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ABSTRACT

l^jjthjn Canadjan r¡etropof itan regions, various "regional

planning structures" have not been relatìveìy successful in

their attempts to ìmp'ì ement officjal regìona1 pìans wìth any

substant'i ve poìicies. This probìem exists because these

structures are not provjded w'ì th any sìgn'ificant statutory
powers: the deci si on-makì ng and pì anni ng approval powers remaj ns

djstributed among a multipì'i cìty of municipal governments that

collectìveìy administer the metropo'ì ìtan region (i.e. the

iurjsdjctional strategy of mult'i-municìpaì adminjstration). As

a consequence, orderly land use plannìng of the metropol jtan

region 'i s relegated as a prìorìty.

In ììght of thjs problem, thjs thesis examined the

alternatjve jurisdìct'ional strategy of unj-mun'i c'i pa'l ìry
adm'i n'i strati on to cons j der j f ì t woul d be more advantageous than

muil ti 'rltuni ci paì adm j n j strati on, f or achì ev j ng orderly l and use

pl annr'ng of metropoì i tan reg'i ons. In examj ni ng thi s research

obj ectì ve, the f oì ì ow'i ng method was uti I i zed:

I . The promi nent reasons beh'i nd the emergence of the metropo'l i tan

regìon phenomenon and 'i ts unìque land use zones were discussed;

2. The varjous land use problems of the rural-urban f¡inqe area

of the metropol'i tan regì on were d.i scussed;

3. A land use planning strategy was presented - a strategy that
is similjaLi n content to the offjcjal piì ãns that regìona1

pìannìng structures are attempting to implement'i n Canadian

metropolìtan regions. The jntention of the strateqy is to
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promote orderly and rati onal growth of a metropol i tan

reg'ion, and secondly, to prevent the land use problems of

the rural-urban fringe area from recurrìng, or increasìng

in intensity.

4. The iuri sd j ct'i onal strategy of mul ti -muni cì pa1 admi n j strat j on

was discussed with respect to how'i t prevents the

impl ementat'i on of order'ly I and use pl annì ng - support

evi dence was prov j ded wi th case stud'i es of f our metropol ì tan

regions.

5. The iurisdjctional strategy of uni-municipal administratjon

was discussed wjth respect to 'i ts advantages for achjevìng

oiderly land use plannìng of a metropoljtan regìon - support

evidence t,vas provided with a case study of the City of

Edmonton "Horjzon 2f" annexat'ion proposal, which represents

a quasi -attempt to ì ntroduce a unj -munì cì pa1 ì ty strategy

wi thi n the Edmonton metropol ì tan regi on.

The thesis conc'l udes by advocating that conceivabl-v, the

unj -munì cì paì ì ty strategy has more advantages than a mul ti -

munì cì paì f orm of adm'i ni strati on f or achi ev'i ng orderly I and

use plannìng il'n a metropol ìtan regìon.
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CHAPTER I

I NTRODUCTI ON

A. Research 0bjectj ve

The objectjve of this thesis is to examine the unj-

mun j cì paì ì ty strategy of adm'i ni steri ng metropol ì tan reg'i ons to

cons'i deri f it js a more appropriate alternatjve than mult'i -

mun'i c'ipal administrat'i on with respect to on1-v one prìncjple of

I ocal government; namely, orderìy I and use pl anni ng.

l,Jjthi'n the context of this thesis, the term unì-municipaljty
strategy has been selected to represent not only a statjc form of
government, but a dynamjc process jnvolved in achievìng the

establishment of a single municìpal corporation wjth jurisdjction

over al l l and that ì s wi th'i n the spati al d'imensi ons of a

metropolìtan reg'i on.

Wìthin the context of this thesis, orderly land use planning
'i s defjned in accordance with the following two object'i ves. It is
primarily jntended to confront the land use problems of the rural-
urban f rì nge area of metropo'ì ì tan regì ons, so as to prevent them

from recurring, or increasing'i n intens'i ty. secondly, orderìy
I and use p'l annì ng of the metropoì ì tan reg'i on i nvol ves the rat j onal

and logicaì coord'ination of potential and existing land uses or

activities jn the rural-urban frìnge area. These land uses or

activjties are coordjnated jn conjunction wjth the jnevitable

expansion demands of the built-up c'i ty.
A metropol i tan regi on represents a part'i cul ar type of
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urban region. in spat'i al economìc theory, urban regìons evolve

when a particular central place or settlement deveìops a sphere

of i nfl uence over other centraì p1 aces. urban regi ons are

cl assi fi ed j n rel atj on to how they vary for four parti cul ar

crjterja: type of rural-urban frìnge area land use, central
city populat'i on, regìona'l populatìon, and convenjent commutinq

ti me.

For example, one type of urban region is the farm-city
regi on . l,J'i th respect to the f our cri teria, the f arm-cì ty reg ì on

has an agrìcultural type of rural-urban fringe rand use, an

average central c'i ty population of 3,300, an.average regionaì
population of 15,300, and a convenient commuting tìme period

of f if teen to th'i rty mi nutes . I

However, d'i stìnguishjng the metropoììtan type of urban

region js not as s'impie with respect to'ithê four criteria. The

mean'i ng of the term w j I I depend upon the unique conceptuaì
perspect'i ve that individuals such as academics or plannìng

professjonals have of a metropol'i tan region. For example, some

of these individuals may consider a metropolitan regìon to
have a maximum of l;000,000 peopìe, wh'i ìe others may feel
5,000,000 people represents an adequate populatjon. As a result,
i t i s v'i rtuai'ly ìmpossi bl e to prov'i de a standardi zed def i ni ti on

of the term metropol i tan regi on 'i n rel ati on to the f our cri ter j a.

Consequently, withjn the context of this thesis, and

wi th respect to the four ciri teri a; metropol i tan regi ons wi I I

be restri cted to the f o'ì ì owi ng def i n j ti on or descri pt j on.

Firstly, the land of the rural-urban frìnge area will be
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utìl'i zed for agricuìtune, or has the capabìlity for such

exploitation. secondly, the average populat'i on sjze of the

prominent central city is at least 300,000. Thirdry, the

average popul ati on si ze of the overal I metropoì i tan req.i on

ranges from 300,000 to a maximum of 600,000. Fìna'r ìy, the

sphere of i nf I uence extends outward to a d'i stance that
represents a convenient commutjng tìme period of forty-five
mrl¡u¿.r to one hour.

Research Probl em

Metropol ì tan regì ons have evol ved i n canada as a res ul t
of a process of urban-to-rural jnvasion. The various components

of the urban-to-rural 'i nvasion process included, and continue
to jnclude: the intrusion of public transportation corridors,
the extens i on of uti I j ti es or servi ces, the 'impos j t j on of urban-

or.i ented I and uses, the ut'i I i zati on of rural land f or non-f arm

residential accommodation, and increased land speculation.
As a consequence of th'i s process of urban-tÒi;rural

j nvas'i on r certa'i n l and use probl ems became apparent i n rural
areas. The most promi nent probl ems were: 'i rregul ar or non-

contìguous land development, the termination of productjve

agrì cu j tural acti vi tí es and the accompanyì ng ram.i f icati on of
idle land, the creation of uneconómjcal land parce'ì s, the

expensive service demands of rural res.i dentiaì m.igrants or

non-farm i nhabi tants, vari ous envj ronmental probl ems, and the

Ioss of Iand for the purposes of recreation and mineral
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As a resul t of these probl ems that emerged after urDan-

to-rural invasion, the rural land adjacent to a buiìt-up cìty
was classifìed, or conceptua'lìy identjfied as the rural-urban
fringe area. The iuxtaposition of the unique rural-urban fringe
area to the buìlt-up city symbolized the emergence of a new

geograph i caì phenomenon : the metropol ì tan regi on . I n canada,

the metropoì i tan regì on phenomenon was recogni zed j n I g3l .

In I B7l , when the fi rst census after confederati on was
taten, Canada boasted only one cì ty of over I 00,000population. In l93l, s'i xty years later, there were seven.
By that t'ime, a new phenomenon was appearì ng - the
metropoì'i tan area - wh i ch the cens us took account of f or
the first time in l93l as ' the greater cìty. ' Z

unfortunateìy, a sign'i f icant number of years passed

before senjor governments responded with any insti tutjonal
or jurisdictjonal al terations to account for the evol utjon of

metropolìtan regions, and secondly, to confront the land use

probl ems of the rural -urban fri nge area. pl unkett and George

document thi s s i tuati on .

The post-l^lorl d war I I popul at'i on expansì on brought tothe f ore the di f f i cul ti es conf ront'i ng ma jor urbãn and
metropo'ì i tan areas where much of canáda,s urban growth
occurred vi rtual'ly al I such areas encountered vervreal difficulties in providing serv.i ces and carrying out
act'i vi ti es f or the area as a whol d. Ef f ecti ve pi anñi ngof the development of such areas proved d.i fficuit jf nõtìmpossible ùnder existi.ng instjtutjonal arrangements. 3

Eventua'l 1y, senior governments realjzed the necessìty to
ìmpose a form of jurisdictional mechan'lsm that woul d promote

order'ly I and use pl annì ng of the metropol ì tan regí on. The

ìnitja'l Canadian iurìsdictjonal response to the metropol.itan
reg'ion was the establjshment of single-purpose distrjcts.



Foì'l ow'i ng the impos'i t'i on of s'i ngle-purpose di stri cts, more

innovatìve mechanisms were established. Examp'les of these

structures i ncl ude Al berta's reg'i onal pl ann'i ng commi ss'ì ons,

the City of LJinnìpeg's Un'i city-Additional Zone technique, and

0ntario's two-tier reg'iona'l municipalities'

General'ly, these iurisdìctjonal responses have not been

successful in achieving orderly land use plannìng wjth'in theìr

partj cul ar metropol i tan reg'i ons. Thi s I ack of success has been

I argely due to the f act tha.t' these regi onal structures have

never Deen accommodated wj th any real j stì c cl out or power '

Gertler corroborates this contention.

And f rom thi s po'i nt of departure 'i t needs to be sai d that
the j nner 1 ogi c of a system that produces regl onal or
joint planniñg boards witf' nejther the authority to dispose
of the matters tfrat are i ts uni que concern ' nor because
of financ'ial structures, with staffs qualifjed to do a

competent iob, leads not to jo'i nt pl annì ng bul to ioi nt
frustratioñ - accompan'i ed by public d'i srespect and
demoralization. 4

As a consequence of this lack of authority, official p'l ans

of these regi onal structures have been rel ati veìy 'i nnocuous

and jneffectìve. In terms of content, the p'l ans feature

redundant statements of broad planning principles. The more

desirable goal of including informat'ion about contentious issues

js conspicuously absent. The pìans represent a polit'ical

compromi se, or consensus of the va¡i ous demands that are

expressed by the divergent local munjcipaljtjes. The plans

demonstrate an absence of concern for ìmpohtant and cruci al

reg'i onal issues. This absence of any authentic or significant

policy-mak'i ng js documented by the Taraska Commjssjon in their

d j scussi on of the regi onal mun j c'i pal j t j es of 0ntari o:
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For exampìe, in spite of fairìy radjcal changes in the
organi zati on of the government of the regì ons, 'i t seems
that they are still viewed as essentiaììy admin'i strative
in nature and that their principa'l preoccupatìon 'i s still
the supply of serv j ces, very much 'i n the tradi ti onal way.
0n1y rare'ly has any spec'ia'l attempt been made to
i ncorporate any provi si on wh j ch wi'l I ensure or even
encourage the emergence and deveì opment of po'l i cy-makì ng
as a major functi on of these governments . 5

These regì onal structures have never had any real j sti c hope

of implementing orderìy land use p'lanning because decjsjon-

makì ng authori ty has remåi ned wi th the I ocal mun'i c'i paì ì ti es

that exist within the spatìal boundaries of thejr respect'i ve

regì ons. Thi s anachronj sti c tendency to retaj n a mul tj -munj ci pal

iurjsd'ict'ional situation is due to the poìitical philosophy that
senior governments advocate: most provjncia'l governments are

concerned about mai ntaì ni ng the status quo ( or the exj sti ng

munjcìpal boundaries w'i thin a provjnce), because any djsruptìon
of the status quo could mean a loss of voting and political
support from parochial municipaì interests.

The ì ntenti on of th'i s thesi s i s not to consi der the prospect

of whether senj or governments wi I I al ter thej r pol j ti cal

commi tment of preservi ng the mul ti -muni cì paì j ur.i sd-i ct j onal

strategy of admi nì steri ng metropol i tan regi ons; a strategy that
does not encourage the jmpl ementation of orderìy I and use planning.

Instead, as ìndicated previousìy, the object'i ve of this
thesìs is to examìne the uni-municìpality strategy to consìder
i f i t j s a more advantageous al ternatj ve than mul ti -munì cì pal

administration for achiev'ing orderly land use pìannìng of a

metropo'l i tan regì on. Future growth of metropoì r'tan regi ons

further emphasizes the need to consider an alternative to multi-
mun'icì pa I admi ni s tra ti on.
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In the future, urbanjzation wjll 'i ntensify considerably.
Forecasts of ìts scale and distribution vary somewhat but
the basic point is consìstent and clear. In thìrty years,
canada's popul ati on wi I I n umber about 40 mi I I i on. somethi ng
in the order of 90 or 95 per cent w'i ll be crassed as urban.
BuÈ most sìgnificant, it has been estjmated that about two-
thj rds wì I I be I ocated i n twel ve major metropol i tan areas. 6

C. Research Procedure

To 'i nvestigate the research ob ject j ve of thi s thes'i s, the

foì I owi ng fi ve-phase procedure wi I I be utj I i zed. Each of the

five phases 'i nvolves a separate chapter that ppecedes the seventh

and fi nal chapter ( ì .e. the concl udi ng chapter) .

The i ni ti al phase of the research procedure, oF chapter I i ,

'i s a discussion of the spatial theory underìying metropoljtan
regì ons. The chapter descri bes the evol ut'i on of urban reg'i ons

w j thi n the overal I process of urbani zati on, and spec'i f i caì ìy
outl j nes the uni q ue characteri sti cs of a metropol j tan reg.i on .

The major focus of the chapter is on the various components of

urban-to-rural 'i nvasj on that are responsi bl e fon the evol uti on

of metropoì ì tan regì ons. The chapter concl udes wi th a desc¡i pti on

of the un'ique land use zones of a metropolitan region that become

apparent af ter urban-to-rural 'i nvasi on.

The second phase (Chapter I I I ) f eatures a descrì pt'i on of the

promi nent I and use probl ems that become apparent j n the rural -urban

fr.inge area of a metnopolitan region after urban-to-rural'invasjon.
Al though physì ca'l 1y I ocated j n the rural -urban f rì nge area, the

I and use probl ems are a concern for overal I pl anni ng of the

metropol ì tan regì on.
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The thj rd phase ( Chapter IV) descri bes a strategy of orderly

I and use pl anni ng f or a metropol j tan reg'i on. The ob jecti ves of

the strategy are to preven t the 'l an d use probl ems of the rural -

urban f rì nge area f rom ei ther recurri ng, or i ncreas í ng 'i n

jntensity; and secondly, to 'l ogìcally coordìnate potential and

exjst'ing land uses of the rural-urban fringe area wjth the

inevitable expansion demands of the buiìt-up city area. Th'i s

particul ar strategy of orderly land use p1 anni ng features four

sequentjal phases that are designed to achieve these objectives.

The f ourth phase (Chapter V) d j scusses why order'ly I and use

planning of a metropolitan region (as described by the strategy i

( Chapter IV) has never been ìmpl emented wi th any sì gni fi cant

success i n Canadi an metropol i tan regi ons. The essentj al reason

is the anachron'i stic jurisdictional polìcy of administering

metropol ì tan reg'i ons wi th a mul ti -mun j cì pal strategy (ì . e. a

poi i cy of admi n'i steri ng metropol j tan regì ons w j th a mu'l t'i pl ì cì ty

of municipal governments that have separate official plans and

di vergent devel opment phi I osophi es ) . Thi s chapter descri bes how

rhulti-mun'i cipai admìnistration prevents the implementatjon óf

orderìy land use pìan.ning by init'ially, discussing various

general reasons; and secondly, by examining the lack of success

demonstrated by four Canadian reg'ional plannìng structures that

have accompanyì ng mul t'i -muni ci paì power f oundati ons.

The fina'l phase (Clrapter VI) d'i scusses the alternative
mul ti -mun'icì pa'l admi ni strati on of a metropo'l j tan reg'i on (i .e

to

uni -muni ci paì i ty strategy) . The objecti ve of the chapter i s

determi ne i f unj -muni ci pal admi ni strati on j s more approprì ate

multi-municipa'l administration for achiev'i ng orderly land use

a

to

than
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p'ì annìng in a metropolitan regìon. The chapter investìgates
this particular objectìve by exam.i ning the cìty of Edmonton

"Horizon 2l" annexation proposar. Hortzon zl rêÞresents a

quasi-attempt to provìde uni-municipal admjnistratjon withjn the
Edmonton metropol i tan regi on.

D. Eva I ua ti on of So urce s

Inf ormati on f or th.i s thes i s was qcqui red by rev.i ewi ng

appììcabile literature, conducting a mail survey, and Dy

interv'iewing approprìate indjv'i duals. Much of the information
that is presented jn thds:thgsis is gìeaned from text literature,
pri vate consul ti ng stud'i es, governmental reports, newspaper

articles, and other Department of city planning (univers.i ty of
Man'i toba) theses. These sources provided the'i nformation base jn
the preparati on of Chapters I I to IV.

Informati on i n Chapter V was prìmari ly acqui red through a mai I
survey, and'interviews of qualjfjed indivìduals in the plãnning
professi on. General questi onnaj res were di strj buted to di rectors
of reg'iona'l p'l annìng structures'i n cargâFy, Hamilton, and 0ttawa;
and direct intervjew'i ng was conducted'i n l,Jinnipeg. Unfortunateìy,
the responses were ei ther too genera'l and non-commi ttar ; or i f the
responses were specìfic and informative, the respondents rêquested
confidentìaìity for their remarks. Although these professjonals
provided the wrjter with sìgnificant ìnsìghts, the information
that is actually presented'in the chapter is acquìred from sources
such as newspaper articles or governmental reports. Consequentìy,
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the jnformation that is presented in this thesis is not as

preci se or accurate as woul d have been desi red.

Informati on i n the fi naì phase of the research procedure,

or Chapter VI, was mainly acquired through an analysìs of a

number of governmental documents and prìvate consultjng reports:

especì al ìy, the " Long Term Pl anni ng Analysi s - Edmon ton Annexatj on

Project" document prepared by the Mackenzje-Spencer Plannìng

Consul tants fi rm. These documents represented extremeìy adequate

sources of informatjon with respect to the l-lorizon 21 annexat'i on

proposal (or quasi-strategy of uni-municìpal adri'i nistration).
Genera'l 'ly, the various sources that were ut'i I jzed to

research the objective of th'i s thesis were very 'i nformatìve, and

as contemporary or recent as possjble. To reiterate, jt js only

i.lnfortunate that the subjective-qualjtative nature of this thesis

prevented the acquì si ti on of more accurate and authentj c survey

TCSDONSES.
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CHAPTTR II

A DISCUSSION OF THT GEOGRAPHICAL

BASIS OF THE MTTROPOL I TAN REG I ON

A. I ntroducti on

Thi s chapter wi I I commence wi th a conceptual revi ew of
the urban regìon phenomenon as it relates to the rudjmentary
geographi caì concept of a hi erarchy of central pì aces. Fol l ow'i ng

thjs preììminary concern, the factors behjnd the evolution of
a metropolitan region will be discussed (j.e. the varjous
components of the urban-to-rural jnvasjon process). Fjnally,
th'i s chapter will conclude with a descrìption of the unique

land zones that are ramif ications of the geographìcaì evolutjon
of a metropol j tan regi on.

B. The Relationshi of The Hi erarcn of Central

Pl aces Concept To The Urban Req i on Phenomenon

urban geographers study a settlement or urbanized site
ìn relat'i on to'i ts posìtion among other sett'l ements. Thjs form

of jnter-urban anaìysis js employed to determ'i ne a settlement,s
position wi th'i n an urban hierarchy.

In structure, the hìerarchy of cit'i es can be likened to apyramid. The pyramidal shãpe results from the fact that
lh.lg is g greater number of smaller cities than large onesin the urban pattern. Thus the number of c.i ties at éacrrevel in the hierarchy decreases as one moves upward throught. Converseìy their functional structure becomes increasjnal
more compìex at successive'ìy hìgher levels in the hierarchy."l

J
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such an urban hierarchy js termed a hierarchy of central
pl aces. A central pì ace wi l l mai ntai n a posi ti on w.i thi n the
hjerarchy as a result of its
signifjcance, jts number of

The retail and service
as central functions.estffiil
more than one central
establishment, each isfunctional un'i t. Z

population size, and of mosr

central functions.

busi nesses they provì de are known
and these are suppl i ed by
stores and serv'i ce of f i ces ) . t,Jhen

functi on j s provi ded by a si ngì e
counted separateìy and cal I ed a

central f uncti ons wi l l survi ve i n a parti cu'l ar central
place if the population is large enough to guarantee its
conti nued exj stence. For any economi c functj on, the central
pìace must possess an adequate population to generate the
necessary "survival" revenue. The minimum revenue that is
requjred for the survival of an

as the threshold amount. The hi

economi c functi on i s cl ass.i f.i ed

gher the threshold, the more

'i s necessary for survjval of a
ì'ikeìy a larger populatjon sjze

central funct'i on.

Consequently, oniy certaj n central pì aces wj I I contaj n the
central functi ons requì ri ng hí gh threshol ds . These centraì pì aces

are categorized as having higher centrality or nodality than
other centraì pìaces. These higher-order central pìaces appear
I ess f requently i n geographi caì space and are qu'i te d j stant f rom

each other. Berry and Horton offer a commentary on thi s

characterìstic of hìgher-order central places.

The value of ,nodaììty is determined by the number of possibleservì ces rende"ld: good! procured, contacts made, etc. , at ap'ì ace without addl'tional movement or circulation after thejnjtjal trìp. Nodalìty can, thus, be def.i ned as a behavjoralact of man, not sìmpìy a geometrió poì nt or ci iãurationintersect. 3
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These higher-order centraì p'l aces with hìgh centraììty or

nodalìty have the potent'i al to economica'l ly dominate lourer-order

central places wjthìn the hjerarchy. The modified 'i l'l ustratjon

of Chr j stal I er's modeì (see Fì gure l4) dep'i cts a hi erarchy of

central pì aces on a theoret'i cal pì ane, and demonstrates the

potential situation of one higher-order central place beìng

capabl e of domi nati ng a number of I ower-order central pl aces.
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As the model i n Fì gure I demonstrated', a h'i gher-order

central p'l ace can devel op economi c I j nkages and domi nate

smaller central pìaces due to 'i ts hìgher centra'l ity within the

urban hi erarchy. As a resul t of creat'i ng these i nter-urban

I i nkages, the hì gher-order central pì ace deveì ops a sphere of

i nfl uence. Demarcati nq s uch a sphere of i nfl uence wi thi n an

urban hj erarchy desi gnates an urban region. Di ckj nson provi des

a pragmatì c perspectì ve of thi s uni que geographì cal si tuati on.

The modern cì ty 'i s consequent'ly no 'l onger a compact
settl ement uni t. I t i s becomì ng the headquarters of a
group of i nterrelated towns and satel I i te settl ements, yet
forming one community centred upon the c'i ty. This close
j nterrel at j onshi p between wí de'ly scattered pl aces, f orm'i ng
an 'i ntegrated f uncti onal uni t w'i th i ts nerve centre i n the
ci ty, i s the essenti al character j st j c of modern soc'i ety. 5

0ne unì que type of urban regì on j s the metropol i tan regi on.

As 'i nd j cated 'i n the previ ous chapter, a metropol i tan type of

urban regi on has the f ol I owi nq character j st'i cs wi thi n the

context of this thesis.

Fi rstly, perì pheral 'l and w j thi n the sphere of i nf I uence

boundaries is utilized for agricultural purposes, or^ has the

capabilìty for such exploìtation Ça¡nndl rr tho â\/êrârrê,, s ¡ J t

popu'l atjon s'i ze of th.e prominent central c'i ty is at least 300,000.

Th j rdly, the average popu'l ati on s j ze of the overal I metropol i tan

reg ì on ranges from 300 ,000 to a maxi mum of 600 ,000 . Fi na I I y ,

the sphere of i nfl uence extends outward to a di stance that
Ìênrocontc ã conVenient commutjng time period of forty-fjveIvt/|u

minutes to one hour.
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C. The Evolution of A Metropolitan Reg'ion:

The Process of Urban-To-Rural Invasion

From a theoreti cal perspecti ve, the evol uti on of a

metropol i tan regi on i s simply based upon the creati on of

economjc I i nkages between a higher-order central place and a

host of I ower-order central p'l aces . From a pragmati c perspecti ve,

metropo'l ì tan regi ons have evol ved as a resul t of a number of

factors i nvol ved 'i n the process of urban-to-rural i nvasj on.

These i ncl ude the i ntrusi on of transportati on corrj dors, publ i c

servìcìng provisions, numerous urban-oriented land uses, rura'l

resjdential development, and the activ'i ty of land speculation.

I . Publ i c Transportati on Deveì opment

l,,j j th the spread'i ng use of the prì vate automob j I e as a

mode of transportatj on, and an i ncreased di sposabl e j ncome

for most people; the ownership of prìvate automobi'l es increased

sìgnificantly in the earlier decades of th'i s century. This

made the "hj nterl ands" of ci ti es quì te accessj bl e, and the

res ul t was a demand for the devel opmen t of more publ i c

transportat j on corridors. The transportat'i on corr j dors l'i nked

rural settlements with the major city, but as a consequence,

agrì cul tural hol dì ngs were severed and the rural settlement

pattern was d'i srupted.

As a result of provjding access, the public transportatjon
corridor served as a catal.yst for the eventual intrusion of

other components of the process of urban-to-rural 'i nvasj on.
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2. Publjc Servic'i ng Provisions

As a resul t of the access f actor, rural areas became va'l ued

as potenti al I and devel opment I ocal es. Consequently, serv'i ce or

'i nf rastructure provi sì ons s uch as sewer or waterma'i ns, gas

I j nes, and overhead hydro I i nes were extended beyond the bui I t-

up c'i ty. These provjsions guaranteed that raw land 'i n rural

areas would be "economically" attached to the cìty.

3. Urban-0ri ented Land Uses

The rural areas were i nvaded by a number of urban-ori ented

land uses such as recreationaì , i nsti tuti onal, 'i ndustr jal ,

util'i ties, and commercial act'ivìties.
As a resul t of the I ack of aestheti c or f unct'i onal

recreat'i onal space j n bu'i ì t-up c'i t'i es, the rural areas were

'i nvaded f or the f o1'ì owì ng uses to satì sfy the recreati onal or

le'i sure demands of city jnhabitants: cottaging, camps, resorts,

ìodges, wildlife preserves, nature sanctuarìes, adventure parks,

trai I er courts , gol f courses , archery-r'if I e ranges, a'i rf iel ds,

horse rac'i ng tracks, auto racìng tracks, kenneìs, ranches,

and hobby farms.

Rural areas were expl oi ted for i nsti tuti onal uses such as

penitentìari es, detention centres, and mental hosp'i tals; so as to
protect urban inhab'itants from the "deviant or abnormal " nature

of i nsti tut'i onal resi dents.

Industrjal uses such as abattoirs, cement plants, quarries,

construct'i on si tes, chemi cal pì ants, oi I and gas ref i neri es,

trucki ng term'i nal s, and j unk-yards 'l ocated i n rural areas to

acquì re the buffer space that was requj red to protect urban
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i tants from the hazardous nature of thei r acti vi ti es.

Utjlities and municìpal services such as gas or o'i I

ng sjtes, hydro stat'i ons, communicatjons towers, sewage

¡s, i ncj nerators and I andfi I I si tes sought rural refuge

ne same reason as 'i ndustri es (i .e, to protect urban

ents from potentjal hazardous situations).

F j nal ly, due to the expl oi tati on of transportat'i on

dors and the availabiììty of vacant land, rural areas were

i ted by a mul ti tude of commercj al I and uses as Russ1llurm

trates.

Large regiona'l shopping centres are thus 'i nítìa11y usual'ìy
locãted ìn the urban fringe to take advantage of both
the city populatjon and population outs'i de. Urban
f ri nge ãreas are al so I ogi ca'l I ocati ons f or I arge shoppi ng

centies. Large areas of rel atj vely cheap I and ( fi fty acre
or more ) and ãccess to popul ati on and transportat'i on I 'i nks
are usual ly there The scatteri ng of rr'bbons of
commerc'ial establ jshments along our urban fri nge highways'
like drjve-ìnS, motels, service statjons, and fru'i t stands
are of thjs type. Basìcaììy these latter exampìes are
h'ighway-or j ented, dependent on capturì ng part of the money
'i n the pockets of the peop'l e dri v ì ng by. 6

4. Rural Res'i dentì al Devel opment

The rural resident'i al form of land development represents

of the most i nfl uenti al factors behi nd the evol uti on of a

opol ì tan regì on. Separateìy, one rural resi dence has the

ow'i ng characteri sti cs.

The committee defines rural residential aS residences on
lots of one half acre to twenty acreS, unrelated to farm
actjvjties, physica'ì 'ly separated from existìng communjties
and usjng independent sewage treatment facil'i t'i es and
water supplV, the residents of which rely upon exjsting
communi ti es for empl oyment and other servj ces. 7

Rural resjdent'i al development commences very'i nnocentìy

the acquisjtjon of agrìcultural land for the purpose of

truct'inq a non-f arm res i dence. The evol uti on of a
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metropol'i tan region 'i s promoted or enhanced when a number of

i nd'i vi dual s 'i nvade the rural I andscape w'i th comparabl e

intentions.

It is quìte possible that change of residence to rural

areas can be di ctated by economj c necessì ty such as empl oyment

opportuni t'i es, or by social pref erence such as prox'imì ty to

frjends or relatives; but most probab'ly, rura'l resjdent'i al

mi grants wi I I have departed f or the f o'l 1ow'i ng reasons :

- Appeal of less conjestion

- Aestheti c or sceni c advantages such as tree stands, water-

courses or undulating terra'i n

- Rural atmosphere and hj stori cal nature of exi stì ng vì 1 l ages

- Less crime or devi ancy

- 0pportuni ty to construct home

- Availability of ample raw land for buffer spaces and prìvacy

- 0pportun j t'i es f or gardeni ng, hobby f armi ng, and an'imal

domesti cati on

Freedom from urban ob'l igations such as assoc'i ations or clubs

- Lower land prices and property taxes

- Less restrict'i ons on land uses and activìties
Rural residents can be general'i zed as having the foìlowìng

two prom'i nent characteristics. Initjally, accordjng to Robin

Pryor, rural residents are usualìy young coupìes or in a younger

age group and therefore have a higher fertìlìty ratio than the

populat'i on res'ident in the buiìt-up city.B Secondly, ruraì

resi dents are essentiaì 1y total ìy dependent upon the bu'i ì t-up

city for economìc survival as the followìng excerpt corroborates



ìn reference to "exurbani

There is no such thi
exurbani te; the onlY
to have in common is
j ncorporated centres
urban area, not on'ly
and other needs. 9
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ng as an unjversalìY tYPical
th'i ng that exurbanites all seem
that first'lY theY live outsjde
and secondly dePend greatìY on the
for servi ces, but for emPì oYment

5. Land Speculation

The actj vi ty of I and specul ati on represents the fj nal

component of the urban-to-rural 'i nvas'i on process to be

discussed.

Land speculation represents a s'i tuation whereby an jnd'i v'i dua

acquires title to a parcel of land at low cost, and holds the

title in the expectation or hope that the land will apprecjate

in value. As a result, the land can be sold for a prìce above

the orìginal purchasing costs; and profìts of vary'i ng amounts

wjll be reaped.

The acti v'i ty of I and specul at j on i s an i ntegral component

of the urban-to-rural ì nvasj on process because j t expedi tes

the conversi on of i nexpensì ve rural I and j nto metropol ì tan

reg'i on I and w'i th hì gh urban val ue. Any s uccess i n I and

speculation will depend upon land values rising more than annual

holdìng expenses. The i,rljnnipeg Land Prjces Inquiry Commjssion

Report outlines the holding costs incurred by a typical land

sÞeculator.

Specul ators who coul d not obtai n bank I oans because they
had f ul ly used up the'i r bank credi t - or had none to start
wi th mì ght Dorrow money from pri vate I enders who woul d

charge i nterest at the rate of twenty or so percent. A

specul ator woul d borrow at such rates only where he
anticipated quìck resale at a bìg markup. The'l ender,
whi I e obtai ni ng a hì gh rate of return, had 'i nsecure coverage
for his loan. Having t.gard to all the costs jnvolved - the
i n terest payabl e on borrowed money, the taxes I evi ed by
municipalitles, legal fees and real estate commissjons
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the pri ce of a p'i ece of I and bought by a specul ator t^rou j d

have to rìse by at least l0-15 per cent a year for h'im
to break even. I 0

in light of such exorbitant expenses, and the uncertainty

of whether I and val ues wj I I ri se; I and specul ati on i s not a

guaranteed profitable venture. Consequently, the successful

specul ator wi I I be the i ndi vi dual who creates a major

apprecjatjon in the value of hjs particular land holding.

¡¡j thout expendi ng any I and improvement capì tal , the successful

specul ator wi I I enSure such apprecj ati on i n I and val ue by

mak'i ng h'i s I and hol di ng more economi ca11y attracti ve than

other parcel s. Thi s type of shrewd bargaì ni ng promotes the

extension of a c'i ty's economic influence well beyond its bu'i lt-

up boundarj es, and enhances the geographi ca1 expansi on of an

j sol ated c'i ty 'i nto a metropol i tan regi on.

A successful specul ator wi I I usua'l'ìy j ncrease the I and

val ue or economi c attracti veness of hj s I and by i nfl uencì ng

and gaì ni ng the support of I ocal pol i ti c'i ans or deci sj on-makers.

The specul ator who convi nces el ected offi ci al s to I ocate or

j nstal I publ i c I and uSeS or i nfrastructure oh, through, oF

wjthin econom'ic prox'imjty of his land holding will most

assuredly be guaranteed of a Substant'ial apprecjation ìn land

value. The result is a w'i ndfall profit for the speculator,

but hì gh I and pri ces f or f uture buyers as the f ol l ow'i ng

anecdote reveal s.

In Northwest llljnnipeg, a market gardener sold his 32 acres
i n I 973, for $64,000, or $2,000 and acre. In 1971 new
owners were 'l i st'i ng i t at $500,000. Th'i s year they are
asking $688,000 or about $21,000 an ,acre. That's iust
a bargaì n'i ng pri ce and the owners won't get that today.



designate official land use plan classjf icatjons,
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But when devel opment extends there j n the future, there
is every likelihood the owners will get thejr price, or
perhaps more I t wi I I become val uabl e, rot because
of any contri buti on of the owners. They haven't spent
a cent to improve the property. It's iust raw land.
They are goi ng to benefì t from the huge expen di tures the
ci ty w'i I I have to make j n provi di ng roads an d other
services to open the new area Land appreciates i n

val ue, but not because of contri buti on by specul ators.
It is the communìty that makes the raw land valuable
through the provision of trunk watermajns and sewers,
arteri al roads and other servi ces. I I

As wel I , the specul ator can guarantee an apprec j at'i on ì n

value of his land by convincing local po1ìtjcians to re-

or to ratify
l^^-1 ^+^+..^¡trgclr 5LoLu5

land value.of land will usuaì1y guarantee an appreciatjon in

The land speculator may not wish to deveìop the land the
way the pì anner desj res, and the specul ator may be
influential enough to persuade the elected councì1,
which has final authorìty, to act contrary to the desires
of the planner. 12

D. Land Use Zones of A Metropolitan Region

The prev'i ous secti on outl i ned and descri be d the mai or

components of the urban-to-rural 'i nvas'i on process: a process

that represents the essent'i al factor behi nd the evol uti on of

metropo'ì itan reg'i ons as unìque geographìcal s jtuatìons.

The geographì cal space of metropol ì tan reg'i ons can be

delimited into

apparent after

of th.i s thesis,

urban*to-rural

land use zone

f our d'i sti ncti ve I and use zones that become

invasion. (lnlithin the context

i s to be i nterpreted as

conceptual descrì pt'i on, and not as the pl annì ng mechani sm

that provi des 'ì egal status to I and desì gnati ons of an of f j c j al
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pl an. )

in i ti a11y, an d most obv j ously, there 'i s two I an d use

zones wh'i ch compri se the bu'i I t-up area of the metropo'l 'i tan

region. The most notable or central zone of the built-up
area is the original c'i ty zone wjth the highest population

dens'i ty, land prices, and building heights. Adjacent to th'i s

central zone j s the s uburban zone wi th I ower popuì atj on

densjt'i es and land prìces, and generalìy, hori zontal resjdential

and accompanyi ng I an d uses .

Beyond the buì'l t-up area i s the rural -urban f ri nge area

w'i th the urban fr.inqe zo.ne adjacent to the suburban zone) and

the rural fringe zone on the perìphery of the metropoììtan

region. These I atter terms are empl oyed by Robjn Pryor and

he describes these two zones of the overal I rural -urban fri nqe

area.

I^Ji thi n,rthe rural -urban f ri nge i t may be possi bl e to
identify:
l. The urban fringe, that subzone of the rural-urban fringe

in contact and contìguous with the central city,
exh'i bìting a density of occupìed dv¡ellìngs higher than
the median density of the total rural-urban frìnge, a

high proport'i on of res j dential , commerc'i a'l , ì ndustrial
and vacant as dist'i nct from farmland - and a hìgher
rate of inc.rease in populatjon density, land use
convers'i on, and commuting; and

2. The rural frì nge, that subzone of the rural -urban frì nge
contìguous with the urban frìnge, êXhjbit'i ng a density
of occup'ied dwel'l ings lower than the med'i an densìty
of the total rural-urban fringe, a high proportjon of
farm as dì sti nct from non-farm and vacant I and, and a

I ower rate of i ncrease 'i n popul at j on dens'i ty, I and
use conversion, and commuting. l3

Si nce the rural fri nqe zone woul d be influenced by other

it would becentral p'laces wi thin an urban h jerarchy

conceptual'ly approprìate to contend that

woul d onìy extend 'i nto the rural f ri nge

a metropol ì tan reg i on

zone about ha'l f -way.



Therefore, a metroPolitan

encompassì ng the geograPhi

s uburban , and urban frì nge

percent of the PeriPhera'l
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regìon can be considered as

cal space of the orìginal citY'

zones; and an estimated fiftY

rural fringe zone (see Fìgure 2).

REG I ONAL
CENTRE

FIGURE 2 - LAND USE ZONES OF A METROPOLITAN RTGION

E. SummarY

Conceptua'l ly, it has been demonstrated that metropo'l ìtan

regi ons evol ve when a h'i gher central pl ace I i nks economi cal ly

w j th I ower central pl aces to become a domi nant central p'l ace

w-i th j n the h'ierarchy. Pragmati cal ly, metropol i tan reg'ions have

evolved aS a result of a process of urban-to-rural invasjon'

This'invasion process commences wìth the installat'ì on of pubì'i c

transportatj on and servj ci ng; and becomes more i ntrusi ve wi th

the additional impact of urban-oriented land uses, rural

res j dent'i al devel opment, and I and specul ati on. Fol l owi ng the

geograph'i cai establishment of metropo'l itan regìons, four

distinct land zones can be identjfied: orìgìna1 cìty, suburban,

urban frì nge, an d rural fri nge zones.
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I-T1ADTtrD TTTv¡r,r¡ | Lt\ f f I

LAND USE PR0BLEIvI! ASS0CIATTD l^jITH THt

DEVELOPMENT OF A METROPOL]TAN REGION

A. Introduction

The obiective of this chapter is to describe and outljne
the various I and use problems that physì cal'ly occur .i n the

rural -urban fri nge area.

As i ndi cated ì n the prev'ious chapter by def i ni tì on , a

highen-order central pl ace can dom'i nate I ower-order central
p'ì aces within a hierarchy. The result is the development of
a metropol'i tan regìon. The jntrusjon of urban land uses or
activities into rural areas has the prìmary ramification of
creat'ing a rural -urban f r.inge area: an area of two I an d zones

(urban fringe and rural fringe - see Figure ?) that feature a

number of I and use probl ems.

Al though these probl ems phys i cal ly occur .i n the rural -
urban f ri nge area (parti cu'ì arly, the urban f ri nge zone ) , they
are sìgnjficant concerns for the entire metropoì ìtan region.
It is these specific problems that must be considered if the
total land mass of a metropolitan regìon is to be planned in
an economi c an d orderìy manner.

Prominent Land Use P rob I ems of The Rural -Urban Fri n e Area
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I . I rreguì ar/Non-Contì guous Land Deveì opment

Irreguì ar or non-contiguous land development tends to

appear upon the I andscape of rural -urban fri nge areas j n two

prominent forms: "ribbon" and "leap-frog" deve'lopment.

"Ribbon" development represents a si tuation where a major

hì ghway or transportat j on corr j dori s j nvaded on both s j des by

various urban-oriented land uses such as motels, servjce

stat'ions , f as t f ood outl ets, etc. These corri dors are des i gned

for non-stop/high-speed traffic, and are intended to link

settlements. l^l'i th the'imposjtjon of urban-oriented land uses,

the corri dor' s i ntended functi on i s destroyed. " Ri bbon"

devel opment j s extremely costly as i t i s very expensi ve to

restore a hjghway corridor's origì naì functjon through design

adaptatjons such as servjce roads. As these adaptations or

ìmprovements are necessi tated by the impact of urban-oriented

land uses, jt'is obvious that "rìbbon" development represents

a serjous problem of the rural-urban fringe area.

"Leap-frog" development ìs described in the following

exce rpt.

The f rontier of urban land use or buì I d'i ng wi I I not move
slow'ly and regular'ly, takìng in all land as it goes;
ìnstead, development will 'leap ahead to more djstant
tracts, passìng over nearby ones, taking in some ìarge and
some smal I tracts, and l eav'i ng others of assorted si zes. I

"Leap-frog" deveì opment represents an extremely undesi rabl e

prob'lem as non-contiguous land development is wasteful of land,

and'i t prevents order'ìy and coordjnated pìanning of land in a

me tropo'l ì tan reg'i on .
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It should be emphasized that contìguous and regu.l ar
devel opment of a ci ty, i n con j unct-i on r^ri th the rural -urban
fri nge area; is not always feasible in a metropolitan reg.i on

due to physìca1 terra.i n obstructions, competing lano uses

such as recreational space or protected ecologìcal areas, and

prìorized econom'i cal land uses such as mineral extraction
sites or capìtal-intensive agricultural operations.

However, these types of factors that justify any

i rregular or non-contiguous deve'l opment are not that infl uential
i n the context of an overar r metropor'i tan regì on. Theref ore,
"ribbon" and "leap-frog" forms of deveìopment shoul d not be so

vi sibl e as probl ems j n rural -urban f ri nge areas of metropol.i tan
regions. Unfortunate'ìy, these forms of jrreguìar or non_

contÍguous land deveìopment occur as a result of decisions
made by individuars such as speculators, developers, and

pol'i tìcians. These decis'i ons have a number of different
perspecti ves.

certain parcers of non-contìguous rand wirr receive
priorized development approval due to physìcaì attribures
that are more attracti ve than other parcel s adjacent to the
buì1t-up area. For exampre, the soìl compos.i t.ion of a non-
contiguous parceì may;be more appropr.i ate than contìguous
parcel s f or l'rousi ng deve'l opments that requi re septí c systems.
Certain non-contìguous parcels with aesthetjc features sucn

as tree stands or an adjacent watercourse wil I be developed
to capitalize on the hìgher real estate values than contiquous
parcels without such features.
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Irregular
f ree enternri se'r' '

deveìopers and

j rregul ar

that are proximate, of in the midst of a

that seems I oqi cal I v dest'i ned f or pri vate

deve 1 opme nt .

I rreguì ar devel opment is promoted by the

"quìrks" or economic s'i tuations of property

devel opment seems to be a rami fi cati on of a

system that encourages competj ti on among

specul ators.

0ne cause of sprawl'i s the independence of decisjon
among monopolistìc competitors, each act'i ng independently
and without collusion. The competitors hold a variety
of expectat'i ons about the f uture and a vari ety of demands
for the rate of compensatjon. Rapid expansion of the
economj c base of a hous i ng area te nds to prompt many
deveì opers to respond to the demand for housì ng and produce
a variety of d'i scôntinuous unrelated deve'l opmeñts. The
more rapid the rate of growth of an area and the greater
the number of busi ness fi rms operati ng i n the housì ng
market area, the greater the number of fragmented
randomly I ocated projects. 2

Thi s type of pol ì ti caì phi I osophy that al I ows i ndependent

competj tors to act wi thout concern for thei r acti ons i s

evì dent i n a number of ways. For example, specul ators wi I I

development by acqui rj ng the tì tles top romo te

narr-o'lc

hol dì ng

major I and

^F ntrh'l i ¡vtPuv¡rw

i ndi vi dual

owners who have

djffering prìorities and preferences as to when his land

shOul d be sOl.l (nmo nr^nna¡ly ownerS haVe m j nimal cap'i ta1 ,

and can not al wavs afford the expenses that are associ ated

wìth hoìdìng land until the "proper time to sell" arrives

These indiv'iduals will usuallv d'ispose of their land

commodity as soon as minimal profit is ânnârpnt. 0ther*rr*

Ii^,,i1 ^^^^+^trqulo asseIS cani nd'i vi dual s wi th s uf f i ci ent capi tal or

afford to be more patient 'i n their holdinq of land. and w'i ll



keep land idle as they await a "windfarr,, profit. As a

result of these varying mentalities and profìt motives of
property owners, 'i t is not anomalous to have irreqular
deve'l opment as a rami f -i cati on .

Gaffney provi des a descri ptì on of how i rreguì ar
deveì opment can resul t from these i ndi vi dual competi tors
wno create s i tuati ons s uch as an arti fi ci al scarci tv of
land. He contends,

'..that urÞln.rand prices are uneconomicarry h.igh, thatthe 'scarcìty' of urban land is an artificiäì one,mai ntai ned by the hol dout of vastiy unde.ã, iiràt.¿suppl ies in glligr'pation of vastly overestimated f utunedemands. I think thl's uneconomicãr pr-i ce rävãì imposesa correspon9ingry uneconomicar growti-r pattern onexpand'ing cities. Hjgf rand p"íces djs.or"ug. buiìdingon vacant I ands best si tuated for new dever o[ment anddi vert resources to bui I ding hi ghways, uti I i ty networks,and whol e new compr exes of ùrbañ ameni t.ies so as toprov'i de and serve substitute urban lands further outsubstitutes for something that is aìready in long suppìy.
0verall, the probrems of irregurar and non-contìguous

deveìopment result from decisjons made by these r'ndependent
competj tors such as specul ators or devel opers. These deci si ons
are approved as a resul t of most I ocal governments havì ng a

poì i ti cal phi I osophy that coi nc.i des wi th the ob jecti ves of
these independent competitors (i.e. favourable to prìvate
enterprise or pro-deve1 opment). Russwurm confi rms thi s

contention:

But. so :.trong ^ls ouf pri vate enterpri se money_mak j nqmoti ve that of tef pr annì ng of the äv"r.ur ì 
";;ilr;;ii;'

i t . :abotaged by I rregur ar deveropmã; i ;jmed at i ndj vj duarsatisfactìon rather ihan group benefit. 4

2. Term'i nati on of product j ve Agri cul tural
Activíties and The Ramification of Idre Land
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The devel opment of a metropol i tan regì on 'i s character j ze d

by some significant economic changes 'i n the rural-urban fringe

area: land assessment, pFoperty taxes, land costs, and land

value all rise above prevjous levels. These simultaneous

reactjons have an immediate and col'l ective 'impact on 'l and

bejng uti I i zed for agrì cul tural production.

As scattered resjdential subd'i vÍsions locate in farmìng
areas land values jn general tend to increase in the
area. Consequent'ly, the f armer di scovers that the
assessed val ue on hi s I and al so increases Any
increase in land assessment results in subsequent
increase in land taxes. The increase in assessmenr
combi ned wi th a general i ncrease i n the mi I I rate due to'increased serv'ices g'i ves ri se to farm land supporting
a tax load in excess of the normal relationshiÞ between
long term flow of income from agricultural productjon
and property taxatjon. 5

These economi c changes ì n the rural -urban fri nge

area are usual ìy accompanied and supported by pol i ti cal

commj tment. Local government offi cj al s can boost the val ue

of rural -urban frì nge I and by changi ng i ts I egal status

through offjc'ial plan amendments and ye-zon'i ngs. For

example, this type of pol'i tìca'l commjtment is evident on the

periphery of Winnipeg in the Rural Municipality of i,Jest St.

Paul . As the f ol ìowì ng excerpt d'i scl oses ; the process of

urban-to-rural invasion, and accompany'i ng changes of the ìegaì

s tatus of I an d, have combi ne d to provì de rural - urban fri nge

land w'i th increased economic potential.

The value of agricultural land in West St. Paul does not
appear to bear any signjficant relationshìp to jts
agricultural ab'i lity. For example, land values have
greatìy j ncreased si nce 1975. These ad justments 'in real
estate value may in part be a response to the re-
designation of l,Jest St. Paul from an 'Area of No Expansjon'
to one of 'Limi ted Urban Expansi on' and i n part to the
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inflatìonary pressure brought on by the purchase of
substantjal acreage by ho'l dìng compan'i es and absentee
investors. Farmland today is prìced on average ? to 3
t'imes i ts agri cul tural val ue. In some I ocati ons of
extreme it js nri¿'arl ¡f rrr/er B times jtS agricultural
value. 6

As a resul t of these economi c changes i n the rural -urban

frì nge area, agri cul tural product'i on becomes an uneconomi cal

venture. The exceptì ons are agri cul tural acti vi ti es such as

market garden'i ng, or^chards, or daì ry operat'i ons. These types

of agrìculture survive due to two reasons. Fjrstly, these

activjties are capìtal-intensive and more profitable than

most agricultural activities. As a resul t, they are able to

accommodate the increased financial obìigatjons associated

w'ith changing economic features such as hìgher taxes or :.--- -

assessment. Secondly, these acti vi ti es are protected by

seni or government reguì at'i ons, as they must be prox jmate to

the bui I t-up cj ty to accommodate urban demand for dai ry and

cash crop products.

However, w.i th the exception of these latter types of

agri cul ture, most agrì cul tural producti on wi I I be uneconom'i cal

as the reven ue produced from the I an d wi I I be bel ow producti on

costs (wh'i ch are rì si ng gradual ly) ; and of rÌlost consequence,

below the associated costs of holdìng title to the land (which

are ri si ng exorbi tantlV) . As thi s si tuati on j s not profj tabl e,

the farmer js forced to relinquish tjtle to his land, The

unfortunate ramj fi cati on for the metropol ì tan regì on i s the

terminat'i on of agricultural production as the I and's most

economj cal use. When the market for potenti al urban devel opment

land js jn a hìgh demand situation, even margìnaì land being
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uti I i zed for I i vestock or feed I of operati ons becomes

extremely val uabl e. The resul t 'i s f urther term j nati on of

vj abl e and productj ve agri cul tural acti vi ti es.

The termination of agricultural productjon in the rura'l -

urban f ringe of a metropol'i tan reg'i on seems desti ned to

continue if the sjtuatjon on the perìphery of l,Jjnn'i peg'i n the

Rural Munic jpaì ìty of East st. Pau'l represents a harbinger of

future development.

The number of f arms i n the Mun'i cì pal i ty decreased f rom
128 farms in l96l to on'ly 66 farms in 1971 . The acreage
devoted to agrì cul tural producti on decreased from 73szto 4506 acres wi th'i n the same ten year peri od; a reduct'i onof 38.7%. Considerìng that the total acreage of East St.
Paul i s about 8640 acres , the agrì cul tural use of I an d
declined from 85% of total land area in l96l down to 52%
by 1971. 0f the 66 farms recorded in 1971 , on'ìy lZ had
annual sales in excess of $5,000 and most had less than
$2,500 annual'ly. 7

The termi nati on of product'i ve agr j cul tural act'i vi ti es on

rural -urban frÍ nge I and represents a major probì em when the

previously productive I and j s sol d to i nvestors. l,lew owners

of f ormer producti ve I and w'i I I have varyi ng pref erences as to
the land's use whl'le'i t'i s being held for speculative gaìn.

0veraì1, the ramification is that the new owners will allow

the land to be idle or vacant; and therefore, urproductive.

Some owners wi I I al I ow the I and to be ut'i 'l 'i zed f or agri cul ture,
but the product'i on is usua'l ly insignificant. Either way, the

land's productive capac'i ty'i s not expìoited due to the

specul ati ve hoì d'i ng mot'i ve. These act'i ons represent an extremely

urasteful situation.
Furthermore, some specul ators prefer to keep thej r I and

perpetualiy idle as a contingency if the "appropriate selìing
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t'ime" Should occur duri ng a grow'i ng season. Some Speculators

wjll lease thejr land for agrìcultural productìon, but

nonetheless, tenancy f armi ng 'i s consi dered as tantamount to

idle land for a number of reasons. For instance, any form

of producti ve agri cul ture requ'i res conti nued cap'i tal i zati on,

and tenant f armers are apprehensi ve about d j spens'i ng wì th

capìtä1 to'improve land that is proiected for speculative

sal e. Consequently, agri cul tural producti on from unjmproved

land has m'injmal qualìty and reaps low revenue. Moreover'

the typical tenant farmeli n the rural-urban fringe area is

usual ly inexperìenced and incl i ned to be a "hobby or weekend"

farmer. Thj s type of tenant farmer wi I I most probabìy have

a fri vol ous or hedoni sti c approach to farmi ng wi th the

i nevi tabl e resul t bei ng i nef f j ci ent product j on. F'i nal ly 
'

tenant farmers are renowned for cropping land quite'i ntensively.

The consequence of these acti onS are unproduct'i ve so j I s, and

therefore, I ow qual ì ty and uneconomi cal producti on. Thi s

situation of vacant or unproductive land Seems to be well

documented as the f o'l ì ow'i ng pl ann'i ng study emphasi zes i n

reference to the Rural Municìpality of l,nlest St. Paul on the

peri phery of hlinnjpeg.

Although large parcels of land exist in West St. Paul and
are used for agricultural purposes, an alarmingly 'ì arge
acreage appears to be lost for viable agri cultural
pursui ts. Furtheri nvesti gatì on reveal ed that of the
remainìng farmlands approxjmate'ìy 4,500 acres are owned by
absentee landowners and holdìng companies. For
example, approximately 38% of the estimated agricultural
I ands jn I'lest St. Paul are owned by Í nvestors who do not
farm and who live outsjde the municipality. B
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The speculative acquis'i tion of previous'ly product.i ve

agri cul tural I and creates another unì que si tuati on rel ated

to the probì em of r'dl e 'l and. Associ ated wi th i dl e l and i s

the undes'irable feature of premature subdjvjsjons on the

rural -urban fringe landscape. Russwurm describes a "premature

subdivisjon" and portrays the inevitable cjrcumstances.

Th'i s term refers to subdivisions that are raid out with
some bu'i ì dì ng begì nni ng bef ore complete urban servi ces
are avai I abl e (parti cu'ì ar'ly arteri al roads, and trunk
sewer and water lines)... Demand for housing may De
m'i sjudged to such a degree that the subdjvjsion develops
spasmodicaì'ly, oF even worse, is never completed. The
end resul t of premature devel opment i n the urban fri nge
i s a mi sused and ìmproperly pì anned I andscape. For añjndivjdual'ì ìv'i ng in such a premature subdjvision onìy
'i nconven j ence resul ts. unsì ghtly weeds on vacant r ots
surround h'i s property, muddy and dusty roads are hjs
access routes, most urban servi ces are not avai I abl e. 9

3. Creati on of Uneconomi cal Land parcel s

As a repercussj on of a number of factors, I arge I and

hold'i ngs jn the rural-urban fringe area will be fragmented

i nto smal I , uneconomi cal I and parcel s. For exampl e, i ndi vi dual

competì tors i n the I and market have a tendency to el jmi nate

theì r debts, oÌ^ acquì re operatj ng capì tal by subdi vi dì ng thej r
Iand holdings and self ing vari ous portions. As welI,
specul ators or real estate agents wj I I prefer to di spense wi th

marg'i naì land or unprofjtable land that is part of a major

hold'i ng. This type of desjre will usual'ly necessitate the

subdjvision of a large holdìng jnto smaller parcels. These

i ndi vj dual acti ons and the 'i ntrusj ons of publ'i c i nstal I ati ons

such as highway construction or right-of-way acquisjtjons
comb j ne to carve the rural -urban f rì nge 'i nto smal I I and parceì s.

smal l l and parcel s are uneconomi cal , and of " probl em"



status due to the foìlowìng reasons. Initìally, the urban

f rì nge zone of the rural -urban f ri nge area 'i s cons j dered the

most 1 ogi cal and ratj onal I ocal e for new housì ng deveì opments

as l't 'i s conti guous to the buì'l t-up area. Prospecti ve home

buj I ders or I and deveì opers that are j nterested i n constructi ng

a cont'i guous subdi vi s j on of res'i denti al dwel l ì ngs; w j l'ì

encounter numerous di ffi cul ti es i n assembl i ng 1 and for such

a development jf a plethora of small land parcels exist (each

wi th i ndi v'i dual owners and separate preferences ) . Assembl i nq

I and for housi ng deveì opments wi I I never be expedj tj ous and

free of maior lega'l confrontations if the proposed subdivis'i on

I ocati on j s owned by a mul ti tude of j ndi vi dual owners. As

wel I , the expenses assoc'i ated wi th the as sembly of I and are

much hì gher f or the acqu j si ti on of smal'l er parcel s as Russwurm

describes in his analys'i s of the disadvantages of rand

fragmentati on. " I t hel ps dri ve up l and val ues generaì 1y

s i nce smal I er parcel s are al most a'lways worth more per acre

or square foot. "l0
Second'ìy, the diffjcultjes encountered'i n assembling land

for residentjaì use, as a result of small parceìs; would be

simì l'i ar f on other I and uses contempì at'i ng I ocat j on j n the

rural-urban fringe area: industrial parks, shopping centres,

or pubììc amenities such as parks or aìrports.
Fì nal ly, the severance of 'l arge I and hor dì ngs i nto smal I

parceìs has a very deleteri ous effect on the contjnujty of

product'i ve agr j cul tural acti v'i ti es. A number of perspecti ves

can be discussed. Econom'i c farmìng of graìns can only survjve
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on large land parceìs that adjoin each other. Parcels of

less than eì ghty acres are not ef f ici ent f or graì n f arm'i ng,

espec'i a1'ìy if the parcels are not contiguous with the prìmary

farm hol dì ng. As a resul t, dj spersed parceì s of a smal I s i ze

are usual ìy I ef t vacant or i dl e. Economi cal I i vestock f arm'i ng

requi res ì arge cont'i guous hol dì ngs as thi s type of agri cul tural

activity has concerns such as anjmal waste d'i sposal. The

large holdings are required to prevent the l'i vestock farmìng

activi ti es from causi ng any envj ronmental po1 I uti on wi th

nei ghbourì ng property owners. As th'i s type of f armi ng ì s an

expansion-oriented activity, small parcels would obv'iously

prevent the f armer f rom expand'i ng the capacì ty of one's

operations.

4. Expensive Service Demands of Rural Residential

Mì grant s / Non - Fa rm I n h ab i tan ts

Rural resi denti al devel oDment occurs w'i thi n the rural -

urban fri nge areas of metropof i tan regì ons as an amorphous

or haphazard form of land development. As a type of land use,

some I ocal governments wel come i t for i ts property tax

revenue. 0ther muni cì pal governments mai nta'i n a rural
preservatj on phi ì osophy and di vert such deveì opment to other

mun'i ci pal ì ti es . hJhatever the pol'i t'i caì env j ronment, rural

resi denti al devel opment ì nevi tably appears upon the I andscape

of rural -urban frì nge areas. The paramount probl em of thi s

deveìopment is the djssatisfaction that new rural res'idents

experi ence wì th ex j stì ng servi ces that are 'i ntended f or f arm

resi dents. The probl em 'i ntensi f i es as the new rural resi dents

demand 'improved services. Inevi tabìy, thei r demands are
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converted into po'l ìticaì decjsjons.
I t was f ound that i n 0ntari o exurbani tes who rveredissatisfied with the rever of i..uices, went so far asto run for r ocar counci r and i n ieverar cases wereelected. . Being erected they *u.å then in the posìtionto push thei r demands wh.i ch uiere pa.i d ror uy-il.,. I ocalmunicipgl governmerirt and thus was an expense to theorigìnal ìnhab.i tants. ll
The demands of rurar resi dents for urban-oriented

services represents a probiem due to the uneconomicar
relationsh'i p of urban serv'i ces to the rural residential form
of land development. Rural residentiar development features
'i ndi vi dual l ots wi th f rontages and depths that are, m j n jmaì ly,
twice as ìong and deep as the ub'iquitous ,|R1,, urban lot for
detached hous'i ng. As a consequence, the cost of i nstaì.r i ng

urban inf rastructure 'i n rural residential subdivis.i ons is
quìte exorbitant.

services and utirities such as roads, ditches, watermaìns,sewers ' poTgr a!d gas r'i nes are costÍy i n p;;p.rti on totheir length. It is thererore-i;àortant that eachhousehor d shour d be sgrve! by thé'mi nimum pðiriur.frontage ìength. r^Jith this-Ín-rìno one typicaì sprawìarea was exami ned and i t was found that thä ãuurug.frontage per househol d was 2l 5 iäÀt. If the buì 1 di ng I otsj nvol ved had been r ocated i n a rui rv ¿evei;p.ã"urban areathey woul d have rgqui red onry g5 -ieet of frontage each.In other yords, the average -househord in the area isresponsible for two and a half times as much utilities andserv'i ces ìength as .i s necessary. lz
Rural residentjal development generates an inequjtable

ìncrease in the cost of existìng services such as road
ma j ntenance and school transportatì on; and second.ly, i t creates
a demand for the institution of urban-oriented services such
as separate poì'i ce and fire protection, open space acqu-i sition,
recreatjon programming and faciì.i ty construction, ma.i I delivery,
refuse collection, etc. These types of services are extremerv
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expensive and could onìy be facilitated through an enormous

i ncrease i n muni c'i pal revenue. Many I ocal governments assume

that the 'i nf I ux of rural res j dents and thei r property rax
revenues will be sufficjent to bajance the increase in expenses

that woul d be necessi tated by thej r demands for ìmproved

services. This assumptìon is extremely erroneous, due to the

well-documented fact that land deveìopment with onìy residentjal
subdivision and no accompany'i ng jndustrja'l or commerc'i al uses

will be very expensive to service, and wjll qenerate mjnimal

tax revenue.

In the case of the dormi tory suburb the tax base is almostexcl usively resj dentj al . As thi s type of vì 1 1 age grows
and its pubì'ic servjce demands, particuìarìy foi sðf'ooìs,
begi ns to bal I oon, the property fax bi I I s oi the resi dents
may rì se to an 'i nord j nate degree. Th j s i ncrease occursbecause 9I the_high unit cosi of providing public servicesto a small scale settlement and more partícu'ì arly isattr jbutable to a dispersed, relat'iveiy low un.i t val uetype of real estate whi ch requì res, i n vol ume, sucn anexpensjve servjce as pubì'ic school-ing. 0n thé other handobserve the situation in the industrial suburb or sateìlìte,which may have a single large f,actory within the boundariesof i ts rather smal I tax di siri ct. The chances are goodthat the property tax on i ts resi dences and even commerc j a'luses may be m'i nimal . In every sense of the word thi s i swhat we mean by the expression 'tax co'ì ony.' l3
The demand of rural resj dents for improved urban servjces

constitutes a serious problem due to the expense factor, the
need to escalate mill rates, and the ramifjcatjon of jncreasr'ng

the tax payments for al I resi dents j n the rural -urban fri nge

area. In essence, rural resident.ial mìgrants or non-farm
i nhabi tants force orìgì naì farm resi dents to subs idtze thej r
uneconomical service demands.

Among a number of poten tj al effects , the

of non-farm i nhabi tants i n the rural -urban fri

basic presence

nge area has
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these prominent ram'i fications. For exampre, highways and rocar
roads mì ght experi ence i ncreased traffi c vol ume to the exten t
that they are i ncapabì e of accommodatì ng the demand. Exì stì ng

i nsti tuti ons s uch as schoor s may be unabr e to accommodate the
influx of new residents. Finally, the utirization of the
rural-urban fringe as a recreational hinterland by orìginal
residents may be frustrated if new residents have different
lejsure pursu'i ts (e.g. non-motor.i zed or pass-i ve actjv.i ties
i n oppos i ti on wi th motori zed or more gregari ous acti vi ti es ) .

Basi cal ìy, the demand of rurar resi dents for improved
services represents a sìgnificant probìem of the rural-urban
fringeareaduetotheh.ighcostsofurbanServices.

Realisticaììy, urban services are not even economicar in a

ìarge nucleated urban settlement due to the expensive costs
of installation and maintenance. consequentry, it is
rudimentary to understand the severe uneconomical c.i rcumstances
that are i nevi tabr e when urban services are proposed for
rural residential development sites.

5. Env'i ronmental problems

A number of en.vironmentar probrems become apparent in
the rural -urban fri nge area as a Ì^esul t of urban-to-rural
'i nvasion.

0ne of the most prom.i nent probl ems i s sol i d

management. Existing randfirr sites in the rurar
area are envi ronmenta'r ìy harmf ur f or surroundì ng

to methane accumuration. The fo'r rowìng anecdote
this situation.

WASTC

-urban fringe
land uses due

documents
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Methane js an odour'ì ess, colourìess, inflammable gâS, a

by-product generated by decayì ng garbage. Thi s volatjle
gas has cost lrljnnjpeg more than $q millìon jn settlements
after devel opmen t was permi tted on top of a former
St. Boniface garbage site Today, the city has 35
garbage dumps and no devel opment 'i s al I owed to take
place withjn 500 feet of any of them without cìty hall
approval . Meanwhi I e, the cì ty's board of commj ss i oners
thinks the building ban should extend to 1000 feet
from a garbage si te . 14

As ci ti es grow and competi ti on for I and becomes more

intensive in the rural-urban fringe area, the problem of solid

waste management wj I I become more sìgni fi cant as waste vol ume

will jncrease, less waste will be bio-degradable, and su'i table

disposal sites wìll be difficult to locat..l5

The use of septi c d'i sposal systems by rural resi den ti al

i nhabi tants can be envi ronmenta'l ly harmf u'l under certai n

cond'i tions. Proper ori ntended functioning of a septìc system

wi I I depend upon the adequacy of the soi I for absorpti on, the

type of lot size jn the overall development (at least one acre

i s suggested as the m'i n jmum I and requ j rement f or a septì c

system) , and the type of surroundì ng I and uses. Envj ronmental

problems w'i ll most like1y occuli f the density of rural

residential development on a parcel of land js allowed to

i ncrease wì thout restri cti ons. The f o'l 1owì ng report ì I I ustrates

this s'ituation: a situation that seems'inev'itable due to

constant demands for more rural residential subdivisions'in

rural -urban fri nqe areas.

Niverville - Elmer Wiebe stands in ankle-deep muck and
stares at a cl oud of mosqui toes hoveri ng over pool s of
of sewage in his backyard. Mr. l¡ljebe owns one of 27
houses on a pair of streets about a half mile from the
main road of I\r'verville. But these residents don't share
the vj I I age's modern sewage system, because they I i ve i n

the Rural I,1unìcìpality of Ritchot. The well-groomed
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houses along Ritchot Drive and Church Street have septictanks that pump sewage to a 'septi c f ier d' 'i n the back-yard. The sewage 'i s supposed to drai n away, but Mr. InJi ebesays there are so many houses crowded into the area thatthe ground has become saturated. 0ther res'i dents poìnt
g'l umìy to dead trees and gardens where nothi ng wi I I grow. ì

Fjnally, the rural-urban frìnge area may have environmental
problems such as water supply pollution or nojse pollution as a

result of non-compatible uses being juxtaposed to each other.
For exampl e, these probl ems can occur i f rural resi dentj al

deve'l opment or recreat'i onal space i s I ocated ad jacent to, or

within proxìmity of , exjst'i ng rural uses such as livestock
operati ons, feed I ots, mi neral extracti on si tes, or heavy

industrial plants.

6. Loss of Land For Mi neral Extracti on

and Recreation Purposes

Dependi ng upon the pol i ti cal env'i ronment of a part j cu'l ar

metropoììtan region, it js possible that parcels of land with
mi neral extract'i on or recreati onal val ue wi I I be converted to
other uses during the process of urban-to-rural .i nvas.ion.

The convers'i on of such valuable land represents a problem as

mineral extract'ion sites and recreational terrain are scarce

commodi ti es i n a metropol i tan regi on.

Fjrstly, terrajn with potential for publ.i c recreatjonal
deveì opment conti nues to decrease i n rural -urban frr'nge areas

as real es tate agents or urban devel opers acquì re such I and

for private lot exp'ì oitation. It is 'imperative that
recreatìonal space be preserved and protected, but Jackson,s

contentjon underscores the poìitical realitjes of the sjtuat-ion
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Rural roads gradual ly become resi dent'ial streets, even
though the housing ìs intermittent, and the res'i dential
loop or cul-de-sac of a small subdiv'i sion is wholly urban
in jts character despite its rural setting. There are
a'lso important aesthetic aspects jn the select'ion of sites
wjth wood lots, areas of pìcturesque landscape, sìop'i ng
areas, the brows of hi I I s, vaì'ley s j des with v'i ews and
I akeshores beì ng chosen early i n the I and convers'i on
process - hence there i s frequently a cleavage between
urban growth and the conservat'i on of I and f or recreati onal
purposes, wi th recreatj on bei ng the I oser because of
the costs of land acqu'i sition. 17

Secondìy, it is prìmarily economics that djctates the

necessìty to preserve mineral extractjon sites. Eljminatjnq

mi neral extracti on as I and use at a mi neral deposì ts si te

forces constructjon and bu'ilding trades to venture further
dj stances from the bui I t-up ci ty to acqui re thei r mi neral s.

The eXtreme CirCumStanCe iS â nêr-occiir¡ tO impOrt mjneralS

such as sand and graveì . As these I atter al ternat'i ves are

ì mperati ve to preserve parcel s of I and w'ith^^^ +1., -i +cosrty, lt seems

mi neral extraction Ðotential.

a q rrmm¡ n\/r urrrrr¡u ¡ J

S'ix prominent land use problems occur in the rural-urban
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3. The severance of large land hold'i ngs 'j nto small uneconomical

parceì s.

4. The expensive "urban service" demands of rural resjdential

mìgrants or non-farm inhabitants '

5. Envi ronmental concerns such as sol i d waste management,

balanced rural resìdential development and accompanying

septic system'i nstallations, and the potential incompatibjlity

of certain urban land uses adiacent to existing rural

land use.

6. The conve rsi on of scarce recreati onal terrai n and mi neral

extraction sites for other priorized urban-orjented land

USCS.

It is these spec'ific problems that requ.i re consideration

and acknowledgement jf the overall geograph'ical space of a

metropol ì tan reg'i on j s to be pl anned j n an economi c and

orderì y manner.
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CHAPTE R I V

A STRATEGY OF ORDERLY LAND USE PLANN] NG

FOR A METROPOLITAN RTGION

A. Introduction

The previous chapter described the varjous land use

problems that occur i n the rural -urban frì nge area as a

result of rural areas beinq invaded bv urban-oriented land

uses and activities.

The purpose of this chapter is to describe a strategy of

orderìy land use planning for a metropolitan region: a

strategy that i s desì gned or i ntended to prevent these I and

use problems from e'i ther recurring, or jncreasing'i n'i ntensity.
As dealt with in Chapter I, orderly land use planning of a

metropol i tan regi on 'i s def i ned as the rat j onal and I ogì caì

coordination of potential and exìstìng land uses or actjvjties
in the rural-urban fringe area. These land uses and actjvjties
are coordi nated wi th the i nevi tabl e expansi on demands of the

buìlt-up cìty area.

As well, ofderly land use pìanning of a metropolitan regìon

has these other general characteri sti cs. A strategy of orderly
I and use pì ann'i ng f or a metropol i tan reg'i on attempts to
comprom'i se the land use demands of the two unique interests
competi:ng for control of the rural-urban frìnge area: the

expansion-oriented demands of the urban or built-up city
resjdents, and the preservation-oriented preferences of the
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orìgìnai rural'inhabitants.
0rderly I and use pì ann'i ng of a metropol i tan regì on i s

concerned w'i th minimizing the potential of land use

i ncompat'i bi l'i ti es, and wì th promoti ng the ut-tlizati on of ex j stì ng

I and resources j n a f ash'i on that makes opt'imum use of thei r

economic potential and locat'ional advantages. Thjs represents

an approach that Col eman refers to as envj ronmental pl ann j ng.

;i Consequently, c'i ty+;centredlrplanning, js beginni ng to ,give'
p1 ace to a more integrated approach, that of envi ronmental
pl'ann'i ng, jn whjch all types of environment are taken jnto
account as be.i ng part of a s'i ngle'i ntegrated system. I

Fjnally, order'ìy land use pìannìng features a prognosticat'i ve

perspectì ve, or concern for future growth.

The main focus of the regionaì plan is on a strategy for
growth - a strategy for worki ng out the di recti on, sequence
and extent of deve'l opment w'i thi n and around the ma jor urban
centre of the regi on. The reason f or th'i s i s that the
pl an i s di rected toward creatì ng order and certai nty i n
the broad pattern of deveì opment. 2

The paramount objecti ve of thi s chapter i s to descri be

+h^ ;,t; ^Lrc 5peLr I rL features of an orderly land use planning strategy

for a metropol itan reg'i on. As a result of perusìng numerous

artj cl es, studies, and reports, i t i s apparent that the

foìlowing strategy j.s essentìa1ly representat'i ve of strategìes
fh:t âFô nh^n,L,,u ç u, u y, vposed by Canad j an regi onal pl annì ng authori t jes.

0nìy the substant j ve 'i nputs of the orderly I and use pì anni ng

strategy wi I I be presented ( i.e. there wi I I be no consj deration

of iurisdictional mechanisms for implementìng the substant'ive

ì nputs of the strategy) . Russwurm descri bes these two i n tegral

components of an order'ìy land use pìannìng strateg-v (although

he refers to a s trategy as a pol j cy) .
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be done;
do it and how

cy that works
pol i cy cl ear]y.

A Strateqy of 0rderly Land Use Pl anni ng

For A Metropol i tan Reqi on

Therefore, oFderly I and use pl

region has the fo'l lowìng sequentjal

statements of regì onaì pl annì ng pri

of phases in Figure 3):

anni ng of a metropol j tan

nhacpç, and cDec'i fjcy,'uJvJ

ncipìes (refer to diagram

I . I dentj fj cati on of Exi stì ng Land Uses In The Rural -

Urban Fringe Area That Requi re Protected Status

Eight specjfìc or prominent land uses can be identified

that meri t protected status. By protected status, it is mean

that the current use of the I and shoul d cont'i nue, oF the

natural feature of the I and shoul d be preserved and not

converted. Thi s desi gnati on of protected status i s 'i ntended

f or three essent'i al reasons: to ensure the contì nui ty of

profi tabl e benefi ts from I an d bei ng uti I i zed for certai n

economic activities, to preserve the natural features of land

for recreatjonal and ecologìcal purposes, and to isolate

certa'i n land uses that would create environmental problems

if infringed upon by incompat'i b'ì e uses.

a. Agri cul tural Act'i vi ties Ut'i ì i z'i ng Smal I Parcel s of Land

Agrì cul tural acti vi t j es that ut'i l'i ze - smal I parceì s of

land jnclude such uses as dairying, orchards, nurseries, or

market gardenì ng. These parti cul ar acti vi tj es requì re



FIGURE PHASES OF ORDERLY LAND USE
FOR A METROPOLITAN REGION
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protected status for a number of reasons. The prìme reason 'i s

that the products of these agricultural actjvities are of a

fragi 1e and peri shable nature, and can not be transported

extensjve distances w'i thout costs'i ncreasìng sìgnifìcantly'

Theref ore, these acti v j ti es requì re protect'i on of the'i r I ocati ons

j n the rural -urban fri nge area that are proxjmate to the

urban market.

Secondly, the acreage that'i s util'i zed for these act'i vities

requi res protect'i on due to the negati ve economi c consequences

that could arise ìf a substantial amount of productive

acreage was converted f or al ternat'i ve purpoSeS. As these

activities are qu'i te emp'l oyment- and revenue-intensive, the

reductjon of finite acreage could create h'igher unemployment

and I ower I ocal i ncomes. As wel I , the reductj on coul d create

a I ower supply of I ocal ly-grown products wh'i ch woul d

necessjtate ìmporting these particular products. The

consequence would be lower quaìity products at hìgher prices to

the consumer. The reduction ì n productj ve acreage coul d have

a recessive 'impact on secondary and tertiary activ j t'ies

assocjated with the prìmary agricultural activity. Th'i s

Scenari o wOul d i nVOl Ve more unemp'l oyment, I oweri ncomes ' and

a negat.ive " spÍ n-of f " ef f ect on the econom'i c base of

settl ements wi thi n the tegi on.

F j nal ly, these agri cul tural acti v j ti es requ'i re protect'i on

or i sol ati on from certai n I and uses that coul d I ocate el sewhe re

w j thi n the reg'i on. If these I and uses were to 'l ocate wi th j n

proximity, oF adiacent to these agrìcultural act'ì vities, the

envjronmental damage could be sìgnificant. For example' a
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heavy industry could emit noxious poll utants that could destroy

the fru'ì t-bearing capabilit'i es of trees in an orchard.

b. Mj neral Deposi ts Si tes

As indicated 'i n chapter III, a major problem of the rura'ì -

urban fri nge area i s the I oss of I and wi th mj neral extractj on

potent j al when i t 'i s converted f or other uses or acti vi t jes.

Thjs conversion represents a problem because jt forces agenc'ies

(such as buì1dìng contractors or municipal road construction
departments) to acquire their deposits by employìng more

expensive options such as importing, or developing sìtes that
are not wjthin easy reach of the built-up c-i ty.

There are two types of mi neral depos'i ts I and that requì re

protection: sites that are bei ng explo'i ted and resemble a heavy

industrial land use, and s jtes with mi neral depos'i ts that remain
'i n a natural geological state. It is necessary to jsolate these

landforms from a number of land uses such as rural residential
development, sensitìve agricultural actìv'itìes, deveìoped

recreational areas, and h'i gh densìty res'i dentjal expansìon. In

i sol atì on, a m'i neral deposi ts si te 'i s qu'i te i nnocuous; even i f
ì t j s deveì oped f or extracti on purposes. However, -i f these

"sensitive" land uses locate adjacent to, or w'i thin proxìmìty

of a m'i neral depos'i ts sjte, environmental impact can occur, The

following excerpt endorses this situatjon.
Sand and gravel p'i ts tend to be I ocated near the j r markets
Frequentiy they devel op wi thout regard to al ternatj ve usesor envi ronmental val ues. Too often they contrj bute to
stream sedjmentatì on, create traffjc hazards, and mar the
I qn.dscape when I ocated jmmedì ately adjacent to híghways
w'ithout proper setback and vìsual barrjers. !,Jhen locatedadiacent to resi denti al areas the problem j s compounded by
thei r contri buti on to noì se, ai r and water pol I utj on andthus creatìng nuisances and health hazards îor the
res'i dents. 4
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Th'i s excerpt reveal s the envi ronmental ci rcumstances wh j ch

become apparent whenever sens.i ti ve I and uses are iuxtaposed wi th

m j neral depos j ts si tes. However, i t 'i s erroneous to state

that "sand and gravel pits locate" alongside these specific

sensit'i ve land uses and cause disturbances. It'i s the reverse

sjtuat'i on: these sensitjve land uses locate by mineral deposits

si tes, and suffer envi ronmental damage due to the nature of

mjneral extractjon actjvitjes. Therefore, jt ìs quite imperat'i ve

to protect and 'i solate mineral deposits s'i tes.

As wel I , the f ol I ow'i ng anecdote unequ j vocaì 1y documents

why a mi neral deposi ts si te requ'i res protect j on f rom possi bl e

land conversion. (Statement issued by Mr. llJarner Jorgenson:

Chajrman of Provincial Land Use Committee of Cabjnet, Provjnce

of Man i toba )

As an examp'le of the type of de ve ì opme nt wh i ch the new
polìcìes would prevent, Mr. Jorgenson c'i ted the new
resi denti al subd'i vi s'i on i n Bi rd's Hi l l , northeast of
l^lìnnjpeg. The new homes were built on the best sand and
gravel deposi ts avai I able i n the area for constructj on
purposes, he said. A l0 year supply of aggregate sjts
under those homes, As a resul t of the new subd'i v'i si on,
contractors wi I I have to I ook el sewhere for materi al s.
The mistake could boost construction costs by $100
m'i ll jon wjth'i n a few years. 5

c. Recreati onal Terrai n and tcol og'i cal Areas

0ver the next f ew decades, the f o1'l owi ng tren ds wl'I I

probabìy be apparent j n metropoì ì tan regì ons.

Initia'l 'ly, energy costs w'i ll jncrease exorbitantly and

non-renewable resources will continue to be depleted jn rapìd

f ashi on, As a consequence, travel to di stant re creat'i onal s'i tes

v¡i l'l be reduced, and proximate recreati onal space wi thi n

metropoììtan regìons wl'll become valuable and in hìgh demand
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for private utilizatjon.

Secondly, lei sure time and di sposab'l e i ncome wi I I general ly
jncrease, and the result will be a h'igher demand by indjviduals
for land in the rural-urban fringe area that facjlitates a

" recreatj onal escape. "

Finally, the rural-urban fringe area wirr continue ro

experience the intrusion of residential development ano

associ ate d urban uses. The rami fi cati on wi I I be addi ti onal

prì vate expl oi tati on of natural terra'i n r,ri th recreati on potent j al .

As jndjcated in chapter III, thjs type of private explojtat'i on

represents one of the major probl ems of the rural -urban frì nge

area. Based upon these assumpt'i ons, it is jmperatjve that
natural terrain w'i th recreatjonal potentia'l be protected for
pubf ic purposes.

The 'immediate requirement is to preserve jand parcel s in

the rural -urban frìnge area wi th these features: tree stands,
d'i versif ìed landforms ('i .e. hills or undulatjng terrain), ìakes,
and watercourse corri dors.

0ne approach to preservi ng recreati onal terra'i n has been the

"greenbelt" method, but its efficacy is questionable. By

demarcating a "legaì moat" of raw land on the periphery of a

buììt-up area; the cost'ly "leap-frog" form of non-contìguous

land development'is encouraged beyond the "greenbelt.,, Ì,jith
respect to preservì ng recreatj onal terraì n, j t only protects the

exi stence of natural recreati onal areas wi thi n the "greenbel t"
and not w'i th'i n the total rura'ì -urban fr.ì nge area.

To protect th'i s natural terrai n that wi l l be i nev j tabl v

requjred: ân,lextensjve recreat.jonal cnâce Dreqervatinn program
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seems more appropri ate. The essent'i a'l ob jectì ve of the program

woul d be to protect such terrai n from prì vate expl oj tati on and

incompatible land uses. Jackson emphasjzes this requirement.

Future generati ons of Canadi an ci ti zens w'i I I certa'i nly
requi re very much more recreatjonal space in, ôFound and
cl ose to expan di ng ci ti es than now ex'i sts - yet the best
and most advantageous use of many s'i tes i s aì ready to a

ì arge extent denied or thwarted by exi sti ng patterns of
devel opment and the fai I ure of successi ve governments to
pursue active pol ìcies of providing sufficjent open space
in these local'i ties to meet foreseeable needs. As is
being emphasized continualìy'i n thjs sectìon, there 'i s an
urgent need for the formulation of a publ jc open space
program within the context and framework of wi der urban-
reg'i onal deveì opment po'ì 'i cies. 6

The protection of sensit'i ve eco-l og'icaì areas that provìde

rare or unique habitat for plants and animals would be an

I and uses coul d create severe envi ronmental di sturbances.

Rural Residential

ì ntegral component of thj s

Thjs would be necessary as

status because of

encourages. Rural

the cuìprìt for a

discussed'i n Chapter

Rural residential areas require

open space preservatr on program.

the intrusion of people and various

Areas

isolated or

the negatj ve effects that such

re s'i den ti a I de ve I opme n t can be

number of the I and use orobl ems

the servìcìng Thìs is especiaì'ìy the case

of the areas ncreased and diversified

protected

devel opment

considered as

that were

III.

that chapter, rural resjdential subd'i vìsjonsAs indicated in

are usua'l ìy " def i ci t" f orms of I and devel opment: the tax

revenue generated by these rural resi dential areas does not

equate wjth
'inhab'itants

servjces.

costs

deman d

if

As well, rural residential land development has other

ofnegatjve consequences with respect to the land use problems



the rural - urban fri n ge a rea .

Firstly, jt inf¡i nges upon large ag¡i cultural holldìngs

and escalates the land value/assessment of product'i ve

agricultural land. The eventual consequence is unrealistic

property taxes, and the f orced term'i nati on of agri cul tural

act'i vities. Secondly, the'l arge lot characterjst'i c of rural

res'i denti al areas does not preserve the rural I andscape; j t

represents a semj -urban form of I and devel opment that fragments

product'i ve land into pri vate lots of wasted buffer space.

As a result of these land use problems that rural

resi dential land development encourages, it 'is essential that

any existing rural residential area be prevented from expandjnq.

This objective can be achieved by des'ignating rural residential

areas w'i th protected status. Thi s protected status woul d

restri ct rural residentjal areas from increasing their dens'i ty,

as higher dens'i ty devel opment woul d probably cause septi c

system oVerl oad; and theref ore, env'i ronmental probl ems such aS

soi I contami natj on or groundwater poì I uti on.

However, the protected status of rural resi dential areas

'i s not totaììy designated on the bas'i s of negatjve reasons.

As a legitìmate res'i dentjal land use that deserves a protected

"family" environment of tranquì1ìty and prìvacy;'i ncompatible

land uSeS such aS heavy industry, transportatjon corridors, or

l'i vestock-f eed I ot operat'i ons shoul d not I ocate adiacent to,

or wjthjn proxìmìty of a rural residential area.

e. Landfill Sites

Landfi I I or sol j d waste dj sposal si tes requi re protected
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status for a number of reasons.

Initially, their locations in the rural-urban fr.inge area

require preservation. Landfill s'ites are'i ntended to serve

the majori ty of the metropoì i tan regi on popuì ati on who

resi de i n the bui I t-up area. Landfi I I sj tes are requì red to
be proximate to serve this popuiation, but they can not locate
jn the buj I t-up area due to the envi ronmental hazards that
would be inevjtable. consequenily, landfill sjtes locate in
the rural -urban frì nge area: the area j s proxjmate to i ts

"market" in the bu'i lt-up area, and jt features ampìe buffer
space to prevent envi ronmental problems. As wel I , the

transport costs assoc'iated wjth the disposal of sol.i d wastes

dictate that I andfì I I si tes be as cl ose to the bui I t-up area

as possible.

Secondly, landfill sites and the'i r surrounding buffer
space requì re protected status from other I and uses for the

same reason that mj neral deposi ts sj tes requi re protecti on.

If isolated, landfill sjtes will be relatìve'ly jnnocuous.

However, if juxtaposed w'i th various land uses such as ner^J

hìgh-densjty housing, rural residential sìtes, or similjar
sensitive land uses; jt is probable that negat'i ve environmental
consequences wj I I be endured by these parti cul ar sensj ti ve

uses. For example, as indicated'i n the chapter III djscussjon
on I and use probl ems of the rural -urban fri nge area, I an dfi I l
si tes can produce dangerous methane accumul at'i on, or disturb
the potabi'l ì ty of water supp'l ies, These contamì nati ng or
poì I utì ng effects of landfi I I sites do not remain stationarv
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and tend to di sturb adjacent I and parcel s. Therefore, ì t j s

essential to protect landfill sites and thejr surrounding

buf fer space f rom encroachment by sens'i t j ve I and uses.

Fi nal ly, as the popul at j on of a metropol'i tan regi on

increases, the use of existing landfl'll sjtes will jntensìfy.

Landfj I I operati ons wi I I probably be requi red to expand

ì nto thei r buf f er space to accommodate the 'i ncreased vol ume

of waste. Therefore, the protected status of I andfi I I si tes

and thei r surroundi ng buffer space i s even more cruci al

for ensurì ng adequate sol i d was te management j n a metropol i tan

region.

f. Hìghway Corridor and Associated Commercial Uses

Sjm'i liar to rural res'i dential subdiv'i s'i ons, hìghway

corri dor and assoc'i ated commerc'i al uses requ'i re specì al

consideratjon due to thejr negative ìmpact. Hìghway corrjdor
and assocjated commercial uses shoul d be prevented from

expandìng, so the foiìowing land use problems of the rural-
urban fringe area wi I I not be encouraged to re-occur, oì

intensify.

Fi rstly, sim j I i.ar to rural res'i dentjal devel opmenr,

"strip" commercial uses or highway activities encroacn upon

product'i ve agrjcultural land and jncrease the land value/

assessment. As emphasized previously, the outcome is higher

property taxes and the forced termjnat'i on of productive

agri cul tural act j vi t j es .

Secondly, this form of commercjal development deteriorates
the aesthetic features of the rural landscâpê, and encourages

associated types of deveìopment that have a comparabìe ìmpact.
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Thìrdly, these commerc'i al uses interfere and essentially

destroy the primary des'ign characterjstics and funct'i ons of

h'ighway corridors ('ì .e. hìgh speed, non-stop, and a link

between settlements). As wel l, these uSeS generate j ncreased

traffi c vol ume, addi tj onal safety problems, and a necessì ty

to al I ocate publ ì c revenues f or the restorat'i on of a hì ghway

corri dor's ori gi naì functi on.

F'i nal ly, these "stri p" commerc j al uses are premature

enterpri ses that cap'i tal i ze upon users of the hi ghway

corri dor. As a resul t of bei ng approved prematurely, they

represent non-conformi ng uses when contì guous or pl anned

deveì opment eventual'ly occurs near the hi ghl^ray corr j dor.

g. Heavy Industrial Land Uses

Heavy industrjal land uses are extremely sjm'i ljar to

landfjll sjtes with respect to their required location r'n

the rural-urban fringe area. It is th'i s necess'ì ty that

justifjes a des'i gnation for protected status.

Heavy i ndustries I ocate 'i n the rural -urban f ri nge area

due to the nature of thei r act'i vi ti es. These acti vi ti es woul d

create severe env j ronmental an d saf ety hazards 'i f I ocated j n

the bu'i 1t-up area. For example, heavy industnies generate

nuisances such as noise, odours, smoke, and dust. In addìtjon'

to these pollutants, heavy 'i ndustry will always be a dangerous

fi re hazard. Heavy j ndustrj es I ocate i n the rural -urban

f ri nge area to take advantage of the ava'i I abl e vacant I and f or

horjzontal development, less restrictions for waste dìsposa'1,

and attracti ve access to transportat j on systems. As we'l i ,

heavy industries requ'i re their locat'i ons in the rural-urban
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frì nge area for proxìmì ty to the I abour market of the

built-up area.

Furthermore, exi stì ng heavy j ndustri al areas requi re

protected s tatus so they wi I I not be encroached upon by

sens'i ti ve I and uses. Simi I i ar to the s'i tuati ons of I andfi I I

areas and mi neral deposi ts si tes, heavy i ndustri a'ì areas w j I l

only create s'i gnificant env'i ronmental problems if sensjtjve

land uses such as res'i dential development are permitted to

locate on adjo'in'ing s'ites.

h. Agrì cul tural Acti vi ti es Uti 1 i zi ng Large Parcel s of Land

As indicated in Chapter III, the folìowing land use

problems are qui te promi nent 'i n the rural -urban f rì nge area:

"leap-frog" or non-contiguous land development, idle or

vacant I and as a resul t of the termi nati on of producti ve

agrì cul tural act'i vi ti es, and the f ragmentat j on of the rural -

urban f ri nge area j nto smal'l or uneconom j cal I and parcel s.

These problems are encouraged because agricultural operatjons

that utiljze large parcels of land are not protected.

Agri cul tural act j vi t j es that requi re 'l arge parcel s of

land are of two pro.minent types. Firstly, certain crops w'i ll

only reap adequate prof i ts i f the vol ume of product'i on j s

high. To acquìre a high volume of product'ion,'ì arge parcels

of land must be available. As well, the 'l arge parcels are

requ'i red for the contìngency of expans'i on. Expansjon may be

necessary to meet a higher crop demand, or to increase volume

of product'ion jf prìces decljne. Second'ìy, certain livestock

agri cul tural act'i vi ti es requ'i re ì arge parcel s of I and for
grazì.n9, and to prevent envj ronmental probl ems vri th adjacent
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I and parcel s.

I n addi tì on to preventi ng the previ ously mentì oned I and

use problems from recurri ng, or'ì ncreas'i ng jn 'i ntensity;

agricultural activjtjes that util'i ze large land parcels are

requ j red f or other econom'i c reasons. These act'i vi ti es may

be si gn'i f j cant contri butors to the reqi on' s econom'i c baSe,

and any term j nat j on of the j r product'i vì ty may create hì gher

unempl oyment and I ower revenues. Protectj ng the economi c

v'i ability of these agricultural act'i vitjes can only be

guaranteed by di scouragi ng fragmentati on of the I arge I and

hol dì ngs that faci I i tate thei r operatj ons. Thi s type of

I and tenure has other advantages.

By dj scouragi ng I and use changes and by mai ntaì nì ng
large contìnuous blocks of agrìcultural lands, the
communìty wìll tend to stabiltze values and restra'i n

the inflationary pressures on land. A reductjon jn
specul ati ve j nterest w'i I I encourage the cont'i nued use
of these I ands for agri cul tural endeavours and thereby
advance the communì ty toward i ts goal of preservi ng
v'i able farm lands. 7

As Phase Three of thi s strategy wi I I di scl ose, these

l arge hol dings of raw I and 'i n the rural -urban f ri nge area

are requ'i red f or another important f actor. (i.e. conversion

'i nto other land uses of hìgher economic priorìty wìth'i n

the metropoì i tan reg'ion ) . These I ands shoul d be accorded

designated status so as to facìlitate not only a degree of

control over the amount of I and that 'i s conVerted; but al so,

the part'i cular type of land to be converted. As previousiy

indjcated, the agrìcultural use of these large holdìngs of land

does generate economi c opportunj ti es that mai ntai ns the

strength of the reg'i onal econom'i c base. The ref ore , as I ands
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are converted and agri cul tural acti vi ti es terni nate, ì t

woul d be necessary to mon'i tor and assess the ìmpact on the

regìonal economy. If the consequences are too severe for

the reg'i on, th j s pol i cy of converti ng raw I and woul d have to

be re-consi dered.

Moreover, jf raw land is to be converted, these new uses

shoul d be d'i rected to I and that i s margì naì f or agri cul tural
product'i vìty.

Phase 0ne of thl's strategy of orderly I and use pl anni ng

for a metropol'itan regìon has identified eìght distinct land

uses or natural 'l andforms that requì re protected status. The

prìmary'i ntent'i on of the protected status phase is to

faci I i tate control over the I and use probl ems of the rural -

urban frì nge area; and prevent them from recurrì ng, or

increasing in intensìty. 0f these eìght land uses, only

I arge hoì dÍ ngs of raw I and are consi dered as suscept'i b'l e to
conversion for other uses: the conversjon of large holdìngs

of raw land may be necessitated by the intrusion of other

land uses that have economic pri ori ty wjth'i n the metropoìitan

regì on. Before these potenti al " j ntrud'i ng" uses are di scussed

i n Phase Three, i t i s important to cons'i der the amount of

raw land that should be designated.

?. Ana'lysìs of Regìona'l Trends

The objective of Phase Two in this land use pìanning

strategy i s to consì der the amount of raw I and that shou'l d be

desì gnated f or conversi on. Thi s ob jecti ve 'i s compl eted by

an anaìysi s of two trends i n the metropol ì tan regi on: the

conditjon of land uses jn the origìnal cìty zone of the
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buì 1 t-up area, and secondly, the exj sti ng I and deveì opment

rate for the immediate future.

a. Condition of Land Uses In The 0riginal Cìty Zone

The cond j t j on of I and uses j n the ori g'i na'l c'i ty zone of ì

the built-up area represenrs an important consideration with

respect to desìgnating quantitjes of raw land'i n the rural-

urban f ri nge area f or conVersi on tO "'i ntrudi ng" urban uSeS.

For examPle, if urban "b1ìght" has 'i ncreased the amount

of vacant land in the oríg'i nal cìty zone, and munic'i paì

jnfrastructure is still adequate, the potentjal for "jn-fill"

developmentrwould seem feasible. Assumìng a low housìng demand

si tuati on, the re-devel opment of vacant I and 'i n the orì g'i naì

c'i ty zone would reduce the quantìty of land to be desìgnated

f or convers j on 'i n the rural -urban f ¡i nge area. HoweVer ' 
'i f

the amount of vacant land in the original cìty zone is

mjnjmal or too dispersed to facilitate assemb'ly, it may be

necessary to desì gnate an above-average quanti ty of I and j n

the rural -urban fri nge area for conversion purposes.

b. Ex'i stì ng Land Deveì opment Rate and Predi cted

Economi c Growth .Rate For The Immedi a te Future

If existing land deveìopment rates are stable or decl'ining

and the accompanyi ng predj cted economj cal growth rate j s

recess'i ve, it may be preferable to desìgnate a below average

quantity of land'i n the rural-urban fri nge area for future

urban purpoSeS. HoweVer, i f exi st'ing I and deveì opment rates

are h'i gh and jncreasìng, and the accompanying predicted

economjcal growth rate 'i s optimist'i c, jt should be mandatory

to des'ignate an above-average quantì ty of raw land jn the



6/

rural-urban fringe area for conversion purposes.

For any metropo'l ì tan regì on, these trends w j I I be

d j f f erent. As a resu'l t, the quantì ty of raw I and that wi'I I

be designäted f or conversion w'i I I vary f or each metropoì ì tan

regì on. As wel I , the amount of raw I and that w'i I I be

desìgnated wi l l depend upon the number of new "intruding"

land uses that are to be allowed, and secondly, the specific

I and requi remen ts of these vari ous uses.

3. Des'i gnation of Land In The Rural-Urban Frìnge

Area For Conversion Into New Land Uses

The objecti ve of Phase Three i n thi s I and use pì annì ng

strategy is to outline the various land uses that have the

potential for locating in the rural-urban fringe area; and

secondly, to di scuss the overal I advantages and di sadvantages

of each potential land use.

As a res ul t of revi ewi ng numerous arti cl es and documen ts

that di scuss the rural -urban fri nge area, fi ve promi nent I and

uses can be identified for possible convers'i on of raw land:

contiguous high-densi ty resi dent'ial development, resi dentjal

accretjons to ex'i st.ing rural settlements, rural resident'ial

subdivìsions, commercial uses, and industrjal uses.

a. Conti guous H i gh- Dens'i ty Res'i den ti a'l Devel opmen t

Contiguous hìgh-density resjdent'i al deve'ì opment involves

the subdìvìding of raw land 'into "Rl'r lots of approx'imateìy

60x120 feet to provide a dens'i ty much higher than rural

residential development. The following excerpt adequately

justjfies the conversion of raw land for the 'i ntruding land

use of contìguous hìgh-densìty resjdentjal development.
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The add'ing of cons'i derable numbers of peopìe to_our
c j t j es meãns convert'i ng ag¡i cul tural and other I and f or
dwe'l ììng unìts and all the jnfrastructure which goes
wi th oui modern ci t'i es. Even though the amount of 'l and
used per person decl i nes as ci tj es grow I arger through
fillihg-in, buildìng-up, and buildìng down' such
jntensifjcat'i on accómmodates onìy limited numbers of
additional people. Most housing for the added populat'i on

takeS place aS continuous accretions to the exjsting
built-up area of our c'i ties. B

In addìtìon, housìng deve'l opments of this nature stimu'l ate

I ocal job-creati on and i ncomes to a degree unmatched by I ower-

densi ty devel opments.

The desi gnati ng of partj cul ar I ocal es i n the rural -urban

frìnge area for eventual high-densìty res'idential development

depends upon a number of factors. The fj rst factor j s that

development should be a contiguous additjon to ensure that the

costs of

Secondìy,

f or devel op'i ng if I ocated wi thi n the operatì ng zone of publ i c

services facilities (e.g. cjvic garages, recreatjonal centres'

libraries or cultural halls, êducatjonal jnstjtut'i ons, fire

halls, and pol'i ce stations) If raw land is accessible to

these mun'icipal facil itjes, the eventual resjdential subdjvision

would not requìre its own facilities. Thjs advantage reduces a

munic'i palr'ty's capital construction budget immenseìy. Th'ì rdly,

high-density res'i dent'i al development suffers env'i ronmental

problems when located adiacent to such land uses as mineral

deposì ts si tes, I andfi I I sj tes, heavy j ndustri al areas; and to

an extent, highway cor¡i dor commerc'i al uses. As these

landforms or uSeS are a part of the rural landscape, raW

land that 'i s not wìthjn prox'imìty of any of these landforms

infrastructure instal lations are as low as possible.

certaj n parcel s of raw I and wj I I be more appropri ate
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or uses would be advantageous for high-density residentjal

deve ì opmen t.

Fìnaìiy, certa'i n parce'l s of raw land will be more

advantageous than others j f the surface draì nage j s adequate;

and secondly, jf the water supply is extensive in volume and

not susceptible to contam'i nation.

Parcel s of raw I and that meet these requì rements merj t

des'ignation as potentiaì hìgh-densi ty res'i dent'i al development

areas. Stagì ng of these potent'i al deveì opment areas woul d be

on a priorìty system. H'i ghest prìorìty would be delegated

to those areas havjng the most advantages as outlined in the

requ'i rements f or desìgnation.

The jnit'i al procedure in ìmpìementing th'i s designatjon-

priorìty system of converting raw land for hìgh-densìty

resi denti al devel opment woul d be the i nstal I ati on of

infrastructure or public servjces. "Servìcing" of rat,'t land

provides mun'icipalities with an instrument for directing

g rowth pa tte rn s .

Moreover, pFovj sj on of major servi ces I i ke water and
sewage can be used to d j rect urban growth, espec'i a'l ly
if mun jcipal .reguìations requi re such services for
householders. Such persuasjve channelljng of growth
can be accompl jshed by .i nsist'i ng that new expansìon
take p'ì ace onìy 'i n f ul ly servi ced areas; and then
provi d j ng such serv'i ce onìy j n the areas where urban
expansjon'i s desired. 9

The essential consìderation of "servìcing" is how much

of the designated raw I and shoul d be provi ded wi th infra-

s tructure. As the f ol I owi ng excerpt wi I I i nd'i cate , the

supply of servjced land for hìgh-dens'i ty residential

devel opment shoul d not be reserved for the deci si ons of a
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few suppliers whjch would result ìn hìgh'l and pri ces and

the contìnuìty of land speculation. The supply of servjced

raw I and shoul d be more competi ti ve i n nature

If servj cj ng can be extended to a suffi cient number of
areas to produce competi ti on among devel ope rs 'i n a

number of djfferent parts of the city, then pri ces will
stabilize, profits wjll be reasonable, and the need for a

new tax will be eliminated. If more land was serviced
more quickly, there woul d be a greater assurance that the
supply of lots would be sufficient to meet demand. t^Jith
the expectati on of a stable supply-demand si tuati on, I and
specul at'i on woul d be reduced, and that woul d benef i t
both the developer and his ultimate consumer, the
homebuyer. l0

b. Resi denti al Accreti ons To Exi sti nq Rural Settl ements

W'ithìn a metropolitan reqion. rural settlements still

survi ve i n the rural -urban fri nqe area. rural settlement

features a perìpheral zone of raw land. A potentjal land use

for this raw land zone is a contiquous residential accretion

of sjmiljar nature to the land use of high-densìty residential

deve'l opment di scussed j n the prev j ous secti on. The approval

of th'i s type of land use represents the initia'l phase in the

on the perìphery of rural settlements seems justified on the

c0nverslon

centre to a

desìgnation

bas'i s of

The

i n the rural -urban well-documented. Thisfri nge areas ì s

catiçfipd hv the

of a settl ement's f uncti on f rom a rural serv'i ce

dormì tory suburb of commuti ng res'i dents. The

of raw .l and f or conversi on to resi denti al accret'i ons

the folìowing reasons

first reason is that demand for residential locales

demand js usuaily

subdivis'i ons with

res'i dential devel opmen

demand, accreti ons to

approval of rural resj dentj al

ì arge I ots The costl v nature of rural

t has been discussed. To satjsfy this
exi s ti ng rural settl emen ts maybe a more
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advantageous al ternat j ve than rural res i dent'i al devel opment,

as the costs of servicjng would be s'i gnifjcantly lower.

Secondly, rural residential development js notorious

f or reduci ng the rural I andscape 'i nto smal I , uneconomi cal

l and parce'l s. By di recti ng th'i s demand f or res j denti al

devel opment i n the rural -urban f ri nge area to rat',i 'l and

surroundi ng rura'l settlements, fragmentati on of raw I and

between the bui I t-up area and the varj ous rural settlements

would not be as extensive. The consequence would be a

cont'inued existence of large land hold'i ngs and product'i ve

agricultural utilization of the land.

Thirdly, this form of resident'ial deve'l opment would

generate revenues, and prov'i de an economi c f uncti on f or

settlenrents that are no longer vjable as agricul tural

serv'i ce centres. Jackson ref ers to thi s approach as the

"rìew-town " concept.

The new-town concept 'i f one whereby the maximum
portion of outward growth js encouraged to occur in
self-sufficient and self-contained areas away from the
init'i ating city, and separated from its urbanjzed area
by a d'i st'inct and continuous zone. ll

In designating the perìpheral raur land of rural settlements

for resì dentj al devel opment, a number of prel ìmi nary aspects

requ'ire consideration before certain settlements receive

prì ori ty des'i gnat'i on.

Init'i ally, the deve'l opment phìlosophy or preference of

each settlement should be assessed. For example, certain

settl emen ts may regand s uch res i den t'i al devel opmen t as

jntrusìve, and would prefer to preserve the rural character

of the i r se ttl emen t.



72

Second'ly, some settl emen ts may not be capab'le of

accommodatìng resjdential accret'i ons due to the inadequacy

of exi stì ng servi ces. Consequently, only settl ements wj th

adequate servj ces woul d be capabl e of accommodat'i ng res j denti al

accreti ons.

Fj nal ly, a settl ement wi th the advantages of pol i tj cal

commitment to resjdentíal accretions, and adequate exist'i ng

servjces; would not be guaranteed a prìority des'i gnation

for conversion of jts peri pheral raw land. The prìorìty

desi gnat j on woul d on'ìy be al I ocated j f the raw I and has the

parti cul ar advantages descri bed j n part a. of thi s phase.

To rej terate, the most advan tageous raw I and surroundì ng a

rural settl ement woul d have these f eatures: most prox'imate

to existing munjcìpal services and fac'i l'i t'i es, most d'i stant

f rom i ncompati bl e or envi ronmental'ly harmf ul I and uses, and

most approprìate for drainage and volume of water supply.

c. Rural Residential Subd'i visions

As advocated in Phase 0ne of this land use plannìng

strategy, exìsting rural residential areas should not be

expanded due to a number of negatjve reasons. Accordingly,
jt is questionable if any raw land in the rural-urban frìnge

area should be converted into new rural residential subdivisions

Any new rural resìdential subd'ivisìons would only continue to
'i ntensify the problems created by exist'ing rural resjdential
areas.

New rural resi denti al devel opment woul d further fragment

the rural -urban f rì nge area 'i nto smal I , uneconomi cal parceì s

wjth the consequence being decreased agricultural productìvity.
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I t woul d ì ncrease the f ì nanc'i al burden of exi sti ng resi dents

in two ways: on the one hand, residents would be subsìdiz'i ng

the hì gher expenses associ ated wi th servi cì ng rural res i dentj al

areas; and on the other hand, residents would pay higher taxes

to offset the costs of new "urban services" demanded bv rural

res'i dential 'i nhab'i tants.

As a result, this strategy of orderly land use planning

does not recommend the convers i on of raw I and f or new rura'l

residentjal subdìvisjons. The large lot feature is very

undes'i rable and on'ly serves to carve producti ve raw I and

i nto smal I parceì s of wasted buffer space.

If raw land is to be considered for conversion into
rural resìdent'ial subdjvisjons, 'i t would only seem possible

under the f ol1owì ng cond j ti ons. F'i rS t, the raw l and shoul d

be marginal with respect to agri cu'ì ture, forestry, ot^ other

resource-based activities. Coincìd'ing with thjs margìna1

economi c deve'l opment feature, the I and shoul d be unattracti ve

or not f unct'i onal f or use as recreat j onal terra'ì n. Secondly,

the ìarge lot feature would have to be disregarded in favour

of smaller lots.

ll.lhat is needed if the right to country resjdences
cont'i nues to be accepted is designated areas mostly
for cl uster devel opment, mostìy of smal I I of sj zes
but with variable lot sjzes as a possjbil'i ty. lz
Smal I er I ots woul d preserve more raw 'l and f or other

purposes an d was te I es s space. However, these condi ti on s of

margina'l land and smaller lots present a signjficant dilemma.

Margi nal I and may have f eatures such as poor dra j nâgê, h'i gh

water tables, and soil absorption ljmitations. As a result,
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the septic system of disposal that usuaì1y js a component of

rural res'i dences woul d not f uncti on properly. As wel I , the

hìgh densìty associated w'i th smaller lots would create

envìronmental problems if septìc units were utiljzed.

Consequently, the al ternat jve of conventional servìc'i ng

woul d have to be cons'i dered. Thi s al ternati ve woul d be

expensi ve, and shoul d not be subsi d'i zed by orig'inal res ì dents .

if this servicjng method was considered, the developers or

property owners should expend the necessary capìtal to offset

the 'increased costs of servic'i nq such a form of residential

devel opment.

0veral I , these condi ti ons are extremely restri ctj ve.

However, the 'i ntenti on of thi s I and use p'l anni ng strategy i s

to emphasize that new rural residential development should

onìy be ratjfied under such cond'i tions. Basjcally, rural

res'i denti al areas have mi nimal economi c benef j ts, and

represent a severe I and use pì annì ng probl em. Thei r

di sadvantages more than outweì gh any advantages, and

accordingly; the conversion of raw land for rural res'i dential

subdivjs'i ons is onìy recommended with certain stipulations.

d. New Commercial Uses

As advocated in Phase 0ne of thjs land use pìanning

strategy, exist'i ng highway corrjdor or "stri p" commercjal

areas should not be expanded due to a number of negative

reasons . Accordì ngly, raw I and i n the rural -urban fri nge

area should not be converted for new "strìp" commercial uses,

as their intervention would only intensìfy the problems be'i ng
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by exi stì ng uses . Any new commerci al use woul d only serve to

furt¡s¡i.fragment raw land and reduce agri cultural productjvìty,

further deterj orate the aesthet'i c features of rural areas,

necessi tate more expendi tures to restore former functi ons

of hìghway corri dors, and j ncrease the number of non-conformì ng

I an d uses to con te nd w'i th i n the f uture.

Regardl ess of the mi nimal econom'i c benef j ts that m'ight

be apparent af ter al I ow'i ng new "strì p" commerci a1 uses , thi s

strategy recommends that designation of raw land for conversion

to such uses would be an erroneous dec'i sion.

However, thjs strategy does recommend the desìgnation

of raw land for conversion if the new commercial use is a

requì red shoppj ng centre. Shoppi ng centres i ncrease regi ona'l

land revenues and create employment opportunjties. The

part'i cul ar parceì of raw I and that woul d be desi gnated f or

new shoppj ng centres shoul d possess these features i f

conversjon is to be approved. Sjmiliar to hìgh-dens'i ty

residentìal development; the raw land should be cont'iguous

to the built-up area, pFox'imate to mun'i cipal servìcing and

facjlities, as distant as possible from jncompatible or

env'i ronmental ly harmf ul uses, and adequate wi th respect to

surface draì nage an d vol ume of water supply.

e. New Indus tri al Uses

This land use plannìng strategy cons'iders the designation

of raw land for conversion to new i ndustrial uses as a

necessi ty f or mainta'ini ng the econom'i c heal th of a metropol j tan

region. Industries are very tax-intensjve and prov'i de property
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revenues above the costs of servì cì ng. As wel I , i ndustries

provi de primary employment opportun'i ties which have "sp'i n-off "

or "mult'i p'l 'ier" effects'i n the form of secondary and tertiary
empi oyment opportuni ti es.

in assess'i ng raw land for new industri aì uses, the

essent'ial concern i s to desi gnate areas that wi I I not be

'infringed upon by sensitive land uses such as residential
deveìopment. As well, the designated location must be a

compromisebetween:asafedjstancefromthebuilt-uparea,.|...

due to the potent'ial hazards of jndustrial activitìes, and

secondìy, pFoximate to the bu'i 1t-up area f or conven jence of

the commuti ng I abour supply.

Phase Three of thj s I and use pl annì ng strategy has

cons'i dered f i ve prom j nent I and uses as potent j al new uses

of raw land in the rural-urban fringe area. As this discuss'i on

has outl ined, the conversion of raw I and can onìy be

completeìy justified for new h'igh-dens'i ty res'i dential

deve'ì opment, resi dent'i al accretions to ex'ist'i ng rural

settlements, new 'i ndustri aì uses, and f or the shopp'i ng centre

type of commercial .land use.

4. Designation of Regìona1 Transportat'i on Requìrements

The desìgnation of regional transportation requ'irements

represents the f inaì phase of thjs strategy of orderly land

use p1 ann i ng for a me tropol ì tan reg i on. Tran sportati on

requì rements are designated to I i nk the exi sti ng and proposed

land uses of the rural-urban frìnge area with the buiìt-up
area. Jackson corroborates thjs aim by stating that,
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the transportati on and 'l and use pl anni ng processes
must be j ntegrated to ensure that the effects of one
plan do not destroy or remove the economjc possibility
of proceedjng with the other. They shoul d be complementary
The en t'i re urban area an d i ts i mme di a te area of i nf l ue nce
should be the basis for transportat'i on and land use
plann'i ng. l3

This phase has two specifjc objectives. The initjal
objecti ve i s to assess the adequacy and capabì I i ty of the

exjsting regionaì transportation system with respect to

accommodatìng the demands of the exi sting "protected status"

uses described in Phase 0ne. In accordance with the reg'i onal

trends analyzed in Phase Two, the second objective is to determ'i ne

if the exjstìng regionaì transportat'ion system would be capabìe

of accommodating the new land uses desìgnated in Phase Three.

If the exi st.ing system was determi ned to be i nadequate

as a result of the antìcipated requjrements of the new land

uses, the f inal component of th'i s phase woul d be the proposed

desìgn and desìgnation of future reg'ionaì transportation
requirements. In desìgnating future regìona1 transportatjon

requi rements, speci f i c cons i derat j ons woul d 'i ncl ude:

- The type of accessj bi 1 ì ty to major roads or thoroughfares

that is requì red .by each parti cul ar new I and use.

= The type of specl'fic road functions, such as majn arterials or

I ocal col lectors, that are requ'i red w'i thin the designated

area beìng converted to a new land use.

The volume of traffic being generated by each new land use.

The type of traffic be.i ng generated by each new 'r and use.

The different orìgìn-dest'ination patterns that would become

apparent wi thin the metropol ì tan region as a resul t of the
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net,'l land use.

0veral I , desì gnati ng regì onal transportat j on requ'i rements

j s ìmperati ve to ensure that the ex j stìng and,pìîoposdd I arid

uses of the rural - urban f rì nge area are coord'inate d i n a

comprehensive manner withjn the bu'i lt-up area.

C. Summary

Thi s chapter has featured a strategy of orderìy I and use

pìanning for a metropolitan region that'ì s conceptua'l 1y

desì gned to ach jeve two ob ject j ves. The f i rst obiect j ve of th'i s

strategy js to confront the various land use problems that

occur jn the rural-urban fringe area. The intention is to

prevent them from recurring, or increasing in 'i ntensity. The

second objectì ve of thi s strategy i s to rati ona'l 1y and

logìcaìly coordinate the potential and existing ìand uses of the

rural -urban frì nge area. These I and uses are coordi nated

i n conj uncti on wi th the i nevi tabl e expan s j on deman ds of the

bu'i I t- up area.

Thi s I and use . pì annì ng strategy i nvol ves four ì ntegrated

phases that are des.i gned to meet these two primary ob jecti ves.

The fi rst phase invol ves the designation of eight

prominent I and uses or natural I andforms of the rural -urban

fringe area wi th protected status. The status j s desi gnated

to ensure the continuity of the land use, or the preservation

of the landform in 'i ts natural state. For either economic

necessi ty or a requ'i rement of envr'ronmental j sol ati on, the

folìowing eìght uses have been identjfjed for protected status:
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agricultural activìtjes utiliz'i ng small parceìs of land,

m'i neral deposi ts si tes, recreat j onal terra j n and ecol ogi caì

areas, landfill sites, highway corridor and associated

commerciaì uses, heavy 'i ndustri a'l uses, and 'l arge parcel s of

raw land ut'i l'i zed for agricultural activitjes. Thjs phase

i dent'i f ies I arge parcel s of raw I and as requi r j ng protected

status because of the necessìty to have reserves of raw land

for conversion into other priorjzed land uses.

The second phase of thi s strategy 'i s concerned w j th

consì derìng the overal I amount of raw I and that 'i s requ j red

for conversion purposes. Th js 'i s completed by an analysi s

of two trends i n a metropol j tan reg'i on: the condi ti on of

I and uses 'i n the ori gi nal, ci ty zone of the bui I t-up area,

and secondly, the exjst'i ng land development rate and pred'i cted

economi c qrowth rate for the immedi ate future.

The thi rd phase of thi s strategy features a descri ptj on

of five prominent land uses that have the potentjal for
locat'i ng in the rural-urban fringe area. 0f these five uses,

thi s strategy does not recommend that rural resi denti al

subdìvisjons and "strip" commercial uses be desìgnated for
conversion of raw land. This strategy does recommend the

conversì on of raw 'l and f or these new I and uses: conti guous

hìgh-densìty resident'ial development, resjdential accretìons

to exj stì ng rural settl ements, shoppi ng centre commercj al

uses, and industrial uses.

The fourth and fjnal phase of th'i s strategy involves the

objecti ve of provì dì ng a regi onal transportati on network that

ll'nks the existing and proposed land uses of the rural-urban

fri nge area wi th the bui I t-up area.
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CHAPTER

DISCUSSION OF THE MULTI.MUNICIPAL STRATEGY

OF ADMINISTERiNG METROPOLITAN RTGIONS

Introduction

The prevj ous chapter featured the substanti ve i nputs of an

orderly I an d use pl ann'i ng strategy f or metropol i tan regì ons :

a strategy which conforms with the type of strateg'i es that

Canad.'ian reg'i ona'ì planning autho¡i t'ies are attempting to

ìmplement, wi thout success, w'i thi n thei r respect j ve metropol ì tan

regìons. As Rowat d'i scloses, failure to establish such a

strategy has been due to one paramount factor.

Desp'i te their best efforts, planners everywhere have fa'i led
to see thejr p'l ans implemented precisely where they
t¡\/ere needed most - in the largest of our rapìd1y growìng
concentrations. l^lhy has this been so? It'i s the
content'i on of th'i s article that the major reason is that
in none of the great urban concentrations of the western
worl d has there been a uni t of I ocal government wh'i ch
has corresponded wi th the urban or bui 1 t-up area. I

Due to an inappropriate jurisdjctjonal poì'i cy, planners have

not been capabìe of ìmpìementing the substantive inputs of

their reg'ionaì strategìes. As ìndicated in Chapter I, Canadian

metropol ì tan regì ons utiltze regì onal pl ann.i ng structures that

attempt to jntervene w'i th substantjve land use pof icies; but

encounter f rustrati on and f a j I ure because the regi on ma j nta'i ns

a jurisdictional polìcy of multi-mun'i cìpal admjnistratjon (ì.e.

a poì'icy of admin'i stering metropoììtan regions wìth a

mul tì pl ì ci ty of muni c'i pal governmenüs that have separate
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off icial plans and djvergent development ph'i losophies).

Pl unkett and George document thi s si tuatj on.

l^lhile the provjs'i on of certajn services within the
fragmented jurisdictions of maior urban and metropoììtan
areas proved di f f icul t the pl ann'i ng and control of
development of the enti re area proved jmpossjble. Even
when area pl ans coul d be devel oped there d'i d not ex j st
any jnstitut'i onal machinery to secure their implementation'
Thèse and other inadequacìes jn terms of service provis'i on
and the securi ng of ef f ect'i ve pl ann i ng an d deve I opmen t
control became partìcu1ar'ly acute in major urban and
metropolitan communjtjes whjch were economjcally and
soci aì 1y i nterdependent but were fragmented i n terms of
pol ì ti cal iuri sd'i ctì ons. 2

The purpose of thj s chapter i s to di scuss

strategy of admini steri ng metropol ì tan regi ons

how it prevents the implementation of an order'ìy land use

pl ann'i ng process w'i thi n a metropol i tan regi on. As i ndì cated i n

Chapter I, a number of regi onal pl annì ng structures have been

jnstituted jn Canadian metropoljtan regìons. However' since

pl ann'i ng power rema j ns vested i n the I ocal muni cr'pal'i t j es that

po1ì t'i cal ly f ragment metropo'ì ì tan regi ons, thei r success has

been relatìvely minimal, Th'i s lack of success will be documented

by examinj;n! four prominent regìonal pìannjng structures that

the multì-municìPa1

by indicating

have beenììestabl ished

the Regì onal Pl annì ng

'i n these Canad j an metropol i tan regì ons:

Commjssion (Province of Alberta), the

Unicity-Additional Zone mechan'i sm (City of W'innipeg), and the

two-tier Regìona'l Ilunjcipalìty approach in Hamilton-Wentworth

and 0ttawa-Carleton (Provjnce of 0ntario).

B. The Multi-.Mun,jcìpal Strategy. of,r

Ad.ministerjng Metropol i tan Regjons
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This situatjon of multj-mun'icipaì adminjstration remajns

entrenched in Canadjan metropo'l ìtan regions for paroch'ial poljtical
reasons. The f oì'l owi ng excerpt reveal s the var j ous reasons

that local mun'i cipalitjes promuigate as rationale for thejr
preservation.

Amal gamati on often causes wi despread and deepseatedresjstance. lllhíle this opposition, ffiây, in part, reflectthe self-interest of elected offjcials and bureaucrats,'inconvenience to citizens or the natural inclination of
peopl e to avoi d major change, many of the reasons for
res'i stance are rel ated to the f ear of negati ve consequencesto I ocal autonomy, the spec-iaì character-and j nterests ofthe smaller commun'i t'ies and the potential for particìpatìon.
Regardless of the justìfying factors for mainta-ining

these'l ocal municipa'ì itìes, their preservation ensures the

cont'i nuity of iurisd'i ctional fragmentatjon w'i thjn metropolìtan
regìons. As the fo'l low'i ng section wjll outlìne, this situation
of iur.isdictional fragmentatìon has prevented the imp'lementation

of orderly land use planning wjth'i n metropolitan reg-i ons (and

therefore, has encouraged the continu'i ty of the land use problems

that occur i n the rural -urban frì nge area) .

In'i tially, it may be of some benefit to djscuss how mult'i -

municìpal administration encourages the continuity of some

particular land use problems of the rural-urban frinqe area.
Multj-municìpal adm'inistration of a metropol j tan region encourages

the continuity of rural-urban frìnge land use problems in a

number of ways. From the outset, non-contj guous or i rregul ar
development occurs as a result of municipal ities (in the rural -
urban fr.i nge area) impos'i ng varyring ìand regulatjons and controls.
As well, this lack of unif jed p'l annìng control contr.i butes to
the deve'ì opment of the rural -urban f ri nqe area i n a haphazard
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and amorphous fashion

Publ i c regul ati on contri butes to sprawì by imbal ancì ng
the attractjveness of competing areas. For example,
differences in land use controls ins'i de and outs'i de of
corporate I imì ts make the I esser control I ed area more
attractive. If the standards of buiìdìng and land use
within the controlled area are greatly more stringent
than common pract'i ces j n the bui'l di ng i ndustry, the
standards themsel ves may ìmpel the devel opment of housi ng
uni ts outsi de the con trol I ed area and thus contri bute
to sprawl. 4

In

dì cnonço

the'i r zeal f or increasi ns revenues. some muni c'i pal i ties

w'i th the utìlization of planninq requlations. Thi

type of deci

agrìcultural

contam'i nate aquì f ers

munic'ipaììty wjth the

of situation ìs quìùe

n municipa'ì itjes that abut on to the

rural resident'i al development. This type

feasjble for other re-zonìng purposes,

j on-makì ng has the effect of maki ng productj ve

land quite susceptible to urban conversjon. In

his analysìs of the Quebec Cìty regìon, Filjon confirms thjs
particular aspect.

Unfortunately the majorìty of the munìc'i paljtìes within
the region have not taken any steps towards preserv'i ng
good agricul tural I and f rom unp'l anned expl o'i tatì on,
the reason being that they are ei.ther too small and don't
care or because they are too anxi ous to wel come devel opers
who will indirectlv increase their tax roles. and thus
ref use to impose pì anni ng restr j ct j ons whi ch w'i I I scare
the developer off thereby sending hjm and his investment
money el sewhere probabìy a few mi I es away. 5

Some municìpalit'ies utjlize their power of zoning'i n an

extremeìy frivilous manner that promotes existing envjronmental

problems, or creates additional deleterious land use

incompatibil'i ties. For example, a mun'icìpa1ìty may re-zone

land for h'igh densìty rural res'i dential development that coul

eventua'l ly cause groundwater pol ì uti on. Thi s type of pol 1 utj on

has no regard for superìmposed polit'i cal boundarjes and could
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such as new'industrial s'i tes that could create inter-municjpal

ajr or watercourse pollut'i on. Aìso, Some municìpaljtjes

can utjlize their zoning power to create inter-municìpaì

envi ronmen tal probl ems of the fol I owì ng nature:

" There i S, in fact, a pronounced tendency for less desi rable

facilitjes I jke munic'i pa1 dumps and sewage plants to be sited in

isolated locatjons directìy on some other community's boundary. "6

Fìnally, the most significant aspect of mult'i -munìcipal

admjnistration that encourages the continuìty of land use

prob'l ems i n the rural -urban f ri nge area i s the i nter-muni c'i pal

compet'i ti on for revenue-j ntensi ve deveì opment. Thi s parochj al

competj tj on for devel opment creates probl ems such as premature

subdjvisìonS, a surpìus of deve'l oped land, dupl'i catjon and

prof iferatjon of ancil'ì ary land uses such as landfill s jtes,

SeVerance of I and parcel s 'i nto uneconom'i cal parcel S, the

utilizatìon of "reg"ionalìy strategìc" land for development

purposes, and generaì ìy, transformatj on of the rural -urban

f rì nge area 'into an amorphous I and tenure pattern.

llli th respect to 'implementi ng an orderly land use pì anni ng

process to conf ront these probl ems, and to promote 1og'i cal

coordination of existing and potentjal'land uses in the rural-

urban f ringe area, fllul ti -mun j ci pal admi n j s trat'i on acts as a

barri cade in a number of ways.

For jnstance, multi-munìc'ipa1 adminjstration guarantees

that plann'ing power is vested in the local mun'i c'i paljties that

fragment the metropo'l ìtan region. As a consequence, a variety

of unassjm'i lated and parochial official plans are ratifjed

wi thi n the metropo'ì i tan reg'i on. S j nce these p'l ans are preci se
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polic'ies for each local municipa'ì ìty, there is no consjderatìon

of the principles prjorjzed 'in the metropoììtan strategy.

Multj-municipal adm'i nistrat'i on encourages the prospect

of "snob" zoni ng on the part of certaìn mun'i ci pal i t j es.

Al though Ameri can i n context, Thoml'i nson descri bes "snob" zon'i ng.

" |rJeal thy suburbs sometimes capi tal j ze on thej r separate

incorporation to adopt zoning ordjnances preservìng theìr

al oofness and excl us i veness. "Snob" zoni ng i nterferes

j n the orderìy I and use pl anni ng of metropoì ì tan reg'i ons because

i t protects and i sol ates I ocal es that may be requ'i red f or

pri ori zed regi onal I and uses or faci I i ti es. Levi n offers a

comment on this part'i cular aspect.

And there are recurrent problems in metropof itan planning
j nvol ved j n reconcì I ing the di vergent j nterests of
d'i f f erent juri sd j ctì ons to I ocate ma jor regi onal
facilities (no one wants iails, publìc housing, airports,
or i ncinerators) . A f urther probl em 'i s at I east as
serìous. This is the cumulatjve impact of local autonomy
on regi onal I and use patterns. The I ack of an adequate
supp'ly of suburban apartments, and of housi ng f or I ow-
and middle-income families in the suburbs of virtuaìly
al I metropol i tan areas attests to the fact that a mosai c

of jndivjdual community land use decis'i ons can add up
to a pattern of regi onal di scrim'i nati on. B

F'i naìly, mult'i -munr'c'i pal admìnistratjon encourages

individual municìpalit'ies to engage in fiscal zoning, which

is the approval of a zon'i ng category that represents the

hì ghest possi bl e economj cal I and use; and therefore, the

hinhpç't noqçible tax revenue that can be accrued from the

Iand. The undesjrable characteri st'i c of fiscal zonìng js

that the priorjzed zoning category is ratjfied regardless of

the existìng zoning category. Russwurm outljnes the ratjonale
behind fiscal zoninq.
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Fiscal zonjng results as mun'i cipalities compete for
devel opment. Munì c'i pal governmertrts, because they ra'i se
much of the'i r income from property taxes, are under
powerf ul 'i nducement to deve'l op everythi ng 'i n sìght
.regardless of the consequences. 9

The i ntentj on of fi scal zoni ng j s to attract I ucrati ve

industries, but the jntense competition among municipalìties

for such'industry leads to very haphazard and illogical

growth. 0rderìy I and use pl ann'ing of the regì on i s rel egated

to the "side-lines as the munic'i palìtìes play their jndustri a'l

attracti on game on the metropo'l ì tan reg i on f ì e'1 d. "

Industry, though consuming ìess land than do resjdentjal
uses, ì s nevertheless a prime generator of further
growth. As i t j s val ued by rural communi t'i es primarì'ìy
f ori ts empì oyment capac'i ty and i ts tax dol I ar, I ocat j on ,

at least for certain act'i vities, has been as haphazard
as for res'i dential development. Each municìpalìty seeks
to expand and grouJ, even i f i ndustry pre-empts I and more
su'i tabl e f or some other purpose. l^Je are back to the
medieval wall, this time with tax values accruing to
each municipa'l ity and obviatì'ng the chance of a rat'i onal
land use plan. 10

Fi scal zoni ng, and the competi tj on among munj ci pal i ti es

f or devel opment, j nterf eres wi th order'ly I and use pì ann'i ng by

haphazard'ly infjltrating land parcels that have strategìc

val ue as potentj al reg'i onal -ori ented I and use or f aci l'i ty

sjtes. Furthermore, jn their parochiaì quest to acquìre

industries, local municipal i ties w'i I I convenìently ìgnore

the necessity of plann'i ng for anc'i 'l ìary land uses to

supplement the primary development.

Thi s sect'ì on has outl i ned the general detrimental ef f ects

that multi-municipaì adminìstration has within metropolìtan

regi ons. The f o'ì I owi ng sect j on w j I I

discuss'i on of these effects by exami

pìann'ing structures that have demons

f eature a spec'if i c

ninq four Canadjan regìona'l

trated a lack of overall
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result of multi-mun'icipai administrat'i on

C. Case Studies of Canadia

I . Regi onal Pl annì ng Commi ssi on ( Provi nce of A1 berta)

The Reg'i onal Plannìng Comm'i ss'i on approach was'i nstjtuted

by the Provjncial Government of Alberta jn 1950. Thjs thesjs

will exam'i ne the Ca'l gary Regional Planning Commjssion (here-

after to be referred to as CRPC) to illustrate the lack of

success that the "reg'i onaì plannjng corhmjss;jon" mechan'i grm

has demonstrated i n a metropol i tan regì on sj tuatj on.

The Ca'l gary Regional Plannìng Commission was formed
about l95l when i t was known as the Ca'l gary D j stri ct
Pl ann'i ng Commi ssi on and was assoc'i ated wi th the Cì ty
of Calgary Planning Department. In l95B jts name
changed to the present form and it became independent
of the Cì ty operatj on. Presen t1 y, the Commi ssi on area
'i s about 8000 square miles. It takes in 5 rural
mun'i c'i palities and the 28 urban munìcipalitìes,
'i nclud'i ng Caìgâfy, contained within that area. ll
(Refer to F'igure 4 fori llustration of land iurisdjct'i on

1aof CRPC.) '' According to a document prepared by the CRPC, the

regiona'l population was approximately 475,000 in 1975, and'i s

estimated to be 550.,000 by I 9Bl. I 3

The pol ì ti cal or representatj ve foundatìon of the CRPC

js multi-municìpa'l .

The Commission members are elected representatives of
lB of the 33 mun'i c'i pal'i ties. Generally, the lB come
from the I anger munj ci pal i ti es i n terms of popul ati on.
Smaller ones are represented on the Commiss'i on jn many
cases by the member f rom the surroundi ng mun'i cì pal i ty. l4

The CRPC i s not representat j ve of the reg'i onal popul ati on

because the Ci ty of Ca'l gary has only three of the e'i ghteen
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cRPC positjons, and at least 90% of the region's population.

The cRPC has the fo'l lowing statutory powers and objectives:
The Commjssion is the subdivision approving authorjty
for jts area, except for the Cìty of Caìgâry, and js
al so responsi bl e under The Pl annj ng Act for the
preparat'i on of a Reg'i ona'l Pl an. I ts other powers are
advisory, and the Commission assists municipalitìes
i n the preparatj on of genera'l p1 ans, 'l and use by-'l aws,
and with other plannjng work. l5
I^lith respect to imp'lementjng orderly land use pìannìng

wi thi n i ts metropol ì tan regì on, the cRPc has not been that
successful. The continuìty of various land use problems

in the rural-urban fringe area of the calgary metropoììtan

region is symbolic of the lack of effìcacy that the cRpc

has demonstrated lvj th respect to achi evi ng orderly l and use

pìanning.

Firstly, rura'l resjdentjal development wjthjn the reg'i on

has been responsible for encouragi ng the contì nuì ty of a

number of probl ems.

In recent years, the demand for country residential
deveìopment jn the Calgary area has been steadily
incneas'ing. Sjnce ì969, approval has been grantád for
an average of 400 parcel s per year ( unde r 45 acres )
whj ch consume an average of 8,000 acres of I and peryear Perhaps the most sìgnjficant consequence ofrural resìdentjal growth is the consumption of land. Atthe present time, 47,OOO acres are taken up in parceìs
under 24.4 acres in size, and 36,000 acres ìn parcers
between 24.4 an d 44.4 acres i n s.ì ze. l6

Quality agricultural land (Classes l,Z, and 3) has been

consumed by urban intrusions such as industry but the prìmary

cul pri t wi thi n the metropof i tan regj on has been rural
resi dentiai devel opment.

until recentìy, littìe has been done to encouraqe
development on lower quaììty lands and, for exañple,over seventy percent of country resj dential devel opmenthas occurred on classes l, z an¿ g agricultural lan¿. 17
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Accompanyì ng thì s consumpti on has been the fragmentati on

of the rural areas i nto parcel s of I an d that are quj te

uneconomical f or agrìcul tural production. As F'igure 5 tends

to exhjbjt, rural res'idential development has fragmented the

regì on i nto an amorpnous and haphazard 'l and tenure patt"rn.l B

The significant disadvantage of this fragmented land pattern

i s that order'ly growth and devel opmen t of the regì on w j'ì I be

difficult and compl icated.

As wel I , the i nfl ux of rural res j den ti al devel opmen t

has mean t i ncrease d se rvi ce req u'i remen ts ; an d the con comi tan t

effect of hìgher tax rates for property owners, and jncreased

muni cj pal defi ci ts. The economi c provi si on of servi ces such

as transportation, education, and various public social

requj rements has been di ffi cul t due to the promj nent "medi um

density" nature of much of the rural resident'i al development.

As the continuìty or intensjfjcatjon of these prob'lems

would indicate, an efficacjous orderly land use plannìng

process has not been ìmpìemented by the CRPC in the Calgary

metropol ì tan regi on. The primary factor for thi s si tuati on

wi th'i n th'i s regi on ì s the I ack of statutory cl out or power

that 'i s prov'i ded to the CRPC. The regì onal pì annì ng commi ss'i on

mechanjsm was s'impìy not des'i gned by the Alberta Government

to assume plannìng powers of the local municipaììtìes;'i ts

role is basica'l 1y adv'i sor"y, and subservient to the local

mun'i cìpaììt'i es. As a result, the commission's activities

are usuaì ìy quì te innocuous (ì .e. f ormu'l at'ing data i nventories,

assjstìng local munìcipalities w'ith their own separate pìans,

and preparing impact studíes). The inabì1ìty to promote
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regi onal pl anni ng i s hampered by another factor.
The greatest weakness i n Al berta's regi onal pì ann i ng
approach resul ts from the Provi ncial Government poì ì cy
of not f orci ng mun'i cì pal i ti es wi thi n a pl anni ng regi on
to ioin the Regìonal Plann'ing Commission for that reg'i on.
0ver the years thi s has resul ted i n scattered membershi pjn most Commissions, which m'i litates against preparing
and ìmplementing regìona'l plans in consultation with
local municipalities. l9

Finalìy, as Mr. Ian Bender of CRPC testifies, the multj-
municìpal administration situation encourages jnter-municipaì

competi t'i on. Consequentìy, the CRPC must assume a role as

pl ann'i ng arb j trator and propose req'i ona'l pl ans that compromi se

the competing munic'ipaì interests. As a result, overall
orderìy land use pìannìng for the regìon js relegated.

0ver the years, the Commjssion has vìgorously pursued a
set of pìann'ing po'l icìes. ...Despìte the Commission's
relatjve success in pursuìng such poììcies, it is faced
wi th the f act that the mun'i cì pal itìes natural ly have
their own self interests, and the commiss'ion must reach
compromi ses on many j ss ues whi ch af f oct f he r.on j s¡,
such as industríalization. 20

In conclusjon, the multi-munìc'ipaì situat'ion that exists

wjthjn the Caìgary metropoiitan region has prevented the cRpC

from achjevi ng any promi nent success wi th respect to the

ìmpìementation of order'ly land use planning. consequentìy,
'i t i s not surpri si ng that the Ci ty of Caì gary recently
proposed extensjve annexation to expedite the implementatìon

of orderìy land use p'l annìng within its metropol'i tan regìon.

wi thout doubt the most i mportan t concept an d objecti veof the cìty counc'i 'l , r,¡h jch has been consistentry supported
over the years, is the pri,ncìpìe of one local government
to manage the metropolitan ;urban.rcommunìty of Ca'lgary.

th'i s annexat'i on, if approved, wjll bring under Cìry
iurisdiction almost all of the land surroundìng the citythat'i s considered to have an urban development potential
over the next twenty years. counc'i I can prepare ìong
term pì ans wi th the assurance that the r ands are underjts jurjsdjction and control. 21



2. Unicity-Add'i tional Zone Structure

(City of l,linnipeg - Provi nce of Manì toba)

Although the one-tier, Unic'i ty structure of government

became of f i c'i al on January l , 1972; the Add j ti onal Zone

mechanism was'instjtuted in conjunctjon with the establishment

of l,.l'inni peg's two-t jer metropol ì tan or "Metro" government.

In 1960, the Metropoì'i tan !,lli nn jpeg Act was j ntroduced jnto
the Manjtoba Legislature and was adopted. The era of
'Metro Wi nni peg' had begun. The essenti al effect of the
Act was to create a two-ti er s tructure of governmen t
a metropol'i tan level and an area munic'ipaììty level -
and i t al I ocated respons'i b'i I j ti es and powers to each
level respectìvely. There were also created an
'Add'i ti onal Zone' whi ch surrounded the Metro area and
extended beyond the Metro boundary to an average dj stance
of about five m'i les. in matters of planning, zonìng,
buiìding controls and property assessment for tax purposes
the metropolìtan government'S autho¡i ty waS extended to
include the Add'i tional Zone. 2?

In 1969, the New Democratic Party defeated the jncumbent

Progressi ve Conservati ve Party i n the prov'i nc j al el ect j ons, and

by 197?, the new Prov'i ncial Government had establ ished the

one-tier unì c'i ty f orm or government f or the l'li nni peg metropoì ì tan

area. The Unìc'i ty structure retai;ned the Addìtional Zone

mechan'i sm to facil'i täte "regional plann'i ng" ìn the metropoììtan

regìon of Winnipeg.' In terms of land iurisdiction, the combined

Unicity-Additional Zone structure (hereafter to be referred

to as UAZ) jnvolves 654.6 square miles. The Un'i cìty area is

218.4 square mjles and the Additional Zone iurisdictjon js

436.2 square miles. The 1976 census statistics 'ind'i cate that

the UAZ area had a popuì ation of 560,894. The present I 980

estimate would be approxìmately 625,000. 23

The UAZ area involves Cìty of l^ljnn'i peg jurisdictjon over
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seven municipal'ities. The jurisd'iction is for all of the land

with'i n the boundaries of East St. Paul and l^Jest St. Paul

municipal itjes, and for onìy part of the land contained within

the boundari es of Rosser, Macdonal d, Rj tchot, Tache, and

Springfìeld,imunicipaììtjes. (see Figure 6) 24

As a result of this involvement on the part of other

muni ci pal i ti es, the UAZ structure represen ts a mu'l ti -muni ci pa1

administration sjtuation. t,ljth respect to decis'i on-making, the

UAL area features an Addi ti onal Zone commi ttee w'i th s'i x

members: three members from the vari ous rural munì cì pal i ties,

and three from the Cìty of Ì,Jinnjpeg. (see Fìgure 7 for

descrì ptì on of UAZ decj s i on-makì ng proc"r, ) 
25

The ob ject j ve of the Add j t'i onal Zone mechan i sm ì s to

control urban sprawì , an d to provi de the l,li nni peg metropoì ì tan

regì on wi th an orderly econom'i c growth pattern. To accompì'i sh

this goa1, each of the rural municipal it'ies within the

Addi t'i onal Zone share a mutual veto power w j th the Cì ty of

l,Jinnipeg. As a consequence, any Cìty proposal has to be

approved by the local municjpality, and vjce-versa.26
unfortunateìy, thi s type of decisj on-makì ng procedure

and allocatjon of powers remains multi-munr'cìpa'l jn effect;
and as a result, the UAZ mechanism has not been too successful

with respect to ìmplementì ng an order'ly land use plannì ng

process w'i thi n i ts metropo'ì ì tan regì on. Thj s I ack of success

can be documented because some I and use problems of the rural -
urban fringe area have been encouraged to contìnue.

For exampl e, the mul tj -muni cì pal nature of the UAZ
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arrangement has meant the recent I oss of some potenti al

parkland, the development of some jncompatible land use

sj tuati ons, and the j nvasi on of some envi ronmentaì 1y sensj ti ve

areas. These probl ems have, oF wi I I become apparent as a

result of the fo'l lowing decision.

Pri or to the summer of 1974, al I I ands i n the Addi tj onal
Zone, save specjfied vjl lagês, were designated 'Areas of
No Urban Expansion.' In 1974 the city adopted an
amendment to the Greater l^Ji nni peg Devel opment Pl an whi ch
made avaílable approximately one-sixth of the Additional
Zone or 6B square m'i I es f or potenti al I im j ted urban
expansj on. The greatest weakness of the amendment
'i s the I ack of an adequate or obvi ous cri teri on
i I I ustratìng why some areas were desì gnated f or l'im j ted
urban expansìon and why others were not. 27

The desìgnation js an unequivocal exampìe of the "local-
oriented or non-regional" decjsions that regionaì pìann'i ng

structures such as the UAZ make when the power foundation is
mult'i -munìcìpal. As indicated prevìously, th js des'i gnation

created some I an d use probl ems . The f ol I ow'i ng excerpt

outl j nes these probl ems i n more detai I .

The Devei opment Pl an has encouraged the formati on of
unreal i st'i c deveì opment expectati ons by desì gnat-i ng
f or l'im'i ted urban expansi on: f I ood-prone 'l and aì ong
the Red R'iver jn Ri tchot; Prai ri e Grove j n Spr.ingf iel d
whjch'i s surrounded on all sjdes by livestock operations;
a large part of. the most sìgnificant water recharge
area in the l,Jinnipeg area. 28

Furthermore, the UAZ structure and jts accompany'ing mult'i -

munjcipa'ì power base has encouraged the continuity of other

particular problems.

For instance, the growth

development of the regíon has

anrorphous as a result of the

dì f f e re nt p'l ann'ing by- l aws .

pattern or morphol og'i cal

been somewhat haphazard and

UAZ rural munìc'i palities havinq

In fact, one munjcjpalìty does not
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even have a by-lu*. 29

secondìy, the Additional Zone mechanism of the UAZ

structure has f unct'ì oned i n preci se'ly the same f ashi on as a

"greenbelt" by encouragìng non-contiguous deveìopment beyond

i ts I egal i nfl uence . The de I eteri ous effects of urban sprawl

and h'igh densì ty rural res j dentj al devel opment are becomì ng

quite severe in the areas that are outsjde the UAZ boundary,

but sti I I wi th'i n the geographi cal I jm'i ts of the i'li nni peg

metropof i tan regì on.

Most wj I I agree the Addi tional Zone has served i ts
purpose i n iestrì cti ng urban sprat^r'ì beyon d the j mmedi ate
urban area. However, from a broader perspecti ve i t has
on'ly di spl aced the phenomenon of urban sprawl to the
edgäs of the Addjtional Zone. The rural mun'i c'i palities
of St. Andrews, St. Clements, Ritchot and Tache are
testìmony to the 'l eap-frog movement of urban sprawì
beyond the Addit'i onal Zone or the city's pìannìng
juri sdiction. 30

As the conti nuì ty of these I and use probl ems woul d

document, the mul t'i -mun'i ci pal base of the UAZ structure has

been quì te i nf I uenti al j n prevent'i ng the ì mpl emen tati on of

ef f j cac j ous regional pl annì ng 'i n the Wi nni peg metropol i tan

regìon. For instance, the Cìty of l.^Jìnnipeg and a number of

rural municipalìties compete for industrial development. This

competition does not encourage a "reg'i onaì plann'i ng" perspect'i ve

on behalf of the City of Ì^linnipeg, and consequent'ìy; parochial

or uncoord'i nated I and use pl anni ng j s al I owed wi th'i n the regì on.

Thi s si tuatì on j s promoted to a greater degree by certa'ì n rural

municipal j ties that prefer industrial or urban development,

and others that opt for agri cultural preservatjon (e.g. some

pro-agrì cul tural preservati on rural muni c'i pal i ties are currently
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preparing deve'ì opment pìans that wjll limjt land severances

to a mi n'imum of B0 acre parc"l s. )31

Moreover, the UAZ struature has not been very successful

wi th respect to ìmpì ement'i ng order'ìy I and use pì anni ng because

the current Provincial Government is more committed to the

preservatjon of multi-munìcipal adrlinistration than the promotion

of regi ona'l pl anning prì nciples. The f oì'ì owì ng cl ause of the

Mani toba Pl annì ng Act reveal s th'i s comm'i tment to mul t j -mun j ci pal

administratjon of the l¡l'i nnipeg metropolitan region.

Part IiI - District Planning ... Lands in Add'i tional Zone
l4(8) Subject to section 96, where any part of the area
'i ncl uded 'i n a pì annì ng di str j ct j s w'i thi n the addi t'i onal
zone, as descri bed under subsecti on a(2) of The Ci ty of
ln/innipeg Act, the jurisd'i ction of the Cìty of þJ'i nn'i peg
over that area shall cease and this Act shall apply on,
f rom and af ter the date of establ'i shment of the Pl anni ns
district... 32

The effect of this policy is that rural munic'i palities
withjn the UAZ area can secede and incorporate as i ndependent

plann'ì ng districts (or join wjth other munjcipaljties to form

a di strl'ct) . The probable outcome of thi s acti on wour d be

even more uncoord'inated and paroch ja1 pl ann j ng w'i thì n the

lnlinnipeg metropoì itan regìon.

Finally, the uAz structure has not been very successful

because the mutual veto power feature has been an obstacle wj th

respect to ìmpìementìng an orderly land use piannìng process

wjthjn the I{innipeg metropoììtan regìon. Essentially, the

mutual veto power has fostered the detrimental effects of mul ti -

muni cì pa I admi n j s tra ti on.

In essence on all major decjsjons the local munjcioaljtv
and the cìty of l,Jjnnl'peg share a mutual veto power. Inprìncìp'le th'i s should encourage a close ljaìson between thetwo bodies on all major issues. Hou¡ever, in applicat'i on,
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'i t has de'ì ayed the imp'ìemen tati on of a comprehensi ve
zoni ng by-'l aw f or the Addi ti onal zone and the adopti on
of di stri ct pì ans. The mutual veto power has become avery strong incentive to maintain the status quo andinformalize the process of coping wìth major pìannìng
'i ssues and problems. 33

In concìus'i on, the UAZ structure has not been successfu'l

w jthin the |,J'i nn'i peg metropo'l ìtan regìon due to the Prov'i nc ja'ì

Government's pol'i ticaì preference for maintain'i ng multi-
munjcipal administrat'ion. This contention can be corroborated:

þJhat jt does suggest is that the ex'i sting.arrangemenrs
for p1 annì ng i n the urban/rurar frì nge do not have the
scope to effective'ìy deal w'i th the whole of the
contemporary probl ems attrj buted to-TIe spread of urban
deveì opment beyond the sol.i dìy urban area. 34

Consequentìy, it is not too surprising that the Addjtional
Zone Committee has considered an alternative to the UAZ structure
for achieving the'impìementation of orderiy land use pìanning

wi thj n the |nJj nni peg metropol i tan regì on. " The ci ty centred
regìon or regional government appears to be a logicaì phase in
the evolutìon of local government as'i t struggles w.i th municipal
problems that no ìonger respect existìng munjcìpal boundarjes. ,,35

3. Regionaì Municipaf ity (province of ontarr'o)
Two part j cul at .t.gì onal muni cì pal'i ties wi I I be exami ned

to demonstrate that unsuccessfur regionai prannìng is not just
endogenous to one specific metropoììtan regìon that has a

regìonal mun'i cìpaì'i ty mechani sm. These two metropoì ì tan

regìons wìll be examined after general information is presented

that pertaìns to both regìons and the jr regìonal mun jc-ipal ìty
mechan'i sms. Pl unkett and George provi de a pertinent descrìptìon
of the obiective of the two-tier regìonaì munjcìpaìity structure.
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Thi s system was j ni ti al ly heral ded as the sol ut'i on to
the problem of governìng an urban area encompassìng
several mun'i cipalities. The essentjal feature of thjs
system is the establishment of an upper tjer or leve'l of
government for an urban area to whi ch the I ocal
municipalit'i es appoint (or elect) representat'i ves. The
upper tier i s al I ocated those functi ons whj ch have area-
wjde ìmplìcations such as planning, water supply,
sewerage disposal, and publ'i c transit. The lower t'ier,
local municìpal i ties generaì ìy retai n f unct'i ons which are
defi ned as pertaìning to purely I ocal ussues. 36

As wel I , the j ntenti on of establ i shi ng regi ona'l

municìpalitl'es jn various metropo'ì 'i tan reg'i ons was to achjeve

economies of scale in

regional in scope, but

the provision of services that were

in beìnlg Cupììcated by the various

local governments, were experiencìng diseconomies of scale.

Sjnce reg'i onal mun'ì cipalitjes have the statutory authority
to ìmpìement reg'i onaì p'l anr,37 one might assume that the

regìonal munjcìpalìty structure has been successful with respect

to ach j evì ng orderìy I and use pl ann'i ng wi th'i n metropol ì tan

reg'i ons. unf ortunateìy, thi s has not been the case. Typi cal ìy,
regìonal munic'ipality structures have not been successful due

to multi-mun'icìpal administratìon. Many land use problems

continue, and regìona1 plans reflect the necessìty of
comprom'i s'i ng d'i vergent and parochial po'l 'i ticaì interests. As

a consequence, regionaì p'l ann-ing prìncipìes are not a prìor.i ty.
The regi onal government counci r i s composed of I ocal
counci l l ors who of ten feel that thei r prìmary respons j b-i l i tyis to protect the autonomy of the'i r own municipality. Nor
1re they a]way: aÞgyg petty I ocaì pr-i de and jeäl oury.consequentìy the 0ffi ci al Þl an authori zed by the re!i onaìgovernment j s often not the strongest possibl e docuñent,but i s a compromì se whi ch sometimõs p1 äces poì i ti calexPgdìency above the quaììty of the natural and man-made
e nvi ronme nt. 3B
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Similiar to the Manitoba situation, the Provincial

Government of 0ntari o has more po'l ì tì cal power to gaì n by

retain jng multi-municipa'l admjnistration (i.e. aììowìng the

parochi al rural mun j cì pal i t j es, wh j ch supply poì i t'i ca1

support; to mai ntai n p1 ann i ng con trol over thej r I ocal

domains regardless of whether or not they are w'i thin the spatìal

boundaries of a metr"opol'i tan negion).

The foìlow'i ng section will illustrate how multj-munic'i pa'l

adminjstration has prevented two regional munìcipa1ìty

structures f rom ach jev'i ng any ef f i caci ous reg'i ona'l pl anni ng

'i n their particular metropoljtan regions.

a. Regionaì Municìpaf ity of 0ttawa-Carleton

The Regionaì Mun'icìpa'ì ìty of 0ttar,ra-Carleton (hereafter

to be referred to as RMOC) was incorporated on June .]5,'ì968,

and commenced operatj on on January I , I 969. The I and juri sdj cti on

of the RM0C i s I ,100 square m'i ìes, and as of 1976, the total

population of the RM0C was 521,418. Presently, the population

of the RM0C js neari ng an estimated 600,000. 39

The RM0C invol ves eleven municipal itjes which 'i ncl udes the

City of 0ttawa, City of Vanier, Vìllage of Rockcliffe Park,

and the e'ight rural -oriented townships of Cumberland, Gloucester,

Goul bourn, March, Nepean, 0sgoode, Rì deau, and lrjest Car'l eton.

(see Fìgure B)40

Representati on by l ocal pol i t'i ci ans on RMOC j s al l ocated i n

the following fashion:

The council of the RM0C is composed of members of the
local counc'i ls in the Regìon. The City of 0ttawa sends
all ll aldermen, plus the four controllers and its Mayor,
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to the Regì onal Councj I for a total of I 6; Nepean
Townshi p j s represented on Reg'i onaì Counc'i I by three
members; the City of Vanier and Gloucester Townshìp
each have two. The rema j n'i ng seven muni ci pal i t j.es
are represented at Regì onal Councj I by the head
of the local council, for a total of 14. 4l

The distribution of seats on RM0C js quite equitable

and reflects each munjcìpality's population. For example,

0ttawa has 60% of the region's population and a comparable

number of seats (i.e. one seat over 50%). However, this type

of local-based representation'i s multi-munic'i pa1 in effect,

and it has seriously hampered the regìona'l pìannìng process

wi thi n the RM0C metropo'l 'i tan reg'i on. The mul ti -munì cì pal

adm'i nistratjon s'i tuation has encouraged the typìca1 inter-

municìpal competìtion for tax-intens'i ve development. This

parochiaì competition has been responsjble for some

uncoordi nated I and devel opment decj si ons, and the overal I

ef fect of haphazard growth. The f ol ì owi ng nevvspaper art jcle

provj des evj dence of thj s i nter-muni ci pal competj ti on.

To even the most casual of observers regì ona'ì government
these days appears to be crack'i ng around the f oundat'i ons.

The Townsh'i p of Gl oucester i s appeal i ng the 0ntari o
Municipaì Board decision on the South Keys shopping
pl aza beì ng pl anned f or 0ttawa; 0ttawa i s appeal'i ng the
OMB deci s'i on on the Eastgate Shopp j ng Pl aza in Gl oucester.

The multi-munic'i pal foundatjon of the RM0C has been

extremely effecti ve j n promotj nq I ocal I and use preferences,

and relegatìng orderìy land use planning with'i n the region.

The parochial, inter-mun'icìpa1 competition that is encouraged

by a mul ti -muni c'i pai s j tuati on 'i s quì te promi nent jU the

RM0C metropoì ì tan regi on.

4?
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Firstìy, there is a strong tendency for councillors
servìng at the reg'i onaì level, represent'i ng local counc jls
to take a parochjal 'what's-in-it-for-my munjc'i palìty'
vjewpoìnt wjth a concorn'i tant failure to vjew jssues
regi onal'ly, The i ndi rect method produces a Un'i ted Nati ons
type atmosphere at regì onal counci I s wj th members actì ng
I i ke ambassadors of nati on-states defendi ng 'nati onal
sovereignty'at the expense of global action. The
'indirect' councillors' power base js at the lower tier,
hence theìr chief loyalties lie there also. The result
of th'i s is to undermine the authority and effectiveness
of regional councils. 43

As

unable

a reg'iona1 consensus

"regional p'l anning"

not consensus.

consequence of this
to imp'l ement a regi onal

the RM0C has been

nror^ess that ref'l ects

excerpt confi rms,

situatjon,
pìanning

As the fol ì owi ng

by the RM0C has created confl i cts; and

The Regì onal Mun'i ci paì i ty of 0ttawa-Carl eton i s the regi onal
structure whj ch takes i n al I of the fr i nge area I t
attempts to f orm a regì ona'l consensus, but to a l arge
extent the townshì ps compete arnong themsel ves an d uni te
together against the Cìty of 0ttawa'in terms of attemptìno
to attract deveìopment. At best-the reqional consensusjs often compromìse. The regìon's offjcjal p'l an has
attempted to co-ordi nate and overì ap the vari ous p'l ans
of al I the townshì ps but there has been confl j ct among
the proposals for land use of the region. 44

In concl usj on, as a resul t of the mul ti -munì cì paì power

base of the RM0C, an orderly land use planning process has

not been apparent j n the 0ttawa-carl eton metropoì i tan reg'i on.

consequently, it is not surprìsjng that an alternative to RM0c

has been proposed by the C'i ty of 0ttawa.

Ironicaììy the one poss'i ble solut'ion that could satìsfy
both urban and rural ì nterests i n the regì on comes from
0ttawa. The establ ishment of a one-t'i er government
encompassing 0ttawa and the jmmedi ate urban centres, such
as Gl oucester, Nepean and Vanìer, has been suggested to
the province more than once so far the provi nce has
turned a deaf ear to this proposal. But increas'i ng tension
between the two factions may heìp to revive it. 0ñe tier
government would, ât least, elimjnate the duplicating
of functions at the local and reqional levels. 45
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b. Reg'i onal Munic'i pal'i ty of Hamjlton-!,Jentworth

The Regìonaì Mun'i cìpa'l ity of Hamilton-hJentworth (here-

after to be referred to as RMHl^l) was incorporated on 0ctober

15, 1973, and commenced operations on January l, 1974. The

land jurjsdiction of the RMHlnl is 432 square miles, and as of

1976, ì ts total reg"i onal popul ati on was 409,33.ì . Presently,

the regi on i s estjmated to have a popuì ati on of 500,000. 46

The RMHI'J involves these mun'i cìpalitjes: the cìty of l-lam'i lton,
the Townshi p of Fl amborough, and the Towns of Ancaster, Dundas,

Stoney Cneek o and Gl anbrook. ( see Fì gure g)47 The RMHþl has

the f ol I owì ng form of I ocal mun'i ci paì representati on.

Reg'i onaì council is composed of twenty-eight (zB) membersjncludìng the chairman. Representation from the city of
Hami I ton i ncl udes the Mayor, the four members of the
Board of Control and twel ve al dermen. The twel ve
al dermen, who are members of Hami I ton Cì ty Counci I , are
elected to Reg'i onal counci l by thei r f el l ow ci ty e ounci l
members. From the other f i ve area muni ci pal i t'ies , the
Mayor and one other member, who was elected on an area
wi de basi s for the posì ti on of Regi onal Counci I I or, sj t
on Regional Council. 48

Th'i s type of representatì on provi des the cì ty of Hami I ton

wjth 63% of the regional seats and a majorìty on the RI'IHbj

Council. Sim'i Iiar to the RM0C sìtuat'i on, th'i s form of po'l ìtical
representation maintar'ns a multi-munìcipa'l sjtuatjon wjthin
the RMHl^l metropoìitan regìon. Typicaìly, the multj-munic-i pal

power base of the RMHl,nl has i nterfered and frustrated attempts

to implement an orderìy land use p'l annìng process wi thin the

Hamilton-l,Jentroorth metropo'l ìtan regìon. In a manner comparable

to the RMOC s'i tuati on, RMHtll coun'ci l l ors wi l l pri ori ze l oca'l or

municìpal concerns and re'legate any regìonaì matters to
secondary considerat'i on ,as the Stewart Comrni ssion documents.
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There 'i s evidence, however, that the task of deveìoping
poì'i cies to satisfy regìonaì needs is often set as.i deas a result of the des'i re of each municìpaìity to protect
i ts separate exì stence and to get what 'i t conii dersthe best deal possible for its own residents, even atthe expense of the overall needs of the people of theregion. 49

As wel I , Fegi onal p'l anni ng 'i n the RMH|,J metropoì í tan reg.i on

has been 'impeded by an 'i ntense competi ti on f or I and control
between the ci ty of Hami I ton and i ts rural nei qhbours.

The processes of learn'ing to work toqether and ofrecognizing common interests have not gone very far. Themajn problem confronting munic'i pal government in irrísarea is the suspic'i on and the acrimony between city and
!on-city municipa'ì ìties, which, jn oui view, arefostered by the present regì onal government structure. s0

As a consequence, regì ona'l pì anni ng i n tbe RMHl^l reg-i on

rnnocuous comprom'i se of the various munjcipal

As well, an authentic regìona'ì consensus or

In concl us'i on, the RMHI¡r can be cons'i dered as verv
similiar to the RM0C situation. Due to mul ti -mun'i c'i paì

administratìon, orderly rand use pianning of the Hamilton-
Identworth metropoììtan region has been relativeìy inconspicuous
In view of this inadequate situation, the stewart commissjon
nas pì^oposed an al ternat.i ve to the RMHI^r gove rn i ng s truc rure.

has been an

interests.
perspectì ve has not been devel oped.

The single most ìmportant reason for establishìng regìonaìgovernment is to permit region-wjde plannìng. Nðverihelesst!. present structure has iailed to allow tñe developmentof common perspect'i ves, and there are .i nd.i cations thatthere maybe some diffìcurty in securing generaì
agreemenl to the proposed official p'l an l¡Je fjnd thesedjstress'i ng examples of what happens in a structure thatemphasi zes protecti on of the separateness of muni c'i pal i ties

The commission is convinced that a sìngle localgovernment, assum'ing all municìpal resþonsibilit'ies forthe enti re regi on, i s needed to provi dä a structure thatis able to reðpond effectìveìy and-eriicìentìy to theneeds and wants of the citizens of the res-i on. sz
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D. S umma ry

The chapter commenced wi th a generar descrì pti on of how
multj-municfpaì administratjon prevents the imp'lementatjon of
orderìy I and use pì anning wi thi n metropor ì tan regì ons.

These generar detrimentar effects of murti_munìcipar
administration were documented by reference to four canadian
regi onaì pl annì ng structures. These case studies were the
Regiona'l prann'i ng commission (province of Arberta_cìty of
calgary), unic'i ty-Additional Zone mechanism (province of
Manitoba-c'i ty of r.^jinnipeg), and the Regìonaì Mun.i cìpaì ìty
Province of 0ntario-, 0ttawa-carleton and Hamjlton-l,Jentworth).

' Generaì ly, none of these structures have demonstrated any
success with respect to achiev-i ng order.ìy rand use pìanning
w j thi n the j r metropo.l i tan reg.i ons.

As a fjnal consjderation, it js ìnterestjng to note that
durjng analysis of these four structures, one promjnent theme
was emphasi zed. As a resur t of the r ack of success that was
achieved by these structures and thei r accompanyi ng mur ti_
muni cì paì power bases wi th respect to ìmpì ementi ng orderly
land use plannìng, various wr-i ters and researchers craimed
and advocated that the uni_munjcìpality strategy of
adm'i nistration wourd be a better arternatìve. The forrowinq
chapter wjll investigate this clajrn.
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CHAPTTR VI

A DISCUSSION OF THI UNi-MUNICIPALiTY STRATEGY

OF ADMI NISTERING METROPOLITAN REGIONS

A. I n troduc t'i on

The purpose of this chapter is to discuss the unj-

mun'icipal i ty strategy of admi ni sterì ng metropol ì tan regi ons as it

relates to the questjon of whether or not such a strategy is more

advantageous than multi-munìcìpa1 admin'i stration for ach'ievìng

orderly I and use pl annì ng w j thì n a metropol i tan regi on. D'i cki nson

provjdes an op'i nìon with respect to thjs part'i cular query.

There are cases where large c'it'ies have expanded the'i r
administrat'i ve limits well beyond their present buìlt-up
areas f,o embrace the whol e of thei r 'potenti al settl ement
areas,' and such citjes are able to enforce throughout
thejr administrative area, town-plannjng measures which
regi onal pl annì ng authori ti es cannot do. I

Di cki nson's cl a jm w j I I be i nvest'igated by exami nì ng a

specific case study of a proposed uni-municipalìty strategy

(i.e. the Cìty of Edmonton "Horizon 21" annexat'i on scheme).

As defi ned ì n Chapter I, a uni -muni ci pal i ty strategy represents

not on'ly a stat'i c form of government, but a dynamic process

involved 'in achìeving the establ ishment of a sìng'ìe municipaì

corporation w'i th jurisd'i ct'i on over all land that is wjthin the

spat'ial dimens'ions of a metropol j tan region.

To date, the unr'-munìc'i palìty strategy has never been

established in any of Canada's metropoì'i tan reg'i ons (i.e. in a

format that would be indicat'i ve of the unj-municipality strategy
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definjtion). Consequently, the potent'i al benef its or advantages

of the uni -mun j cì pa1ì ty strategy w j I I have to be ascerta.i ned

by assessi ng the possi bl e ìmpact that the Cì ty of Edmonton's

uni -munjcipal j ty strategy wì I I have for achievi ng orderly I and

use plannìng withjn the Edrnnntnn motrnnol'i tan reg'i on.

B. A Case Study of The Proposed Ci ty of Edmon.tgn Uni -

l. Historìcal Background of The C'i ty of

Edmonton Uni -Munic'i paì i ty Strategy

The demand for a unj-munìcìpalìty strategy wjth'i n the

Edmonton metropoiìtan regìon has been a sjgn'ifjcant issue for
the I ast twenty-fi ve years. The fj rst announcement of a need

for a uni-municipalìty was in .ì956. This opinion was stated

by the McNal ìy Comm'i ssi on, or Royal Commi ssi on on the Metropoì ì tan

Deveìopment of Caìgary and Edrnonton.

A metropol'i tan area whì ch i s in f act one econom'i c and
social uni t can ordi nari ìy be more effi ciently and
ef f ectì ve'ìy governed by one central mun'i ci pal authori ty
than by a multìpìicity of local governìng bodjes.2
(see Fìgure l0 for descrìption of McNalìy Commission's

proposed uni -mun'i c'i pal ì ty)3

In I 968, Professor Erì c J. Hanson compl eted a report
enti tl ed The Potenti al Uni fi cati on of The tdmonton Metropol i tan

Area-A Fj scal study of Annexati on and Amal gamatj on. simi I j ar

to the conclusions of the Mcl'lalìy Commjssion, Professor Hanson

consjdered the unj-munìcìpaììty strategy as a desirable
alternatíve for governing the Edmonton metropoljtan region.
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In general n it is desirable that the area of the local
government correspond cl osely to the area of the economi c
and socjal communìty It is desirable at this stage
to concentrate on the reorgani zati on of government i n the
metropoììtan area along jntegrated lines, to provìde one
government,,the City, wjth jurisdictjon over the whole
metropoì i tan area. 4

Hanson' s proposed uni -muni ci pa'ì i ty was more i ndi cati ve of

the spatìal dimensions of the Edmonton metropolìtan regjon than

the Mcl,lally boundary adjustments. (see Figure ll )5

In 1973, the Cì ty of Edmonton subm'i tted a document

enti tled The Future of Thi s Ci ty: 0r Has Thi s Ci ty A Future?,

to the Provi nc'i al Government of Al berta. The i ntenti on of the

document was to stjmulate and revive the notion of expanding the

Cìty of Edmonton's jurisdjctjon to include more of its
metropol ì tan reg'i on. The most promi nent theme of the report
was comparable to the McNaì1y and Hanson conclusions (j.e. the

requjrement of a uni-municjpaììty strategy to adminjster the

Edmonton metropo I ì tan reg ì on ) .

The urbanìzed area should be contained 'i n one governing
uni t to optimi ze l ong-range, comprehens.i ve pl añni ng f oi
the area. Comprehens i ve pl ann i ng, to be mean i ngful ,requires the ìntegratìon of poì itical, administrative,
econom'i c, socìal and physìcaì planning. 6

The City of Edmonton outl'ined uni-municipalìty boundaríes

that were almost i dentì cal to Hanson's proposed adjustments.
(see F'igure 1z)7

2. A General Descrìptìon of The City of

Edmonton Horì zon 21 Annexati on Scheme

In 1978, the cì ty of Edmonton i ndi cated .i ts desi re to

gai n control of i ts metropol'i tan reg'i on. Thi s most recent

annexation scheme is euphemistìcaìly classjfied as the Horizon 2l
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proposal.

Cì ty of Edmonton pol ì ti c'i ans and adm j n'i strators are

proposjng the Florizon 21 annexatjon scheme as a method of

'i nstì tuti ng uni -mun j cì pal control over the Edmonton

metropoììtan region. It is the contentjon of these Horizon 2l

advocates that uni -muni ci pal control of the metropol ì tan

regì on w'i I I be more advantageous than the exi stì ng mul ti -

mun j c'i pa'l s j tuat j on wi th respect to achìevi ng orderìy l and

use planning. Th'i s will be necessary in lìght of two trends

that seem probabl e: the Edmonton metropol'i tan req j on wi I I

experience substantial population growth to approximately

1,364,000 by the year 2020; and secondly, current land reserves

f or res j denti al and 'i ndustr jal growth wi I I be consumed by

the end of the present decade.B

As well, Horizon 2l is being proposed for non-p1ann'i ng

reasons. Initial ly, the establ jshment of uni-munic.ipal

iurisdiction'is consjdered as an appropriate technìque for

reducing the costs of admin'i strative dupiication. More

signjfjcant'ìy, Horjzon 21 is being proposed to stabilize the

f j nanci al si tuati on w'ì thì n the metropoì ì tan regi on of

Edmonton. The intention is to acqu.i re more land for assessment

purposes so as to i ncrease property tax revenues, decrease the

munj cì pal defì ci t, and stabi I ì ze mi I I rates wi th i n the regì on.

An additional objectìve of acqu'i ring more land for assessment

is the concern for balanc jng f ìscaì inequ'i ties or d jstri bution

of servi ce costs. As the "Future of Thj s Ci ty" report outl j ned,

all resjdents of the Edmonton metropoìitan reg'ion should be
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expend'i ng equa'l amounts of capi ta'l f or serv'i ces.

Resi dents of the urban un'i t cons j der themseì ves, i n

effect, Edmonton i ans . These 'non- res i dent' Edmontoni ans '

en joy the cul tural and soci al ameni t j es wh'i ch tdmonton
prov'i des and use the ma jor roadways as much or more
than resi dent Edmontoni ans to get to work, to shoppi ng
centres, or to recreati on areas. But the non-resj dent
Edmontonj ans do not pay for any of the Edmonton servi ces
wh i ch they e nj oy an d deman d. 9

3. Discussion of The Proposed Land Jurisdictìon

of The Honizon 21 Annexation Scheme

An authentjc uni-municipaìity was prev'i ous'ly defined as

a mun'icipa'l ity that acquires jurisdjctjon over the land wjthin

the spatìal dimensions of i ts metropol ì tan region. Accordingiy
j f the proposed I and jurì sdj cti on of the Hori zon 21 proposal

'i s to be considered as a bonafide unj-municipaììty strategy;

i ts boundaries woul d have to be coterm'ì nous wi th the boundaries

of the Edmonton metropol j tan regi on.

For the purposes of comparison, the author considers the

Comay Plannìng Consultants configuration of the Edmonton

metropoì i tan regì on to be rel at'i ve'ly accurate wi th respect to
the four cri teria that defi ne a metropol i tan region wi thj n the

context of this thesis (i.e. the comay Planning consultants

configuration encompasses a land mass that is representative

of the four cri teri a of a metropol i tan reqi on: agrì cul tural
I and use predomj nates j n the rural -urban frj nqe area, the

central city of Edmonton population ìs over 300,000, the

demarcated regìon has approximately 600,000 peopie, and the

pert'phery of the demaÈcated reg'i on represents a di stance f rom

the cìty of tdmonton that would jnvolve a commuting tìme of

under one hour) . (see F'igure I 3 l0 - As wer r , ref er to the

Appendix for an explanation of procedures that are utjljzed to
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demarcate metropo'l ì tan reg'i ons.)

Therefore, as demarcated by Comay Pl anni ng Consul tants :

the Edmonton metropo'l ì tan regi on i ncl udes the Cì ty of Edmonton

the two dormitory suburbs of St. Albert and Sherwood Park, the

three satel I i te communi ties of Spruce Grove-Fort Saskatchewan-

Leduc, a number of rural vi I ì ages or towns such¿ as Bon Accord-

Morinv'i I le-Gibbons-Stony Plajn-Devon-Calmar-Beaumont, and the

jnner parts of rural-oriented mun'i cipalities such as the

Municipal Djstri ct of Sturgeon-County of Parkland-County of

Strathcona-Countv of Leduc.

Figure 14 exhib'i ts the proposed land mass of the Horizon

2l scheme, and the boundaries of the Edmonton metropol i tan

regìon. The map l'llustrates that the Hori zon 21 scheme is not

coterminous to the boundaries of the Edmonton metropoììtan

reg'ion. Therefore, the Hori zon 21 proposal represents a

partjal or quasj-example of a genuine unj-municipaì'ity strategy.

However, even though the Horj zon ?1 scheme onìy represents

a quasj-example of a unì-munic'ipalìty strategy, the proposed

annexat'i on scheme shoul d reveal a rud'imentary perspectì ve of

what advantages there mìght be with un'i-municìpal jurisdiction,

as compared to the multi-municìpal strategy of admjnjstering

me tropo 1 ì ta n reg'i on s .

4. Political Analysis of The Land Jurisdjctjon
of The Hori zon 21 Annexati on Scheme

. The land juri sdiction of the Horizon 21 scheme d'i ffers from

the boundaries of the Edmonton metropol'i tan regì on j n a number

of ways.
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In'i tìaliy, to the north and west, only the urban frìnge
zone of the rural-urban fringe area would be annexed from the

Municìpal District of sturgeon and the county of parkland; and

secondly, the dormìtory suburb of st. Albert. (Refer to Figure

2 for description of land use zones of a metropolìtan region.)
Thi s acti on woul d excl ude the satel I i te communi t'ies of Fort

saskatchewan and Spruce Grove, a number of rural vi I i ages, and

the rural frìnge zone of the rural-urban frinqe area jn the

Sturgeon and Parkl and mun'i cì pal'i t jes.

To the south, only the urban fringe zone of the rural-urban
frìnge area would be annexed from the county of Strathcona;

therefore exclud'ing the satell'i te communìty of Leduc, a numDer

of rural vjlìages, and the rural frìnge zone of the rural-urban
fringe area in the County of Leduc.

To the east, the Horizon Zj scheme features annexat.i on of .:

the Sherwood Park suburb, and the total county of Strathcona.
By annexìng the total County of Strathcona, the Cìty of tdmonton

would acquire iuri sdictjon over some rural land that'i s beyond

the rural -urban fringe area of the Edmonton metropoi i tan regi on.

There are a nu¡mber of polì.t'icaìly motivated factors beh.rirnd

the particular land jurisdjctjon that js being proposed uncler

the Horizon 21 annexation scneme.

Primarììy,'i t is generaì1y accepted that municìpaljties or
communities with predom'i nant residential land use represent
def icit taxation s jtuations ('i .e. property tax revenues

generated do not equate wi th expenses that are j ncurred to
provì de servi ces ) St. Al bert and Sherwood park represent such
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situations, but onìy to a minor extent as a resul t of tr¡ro

factors. Both suburbs have rel atì vely hì gh resi dentj al

assessment (middle-upper income cìasses) which generates

higher revenues; and secondly, thei r prox'imi ty to the c'i ty
of Edmonton reduces costs. consequentìy, as a resul t of thej r
lack of prox'imity to the cìty of Edmonton, such residential
communi t'ies as Spruce Grove-Leduc-Fort saskatchewan are

excl uded from the Hori zon zl proposal . As wel I , thi s

rat'ionale is probably appl jcable for a number of the smaller
towns and villages (wjthin the metropoìitan reg'i on) tfrat were

excluded.

Another factor behind the particular land jurisdìction,
and the exclusjon of much of the rural fringe zone of the

rural -urban frì nge area i s the agrì cul tural I and uses of the

rural frìnge zone. Agrìcultural land uses do not generate

I ucrative property taxes, and are therefore not attractive i n

terms of economi c benefi ts -

The process of acquiring provincial ratìfication of an

annexation application will definite'ly be expedited if the
sen'ior government has a minimum of "involved,'mun.i cìpalities
to consult. Thjs may expìa'in why the Horjzon zl proposal onìy
involves four municiparities: the c-i ty of st. Albert, the
southern part of the Municìpal District of sturgeon, the

eastern part of the county of parkland, and the total 'l and

mass of the County of Strathcona (wh'i ch includes the hamlet of
Sherwood Park ) .

As ìndicated prevìousìy, much of the rural frìnge zone of
the rural -urban f ri nge area 'i s excl uded f rom the Hori zon zl
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scheme due to the predomì nant agrì cul tural use. Agrì cul tural

land uses are not revenue-intensìve, and consequentìy, only

the urban fringe zone of much of the rural-urban fringe area 'i s

proposed f or annexati on. The urban f rì nge zone i s requ'i red

to facilitate un jform and cons'i stent p'ì annìng control; and

secondly, to j ncrease the suppìy of vacant 'ì and f or f uture

qrowth.

The exception is to the east. The Horizon ?1 scheme

proposes annexation of the entire County of Strathcona whjch

geographi cal ly i ncorporates the ent'i re metropol ì tan reg'i on

(both urban fringe and rural fringe zones) and rural land

beyond the perìphery of the metropolìtan region.

Unlike the other parts of the metropolìtan reg'i on, the

eastern part of the region is blessed with revenue-intensive

industrial land uses. coììoquiaììy, the jndustrial djstrjct
is termed as "refìnery ror¡J." The district js attractive to

the Ci ty of Edmon ton due to the obv'i ous benef j t of I ucrati ve

revenues, and because industrial areas are not expensive in

terms of prov'i ding public servjces. "Refinery row" .i s a

classic example of 'an industrial tax haven, as the followìnq
excerpt descri bes:

cit'ies add terri tory by annexation, usual'ly jn order toprovide municipal services and controls to areas beyond
the previous borders, or to take jn commercjal or industrjal
areas, exi sti ng or prospecti ve, whi ch woul d furni sh an
enhanced tax base whi I e at the same tjme not requi ri ng
substantial expenditures for extension of municipal
services, such as schools, which account for more costs
i n most urban areas than do any other munic-i pal
functions. 12

"Refinery row" 'i s predominantly Iocated in the urban fri nge
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zone of the rural -urban frì nge area. Thi s rai ses the questi on

as to why the Hori zon 21 scheme proposes annexat'i on of the

entire County of Strathcona. 0ne perspect'i ve seems reasonable.

If the dorm'i tory community of sherwood parkr ând the vast

industrial acreage of strathcona were the only areas to be

annexed; the Al berta Governmen t woul d probab'ly cons j der the

remaín'i ng I and of the county of Strathcona as not bei nq

substantial enouçlh to warrant separate i ncorporation.
consequently, the rema'i ni ng I and woul d have to be amal gamated

with munjcípal ities adjacent to the eastern boundarv of the

present County of Strathcona.

As thjs "remainìng" land of the county of strathcona is
predomjnant'ly rural resjdent'i al and therefore, expensive to

servjce and susceptìbìe to environmental problems, jt js

probable that the municipalities adjacent to Strathcona would

not approve such an amalgamatjon. The d'i sapproval of these

municr'palities would only delay the cìty of Edmonton's

appìication, and possibìy, assist in defeating the applìcation.
consequently, i t i s more exped'i ti ous and strategi c f or the

cìty of Edmonton to annex the entìre county of strathcona to
acquìre control of Sherwood park, and of most signif.i cance,

the lucrative jndustrial acreage.

5. The Hori zon 21 Scheme: Compari son of Mul ti _

Municipal and Uni-Munic-i pa'ì Strategìes
To consider if uni-municìpal administratìon is a more

advantageous strategy than multi-munìcìpal adm.inistration,
recommendations and concl usions from various consult'ing studies
on the 'impact of Horizon zf wirr be presented. Among the
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consul ti ng studies, the most i nf ormative and app'l ìcable

report was a long-term plann'i ng anaìysis for the Edmonton

me tropol ì tan reg i on .

a. Scenarios of The Long Term Plannìng Analys'i s

The study featured a ìong term planning ana'lys'i s of the

Edmonton metropoi i tan regì on under two boundary assumpti ons

or scenarios. The jnìtjal scenario is the status quo

option which assumes that municjpal boundarìes wi I I not be

altered (multi-munic'ipa'l strategy of admi nistratìon) . The

alternative scenario is the florizon 21 option which assumes

that the boundarjes w'i ll be changed as proposed (the uni-

muni c'i paì i ty strategy of adm'ini strati on) . The study empl oyed

a time-frame analysìs of forty years to 2020.

The objective of the research study was to indicate the

probabl e I and deveì opment or growth patterns that woul d occur

under the two scenarios. By comparjng these two patterns, it
is possible to advocate the scenario that js most advantageous

for achievi ng orderly I and use pì annì ng i n the Edmonton

metropof itan region.

b. Research Procedure of The Long Term planning Analysìs

The research study utilized the following procedure.

Inìtìaì1y, the growth requirements of the folìowing two uses

were determined.

The major land uses considered in th'i s 'l ong-term examìnatjonof growth requìrements are resident'i al and-industrial.
These two categories represent the basic types of randu:e activìty which comprise and w'i ll contjnue to comprise
the urban deyoìnnmânJ- n¡t+ern Of the inner metrOpolitan
area. I 3

By residential land uses, the consultanrs mean p rima ry
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res'i dential uses of vary'i ng dens'i ties, and the varjous

ancjliary uses that accompany residentja'l development (j.e.

educati on , I ocal commerci al , parks and recreati on, etc. ) .

By industrial I and uses, the consul tants mean i ndustrial

uses of varying intensìty (i.e. ìight to heavy activity).

Through a number of i ntegrated phases, the consul tants

concl uded that the f o'l I owi ng quan ti ti es of res'i denti al and

'industrial land were requìred.

The Study Area wj I I requì re, therefore, a I and supply for
resident'ial deveìopment purposes of approxjmate'ly 46,500
gross acres jn addition to land r,rhich is already developed
f or that purpose. 0n th'i s basi s, the Study Area wi I I
requ'i re a supply of approximateìy 33,800 gross acres f or
'i ndustrial development, in add'i tjon to land aìready be'i ng
used for jndustrial purposes, by the year 2020. 14

Secondiy, the consultants outlined the physical constrajnts

that woul d have to be cons'i dered i n designat j ng ì and to meet

Ìho Fôn"i na¡l quantj ties. The chief constrajnts i ncl ude the'uYu,,uv

North Saskatchewan Rjver corridor and its tributary ravìnes,

a number of I akes and perì pheral marshes ì n the ì4ural -urban

fringe area, transportatjon fac'ilities such as major hìghways-

rail routes-the Edmonton International Airport, unique land

uses such as the Namao Canad'i an Forces Base-Elk Island National

Park-Stony Pl aì n Indi an Reserve, and vari ous I ocales or rural
res'i dential development (see F'igure l5 lU).

F'i nally, in accordance with the boundary restrjctjons of

the two scenari os , probabl e growth patterns were prognosti cated.

Under the status quo or mul tj -muni cj pal scenari o, the

M:rl¿ anzi a-Qnôncer consul tants concl uded that growth or devel opmentvvv

would proceed in the foì1ovrìng fashjon. primarì'ly, the status
quo s i tuat j on. wou ld f aci l 'i täte the expans i on of exi stì ng or
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established land use areas. As a result of the restricted
cì ty of Edmonton boundary, the supp'ry of vacant r and woul d

not be adequate to accommodate the expected resjdential and

industrjal requirements. consequently, residential and

i ndustrjal devel opment woul d be forced to I ocate j n other
establ i shed areas that are not conti guous to the bu'i ì t-up
Idmonton area. The research study provi des thj s overal ]
perspect'i ve of the development or growth pattern that woul d

evolve under multj-munìcìpal admjnistration (see Figure l6 l6)

In summary, the status quo pattern r¡¡oul d evol veprimari'ly as a consequence of constrainìng Edmonton's
1og'i caì and natural residentiar expans'i on areas. Theresult would be the evolutìon of two large and ungainìy
dormì tory appendages 'immediately adjacent to the centralcity of Edmonton. In effect, these two I arge dormj torjes
woul d grow by defaul t as a consequence of oej ng requi redto accommodate the 'inevi tåbl e popul at j on growtñ of the
i nner netropol i tan area, a 1 arge porti on õt whì ch woul d
have been accommodated i n Edmoñton had suffi cient I and
been available for that purpose. 17

under the Horizon 21 or un'i -muni ci pal scenari o, the

consul tants conc'l uded that growth or devel opment woul d proceed

in the followìng manner. As a result of an extended city of
Edmonton boundary, and the concomjtant effect of an jncreased

supply of vacant l and; growth woul d be more "compact" and

contiguous to the bui'lt-up Edmonton area. There woul d be no

necessìty to accommodate growth demands by expandjng in non-

con t'iguous I ocal es . 0veral I , growth woul d be di stri buted to
a number of areas on the periphery of the cìty. This would

ensure a n'ìore balanced and ìogical growth pattern within the

metropoì'i tan regìon. specifica'l iy, the Horizon zi scenario
growth pattern woul d have these features.
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In the Cjty of Edmonton established resjdential growth
areas woul d i nfi I I and the numerous areas of I and whi ch
are suitable for residential development and adiacent
to exi sti ng areas woul d deveì op as requi red There
al so woul d be no need to deve'l op i sol ated dormi tor j es
wi thout any portì on of the Area. I B

Figure 1719 illustrates the growth pattern that would

probably evolve under the Horizon 21 scenario.

c. Rel ati onshj p of Scenari os/Growth Patterns To 0rderly

Lan d Use Pl annì ng of Metropo'ì i tan Regi on

l^lith respect to achìev'i ng orderìy land use plannjnq, it

seems that the Horizon 21 scenario, or the quasi-strategy of

unj-municìpal adm"i njstration; is more advantageous than the

status quo scenarjo, or mult'i -mun'icipal administrat'ion. A

number of consulting reports, and especiaììy, the Mackenzje-

Spencer plannìng anaìysìs support th'i s contention wjth some

sìgnificant research conclusions.

A strategy of orderly I and use p'l annì ng f or a metropol j tan

regìon was presented 'i n Chapter IV (see Fìgure 3). Th js

strategy features four procedural or sequential phases that

are demonstrat j ve of the generi c pri nc'i pl es of regì onal pì anni ng

i. Phase 0ne

Phase 0ne of thi s strategy features the i dentj fi catj on

of existing land uses 'in the rural-urban fringe area that

requì re protected status. The strategy 'i denti f i es ei ght

prom'i nent I and uses that requi re protected status:

= agri'cul tural act'i vr'ti es that uti I j ze smal I parcel s of I and

- mineral deposits sites

- recreational terrain and ecoloq'i cal areas

- rural resi denti al areas
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landfill sites

hìghway corridor and associated commercjal uses

heavy industri al uses

- agricultural activities utjlizing large parcels of land

As prevì ous'ly mentì oned, agri cul tural act'ivi ti es that

uti I i ze smal I parce'l s of I and requi re protecti on f or two

ma j n reasons. Fì rst, the products of these act'i vi ti es (such

as dairy'i ng or market gardenìng) are hjghly perishable, and

more suscept'i bìe to damage i f del i vered to the buí ì t-up area

from distant locales. Therefore, thejr locations wjth.i n the

rural =urban fri nge area requì re protecti on.

Second'ly, these activit'ies requìre protection because

they generate sìgni f i cant economic ìmpact f or the region j n i._

the form of j ncome and empl oyment opportuni ti es. Accordi ngly,

these activities are important to the health of the total
regional economy. under multi-munic'i pal admin'i stration, jt

is conceivable that a parochial munjcipaì ity wil I disregard

the "regjonal" necessity of protect'i ng such smarr parcers.

As a result of convertjng such parceìs for their own immedjate

and localized gain, parochjal municìpaììt'ies w'i ll merely

f urther the d'i f f i cul ties encountered by the overal I reg'i on.

under unj-munìcìpa'1 administratìon, protectjon of the regional
i nterest i s f aci l'i tated.

The i den t'i ca I prì nc

mjneral deposìts sjtes.

i p1 e applys to the protectj on of

Mjneral deposits sites requìre
protecti on for a number of reasons. perhaps most importantìy,
mineral deposits sites with proxìmity to the bujlt-up area

requìre protectr'on to ensure that the assocjated costs of
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acquiring m'i nerals are kept as minimal as possible. Yet,

the chances are that mi neral deposi ts si tes w'i I I be converted

by a parochial municípaììty with development po'ì 'i cies that

do not recognize the regìonal necessìty of protectjng such

sites. Under unj-municìpaì admjnistration, the regionaì

concern of protecti ng such si tes woul d be a pri ori ty.

Recreati onal terraì n and ecol ogi cal areas requì re

protect'i on jn the rural-urban frìnge area because open space

i n the bui'l t-up areas do not adequateìy f aci I i tate the demand

of metropoì ì tan resj dents for "recreational escape. " As wel l ,

d'im'i ni shi ng energy reserves wi I I mean decreased travel to

di stant recreati onal areas j n the future, and the accompanyì ng

demand for recreati onal areas that are proximate to tne

buì'ì t-up area.

S'i nce recreational and ecolog'i caì areas transcend

municipal political boundaries, the protection of regional

open space and natural areas woul d seem more feasi ble under

uni-municìpal admìnistration. A uni*munic'i pal adm'i nistration
supports the pìanning of a recreational and ecologìcal land

protection program on a more rational and hierarchjcal basi s

than mul tì -munì ci paì admi n'i strati on . Under the I atter,
parochíal munic'ipal ities woul d have a tendency to protect

smal I quantì t'ies of recreati onal I and w'i th the col I ecti ve

resul t be'i ng an uncoordi nated, haphazand prol i ferati on of

locaì open spaces.

Under uni-municìpa1 adm'injs.tration, hjerarchical protection

of recreati onal 'l and coul d be ìmpl emented w j th the col'l ect j ve
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resul t be'i ng a coordì nated, rat j onal system of i arger regì onaì

parks that are suppl emented by a I ogì cal number of I ocal

or secondary open spaces.

Rural resi denti al areas requi re protecti on f or the essenti a'l

purpose of preventing any further expansion of such a land use.

Expansion of rural resi dential areas tends to have the effect
of exacerbati ng the numerous problems that are associ ated wj th

rural residences. Under uni-municipal adminjstratìon, the

protect'i on of such areas are more 1i kely to be promoted so as

to prevent these problems from increasing in intens'i ty.
Some examples of these problems jncl ude I and fragmentatjon

into uneconomical land parceìso conversjon of recreatjonal land

and agrì cul tural hol dì ngs, and 'i nterf erence wi th I and

designated for future growth or deveì opment. These probl ems

are very deleterious for promoti ng orderly regional growth; an

obiect'i ve that a "regional" oriented uni-municìpalìty would

priorize. Consequently, a uni-munìcipal adm'i njstration should

be more incljned to protect rural residentjar areas from

expanding.

under multì-municipal admjnistration, ìt'i s quìte probable

that the pri ncì pì e of rural res j denti al protecti on woul d not be

promoted if past performance is accepted as s'ignifjcant evjdence.

According to the Edmonton Reg'i onaì plannì ng commi ssion, rural
resi dent'ial fragmentation of the rural -urban fringe area of
Edmonton has occurred with the fol lowìng repercussions. A

C j'ti zens ' Report states,
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that the reg'i onal munjcìpal iurisdjctjons and the ERPC

have been unable to resist pressures leading to land
fragmentation jn their areaS. An anaìys'i s of agrìcu'l tural
land use withjn a l5 km distance of the core cìty's
boundarjes by McK'innon-A1len, 1979, shows that the County
of Parkl and has fragmente d 41% of i ts Canada Land Inventory
classes l, 2 and 3 lands. In the County of Strathcona, the
comparable fìgure is 26%, even though the County's general
I and pl an states that fragmentatj on by rural resi dences on
CLI soils Classes #l ,2,and 3 is not allowed. 20

As l andf i l l si tes are currentìy prov j ded on a reg'i onal

priorìty system, the un'i -munìc'i pal strategy is on'ly more

advantageous than mul ti -munì cì pa'l adm'i ni strati on w'i th respect

to the devel opment of any new s'i tes; and i t has been announced

that current sites are of adequate capacìty to accommodate

future !rowth demands. 21

H'ighway corrjdor and associated commercial uses requ'i re

protectìon for the same reason as rural residential development

(i.e. expans jon would only encourage or intens'i fy the problems

associated with such highway-commercial land uses.) Under

uni-municipal admjn'i stratìon, the protection of these uses would

be a pr j ori zed regi onal concern; wh j I e under mul t'i -munì cì pa ì

admjnistratjon, jt ìs probable that hìghway-commercjal uses

woul d expand w'i th the consequence

various land use problems.

bei ng the i ntensi fi cati on of

Exj sti ng heavy i ndustri al si tes requi re protectj on from

other sensit'i ve land uses that would create incompatible

env'i ronmental si tuat'ions. As i ndustri al si tes represent I and

that has been converted, thei r protecti on seems guaranteed

under either of the scenarios and their respective qrowth patterns.

Agri cul tural actj vi ties that utj l i ze l arge parcel s of l and

require protect'ion for one primary factor: to provìde the
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metropoì ì tan regi on wi th I arge parceì s of reserve I and for

future urban uses. However, thi s reserve I and shoul d be protected

wi th two concerns bej ng emphasi zed. Thê actì vì ty of agri cul tural
product'i on will remain more vjable as an economjc activìty if
less land ìs utilized for urDan uses; and secondly, jf the less

productive land is deveìoped. Less productive'l and has two

perspectj ves; I and that features I ow soi I quaì ì ty, and secondìy,

land that is subdivided into a proliferation of uneconomjcal

parcels or js too proximate to sens'i tjve jncompat'i ble land uses.

I t woul d seem that the mul ti -munì ci pa'l pattern woul d uti I i ze

more agri cul tural I and than the uni -rnuni ci pal strategy.
Sjnce the status quo pattern requires the outward extensionof exjstìng dormitory communìties to accommodate resjdentialgrowth, thi s pattern resul ts j n the consumptì on of more prìme
agri cul tural I and beyond the present i nfl uence of urbani zati onthan woul d be consumed under the proposed pattern. Thestatus quo pattern uroul d expose more agri cul tural areascurrentìy located beyond the influence of urbanjzatjon to thepotentialìy adverse influences of urban activ'i ty, a basic
consequence of the sprawl evident in the pattern. In
cgmparj son., the compact nature of the proposed pattern woul d
mi ními ze the frontier of urbani zati on wi th respect to
surrounding agricultural areas. Zz

l.li th respect to I ess productì ve r and, the uni -muni cì pa1

strategy can be consi dered as more advantageous than the mul tj -

municipal pattern. Fori nstance, the capìtal city cjtizens,
Report'i ndicates that the un'i -municipal or Horizon 21 scenario
would be more inclined to utjlr'ze agricultural land of lower
productìvity potentia'1, as compared to the current boundarjes;
whi ch encourage the j nfj I tratj on of prìme agri cul tural I and for
the purposes of urban devel opmerrt. 23

In additìon, the Mackenzie-spencer study outlines the

advantages of un'i -municipal admjnjstrat'i on for utiljzinq less
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productj ve I and that j s characteri zed by constrai nts such as

an uneconomical number of parcels or adjacent incompatible land

USCS

There exi st, at the present t'ime, several areas of I and
adjacent to Edmonton wh'i ch, although they may feature hìgh
quaì i ty soîl s, are I im j ted j n the'i r agri cul tural potenti al
by haphazard subdivision, incursion of incompatible uses or
proxìm'i ty to adverse influences emanatìng from adiacent
urDan areaS. These areas woul d not devel op for resi denti al
purposes under the status quo pattern wh'i le they woul d be
devel oped under the proposed pattern. 24

P ha se Twotl

an

Pha se Two

analysis of

of the orderly I and use p1 anni ng

req'i onal trends. Because of the

strategy involves

anaìytical or

Thic frrna nf
"J r v

resident'ia'l

research orientat'i on of this phase, jt js not effected by either

of the two scenarios or strateoies.

iii. Phase Three

the strategy features the des ì gnatj on ofPhase Three of

reserve l and i n the runal -urban fri nqe area for conversj on i nto

new urban uses. The most Drominent land uses are contiquous

hìgh-densìty resjdential development and new industria'l or

commercial (shoppìng centre) activit'i es. For number of reasons,

the uni -muni cì pal strategy 'i s cons j dered as a more advantageous

strategy.

To begi n w'i th, the uni -muni ci pal strategy woul d provi de

unj form control over the rural -urban fri nge area

control woul d substanti al I v reduce the trends of

" snob" zoni ng and j ndustri al competi ti on that exj st under

mul ti -munìcì pal admi ni stratì on.

Ì,Jjth multi-munìcìpaì admjnistration, parochial munìcipalities
engage'i n "snob" zoning, which prevents a variety of residentjal
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densities within a part'icurar d'istrict. The consequence for
munj c'i pal i ti es w'i th I ess pol i ti ca1 i nfl uence i s an abundance

of I ower i ncome hous ì ng, and the overal I reg.i ona'ì ef f ect of
social segregat'i on. Mackenzie-spencer offer a commentary on

the advantages of unj-mun'i c'ipaì administration for preventing
t'snob" zonìng.

The s tatus quo pattern can be expected to feature, i n thetwo ì arge concentrations of suburOan dormi tory deúel opmànt,the samð degree of-io.io-economic homogeneity whichcharacterì zes st. Al bert and sherwood Þark täaay Theproposed _pattern, i n. compari son, wour d feature ã r argernumber of resi denti al grôwth u.éus each of whi ch woul dcontain a range of houiing types cater.ing to a broad rangeof lifestyìes and fjnanciàl ,eans. Zs

under uni-municìpar administration, the negative rand
deveìopment ramifications that accompany murti-munic-ipar industri
competitl'on would be virtuaì1y eri.minated. The uni-mun.icipar
scenarìo woul d ensure I ogì cal growth patterns due to the
promotion of rational and coordi nated i ndustrial devel opment.

secondìy, the uni -municipar strategy wour d ensure an

adequate supp'ìy of reserve r and f or f uture deveì opment purposes;
a supply that wour d provi de a des i rabr e r ever of competi ti on

with respect to the prìce of vacant rand. In contrast, the
multi-municipar strategy wourd restrict the suppry of rand; a

sìtuation that encourages origoporistic contror of rand and the
c0ncomi tant effect of higher I and pri ces.

Thirdly, jn designating ìand for future growth purposes, the
uni-mun'icipaì strategy would be more advantaqeous with respect
to promoting the deveropment of the city jn a compact form. The
multi-municìpaì strategy would desìgnate non-contiguous land and
encourage urban sprawì deveì opment such as suburban expans ì on,

ol
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whi le the uni -munic'i pal strategy woul d ach-ieve compact growth.
Retention.qf tfe_cìty's present boundary wourd severeryl'imì t resi denti a] grówth i n Edmonton by denyì ng the cì tythe areas i nto whi ch i t coul d expand nätu;;i it"andì og'i caì ìy The proposed patiern, i n compui j ron, woul dbe the consequence ôt the naturar evol uti on of theestabl i shed pattern of devel opment i n the i nñer metropol i tanarea. It wourd be the resurt of graduar peilpr.'eralexpansion in modest increments in several diräctions andit would achieve a hìghly des'i rable degree of compactness. 26

There are three promi nent advantages to the compact form
of growth. The fi rst i s that the uni -muni cì pal strategy woul d

ensure that servici ng i nf rastructure coul d be prov.i ded at less
expense than the multi-munic'ipal strategy. The non_contiquous

of the multi-munìcipa1 strategy wourd necessitate
of more capì ta'l f or transportìng water and

extending sewers to further distances
The second advantage occurs when jt is recognìzed that the

compact growth pattern woul d ensure greater access.i bi ì ì ty to
the recreational opportunjties of the North Saskatchewan Ri ver
valìey, and therefore, there wourd be ress of a requirement to

g rowth pa tte rn

the expendi ture

acquì re expensj ve

areas that would

The final advantage i s that the compact pattern wour d.
elim'i nate the necessìty of constructing capìtal facilities to
serv'i ce the non-contì guous areas

mul t'i -mun'i c ì pa ì a dmi n i s trati on.

existing facjlities can be utilized, and the expense of
constructing new fac.i litjes is avoided

parkl and to serve the non_contì guous qrowth

De apparent under mullrti-municipal adminìstration.

that woul d be apparent under

Under uni-mun'icipal adminjstration,

iv
The fourth phase of

. Phase Four

the orderly land use p'ì annìng qtr¡fonrr



i s the desì gnati on of reg.i ona'l

purpose of this phase is to li
'i dentified in the first phase,

the thi rd phase, wj th a coordi

sys tem.

146

transportati on requì rements. The

nk the protected I and uses

and the des'ignated land uses of
nated reqi onal transportati on

apparent that the multj-
for a n umbe r of req i ona I

From the outset, it is qu.i te

municipal strategy is responsible
transportatjon plannjng problems.

There is a lack of coordination in pìanning and implementationof road system er ements i n the urban reg-i oñ due to thenumber of jurisd'ictions and the consequent variabilìtyin priorities and funding al'l ocationr There ìs a rackof conti nu'i ty i n roadway standard and operati on onspecific roadway routes that have a continuous reg.i onalfunction in the urbanized area due to the murtìpricityof juri sd'i ctjons and priorities. 27

consequent'ly, i t 'i s not surpri si ng that the uni -mun-i cì pa.r

strategy 'i s consi dered as a more advantageous al ternati ve by

the underwood-McLel I an consul t.i ng group f or the promoti on of
efficient regional transportation plannìng. Also, the Mackenzie_
spencer report outlined a number of advantages that a compact
uni-municìpal growth pattern wour d have for desìgnatìng
transportation requi rements .

Firstly, most municìpal corporations are characte rized by
a scarcity of financial resources. Conseciuentìy, the less impact
a transportatjon system has on a mun.icipaììty,s cap.i tal and
operating budgets, the less strain there wi I I be on municipal
coffers. Accordingry, it is the compact uni-munic.i par growth
pattern that features a transportatjon system i.;jth less capjtal
and operatìng costs.

Secondly, it is a universar princìpìe of rand use pranninq
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to separate residential and employment nodes. In pursuit of

this princ'i ple, it is desjrable to mjnimize the ìength of travel
between the two separate I and uses. As the foì 1 owi ng excerpt

describes, the unj-munìcipal strategy js more advantaoeous

for achieving this princìpìe.

The status quo pattern tends to concentrate resrjdentjal
growth at I ocations which possess I imj ted or mi njmal
convenient access to empl oyment areas. Thi s pattern
features, therefore, a rel ati veìy poor functj onal j nter-
rel ati onshi p between new resi dentj al growth areas and
emp'ì oyment I ocat j ons. By way of compari son, the
proposed pattern would resu'lt'i n smaller nodules of
residential development beìng d'i strjbuted even'ly around the
city. The distribution of these qrowth areas wou'l d resultj n new resì dents bei ng I ocated more convenientìy wi th
respect to both the established and expanding industrial
areas and the major transportation facil jties that wi'l I
convey them to and f rom the'i r work pl ace. ZB

Thirdly, the uni -municìpa'ì growth pattern wour d be more

accessjble to central jzed regionaì facjlities, and due to jts

bal anced di strj butj on; j t woul d not create a demand for ìmproved

access routes as the unbal anced grorrrth pattern of mul ti -

munìcipa1 admin'i stratjon would.

Fourthìy, the bal anced and compact growth pattern of the

un'i -munic'i pality strategy would ensure more direct and reverse-
fl ow uti I i zati on of transportation faci I i ties. Thi s woul d not

necessjtate any increase in roadway capacìty. In compan.i son,

the multi-munìcipaì strategy would encourage less recìprocal
utj I j zati on of transportatj on corrj dors, and therefore, the need

to provi de costìy ìmprovements to jncrease roadway capa city. ?9

Finaì'ly, the uni-municipal growth pattern would not

encourage any demand for one-d'i rectjonal I inkages that wou'l d be

necess'i tated under the multi-munic'i paì strategy: ljnkages to
the central cìty that courd disrupt ex.i sting neighbourhoods.
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i n concl udi ng thì s chapter, i t i s evi dent from tne

foregoing that the un'i -munìcipaì strategy wou'l d seem to have a

number of advantages over multj-municipal administration with
respect to achj evj ng orderly I and use pì anni ng of a metropol i tan

req'i on.

C. S umma r.y

This chapter primari ry'i nvolved a descrìption of the cìty
of tdmonton Hori zon 21 annexat'i on scheme. The case study commenced

wi th an exam'i nati on of recent attempts by the Cì ty of Edmonton to
annex its metropolitan region land. This was followed by a

discussion of the Horjzon 21 scheme with respect to non-pìannìng
reasons for jts establjshment, its land jurisdjction, why jt onìy
represents a quasi-example of a uni-munìcipaìity strategy, and a

polìtìcaì anaìysis of its particular proposed boundaries.

The final section of the case study jnvolved a comparìson of
the proposed Hor.i zon ?1 scheme and grorrrth pattern scenario (unj-
mun j c'i pal strategy) w j th the status quo pattern of qrowth (mui ti -

municìpal strategy), to determine which strategy was more

advantageous for achieving orderìy land use pìannìng of the

metropo'l ì tan regì on. By compari ng both scenari os wi th the f our
specifjc phases of the orderly land use p'l annìng strateg-y for
metropol ì tan regì ons, al I the evi dence seemed to confi rm that the
unj-municipalìty strategy represents the most appropr.i ate approach
because of the advantages that it has over multi-municipal
administration.
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CHAPTER V I I

CONCLUSION

The research objecti ve of thi s thesi s was to examj ne the

uni-mun'i cípaììty of administerjng metropol.i tan regions to
consjdeLif ìt was a more advantageous alternatjve than multi-
munjcìpal adm'inistrat'i on for achieving orderìy land use pìannìng

of a metropoljtan region.

This objective was investÍgated by foìlowing a f.i ve phase

research procedure.

The first phase (chapter iI) discussed the geograph.i caì

evol utjon of metropoì ìtan regìons with respect to the hierarchy
of central places concept. The chapter concentrated on descrìbing
the various components of urban-to-rural i nvasion thar are

respons jble f or the emergence of metropo'l i tan regions as

geographi ca'l phenomena. Thi s phase concl uded wi th a descrj ptj on

of the unìque land zones of a metropoljtan region that are

apparent after urban-to-rural j nvasi on.

The second phase (Chapter I I I ) featured a descrì pt'i on of the
promi nent I and use probl ems of the rural -urban frì nge area of
metropo'l ìtan regions. Although these problems are physìcaì ìy
isolated in the rural-urban frr'nge area, they are of pr.imary

concern jf order'ly land use p'1 annìng of the metropo'l ìtan region
ìs to be achieved.

The th'i rd phase (chapter IV) presented a "model " land use

plannìng strategy that is simil jar jn substantjve content to
the officjal pìans that reg'ionaì plannì ng structures attempt to
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impìement'in Canadìan metropolitan regìons. The stated objectives

of the strategy are to promote rat'i onal and orderly growth of

a metropolitan regìon, and secondìy, to prevent the land use

probl ems of the rural -urban fri nge area from recurri ng, or

increasing jn intensity.

The fourth phase ( Chapter V) di scussed why such a substantj ve

strategy of orderly land use plann'i ng (as descrjbed jn Chapter

IV) has not been implemented with any sìgnifjcant success jn

Canad'ian metropoìitan regìons. ll.lith respect to the adminjstration
of metropoljtan regions, províncial governments are generally

opposed to dìsrupting the status quo ( i.e. altering ex'ist'ing

municipal boundaries). As a result, metropol itan regions remajn

administered by multi-municipaì strategìes: an anachronjstjc

approach that prevents the ìmpìementat'i on of orderly land use

pl ann'ing. Case studies of f our Canadi an metropol i tan regi ons

document this situation.

The fi nal phase ( Chapter VI ) di scussed the al ternati ve

iurìsdictional strategy of uni-munjcìpal admjnistration with

respect to the potential advantages that it has over mult'i -

munìcìpal adm'i nistrat.'i on for achieving orderiy land use planning

of a metropo'l 'i tan regi on. The advantages are documented w j th

a case study of the City of Edmonton "Hori zon 2f " annexat'i on

proposal: a quasj-attempt to introduce a unj-mun'i c'i pal

iuri sdi ctj onal strategy wi thj n the Edmonton metropol ì tan regì on.

As a resul.t of comp'letì ng thi s research procedure , and of

most significance; a case study of the proposed City of Edmonton

quasi-exampìe of a un'i -munìcipa'l ity, jt can be concluded that the

unj-mun'i c'i paììty iurjsdjctional strategy seems to be more approprr'ate
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than multj-mun'icipal admìnistration for achjeving orderìy

land use plannìng in metropo'l ìtan regions. Although the

Horizon 21 long-term planning analysìs jndicated specific
or local advantages of uni-municipal admjnjstratjon for the

Edmonton metropol'i tan regì on , these advantages meri t re-

stating due to the'ir general applìcability for any Canadjan

metropol'i tan region.

- The un'i -munì cì pa1 strategy woul d f ac'i I j tate the protect j on

of "regjonal" valued land uses in the rural-urban fringe
area to a greater degree than mul ti -munici pa'l adm j n j strati on.

Exampìes'i nclude scarce mineral deposits s'i tes or parkland

resources that transcend pol i ti cal boundari es.

- Some land uses need to be provjded wjthin a metropoljtan

region on a hierarchical basjs or priority system (such as

landfill sites). The uni-munícipaìity strategy facjlitates
this necessìty for hierarchjcal land use locating, while the

multi-munìcìpa1 strategy encourages paroch'ial and localjzed
locating of land uses.

- A component of orderly land use planning of a metropolitan

regì on i s the requì rement of desì gnat'i ng 'l arge parcel s of

agrìcul tural I and as reserves for future urban uses. In

desìgnat'i ng such parceìs, the unì-mun'i cìpal strategy js more

advantageous in that less land needs to be reserved, and

secondìy, the least desirable land wjth respect to agricultural
productìvìty js utilized.

- The unì-mun'icìpal strategy promotes more ratjonal or logicaì
growth of the regìon due to the elimjnatjon of "snob" zoning

and ì ndustri al conrpet'i ti on pract'i ces that are assoc j ated
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viith mult'i-munìcìpal administration.

- The uni-mun'i cipality strategy ensures an ampìe quantity of

reserve I and whi ch creates a more competì ti ve si tuati on wi th

respect to land pricing.

- The uni-municjpality strategy virtual ly guarantees a compact

and contì guous growth pattern. The compact type of growth

ensures less expense in the provision of services, and

proxìmi ty or accessi bì ì ì ty to exj sti ng ameni ties and

central i zed faci I i ti es.

- The un'i -munic'ipaì'i ty strategy has these important advantages

wjth respect to des'ignat'i ng or prov'i d'i ng transportation

requi rements: less operati ng costs, the distance travel led

between separated land uses i s mi njmj zed, more two-

djrectional utilizatjon of exist'i ng facilities is encouraged,

and there i s less demand for capi ta1 improvements to i ncrease

the capacì ty of the exj s tì ng sys tem.

In concludjng thìs thesjs, a final consjderatjon should be

acknowledged. As a result of these various advantages, the uni-
mun'i c'ipaìity strategy would probab'ìy be more effect'i ve than

multi-munìc'ipaì admi'n'i stration for achìev'i ng orderly land use

pìann'ing of a nìetropolitan regìon. However, this conclusion

is not enough to justify a recommendation for immediare

establishment of the uni-munjcìpaìity strategy jn canadjan

me,tropoì'i tan regìons. From an orderìy land use pìanning

perspectìve, the uni-municÌpa'Ì ity strategy seems to be more

approprìate than mul ti -muni ci pal admj ni strati on.

However, I and use pl ann i ng i s onì.v one prì nc j pl e or
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requjrernent of local government. 0ther prìnciples or

requirements of local government that were not considered

in this thesis include accountab'i lìty, accessibility and

ef f i c'iency. Consequently, bef ore the uni -mun'i c'i pal ì ty

strategy could be establ jshed jn Canadian metropolitan

regi ons, i t woul d have to be assessed wi th respect to these

other pri nciples or requi rements of 'l ocal government.
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APPENDIX

As di scussed i n chapter vI, the author consi dered the

coniay Plannìng consultants demarcation of the Edmonton

metropoì i tan regi on to be rel atì vely accurate because j t was

ìndicative of the four criteria that define a metropol itan

reg'ion w'i thìn the context of th'i s thes js.

unfortunàte1y, the comay Planning consultants fjrm djd

not j ndi cate the parti cul ar procedures that lvere empl oyed

to determine their un'ique confìguratjon of the Edmonton

metropoì i tan regi on.

Thi s author i s assumì ng that the comay f i rm probab'ìy

utilized a set of procedures that would be comparable to the

criteria emp'l oyed by Brian J. L. Berry ('i .e. the specif ic
criteri a of his Daily UrÞan System, oF DUS method of
demarcatì ng metropol i tan regi ons ) .

As outl'i ned in chapter vl, the purpose of this Appendix

section is to explain such a set of procedures (ì.e. Berry's
DUS criteria), that were probably utilized by the comay fjrm
to demarcate the metropol ì tan regì on.

Inìt'i aì1y, it should be emphasized that Berry's DUS method

simply represents a unique way of demarcatì ng metropol itan
regìons. It is based upon the fol lowjng crjterja.

The DUS methoC i s prìmari 1y based upon the del imi tati on of
boundaries for commutjng patterns, which reflects the jncreased

separatj on of resj denti al and empl oyment noctes wj thj n urban

regions.
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The inìtial phase of demarcating a DUS'i s to identìfy

the e conomi c ce n tre .

The second phase i s to determ'i ne the periphera'l land that

should be allocated to the DUS. The quantìty of peripheral'l and

to be encompassed in a DUS j s determi ned by such technìques as

journey to work pattern around the econom:i c centres, road

network connectj ons to perì pheral I and; and by such economj c

indicators as telephone connectjons, bank deposjts, television-
radio service areas, and newspaper circulatjon.

In'l ight of these criteri a, Berry also considers the

constrai nts of natural I andforms or topography wi th respect to
determinìng the DUS.

If two proximate economi c centres create an overl appì ng

of commut'ing patterns, Berry mentjons that both economic centres

would be class'i fied as one DUS. (In the case of Edmonton, th'i s

would not be apparent as Edmonton js spatìaì1y jsolated from

economical centres of comparable hjerarchical status.)
Upon demarcation of the DUS, Berry indicates that the DUS

would have the folìowìng significant characteristics.
l. A DUS has a relat.'iveìy hìgh degree of "closure," or

comparabl e I and mass, w j th respect to res j denti a'l and

empì oyment markets.

2. A DUS contains the l and mass that wi l l most l'i ker v be

utilized for commuting in the future.
3. A DUS specializes jn the production of goods and servjces;

for the purpose of taki ng advantage of I ower costs of
production that result from the availabìlìty of resources

and I ocati onal benefi ts.
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4. A DUS provi des the goods and servi ces that are requi red by

the resi denti al and busi ness sectors.

5. A DUS features industries, reta'i I and wholesale act'i vitjes,

and servi ces; whi ch have products that need to be consumed

wjthjn proximity of the economjc centre as a result of

transportation difficul tjes.

6. A DUS has a basjc m'i nimum population of 50,000, but

comparabl e to the broad metropol i tan regj on concept; a

DUS can be categori zed j n accordance wi th popul at'i on

di fferences.

Information from: Brjan J.L. Berry, Growth Centers In The

Amerj can Urban SJ¿stem Vol ume I ( Cambrì dge: Bal I j nger Publ i shi ng

Compâny, 1973). Refer to pages l0-17, "4 Unit For Anaìysìs:

The Daì ìy Urban Sys tem. "
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