnplementation mechanism was developed incLuding a discussion of 
procedures fo r  irnplementation. 

The various alternative mechanisrns which r e r e  roviewed are 
as follows: 

- a federal crown corporation - an otdinary Eteàeral corporation 
- a prov inc ia l  crown corporation - an ordinary provincial corporation - a community development corporation 
- the City of Winnipeg 
- the Governnent of Canada 
- the Province of Manitoba 
- an ordinary partnership Fncluding t w o  or more of the above 

e n t i t i e s  - a Limited partnership including t w o  or more of the above 
entities and possibly others. 

The advantages and disadvantages of the alternative 
mechanisicm may be summarized as follows: 

1. Federal Crown ~orporation(s) 

The creation of a federal erovn corporation woula require the 
enactment of cn A c t  of the Parliament of Canada, unless there 
is an existing Crwn Corporation or G~oup of Crown 
Corporations which might undertake the redevelopment , 
i . e . Canada Mortgage and Bous ing Corporation, and/or Canada 
Development Corporation- 

Such a new corporation could be given powers beyocid those of 
an ordinary corporation (either federal or provincial) within 
the constitutional authority of the Govesnxnent of Canada. 



Examples of such extraordinary powers are: 

(il power to expropriate, or, 
(ii) the power to issue tax R e e  interest bonds. 

Since such a corporation would require an Act of Parliament, 
it would likely not be available for a quick statt. In 
addition, such a corporation would likely no+ be bound by 
municipal or provincial Law. 

2. Ordinasy Federal Corporation 

A corporation created under the Canada Business Corporations 
Act would be required to be registered under the Manitoba 
Corporations Act and would no+ have any powers or disabilities 
materially dif ferrnt  from those of an ordinary provincial 
corporation. (Se€ 4. below. 1 

3. Provincial Crown Corporation(s) 

The creation of a provincial crown corpuration would require 
the enactinent of an Act of Manitoba, unless there is an 
existing Ctown Corbmration or group of crown corporations, 
i . e. Manitoba Hous ing and Renewal Corporation and/or Manitoba 
Development Corporation. 

Such a new corporation could be given powers beyond those of 
an ordinary provi~cial  corporation w i t h i n  the constitutional 
authority of the Government of Manitoba. 

Examples of such extraordinary powers ar3: 

(il Power to overr ide the City of Winnipeg A c t ,  or 
(ii) power to issue Govetnmënt Guaranteed Debentures. 

S i n c e  such a corpcration wquld require an A c t  of the 
Legislature, it wculd likely no+ be available f o r  a quick 
start. In additica, such a Corporation would likely not be 
sub ject to municigal Law. 

4. Ordinary Provincie 1 Corporation 

An ordinary corporation created under the Manitoba 
Corporations A c t  t ~ u l d  have the powers of a natural person 
combined w i t h  the ordinary limitation on financial Liability 
of its shareholdels and sponsors. It would operate through a 
Board of Directors appointed or elected by its shareholders or 
sponsors and engace a protessional staff to carry out its 



mandate as directed by its Board. Kaving a separats legal 
status,  it would then be capable o f  contracting w i t h  both the 
private and public sectors. Such contracts would be binding 
on the corporatkon but not on the shareholders or sponsors. 

5 .  Community Development Corporation 

Such a corporation may be created under provincial l a w  and is 
identical to an ordinary provincial corporation (see 4. above) 
except  for  cer ta in  provisions i n  Sections 262 to  264 of the 
Corporations A c t  (~anitoba) . 
Either an Ordinary or a Community Development Corporation 
would be subject to the City of Winnipeg A c t  and the Ordinary 
approvals reguired from the City of Winnipeg with r e s p e c t  to 
deve lopment . 

6. The City oE Winnipeg and/or the Province of Manitoba and/or 
Canada 

Any one or more of the three lsvels of government have the 
lawful autliority t o  undertake the redeveloment of the area 
Worth of Portage. Kaving regard to the joint f inancing 
proposal, it is assumed that if any one or more of the 
Goverment of Canada, Province of Manitoba or City of Winnipeg 
undertook such a redevelopment it would requise certain 
agreements with the other govetnments. These agreements would 
provide legal authority by contract to the government (s ) 
undertaking the redevelopment where such authority does not 
now e x i s t  or where government policy would so require. 

7 .  Ordinary Partnerships 

Any two or more legal e n t i t i e s  may enter i n t o  a partnership 
agreement to carry out a lawful business purpose. The 
r e l a t i o n s h i p  requires the intent ion  of the parties to create 
such a re la t ionship .  The parties may agree to share profits 
or m e e t  l o s s e s ,  supply capital or borrw capital as ordinary 
business people would. 

Such a partnership would have the full f inancial  backing of 
the partners who would be liable for al1 of the losses of the 
undertaking. 

T h i s  is not a l ike ly  vehicle .  



9.  Limited Pastnership 

A l imited partnesship is a form of  partnership which permits 
certain partners who wish t o  invest  cap i ta l  and who are 
prepared to be passive investors t o  f imit  t h e i r  l i a b i l i t i e s .  

It has become a conmon form of business en t i ty  i n  the raising 
of cap i t a l  f o r  r e a l  es ta te  development projects as it permits 
ce r t a in  t a x  benefits t o  E l o w  to the passive investors. 

While t h i s  form is  not a l ikely vehicle for  the overal l  
development of the  Xorth of Portage, it should not be 
disregarded as  a potent ial  financing too l  for  any component 
contained within the overall  development. 

The following information has been supplied by the 
organizations named i n  each section l i s t e d  hereunder and i s  unique 
t o  each project.  

Toronto - Harbourfront Corporation 

( a  ) Equitable Sponsor 

'Jarbourfront Corporation is a Company chartered i n  the 
Province of Ontario. The Federal Government is the sole 
sponsor. 

(b) Mandate 

T h e  Crown owns a l 1  of the lands known as Xarbourfront, 
although cer ta in  portions a r e  a lease-back u n t i l  specif ic  
dates. The basic  purposes of the  Corporation are  to: 

(i) provide for  public enjoyment of the Harbourfront lands 
through cu l tu ra l  and recreat ional  programs, 
a c t i v i t i e s ,  and f a c i l i t i e s ;  

(ii) redevelop the  lands with a network of parks, walkways, 
and other open spaces, a w a t e r ' s  edge promenade, 
services,  access routes, and public buildings and 
f a c i l i t i e s ;  

( iii ) encourage the  development of housing, o f f i ce  space, 
r e t a i l ,  entertainment, and marine-oriented uses as an 
extention of the  urban pa t te rn  t o  the waterfront. 



Funding to M e e t  Mandate 

B e t w e e n  1972 and 1979, the operating and capital funding 
requirements for Barbourfront appeared as an i t e m  in the 
estimates of the Federal Department of Public Works. In 
1979, a seven yeat ovetall plan was approved under which 
Xarbourfront received a grant of $27 .5  million. O f  this  
amount, $7 .5  m i l l i o n  has been set aside t o  underwrite 
operating losses and the remainder is to be used for 
capital costs and infrastructure. 

Directors 

The Board of Directors of the Corporation is appointed by 
the shataholder, i. e. the Zederal Government. For the 
purposes of Harbourftont the shareholder i s  represented by 
the Miaister of Public Works. There is a nine-rnember 
Board, appointed by the M i n i s t e r .  One Member of the Board 
is recommended by the Mayor of the C i t y  of Toronto and 
another by the Chairman of Metro Toronto. Board Members 
are not paid a salary. The Premier's executive a s s i s t a n t  
attends 'board meetings although no conventional agreement 
exists between the provincial governinent and the Board. 

Shareholders 

The shares of the Corporation are al1 owned by iier 
M a j e s t y ,  the Queen i n  Right of Canada, i. e., the FederaL 
Government . 
Planning Ptocess In Setting 0b jectives 

The Corporation operates by way of a Management and 
Development Agreement with the Crown. This agreement 
provides that Harbourfront Corporation will operate, 
manage, and develop the s i t e  in accordance with the 
October, 1978 "Development Framework" report. 

The Corporation is committed to a financial plan to 
break-aven in its operations by fiscal yeat 1984/85. 
Heanwhile, the Crwn provides a grant to cover the 
Corporation's deficit. 

Terra 

By agreement the Harbourf ront  Corporation has various 
development goals to achieve by 1987. The corporation's - 
l i f e ,  howeve;, is continuous. 

- 



2 .  Ontario P l a c e  Corporation 

(a) Zquitable Sponsor 

100% Province of Ontario. 

(b) Mandate 

To operate and manage Ontario Place i n  a w a y  such that the 
citizens of Ontario gain a bettes understanding of the 
province. Ontario Place also functions as a catalyst for 
other watetf ront developments i n  Toronto. 

(cl Funding to Meet Handate 

The government of Ontario provides both capital and 
operating funds to Ontario Place C o r p o r a t i o n .  In 
1982 - 1983: 

Operating = $2 million 
Capital = $1.5 million 

( d) Directors 

The Board of Directors represents the Province of Ontario. 
A l 1  board members are selected f r o m  the private sector. 
Thirteen members s i t  on the mard, one of which is the 
Deputy Minister of the Department of T o u r i s m  and 
Recreation. 

( e) Shareholders 

100% of the Ontario Place corporation shares are held by 
the Province of Ontario. 

(f) Planning Process in Setting Objectives 

The Ontario Department of Trade and Development was 
responsible for the development and construction of 
Ontario Place. The Department operated and managed the 
facility for approximately 14 yeats after its ogening in 
1969. ' The province then created the Ontario Place 
Corporation to assume responsibi l i ty  for the facility in 
1971. 

The life of antario Place Corporation is continuous. 



3 . Halifax - Halifax Development L t d  . 
(a) Equitable Sponsor 

ADL is a private company no+ sponsoted by government at 
any level. BDL, hwevet, is a publicly traded company on 
the Toronto 'Stock Exchange. 

(b) Mandate 

HDL was created in response to a jo in t  City of Halifax and 
CMEIC development and proposal. call. The mandate of KDL is 
to manage and develop the Scotia Square development and 
any other development. 

(c) Funding to Meet Mandate 

EDL's funding cornes through stock issues and general 
mortgages. Mortgage funds are raised on an as required 
basis  ( i. a. for each component or phase) . Current long 
term deht i s  $41 .32  mil l ion.  

( 3) Directors 

The board consists of 12 private individuals who have 
invested in HDL. 

(e) çhareholders 

86% Nova Scotia 
14% Other Canada and U.S.A. 

( f ) Planning Process in Setting ab jectives 

The C i t y  of Halifax and C m C  put out a request for 
proposal. IlOL was fomed and responded to the request. 
The request included various guidelines and criteria for 
design and the ability of the developer to fund the 
pro ject. 

L i f e  of HDL is continuous. 

4. Vancouver - B.C. Place Development Corp. 

( a ) Equitab Le Sponsor 

100% Prwince of British Columbia 



(b) Mandate 

a. To acquire land and build a stadium. 
b. To build a publ ic  gathesing place whete the public  can 

learn about British Columbia and the world. 
c. To sel1 or lease designated lands for revenue. 
d m  To develop remaining infrastructure to facilitate 

leasing or se l l ing .  
e. To return a profit to the province so that similar 

future development can occur. 

(c) Funding to M e e t  Mandate 

$205 million for the land and stadium. fnformation on 
other borrowing requirements is confidential ,  however , the 
expected cost fo r  B.C.  Place is $3.5 b i l l i o n  ovet 
2 5  years. 

(d) Directors 

W i t h  the exception of the provincial Minister responsible 
for B .  C. Place, ihe Board of Directors consists of senior 
businessmen f r o m  the private sector in B.C. The General 
Manager and Vice- -Ptes ident,  Corporate Relations of B .  C . 
Place also sit a:; directots. 

(e) Shareholders 

In order to rems.-n tax-ftee, 100% of the shares for B.C. 
?lace are held by a second provincial  ctown corporation 
called the B . C .  ! iuilding Corporation. Voting of the 
shares is held w ,th the B .  C. Minister of Pinance. 

(f) Planning Process i n  Se t t ing  Objectives 

B.C. Place C o r p .  utilizes a management by objective 
process. Each yeat, B.C. Place prepares eithet a 1 year 
or a 5 year project base plus  a l ternat ive  actions. T h e  
base case plus the alternatives are subinftted for board 
consideration. Financial plans are dtawn up based upon 
the  case accepted by the board. 

(g) Terrn 

B.C.  Place Corporation hsa a contin~lous l i f e .  The 
determinad project l i f e  is 25 years however, w i t h  leasing 
and selling responsibilities, B.C.  'lace will coctinue 
indef i n i t e l y  in some fom. 



5 .  Regina - The Development of Cornwall Centre 

1 A 1976, SaskTel announced its intentions to develop a new 
building in downtown Regina in otder to accommodate its 
expanding operation. It acquired one city block for a new 
off iee tower. Concurrent with SaskTel' s plans and unknown to 
SaskTel, the City of Regina and the government of Saskatchewan 
began discussing the possibility of a major revitalization 
development for Regina's central business district. The 
Premier of Saskatchewan and-the-Plinister of Municipal A f f a i r s  
urged SaskTel to locate in downtown Regina in a modest 
development consisting of a few government buildings, 
i . e . SaskTel, Saskatchewan Government Insurance C o r p  . , plus a 
f e w  galleries and shops. 

The Provincial govertment, in studying the options for 
development, ratai ned consultants to evaluate the requirements 
for a downtown development which could meet government's 
expected benef i.+s . The government v i e w  of the development, 
accotdîng to the consultants, was too nodest and a development 
of greater magnitude than that otiginally conceived by 
govetnment would be required to achieve the revitalization 
goals the government desired. The Province of Saskatchewan 
also became concerned that SaskTel was becoming far too 
involved in land development -- an area i n  which it had l i t t l e  
enprtise. As a result. the Departments of Urban hffairs, 
Finance and Treasury Board assumed responsibility for the 
development. 

This new group tesponsible for the downtown development 
approached Chartwood Developments of Toronto to prepare a new 
development plan. The Government had also entered into 
negotiations with Eaton's to become involved in the project. 
Chartwood continued the discussions with Eaton's and a 
development proposal, consisting of the original government 
buildings plus one or two anchor stores,. was proposed. 
Eaton's agreed to participate i n  the project. 

In addition to supporting the need for a downtown 
Revitalkation Pro ject, the City was involved in the planning 
of the overall pro ject to  ensure that it would meet with the 
surtounding area' s needs and be consistent with the City's 
plan for the long term development of the downtown area. In 
Phase If of the project, the City made a contribution of land 
up to a value of $2 million for a Sears store to become a part 
of the development. Also, the City had purchased srna11 
parcels of land to widen toads. 

Mher areas in which the City has become involved include: 



- negotiations b e t w e e n  the Province and City to have the City 
provide a temission on the taxes for the Cornwall Centre 
parking facilities; 

- negotiations on whether school taxes are applicable; 

- heritage issues, L e .  SaskTel had purchased from the City an 
o l d  Courthouse; and 

- an agreement between the Province and the City that the 
City's streets and lanes contributed to the development 
w i L 1 ,  after a fixed period, revert back to the City but at a 
percentage of the property. 

The 12 acres for Cornwall Centre; owned by the Province of 
Saskatchewan, has been given to  Chartwood on a lease-back 
basis. After 7 s  years, the land reverts back to the 
Government. The land was purchased incrementall-y by the 
Goverment. 

In addition to deciding to locate the S G I  and SaskTeL Head 
3ff ice buildings i n  the downtown, the Province committed 
itself to assembling a site large enough to accommodate the 
r e t a i l  and residential components of the ~ e v i t a l i z a t i o n  
Project. SaskTel was given the responsibil ity for land 
as s-embly , i n  addition to providing overall coordinat ion Lot 
the integration of the retail mall w i t h  the Sr31 and SaskTel 
buildings.  

The facilitating role of the Province was to fssist with 
mortgage f inanc ing  for the retail mall. The ~ e o p l e  of 
Saskatchewan w i l l  receive a good and continuiag f i n a n c i a l  
retutn for th is  investment as the cash flow fcam the Centre's 
ogerations grows . 
Chartwood Developments timited is the developr responsible 
for the construction and initial leasing of t-le retail mall, 
and th is  Company i n  partnership w i t h  Saton's d l 1  also be 
re spons ib l e  for the ongoing management and ogzrat ion of the 
retail aspects of the Cornwall Centte. - 

3. THE PROPOSED IMPLEMENTATION MECHANISM - TnE COMMUWITY 
DEVELOPMENT CORPORATION 

The  review of the vehicles created in O n t  ario, British 
Columbia, Saskatchewan and Nova Scotia leads inet i tably to the 
conclus ion that each implementation mechanism was formed i n  
response to the particular needs, interest and circumstances i n  
each community. 



approved financial plan within a five-year time fram 
which will be considered as Phase 1. 

Within the Phase 1 tirno, frame, the Development Corporation 
w i l l  preparc: a Phase II concept and financial plan and 
possibly a Phase III concept and f inancial plan. 

The Developntent Corporation will have the power to borrow 
funds withir the constraints of the approved financial 
plan. 

Any materia3 amendment t o  the  Phase 1 Concept Plan or 
Phase 1 Piné  ncial Plan necessitated by market conditions 
or the results of the proposal cal1 process w i l l  need to 
be un an in ou^ ly agreed to by the shareholders. 

A f t e r  an appropriate period of time the Development 
Corporation Board- w i l l  jointly review progress towards 
implementatr on w i t h  the shareholders . 
Al1 other dte i s ions  of the Board of Directors and 
shareholderi; w i l l  be governed by majority decision- 

A ï 1  borrowil~g by the Development Corporation vi l1  i n  
principle br: made without guarantees . IIowever,  parantees 
may be grant-ed by any l e v e l  of government front time to 
time within the mandate of each level of goverment. 

The Development Corporation w i l l  hold an annual meeting 
and issue an annual report. 

3irectors w i l l  be e n t i t l e d  to compensation i n  such amounts 
3s may be determined by the shareholders a t  the time of 
the organization of the Development Corporation. 

The Development Corporation, through its Di::ectors, will 
engage a chief executive offices, who w i l l  khen recomend 
the establishment of appropriate staff. 

It is recornmended that Directors be appointrd for a 
five-year tem folloving which they may be ippointed again 
on a rolling bcsis to allov for continuity. To faci l i tate  
early action, the Corporation may be formed with an 
in ter im Board of Directors as rnay be determined by the 
shareholders . 



E. PROPOSED IMPLEMENTATION PROCEDURES 

The Task Force concludes that the following steps should 
be undertaken t o  implement the recomended Concept Plan. 

The thtee Levels of government approve the  recommended 
concept and f inancia l  plan fo r  the North of Portage area 
and proceed with land acquisition and assembly as 
required. 

* 

The establishment of the Development Corporation whose 
mandate w i l l  be: 

t o  implenrnt the approved concept plan i n  accordance 
w i t h  the €inancial  plan;  

t o  hoLd the assembled land; 

to develop, coordinate aad deliver the public sector 
component 3 ; 

to provids the necessary incentives t o  stimulate the 
private sector development and coordinate it with the 
public sector components; and 

t o  encourage on behalf of the shareholders the specific 
elements recommended by the Task Force to be carried out 
by organizations othet than the Development Corporation; 
this includes f a c i l i t i e s  such as Science Place Canada, 
YMCA renovation, University of Winnipeg Community 
Centre, the Women' s Centre, the Union Centre cornplex, 
the Royal Winnipeg Ballet ,  and the Science Centre. 

The provision of f i r m  financial and other required 
c o d t m e n t n  to the  Development Corporation by each l e v e l  
of government. 

The cal l in-  fo r  proposais by the Development Corporation 
for identified components of the plan. 

The securing of the necessary zoning and planning 
approvals in accordance w i t h  the overa l l  concept plan 
in order ta implement the plan. 

The overall development w u l d  be phased over a ten-year 
period, w i t h  Phase 1 enco~assing five years, 1983 to 1988. The 
elements t o  be implemented during Phase 1 are: 

(a) land acquisition and assembly; 



development of the Portage Place complex inc luding  
devalopment of at least 200,000 square fset of retail  
space t 

development of a+ least 1,100 units of housing 
including a senior citizen housing component: 

development of at least 200.000 square feet of office 
space; and 

. - 
construction of infrastructure including 1,500 parking 
stalls, open spaces and weather-protected 
pas sageways . 

In implementing Phase 1 elements , the Development 
Corooration will inv i t e  ptivate development of the retail ,  housing 
and gffice elements of the plan. 

The telatioaship between the Core Asea Agreement and the 
Development Corporation should be clarified a+ the outset  by the 
shzreholders by w a y  of the approval of appropriate project 
iuthorizations and by wiy of other necessary fornal agreements 



Appendix 2 
Building AaMty in the Nonh Portage Ares: Ianuaxy 1984 - June 1992 
From, Nonh Portage DRnIopmmt Corporation Future Actïvities of North Portace 
Develmrnerit - .-- -.- Ccmmdo --- - n. A RepoR to the Sh imhoI~  Dec. (1992). 

9UiLOWG ACTMW IN THE NORTH PORTAGE AREA: MU- 1964 - AUNE 1992 

t~ORTH PORTAGE DEVELOPUENf 

Portage Place 393 P-oe 

Phce &0m8f~d* 400 E I ~ c ~  

4 0 0  Webb 

Fr& b u g t u  Plau 331 Vaughan 

Cenuai Healtk Services 

One Canada Centre 

Y M-YWCA 

Mans & Spencer 

NAJC 

ISM 

Ramada Iknnaissancc 

~ t c a  Total 

430 Webb 

307 viughan 

424 Eliiee 

447 Ponage 

XI Vaughan 

350 Panage 

352 Ponage 

23 Ru Promenade 

M The Promenade 

56 The Promenade 

65 The Promenade 

4 0 1  Wrbb Placr 

400 Ellice 
* 

t90 Culion 



BUlLOiNG A C T M N  IN THE NORTH PORTAGE ARE& JAN- 1984 - JUNE 1992 

NPOC FUNOWG AN0 RELOCATIONS 

Ken'a Resuuruit 

Gordon Motor Hoid 

HuW 'r 

Rad &Pl@ 

Sioreitant 

Bayd Building 

tan's 

Helene's 

Anhang Walsh 

David l HoCmm 

Oon's Photo 

S.N.iGn9 

370 Poiirqe 

376 Portage 

M4 Ponrge 

394 Porage 

422 Pollage 

426 P0rt .g~ 

4% ~ o r u g t  

261 k'a'rughui 

270 Edmonton 

Atea ToW 

P o m r  EuiiGing 
PedeJtrian W.lkrvry 
The &y 



3ôâ Poiuge 1985 
1986 
1987 
1992 
1364 
1 SB? 

rô4 Fartage 

Ea:on Fracc 

a*. 5 

Commercial Buii6~3g 

Oailon 0dCing 
kt. Total 



Bul~OluG ACtRnTV W THE NORTH PORTAGE AREA: JANUARY 1984 - JUNE 1992 

CENTRAL PARKINORTH OF €LUCE 

Edohei 

OuJity Inn 

Firestona 

Centre for Giodiagnostiu 

M~Garilld Building 

Leaming Cenve 

Parhi+rr Plate 

Knox Chur:n 

Knox Cnurch Day Care 

t ~ a n n e n t  Suiiding 

Centrai Park Lodçe 

344 Edmonton 

370 Edmonton 

374 Edmonton 

402 Edmonton 

4% Edmonton 

a23 Edmonton 

rCO Edmonton 

454 Edmonton 

485 Edmonton 

3% Kennedy 

375 Kennedy 

3iH Kennedy 

=K.nrndy 

PERMIT PEAMltS PER PERMITS % OF TOTAL 
ESxCûST PROPERlY PEUAREA OOWNIOWN 

SOOOr SOQlk S O a O I  



Central Park Housing k p  

Apartments 

Apartrnenls 

Apartments 

Sister Macnarnara School 

Commercial Convelsion 

Commercial Building 

flesidentizllCornmercial 

Apanment 

Apartnent 
Arez Total 

Total of AI1 Areas 

BUILOING ACnVrrY IN THE N o m  PORTAGE AREA: JAVUAW 19ô4 - JUNE 1992 

461 Kmn.dy 

469 Kennedy 

435 Sargent 

460 Sargent 

344 Cumberland 

352 Cumberland 

360 Cumberland 

41 1 Cumberland 

461 Cumberland 

PERMIT PERMIT PERMrrS PEA PERMITS VA OF TOTAL 
YEAR EST. C O S  PROPERM PER AREA OOWMOWN 

SOOOs SOOds SOOOs 
19BS 95-0 
1985 2.191.0 2,206.0 

Total Estirnated Cost (in 50W) of 0own:awn 8uilding Ac'.Niry From Pernits lssued 
January 1984 to June 1992 



Appendix 3 
Distinguishing Between Urban Renewal and Downtown Revitalkition 

Distinguishing Between Urban Renewal and Downtown Revitalization 

Urban Renewal: lmplementing 
a Rational-Technical Model 

Roles and Relstionships 

Public Sector: 
Am-length to other interestshdv81Sar/a( 
Master pianning 
Federaily diiven 
In- 

Private Sedp- 
Looking for commercial opportunitles 
Adversan*;iI to other iriterests 
Recipients of subsidies 8 inceritives 

Public (Attentive Publics): 
Recipients fOr top-down modei 
Adversariai to other interests 
Organized against pubîii sector 

initiatives 

Policy Objectives 

Renewal from 'urban b@W: housing and 
commercial devebpment 

'Urban blight' a puMii sector responsibiüty 
Goal to reduce poverty* aîlevlate housing 

problems, stimulate cxlmmercial devebpment 

Financing Strategies 

Public sector financing, devekpmerit 
incentives & granîs 

Capital intensive pmjecks 

Role of the Planner 

Professional expeR 
Land-use technicoi 
Apditical 
Focus on pian-making 
Controlling development 
Regulator 

Downtown Revitalkation: Negotiated 
Development, Context-Based, Partnerships 

Roles and Aelationships 

mit (mentive PublScs): 
'Communities of interest' / coalition building 
Negotiate with developers 
ûegrw of iniiuence in p o l i  

Policy Objectives 

Physicai and economic revitalkation 
Mixed-use devebpment 
Partnerships benNeen public and private 

secm 
Market-based evabaîbn aiteria 

Finincing Strategies 

Role of the Planner 

Profesçknal exprt 
Mutüple roies (intdisciflinaey): mdatoc 

n e g o ~ f ,  advocate 
PotMcal 
Community entrepreneur 
Facilitating deveiopment 



Appendix 4 
Sample: Letter Requesting an Interview with Key Informant 

Dear (Informant). 

I am writing to you to request an interview wiai respect to your 
involvement with the North Portage project in downtown Winnipeg. I am a City 
Planning graduate student fiorn the University of Manitoba and I am conducting 
thesis research on public-private partnerships in downtown revitalization. 

Using a case study of North Portage I am examining the characteristics. 
differences. and modifications in the planning and development process when 
private and public sedor representatives bring their resources and skills 
together in the revitalization process. Specifically. the research is examining. 
from each perspective. the role of the North Portage Development Corporation 
and the role of the private sector in the North Portage project 

The objective of the interview is to ask you. as a practitioner. to refiect 
upon your experienœ in the North Portage project as a way of gaining a 
greater understanding of publicprivate partnerships. I will be asking you 
relatively opened-ended questions relating to the different skills and resources 
the public and private sector brought to the development process. particular 
instances in the project when the players worked well together. and conversely. 
l e s  collaboratively. and lastly. for example. what can future public-private 
partnerships learn from the North Portage development process? 

The interview would last approximately one hour. The interview is strictly 
confidential and names will not be used in any part of the thesis. 

I would greatly appreciate it if you were able to share some of your 
experience and expertise, and help contribute to my research on downtown 
revitalization. I will cal1 you this week in hopes of arranging a suitable interview 
date at your convenience. 

Y ours Sincerely, 

Li2 Root 
Department of City Planning. 
Graduate Student 
University of Manitoba 




