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ABSTRACT

Counter to prevailing theories among urbanists which seek to explain urban
phenomena on the basis of common characteristics of cities, this thesis argues that every
city, because of its environment and its own peculiar history, differs from every other
city in significant ways and that these differences are more revealing of the inner nature
of cities than are their commonalities.

To confirm this proposition requires a comparison of the similarities and
differences among cities and the demonstration that there are, indeed, essential
differences among them which account for telling differences in their governance,
development and outlook. Comparisons of cities in the same socio-economic and cultural
milieu, the same time-period and the same geographic location would be most
persuasive: significant differences among such cities are not normally to be expected
and, if found, would support the thesis. Accordingly, three cities in the prairie region of
Canada which meet these stipulated criteria - Winnipeg, Regina and Calgary - were
chosen as the subject cities of this study.

The study examines the salient features of the physiography and history of the
prairie region, the nature of the city planning function, the notion of a prairie regional
personality, and the histories of the three subject cities. It finds that because of
constitutional, statutory and historic factors, the common role of city government is
administrative rather than policy-making; that the planning function is, in effect, an
administrative instrument which simply expresses the city council's politico-economic
orientation; and that the "master plan" is an ineffectual planning device. City
government could become a true policy-making government if its statutory context were
changed, but such a change is most unlikely. The planning function, however, could be
made much more effective with some simple by-law changes. The study's principal
finding is that although all three cities shared a common environment and had common
characteristics at the outset, they diverged widely from each other during the course of
their historical evolution until they became unlike each other, each with its own
particular characteristics. These unique traits were embedded in the inner nature of
each city and are expressed in its distinctive governance, communal ethos, planning
function and development process. It surely follows, then, that the fullest understanding
of any city, as well as solutions to its problems, must be sought in its own inner nature,
not in synoptic urban theories or other cities' practices.
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The requirement in urban research is for approaches
that delineate common patterns of social life in cities
and that isolate factors affecting these patterns. What
emerges is a theoretical perspective. This should offer
a conceptual framework which outlines how research
should proceed. We acknowledge the unique features of
cities. It is their commonalities, however, that
provide the bases for research and planning.

- Leslie W. Kennedy!

Whilst there may, indeed, be certain properties of
towns which occur irrespective of socio-political
arrangements and to that degree are universal, these
are of as much interest to urbanists as the fact that
most people need a certain amount of sleep each day.

- Robert E. Pahl2



CHAPTER |
| TUR HE FORM OF THE CITY:
NIFYING TH ] AN ISTINGUISHING REALITI

1. c liti | Diff - The Urbanists' Debat

Urban phenomena, indeed all social phenomena, may be seen in a variety of ways,
often in ways which are widely divergent or even contradictory. The phenomena under
observation are the same phenomena in each instance; it is the differences in the
preconceptions comprising the intellectual or ideological context within which the
observations are made which account for the differences in what the observers see, and
the interpretations which they put upon what is seen. It is not uncommon among urban
sociologists and historians to seek in urban phenomena evidence of common and
recurring patterns which hold forth the promise of the ultimate disclosure of universal
laws governing the genesis and development of cities and the social life which is lived in
them. Such an expectation is consistent with the belief that all phenomena are causal in
nature and therefore governed by laws which are knowable. The notion of universal
underlying laws is the conceptual foundation on which rests the entire structure of
Western scientific thought, and urban sociologists, and even historians (although the
latter perhaps to a lesser extent) count themselves within the scientific community and
embrace its concepts and methodologies.

In order that laws may be discovered, however, phenomena must exhibit
consistent, recurring behaviour. Phenomena which are random and non-recurrent are
not likely to be governed by universal laws which are knowable, except perhaps laws
which say that such phenomena must be random and non-recurrent.  But idiosyncratic
behaviour is not predictable, and the essential quality of a natural law, the quality
which makes it useful to human purposes, is that it is predictive. A law, of course, may
say that the phenomena with which it deals are not predictable but this is not likely to be

very useful in practical terms, nor indeed very illumin’ating in terms of understanding



the inner nature of these phenomena. Clearly, such a law is not what the urban
sociologist or historian interested in predictive laws is looking for. There are
urbanists, however who believe that urban phenomena are too idiosyncratic to be
encompassed and explained by synoptic laws, and that it is the differences among cities
rather than their commonalities which are likely to provide deeper insights into the
nature of the city and which should engage the attention of the urbanist.3

Scholars of the city fof the most part have been of the first type, seeking
commonalities and theorizing about laws. Obviously the notion that cities in fact have
little in common, or that their commonalities are of no greater significance than the fact
that most people need a certain amount of sleep each day, would have little appeal in a
scholarly discipline which sees itself as a science and dedicates itself to the search for
synoptic, predictive laws governing the behaviour of urban phenomena.

l Nevertheless the notion that a unifying urban theory is unlikely and that the
differences between cities are of greater significance than any common characteristics
they may exhibit is gaining acceptance. This notion arises out of the growing perception
that cities are the result of a vast and complex congeries of forces - geographic,
economic, social, political, historical and even accidental - and that these forces, in
terms of the effects they have produced, are peculiar to each city.4 Moreover, these
forces are not all external in origin but many are internally generated by the city
itself.5 The city, thus, is not only made but makes itself, and moreover is made and
makes itself in its own image and not in that of any other city. This concept has
important implications for many aspects of urbanism but perhaps most important for
city planning. If the genesis, development and character of each city is unique then the
problems which beset it must also be peculiar to each city and the solution to these
problems must be found in the context of each city's uniqueness and not in any general

solutions equally applicable to all cities.



This notion has not been an established principle in Canadian planning thought.
Traditional city planning approaches to the solution of local problems have assumed that
what has been effective in one city will work in any other, that measures taken in distant
places will succeed locally. It is an assumption which prevails not only among municipal
officials but among provincial and federal officials as well.®8 The practice of inviting
outside experts to address local meetings on how they dealt with their problems in other
places is common, as is the reciprocal practice of locals visiting other centres to learn
how to solve their own local problems. There is of course something to be learned from
such exchanges, something which even may be helpful to the several parties in the
process. But for the most part what is to be learned is how other places deal with their
problems, not how to deal with one's own. Imported solutions may of course be effective
on occasion, but only if they can be modified and adapted to fit the local circumstances.

If there are commonalities among cities, one should perhaps look for them among
cities of the same culture, at a similar stage of economic development, of comparable
size, and sharing a common history at least in its most general aspects. In the context of
western Canada, the cities which probably come closest to representing those conditions
are Regina and Saskatoon as a pair, and Calgary and Edmonton as a pair. But to anticipate
and then discover common characteristics within these respective pairs and take this as
evidence of a law of urban development would be merely a self-fulfilling prophecy. On
the other hand, to look at cities such as, for example, Lhasa and Brazilia and predict that
there are no significant commonalities between them would aiso be merely a self-
fulfilling prophecy. In all of these cases there must be certain phenomena which are
common, phenomena which arise out of the fact that these cities are the habitats of
human beings and human beings share certain requirements and characteristics
universally. Human beings must eat and sleep and reproduce and confer and be
entertained and gain their livelihood and perform rituals and order their collective lives

and they must have places in which to do these things. The form of each of these



activities varies from society to society, and the varieties are innumerable and of such
widely differing character as to be unrecognizable as stemming from a common source in
the universal emotional and psychic make-up of the human being. And the nature and
form of the places in which these activities are pursued are as different from one
another, from city to city, as are the activities which they house.

To urbanists such as R.E. Pahl, the common pool of human needs that require
places in which they are to be satisfied is of relatively little interest. What is of
primary interest is the differences in these places which each urban society creates and
the underlying factors which have produced these differences. The nature of, and the
underlying reasons for the creation of extensive shanty towhs on the outskirts of the city
by new urban immigrants in Mexican and Central American cities as contrasted with the
creation of immigrant ghettos in the inner city in the United States is of greater interest
to a growing number of urbanists than the fact that all immigrants to the city share a
common need to find a place to sleep.”

The urban street system is another example. Movement corridors are obviously
essential if there is to be movement in any type of social organization. If you can't move,
if you can't communicate, then you can't have much of an organized society. Even
primitive hunters and gatherers have established pathways in their villages, and
recognized routes between villages. Every society develops its appropriate, even typical
street pattern. But why do some societies develop a systematic grid pattern of streets in
their cities and others adopt a random, haphazard pattern?

2. Evidence from the Past

For example, the city of Kahun in Egypt, dated by archaeologists at 2670 B.C.,
had a significant area laid out on a rectangular grid pattern, as did the later (14th
Century B.C.) city of Tel-el-Amarna. In both these cases however the remaining and
largest portion of the city was irregular in pattern, and archaeologists speculate that the

gridiron enclave was purpose-built in order to construct as quickly and expediently as



possible a housing quarter for the accommodation of the work-force which was engaged
on the building of the Pharoah's mortuary.'8 Those parts of these Egyptian cities which
were occupied by the wealthier residents were built on a laissez-faire basis and their
pattern is random and irregular.

In the cities of the Harrapan culture of the Indus valley (the name derives from
Harrapa, one of the two principle centres of that culture), the grid pattern is a standard
feature. The Harrapan culture reached its zenith around 2150 B.C. and disappeared
suddenly around 1750 B.C. The people of the Harrapan culture settled in the Indus basin
and their major centres were Mohenjo-daro near the mouth of the Indus River, and
Harrapa some 1000-miles to the north-east, on the Ravi, a tributary of the Indus, in
what is today the Punjab. Despite the enormous distance between them, their urban
structure in the form of the grid pattern of their streets is strikingly similar. So is
that of the minor centres of Kalibangan and Lothal. On this evidence one is disposed
toward the view that unlike its manifestation in the Egyptian cities of Tel-el-Aﬁarna
and Kahun, the rectangular grids of Harrapa and Mohenjo-daro had their roots not in the
urgency to meet a construction deadline but in the cultural "values" of that society.

Dan Stanislawski in "The Origin and Spread of the Grid-Pattern Town"® argues
that continuity of the grid pattern is in fact a cultural phenomenon spread over a broad
geographical area andb a variety of societies through cultural contact. It is an interesting
point, but whether the continual recurrence of the grid pattern is due to cultural contact
and acculturation or to independent invention is still an open question. The acculturation
theory doesn't really offer a satisfactory explanation for the random, irregular patterns
of most cities of mediaeval Europe where the legalistic, systematic, engineering-
technological mind of Rome and the Graeco-Roman tradition of the grid system had been
dominant for preceding centuries. One can argue that the physical pattern of urban

development can be explained just as readily in terms of its being an expression of the



peculiar cultural dispositions of each particular society, independently arrived at, as it
can in terms of a form rubbed-off from contact with another culture.

The grid-patterned quarters of Tel-el-Amarna and Kahun offer a suggestion
which might support this notion. As already indicated, scholars think that these
workers' quarters were built as quickly, cheaply and expeditiously as possible so as to
take as little time as possible away from the real work of the labour force. That
immediately suggests that the gridiron is a quick, cheap, and expeditious pattern for
building a street system. Moreover the grid is probably the most efficient pattern for
movement in all directions through the space of a city. The grid pattern endows no
advantage or disadvantage of access on any one location over another. Movement along one
axis and then along the other can bring the traveller to any point on the grid with
maximum efficiency. It doesn't take too much imagination to assume that any society
could discover these qualities of the grid for itself, without having to have its virtues
demonstrated to it by others. It does however require that the society value the qualities
of quickness of construction, cheapness, expediency and ease of movement. In that sense
one may say that the values are "cultural values” and the gridiron pattern may
accordingly be regarded as reflecting important “values” of that culture.

But the gridiron pattern reflects more than these utilitarian values. The
_g‘ridiron is an organized and systematic form. And organization and system require
authority. Such a street system imposed upon a city requires some central civic
authority responsible for the imposition and maintenance of the system. Which tells us
something about the urban social structure of that city. In the cities of the Middle East
and mediaeval Europe the street pattern was random, uncontrolled and irregular. But
more than that the streets were the garbage dumps and the waste receptacies of the
population. There was no system for the disposal of either garbage or sanitary waste. In

startling contrast, most homes in Mahenjo-daro in 2150 B.C.:



had bathrooms, connected by drainage channels to main
drains with access manholes running under the streets.
In his work Civilization of the Indus and Beyond
Sir Mortimer Wheeler includes two intriguing
photographs of elaborate sanitary installations and
observes that 'the high quality of the sanitary
arrangements at Mohenjo-daro could well be envied in
many parts of the world today. They reflect decent
standards of living coupled with an obviously zealous

municipal supervision...."10
It would seem that the rectangular grid street system as a feature of urban form
has as its basis a social and political system which chooses to exercise control over that
urban form and to impose certain developmental disciplines upon it through the

authority of some governmental agency.

At about the same time that Mohenjo-daro was building its rectangular grid
street system and its astonishingly advanced underground waste disposal system, the city
of Ur, an important centre in the Sumerian Culture of Mesopotamia!! which flourished
in the valleys of the Tigris and Euphrates rivers at about the same time as the Harrapan
culture in India, was, by contrast, being established on its site through the random,
uncontrolled prdliferation of its streets, and making no provision for waste disposal.

About 1000-years after the Sumerian culture in Mesopotamia and the Harrapan
in India, Greece emerged as the paramount civilization in Europe. Prior to about 900

B.C. Greece had experienced some 300-years of "dark ages" consequent upon the invasion

by the Dorians. From about 900, however, city-states were evolving both on the
mainland and in the Peloponnese with Sparta as the leading power. It was not until the
strong and enlightened administration of Pisistratus (546-527 B.C.) that Athens
emerged as a powerful polis of international significance. Between 750 B.C. and 550
B.C. the Greeks were very active colonizers, creating new city-states throughout the
Mediterranean, mainly to reduce the pressure of population growth in the parent polis.
For the most part the street pattern in the parent city at this time was generally

unplanned, but almost invariably that of the new colony was a rectangular grid. And
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from about the 6th Century, during the Hellenic period, the pattern even in the founding
polis was typically "planned” as was the general development of the city, and invariably
so in the Hellenistic period after the 3rd Century B.C.

About 1500-years after the Greek culture had achieved its highest expression
the cities of mediaeval Europe began to emerge from the 'dark age' which had descended
upon Europe after the collapse of Rome. The mediaeval European town's street system
displayed the patterns of the societies which had built it. During the Roman hegemony
the towns in which the Roman presence was dominant the Roman street-grid prevailed.
With the fall of Rome some towns were simply abandoned, some towns continued, and
with the revival of trade activity toward the end of the 9th Century some towns which

had been dormant since the fall were re-occupied and re-built. The towns which had

" continued or were re-built during the five centuries of slow re-animation of the trading

economy showed a mixture of patterns in their street system. Where the Roman imprint
still remained the pattern was the rectangular grid; where new growth required new
streets, those street were “"organic" or "unplanned” in their pattern.

The Harrapan city's street system then, was "regular" or "systematic," or
"planned”; the Egyptian city's was typically "organic" or "random,” or "unplanned”; so
was the Sumerian city's; the Greek city's again was "planned”, particularly in the
Hellenistic period; the Mediaeval European city's was generally "unplanned.” The
differences are not readily explained by the simple mechanism of imitation or
acculturation through contact. They are more understandable as indigenous expressions
of the cultural values and attitudes of the respective societies.

The random growth of the mediaeval European city and the customary use of its
streets for garbage and sanitary waste disposal may well reflect the fact that during this
period the Church was the effective authority and it was more concerned with The City of
God than with the city of man. Undoubtedly it was very much concerned for and

protective of the worldly welfare of the privileged classes, but for the masses of the
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population it turned its eyes away from their earthly life and directed their gaze upward
toward heaven. It seems that the grid system of street layout is most often found in
cultures which are more secularly than theologically oriented; more concerned with
practical affairs in the present life than with preparation for life in the hereafter;
whose political structure provides for direct responsibility for the secular city and the
built environment; and in which the imperatives of these cultural characteristics
automatically express themselves in the urban environment in the form of the
rectangular, ordered, gridiron street system.

But the street system is by no means the only element in the urban.landscape
whiéh expresses the socio-cultural characteristics of a sociéty. The public spaces, for
example, are another important indicator. These varied widely from culture to culture
in terms of their presence in the cityscape, public access, role and significance. These
and other differences indicate that the cultural milieu of a city influences the city's
form, and that even within a given culture local differences assert themselves and find
expression in the salient features of the built environment.12
3. Unifyi urt Theori

In the search for the grand concept, the universal paradigm which will reveal the
basic commonality of urban phenomena and express it in terms of a simple unifying
theory, urbanists have speculated about not merely such component parts of the city as
its street pattern or its open spaces, but about more comprehensive aspects, through
which they have sought to explain the development of the city as a whole. In the United
States there have been several such theories which have found recognition among those
urban scholars who subscribe to the notion of an all-embracing theory of cities. The
first, and perhaps the most celebrated of these was the Concentric Ring theory of city
growth propounded by E.W. Burgess.!3 The theory stated that cities grow outward in a
series of concentric rings from the central business district which is the place where

the land has the highest economic value. Each ring contains its own typical set of land-
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uses which essentially are determined by the land values. Adjacent to the central
business district is a transitional zone which typically includes wholesale
establishments, light manufacturing plants and rooming houses occupied by factory
workers and transients. The next ring typically contains working-class homes and
second-generation immigrant settlements. Next to this is a zone of better-class homes,
and beyond that, farthest from the central business district is the commuter zone.

Burgess and his associates in the Sociology Department of the University of
Chicago formulated their concentric ring conception of city growth on the basis of their
studies of Chicago. And indeed the concept did describe the general form of that city at the
time. Its explanation of the underlying forces which produced this pattern, however, is
far less persuasive than its description of the pattern itself. But Chicago in 1925 was
not the archetype of the American city at that time, and other investigators found other
patterns and formulated other theories.

One of these which came to prominence was the Sector theory propounded by
Homer Hoyt.14 This theory held that the basic structure of the American city is that of a
series of sectors in the form of wedges radiating from the central business district along
major transportation routes. The wedges or sectors contain commercial and industrial |
uses as well as residential, but it is the high value residential locations which are the
mechanism which determines the location of the other uses and the structure and location
of the sectors.

Still another theory was the Multiple Nuclei theory developed by Chauncey
Harris and Edward Uliman.15 They found that in the cities they studied the land-uses
were disposed' around a number of centres or nuclei. These nuclei were formed by the
coming together of certain complementary activities which benefitted mutually from
each other's proximity. Around these nuclei there were then disposed the broad range of

land-uses which comprised each of the component districts of the city.



13

There are two points about all of these theories that are noteworthy. The first is
that they all were formulated in the context of the United States during the period 1925-
1945. They are obviously time-bound and culture-bound. The second point to note is
that although all of the cities from which the theories were derived shared the same
context of time and culture and socio-economic system, they were sufficiently different
from each other to provide the material for quite different theories about their
structure and growth.

One may be struck by a certain irony in the fact that although all of these
theories were seeking comprehensive and unifying explanations for the structure and
development of cities based on their commonalities, and purported to have found them, in
effect they demonstrated that even in the relatively narrow context of industrial
capitalist America, in a relatively frozen time-frame, and on the basis of a relatively
limited set of research concepts and variables (all of the theories are primarily
economics-based) there were significant differences among the cities which they
studied. And it is the differences-among them, not the commonalities, which are the
reason for the differences in the theories.

Gideon Sjoberg, the eminent urban sociologists, in The Pre-Industrial City'®
describes the characteristics of a variety of cities in the pre-industrial stage of
development, drawing on evidence from a broad range of examples and data. The
phenomena he describes are, indeed, characteristic of many cities whose socio-economic
systems are not those of the industrial/technological model of the western world: for
example, the gradients of density, value, status and location of the siums and the
dwellings of the poor in these cities are almost diametrically opposite to those in the
cities of North America. This has led some urban ecologists to postulate a continuum
with the "Sjoberg Model" at one end and the "Burgess model" at the other end and to

assume that all cities start out as "pre-industrial® with the Sjoberg model
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characteristics, and evolve through industrialization toward the Burgess model with the
industrial city characteristics.

One is easily led into this mode of thought if there is a predisposition to look for
system and order and universality in urban phenomena. But this notion, like so many
others in the social sciences, reflects the inclination to interpret general tendencies and
directional pressures as specific systematic causal forces, to interpret these complex
and ill-defined phenomena in simplistic terms, and moreover to interpret them in terms
of one's own culture.!” The "Sjoberg model" although it describes many characteristics
of "pre-industrial” cities does not apply to all such cities. There are many cities which
are pre-industrial in the sense that they developed before the industrial era in Europe,
which do not conform to the Sjoberg model. Aix-en-Provence, for example, a city in
modern France but dating from about the 14th Century, exhibits none of the
characteristics of either the Sjoberg model or the Burgess model, although much of the
14th Century still remains in place with many original buildings still standing. There
is no clear correspondence between the social structure of the city and its spatial
structure. There is no emptying of the central area to provide suburban population.
Much the same is true of Nimes, also in the south of France.1® So Burgess' model is also
not a universal model of the industrial city. There are any number of "industrial" cities
which do not conform to it, even in America itself, where Hoyt, and Harris and Uliman
have identified variant forms of urban organization and development.

It is manifestly a mistake to use terms like "the Sjoberg model" and "the Burgess
model" as though they were exact representations of universal urban forms at particular
periods of urban development. Such terms may be useful as a kind of shorthand,
particularly to the initiated. But they can also be very misleading because as "models”
they convey the impression that the form of cities in the pre-industrial and the late
industrial stages of development all have the same characteristics respectively and

cluster about each respective model, and that those in the Sjoberg cluster will
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eventually merge into the Burgess cluster as they become industrialized. What is
misleading about this notion is the implication of a "lawed" continuum through which
urban development must inevitably proceed, in a series of predetermined phases, from
one end to the other; that industrialization is the motive force in this process, and more
than that, that it is industrialization as it has evolved in the capitalist society of America
which is the determinant of urban form in its various phases. Since much of Western
society is an industrial capitalist society, with much the same cultural values, one may
expect to find among them forms which are similar to each other and even reminiscent of
American urban forms. But the national history and culture and geography of each
country will inevitably establish the special, if not indeed the unique basic form of its
citfes and will powerfully influence the course of their development.

Differences in the characteristics of cities, and in urban phenomena generally,
on the basis of cross-national or cross-cultural comparisons are readily apparent.
Even the same city, at two widely separated moments in its history, may not be
recognizable as the same city. Julius Caesar's Londinium is not the same city as
contemporary London, and Peter the Great's St. Petersburg is not the same city as the
recently born-again St. Petersburg, although the development of the one into the other
can be tracedk and vestiges and relicta of the earlier city can be found in the later.
Neither Caesar nor Peter would be at home in his city today.

4. A Matter of Perception

Herein perhaps lies the distinction between those who seek the commonalities
among urban phenomena and those whose interest focuses on the differences: the former
tend to think about the city in terms of abstract concepts and general explanatory
theories in the scientific/statistical mode; the latter see the city in terms of its people
and their daily lives, in the context of a specific place and time, more in the
descriptive/evocative mode. The former believe that it is the common characteristics of

cities which hold the key to a fuller understanding of urban phenomena in general; the
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latter believe that the common characteristics of cities are of minor significance for
such an understanding but rather that it is their distinctive characteristics, their
individual development and the differences among cities which afford the deepest
insights.

There is something more to this divergence of views than simply a disagreement
over methodology. Underlying these two approaches is a basic ideological difference over
the nature of the city, a difference in the pre-conceptions which they bring to the study
and therefore a difference in the way they perceive the phenomena of the city. Those who
believe in timeless universal laws view the city as the product of impersonai forces
which are inherent in the nature of all cities wherever and Whenever they occur, not
unlike the force of gravity which operates to bring falling bodies to earth at the same
time (if the friction of the atmosphere is disregarded) even though such bodies may be
very different from each other in size, weight, shape and in other characteristics. The
mere fact of the city is the evidence which suggests to them the possibility that all cities
are generated by and develop according to universal laws which operate beyond the reach
of any city's individual, idiosyncratic nature. It is a view which sees the true reality of
the city as its abstract statistical data rather than its people and the kinds of lives they
live in it and what happens to those people and therefore to their city as they evolve
through time. It is the "pathetic fallacy" of urban sociology.

" In literature the "pathetic fallacy” is the literary device which credits nature
with human emotions: the natural setting in which the protagonist finds himself or
herself is depicted as sharing his or her mood and feelings. In the sociology of the city
the pathetic fallacy is the notion that urban phenomena share or reflect or behave in
accordance with the intellectual mood and expectations of the theorists. It is perhaps
inevitable in an age which has traded the deeper wisdom to be found in the discourse of
its sensibilities for the abstract mathematical relationships produced by the

computerized manipulation of numbers that even those phenomena which are not
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constant and recurrent and which therefore do not lend themselves to meaningful
statistical ordering are nevertheless expected to reveal their deepest truths through the
analysis of numbers.

Statistical information of course has its own place. It even tells its own kind of
truth. |t can tell us about demographic structure, mobility, employment, land-use,
land-values, densities, and a lot of other interesting and important facts about cities.
But it can't tell us very much about the human dynamics of a society of which the
physical forms of the city are the material image. Common characteristics of cities are
clues to the common needs of their inhabitants, differences in the characteristics of
cities are clues to the different means by which their inhabitants have satisfied those
needs. The means which a people chooses to satisfy its needs are not arbitrary nor are
they selected freely from an unlimited display of choices set before them. The choices
they make are conditioned by their culture and values. The cities which they bqild are
therefore clues to the culture and the values of a people and the differences between their
cities reveal the differences between the people. By studying the differences between
cities one may gain insights into the differences between their peoples, the differences in
their cultural attitudes and their ways of life.

There are of course various disciplines which are concerned with cultural
attitudes and ways of life: sociology, anthropology, history, are examples that come
readily to mind. There are even some among these, such as urban sociology and urban
history, which make the city the special focus of their interest. It is aiso true, however,
that even within these various city-focused specialities there are scholars who are
disposed toward seeking the commonalities among cities and others who are instead
concerned with their differences. Undoubtedly each approach yields information and
theories which enlarge our understanding of the whole realm of urban phenomena. Does
it really matter then which path a scholar follows in his study of urban phenomena? The

answer will largely depend on the context and the goals of the study. If it is a cross-
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cultural or cross-national study, or even a diachronic study within the same culture
with the goal of finding a common basis for synoptic urban theories then the value of
such a study is questionable. The data produced by such a study may be interesting in
themselves and may even prove useful to other scholars but its theoretical constructs
must be regarded with serious reservations. If however the study is a synchronic study
of urban phenomena within the same culture, the findings and theoretical concepts may
be of great value. Such an approach would be of particular interest in the field of city
planning, as well as in any other field which is concerned with solving the problems of
contemporary cities.
5. City_Planni | City_Hist

The term "city planning” is a generic term which seems to define its own realm
of expertise. The concept of “city planning" is generally understood as having a
substantive meaning apart from any context of place or time: it has its own being and
identity quite distinct from that of any specific city of which it is a function. The
conventional perception of the city planning function is comparable to that of the city
engineering function. The building of a city street is carried out in accordance with
engineering principles and practices which have their own validity and stand outside the
milieu of the particular city's political life and historical roots. A street is built in one
city in much the same way as it is in another city; the engineering principles are
common to all. There is a right way and a wrong way to do it, no matter in which city.
This is so because the basis of this work is an engineering technology, which is more or
less universal, and its purpose is to produce a product of prescribed quality and
characteristics. Certainly the location and timing, and even the type and quality of the
road may be determined by political considerations (or by site conditions) but the road,
as road, is indifferent to political ideology and policy and power, as it is indifferent to
who may have been the traveller upon it in the past and who may ride upon it in the

future.
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City planning is commonly regarded as having these characteristics, that is to say
as having its own fixed and recognizable identity and its own laws which are the same in
all cities. Deriving from this is the belief that the scientific principles of city planning
can deal with the problems of all cities on the basis of their universal validity. This
view is not only very commonly held among the general public but it is also the basis on
which city planning is taught in the planning schools. It also underlies much of
government's urban policies and programs.

This view of city planning although widely held is misleading and is the cause of
much of the confusion which attends the term "city planning." It fails to distinguish
between city planning as an abstract concept in the realm of ideas and city planning as a
concrete activity in the realm of city government functions.'® As an abstract idea city
planning is a particular species of the universal abstraction of "planning” which
essentially expresses the notion of taking action in the present to achieve an objective in
the future; "city" planning derives its meaning from the fact that the city is the context
within which tﬁe action and the objective occur. But in the form of this abstract
expression neither the city nor the action nor the objective is specific and "city
planning” is simply an amorphous idea in the reaim of general conceptual categories. In
the context of a specific city however and as a function of that city's government the
phrase "city planning" takes on a concrete and specific meaning. It becomes those
specific actions which that particular city takes in order to achieve the defined goals
which it has set for itself.

But the goals which each city sets for itself and the actions which it takes to
achieve those goals are peculiar to itself. They are conditioned by each city's own
peculiar historical development and the particular forces and experiences which have
made it the particular city that it is. The approach to civic problems and the solutions
formulated for them inevitably vary from city'to city. What is appropriate for one is

inappropriate for another. This means that the planning function of city government
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cannot be universally applicable and valid but must take on the colour and form given to
it by the city in which it occurs. The plans which each city formulates and the
implementation of those plans are peculiar to each city and very little in one is directly
transferable or applicable to another. It means ultimately that the planning function in
each city is simply an aspect of its own unique civic history, nature, and personality.
6. The Thesis

This is the premise of the present thesis. The thesis seeks to affirm the validity
of this premise by examining and comparing not cities across time or across different
cultures or across different socio-economic, technological-industrial systems, but
rather by examining three cities in the prairie region of Western Canada as they are
today and as they have developed over the same time period. The three cities are
Winnipeg, Regina and Calgary, and there are two reasons for selecting these particular
cities. _
The first reason is to try to affirm the view that it is the differences rather than the
commonalities among cities which can enlarge our understanding of urban phenomena. A
quick glance at these three cities reveals obvious commonalities: for example, each of
them has tall commercial office buildings in its central business district. This
characteristic is common to all urban metropolitan centres in the wéstern capitalistic
world. It is just what one would expect to find in the three subject cities. All three
cities are contemporaneous - they were all incorporated as municipalities at about the
same time: Winnipeg in 1873, Regina in 1883, and Calgary in 1884. The economy of
all three cities is the resource based staples economy of Western Canada. All three are
located in the same geographic region - the great central plain of Canada - although
Winnipeg is on the extreme eastern edge of that plain where it borders on the Canadian
Shield and Calgary is on the extreme western edge of that plain, virtually at the foothills
of the Rocky Mountains, where it borders on theﬁ Cordillera, while Regina sits squarely

between them in the middle of the prairies. Regina is significantly smaller than the
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other two - only about 187,000 in population. This undoubtedly accounts for some of
the differences between it and them, although it makes some of Regina's
accomplishments all the more remarkable.

Despite such important commonalities however there are dramatic differences
among all of these cities. Why, for example, has Regina, a city on the flat, dry prairie
with only a puddle of water and a trickle of a creek for a watercourse, turned that
niggardly natural endowment into a magnificent public urban water-amenity, while
Winnipeg, with the rich endowment of two major and historically significant rivers has
done virtually nothing to bring them into the public domain as an enhanced amenity in
the life of the community? Why has Winnipeg what may well be the most highly-
developed regional theatre in the whole of Canada while Regina is theatrically
undernourished? Why does Calgary have a light rail rapid transit system, considered an
advanced transportation mode, while Winnipeg struggles to find ways of moving its diesel
buses more efficiently on the traffic-congested transit routes? Why was Reginé able to
produce an important group of painters - "The Regina Five" - during the 1960's which
won international attention and now has a place in the history of Canadian Art, while
Calgary has produced no comparable school; and yet Calgary has a fairly rich supply of
art galleries and museums while Regina has only one art gallery, a property of the
University of Regina and in grave financial difficulties and yet the voters of the city have
recently rejected, in a referendum, a proposal to build a new up-to-date gallery in
Regina with generous assistance from the provincial government?

The explanations for these and other such differences among the three cities may
provide a better understanding of what makes them what they are than do the economic
theories and land-value explanations for the common show of tall buildings at their
centres. The first reason, therefore, for choosing these three cities is to examine their

differences with a view to finding such explanations.
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The second reason for choosing these three cities is related to the first reason and
inseparable from it. As indicated above the significance of the differences among cities is
a basic premise of this thesis. But if one shifts one's focus ever so slightly this premise
assumes a somewhat altered aspect: it now reveals itself as a proposition about the
common roots of city history and city planning.

Every city develops in response to its own peculiar historical circumstances and
accordingly each city is, at least to that extent, unique. But it is that very uniqueness,
those characteristics moulded by its peculiar historical forces which determine the civic
personality of a city's people and the nature and style and direction of its government.
The attitude of the city council, and the policies which it adopts and the measures it takes
to carry out those policies are all conditioned by the collective historical experience of
that city.

There is then a causal relationship between a city's history and its policies and
measures, between its historical roots and its planning function. The plans whibh a city
formulates for addressing its present problems and its future prospects are in fact
conditioned by and an expression of its past physical, social, political, economic,
cultural, leadership, etc. experiences. This thesis then seeks to demonstrate not only the
significance of the differences among cities for an understanding of urban phenomena but
also to reveal as another facet of that significance, the essential bonding between a city's
history and its planning function. Winnipeg, Regina and Calgary were chosen as the
subject cities for this study because as contemporaneous cities in the same economic and
geographic region of the same country, they have so much in common, and yet despite
these compélling commonalities they are significantly different from each other and
their differences are clearly apparent in the built environment of each and in the
planning policies and practices which each has pursued. Urban identity, urban history,
urban planning, urban government, are all aspects of the same phenomena in any given

city. It is one of the objectives of this thesis to confirm the contention that these are
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indeed variant aspects of the same phenomena as they interplay and dissolve into each
other and re-appear, depending on the perspective from which they are seen.

In order to demonstrate that the differences rather than the commonalities among
cities enlarge odr understanding of urban phenomena, and to confirm that the identity,
history, planning, and government of any given city are all variant aspects of the same
phenomena in that city and peculiar to it, it will be necessary to differentiate those
salient features of each of the three cities which are unique to it from those which are
common to all, those which are externally derived from those which are indigenous.
This differentiation accordingly must be one of the underlying themes in the methodology

of the research and a leitmotif in the dissertation.
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The divisions of North America... present themselves
not only in different kinds of terrains, produced by
relief and climate, nor in different countrysides,
stamped by agriculture and industry, but also in
different human regions, existing (as Louis Wirth
claims) each as a distinct 'state of mind, a way of life, a
mode of collective consciousness.’

- J. Wreford Watson

Despite the theoretical problems confronting the
application of the concept of regional personality of the
prairie west, the literature of and about the West
abounds with expressions of regional identity -
feelings, interests, actions definitions which are
considered to reflect some basic image of the region and
its characteristics with which the residents identify.

- M.L. Lautt2
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THE REGIONAL SETTING

1.  Physiography and Paleoculture

One of the basic premises of this dissertation is that the differences among cities
can provide deeper insights into the nature of urban phenomena generally than do their
commonalities. It is also a premise of this study that the differences among cities are the
result of the interplay of a host of factors, including the city itself as a factor. In the
interplay of these factors one may assume that the region in which the city is placed
exercises an important influence. Apart from certain obvious effects - a desert
environment, for example, is most unlikely to bring forth a fishing fleet - the natural
environment exerts an influence on the outlook and disposition of the individual and on
the culture of the society, and affects the regional personality and the regional ethos; and
the regional personality and the regional ethos in turn are reflected in the cities: which
the society builds. The cities selected to test these premises are Winnipeg, Regina, and
Calgary, three urban centres on the Canadian prairies. It is important, therefore, to
begin this examination by looking at the prairie region as the setting of these cities.
(Fig. 1.)

As far as the average prairie-dweller knows them, the dimensions of the prairies
extend westward until they are abruptly terminated by the Rocky Mountains virtually in
the back yard of Calgary, and eastward until they suddenly end at the rocks and lakes and
muskeg which seem to mark the boundary between Manitoba and Ontario. Northward the
layman perceives the prairies as extending to the line where there is no more farming,

to the line where the bush country marks the transition into the remote northland.
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To the trained mind, however, what the layman thinks of as "the prairies"

appears as something quite different. The geographer, for example, (Fig. 2.) sees the
Canadian plains as

the northern extension of the central lowlands of the

United States. It is part of a massive physiographic

unit bounded by the Rocky Mountains on the west and by

the Appalachians and Shield systems on the east. The

plains between sweep northward from the Texas Gulf

Coast to the arctic margins of the MacKenzie Delta. The

international boundary which bisects the region along

the 49th parallel divides the land politically, but

physically it remains a cohesive unit. Differences in

nomenclature - Great Plains and Prairies - cannot
obscure the natural linkages wrought by geology and

topography.3

In Canada the nomenclature identifying the region has indeed varied with the context
within which the terms have been used and the purposes of the user. Initially in the era of
the fur trade, the term "the North West" was used to designate the vast area lying north and
west of Lake Superior from which the furs, the first harvest of the staples economy, were
gathered. Today that term, when it is used, generally refers to the region of the MacKenzie
basin and the Yukon, while the terms "Prairie Provinces" and "Western Canada" are used to
denote the provinces of Manitoba, Saskatchewan, and Alberta. As pointed out by Kaye and
Moodie,4 these terms are geographically illogical since Western Canada includes British
Columbia, and prairie comprises only a very small part of the three provinces. Scientists
and scholars have applied various labels to the three provinces as a conceptual unity in the
attempt to be precise in their terminology. "The Western Interior of Canada," "Southern
Prairies,” "Canadian Great Plains," "Prairie West," and "Prairie Region" have all been
used, particularly when referring to the southern settled part of the provinces. The
acronym "ALSAMA" has even been suggested.5 For our present purposes the term "Prairie
Provinces” will serve quite nicely, recognizing however that these provinces are made up of

very much more than merely prairie, but recognizing also the fact that the term "Prairie
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Provinces" is in common usage and universally serves as the rubric under which Manitoba,
Saskatchewan and Alberta are subsumed, but recognizing perhaps above all that it is the
prairie component of this region which is the milieu in which the three subject cities of this
study arose, were nurtured and have evolved.

Nevertheless, one must acknowledge the other natural characteristics of the region.
Indeed in many respects it is not one region but several. Perhaps the least perceptible
characteristic is that the prairies are not one continuous plain but rather three separate
plateaux, separated from each other by escarpments or ranges of low hills, and moreover
that these plateaux rise continuously from the Ontario-Manitoba border to the foothills of
the Rockies a vertical distance of about 960 metres. Regina sits about 335 metres above
Winnipeg, and Calgary's elevation is about 500 metres higher than Regina's and some 840
metres higher than Winnipeg's. It is interesting to note, although of no particular political
or physiographic significance, that the escarpments which separate the three prairie
plateaux or steppes - the Manitoba Escarpment between the eastern and central plains, and
the Missou.ri Coteau between the central and western plains - lie more-or-less along or not
far from the provincial boundaries between Manitoba and Saskatchewan in the one case and
Saskatchewan and Alberta in the other. The distance from Winnipeg to Calgary is about 750
miles or something over 1200 kilometres. If one adds to this the distance from Winnipeg to
the Ontario Border - about 100 miles or 160 kilometres, and the distance from Calgary due
west to the British Columbia border - some 60-odd miles or 100 kilometres - one arrives
at a useful approximation of the east-west dimension of the region: about 950 miles or
something over 1450 kilometers. The figures are only approximate because both the
Manitoba-Ontario border and the Alberta-British Columbia border are irregular. Because
of the splay in the line of both of these borders the east-west distance across the prairie
provinces increases as one moves northward from the Canada-U.S. boundary. An

iluminating insight into the scale of the region is afforded by the fact that the distance from
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its eastern border to its western border taken at its narrowest dimension along the Canada-
U.S. boundary is about the same as the distance from Berlin to Moscow.

More perceptible, perhaps, than the subtle upward incline of the region from east to
west are the variations in other features of the region as one moves from south to north.
(Fig. 3.) The vegetation, for example, changes dramatically from zone to zone. Geographers
have identified as many as seven such zones ranging from the Canada-U.S. boundary north to
the 60th parallel which marks the boundary of the North-West Territories. Portrayed on a
map, as on Fig. 3, these zones of vegetation are seen to bear a rough resemblance to a series
of arcs lying one against the other in succession as they expand outward to cover the region.
The zones identified as True Prairie, Short-Grass Prairie, Mixed-Grass Prairie and Aspen
Grove comprise the region which contains the agricultural industry of the Prairie
Provinces. Agriculturally the most productive and most stable of these zones is the Aspen
Grove which is also customarily referred to as the Parkland zone, together with the True
Prairie. The Mixed-Grass and Short-Grass zones together constitute the area wﬁich
historically has been called Palliser's Triangle, named after Captain John Palliser who led a
British expedition into the interior plains of Western Canada in the late 1850's for the
purpose of assessing the agricultural potential of these lands.® Palliser reported that the
Parkland belt was suitable for agriculture but the roughly triangular area formed by the
Mixed-Grass and Short-Grass prairie zones received too little rainfall to sustain cereal
crop cultivation.

Palliser was right in his assessment with respect to grain farming but the Short-
Grass and Mixed-Grass prairie zones were eminently suitable for cattle grazing; and the
introduction of extensive irrigation has brought much of the Triangle into productive cereal
and other crop cultivation. The vegetation of course is a manifestation of the underlying
soils and the even more deeply underlying geology, as well as the climatic regime. The

changes in the vegetation from zone to zone reflect the changes in the earth beneath and the
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air above and one can read in these changes the geographic basis for many of the differences
among the three prairie provinces.

Geologically the prairie region was formed over hundreds of millions of years during
which great seas covered the area and receded and advanced again, each inundation lasting for
eons of time and leaving sedimentary deposits of silt, minerals, the remains of sea creatures
and other detritus. Those ancient geological events established fundamental natural
variations in the region which differentiated it into several quite markedly different sub-
regions rather than a single homogeneous geographic continuum. Man came and populated
those sub-regions, and the way of life in each departed from that in the others insofar as it
was built upon the natural endowments in each sub-regibn laid down in those ancient times.
For example it was during the Paleozoic Era (dating from about 600,000,000 years ago to
about 175,000,000 years ago) that the great coal beds and oil pools were laid down and the
vast volumes of natural gas were generated. These energy-rich resources, particularly oil,
are the basis of Alberta's economy in the late twentieth century and the source of one of
Canada's bitter inter-governmental political disputes. Saskatchewan too has inherited some
of this ancient endowment of energy resources, although far less than Alberta, but
Manitoba's inheritance has been negligible. The provincial economies of these latter two
prairie provinces have been more heavily influenced by other natural endowments than
Paleozoic oil and these have affected their economic and politicai relations with the central
government and the other regions of Canada.

More important to both Manitoba and Saskatchewan than the Paleozoic deposits have
been the much more recent events of the Quarternary Period of the Cenozoic Era, the period
which began about 25,000 years ago and ended only about 10,000 years ago. This was the
period during which the glaciers of the Ice Age meited and the climate began to grow warmer.
As the glaciers retreated, the melt waters, trapped in pre-glacial troughs, began, about
12,000 years ago, to form an enormous glacial fake which reached its greatest extent about

10,000 years ago. This was Lake Agassiz. Atits height, Lake Agassiz covered part of the
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Lake of the Woods area in northwest Ontario, most of Manitoba, extended into east-central
Saskatchewan, and into parts of Minnesota and North and South Dakota. Lake Agassiz never
covered more than 80,000 square miles at any given time but in its episodes of advance and

retreat which went on during the 4,000 years of its life-span it covered a total of about

200,000 square miles. Looked at from one particular viewpoint, the legacy of Lake Agassiz
and the other large bodies of glacial melt waters may be regarded by many as most
unfortunate because they were responsible for the typical prairie landscape, often regarded
as flat, stark, and monotonous. From another viewpoint, however, this legacy was the basis
for the settlement and the economic development of the prairies because the deposits left
behind by these lakes, particularly Lake Agassiz as it retreated, now constitute some of the
most fertile and productive farm lands in the region. The economies of Manitoba and
Saskatchewan were to a significant degree shaped by this lacustrine residue from the Ice
Age, just as the economy of Alberta was largely mouided by the geological events of much
more ancient times. |

The people of the prairie region are not directly conscious, in their daily lives, of
the connection between their livelihood and the events of remote geological eras. Those
events lie buried deep beneath the soil and under the layers of eons of time. They are the

silent, unseen givens of the prairie economy and do not impinge upon the daily lives of its

people; they are not the subject of their daily conversation. One element of the natural
environment, however, which they do experience directly and constantly and which
exercises an enormous influence on all aspects of life in the region is the climate.

The climate of the Western Interior is cool continental,
marked by hot summers and extremely cold winters.
Climate has been a major obstacle to the successful
agricultural settlement of the region. Late and early
frosts restrict the growing season from 120 days in
the south to 100 or less in the north, a period which
was insufficient to ripen wheat in the early years of
settiement, even in the best regions. Today, despite the
development of early maturing varieties, the growing
season on northern margins of the region is barely
adequate for cereal cultivation. Other climate hazards
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include hail from severe convectional summer storms,
the occasional tornado which wreaks havoc in the
southern margins, and, of course drought, which is
usually most serious in the water deficient areas of the
prairies north and south of the Cyprus Hills.

The severity of the climate is tempered in the extreme
west by chinooks that sweep down from the Rocky
Mountains and raise temperatures dramatically over
short periods, clearing the snow cover from the range
lands which lie east of the mountains. Microclimatic
variations assume importance in local agricultural
endeavours, as, for example, at Morden, Manitoba,
where apple orchards survive in the shelter of the
escarpment.

The Western Interior is, as many prairie authors have
observed, a stark land of haunting beauty, a land of
contrasts and extremes in climate, vegetation, and
topography; one which places a vertical man on a
horizontal land and pits the puny skills of mankind
against the immensity of the plain and the
unpredictable vagaries of an unforgiving continental
climate. Many perceptive writers of the prairie
provinces have attributed the attitudes and opinions
held by the region's inhabitants to the environment in
which they live. This may be facile determinism but it -
is clear that the historical evolution of the Western
Interior as a hinterland region has done little to
dissipate the westerners' perception of themselves as a

people beset by a harsh environment.”
The authors of the above quotation are careful to dissociate themselves from the

possibly "facile determinism” of those writers who "have attributed the attitudes and

opinions held by the region's inhabitants to the environment in which they live".
Environmental determinism is not seen by many scholars as a proper scientific basis for
explaining behavioural phenomena. Economic determinism is equally suspect. Indeed,
determinism of any kind does not enjoy widespread scholarly approval. And yet the authors
acknowledge that westerners pérceive themselves as a people beset by a harsh environment
and there is no doubt that the environment is harsh and that many aspects of prairie society
are in fact a response to that environment. One may question certain facets of deterministic
theory, but the principle of causality can surely be accepted as valid. A particular force

may not directly determine a particular result but causes do produce effects, beginnings are
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causally linked to ends. It is a substantive premise of this dissertation that there is an
affective relationship between the natural environment, the social environment and the
built environment. This is not to argue environmental determinism. It is however to argue
causality. It is to argue that the physical environment, the economy, the social ideology and
social formations, the political system, the form and structure of government, the built
environment, are all interwoven in a complex play of forces, each acting upon the other with
greater or lesser impact but all causally interrelated and inducing accommodations and
adjustments in each which affect the nature of the whole

in the aboriginal culture of the prairies these relationships were relatively simple.
Duriﬁg the thousands of years before the Europeans appeared on the scene, the indigenous
peoples of the prairie region were more a part of the natural environment than apart from
it. Like all hunting and gathering societies they took from the environment only what they
required for their daily sustenance and shelter and for their continuation as a people. in
this they behaved like all other living creatures of the prairie biosphere and indeed were a
closely intégrated part of the natural ecological order. The rhythm of their lives responded
to the rhythm of nature. Just as the buffalo herds migrated wherever they were led by the
seasonal shifts in the abundance of grassland on which their lives depended, so did the
Indians follow wherever the buffalo led, on which, in their turn, their own lives depended,
Their values, beliefs, religion, rituals, customs, practices were all drawn and fashioned out
of their primal, balanced place in the natural ecosystem of the prairies. During this era the
image of “prairie man" was probably clearer and the term conveyed more precise meaning
with reference to both the individual and society than it ever did again. Prairie people
moved freely across what is now the international boundary and their realm extended far
into what is now the central interior of the United States but their society and their view of
the world was clearly different from that of such other ecologically integrated peoples as the
Hopi of the deep south-west or the Haida of the Pacific coast or even the Iroquois nation

immediately to the east.
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2. The Fur Trade and the Selkirk Settlers®

The single event which initiated the historic changes in this ancient ecosystem - if
such change can truly be attributed to a single event - was the creation of the Hudson's Bay
Company, the "Company of Gentlemen Adventurers Trading into Hudson's Bay", under royal
charter from Prince Rupert of England in 1670.° The change which this event wrought was
the introduction into the prairie region of an utterly alien force which switched the rate of
social evolution from its primeval position of "off* to the position of "on". The change did
not occur immediately; it took a long time - about 200 years - to pick up speed from its
initial condition of inertia and come to its full momentum.

The objective of the Hudson's Bay Company was the profitable exploitation of the
resources of the New World, in particular the fur resources. The word "Trading” in the
Company's title implicitly referred to the fur trade. At that time almost nothing was known
about any other resources in the Canadian interior readily available for commercial
exploitation and there was a lively European market for furs. The fur trade then. marked the
opening phase of this 200-year evolution of the prairie region. It was a phase of slow
development characterized by the domination of the area by the Hudson's Bay Company not
only in terms of commerce but also as a surrogate government.

The Company, however, did not hold unchallenged sway. Following the fall of Quebec
in 1759 and Montreal in the following year, the French fur trade in eastern Canada was re-
organized by a group of entrepreneurs in Montreal: some 16 companies banded together in a
loose association under the style of the North West Company0 for the purpose of pushing
their enterprise into the north-west interior of the continent. Their appearance in the west
presented a powerful challenge to the Hudson's Bay Company. The two companies became
bitter rivals, their competition often leading tb violence and bloodshed. This stéte of affairs
continued until 1821 when the rivalry ended with their merger under the aegis of the

Hudson's Bay Company. By that time, however, the fur trade was fading. The demand for
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furs was in serious decline and the supply was becoming scarcer. A new era was emerging -
the era of agriculture - in which wheat displaced furs as the economic staple of the region.
1812 was a landmark year in the history of the prairies. In that year the Selkirk
Settlers arrived at Red River. Their arrival marked the beginning of the displacement of
furs by wheat as the basic staple of the prairie economy; it thereby also marked the
beginning of a new era. Up until that time the agricultural potential of the region had been
both extravagantly praised and pessimistically dismissed but no steps had been taken to
prove its potential. The fur trade occupied both the hands and minds of the Europeans in the
region; there was nothing in their daily experience to suggest a possible change in their
occupation or their life-style or their view of the world. The Selkirk Settlers were tangible
evidence that such changes were possible. They set the prairie region off in a new direction.
Thomas Douglas became the fifth Earl of Selkirk in 1799.117 He was then twenty-
eight years of age. When he came into his inheritance as a Scottish peer he became a wealthy
landowner with large estates and many tenants. The condition of the landless agfarian
peasant in Scotland, as in England at this time, was one of miserable poverty as a
consequence of the rise of agrarian capitalism in the preceding century. Young Selkirk,
historians seem to agree, was genuinely distressed by the dreadful conditions of poverty
among the crofters on his lands, and felt that their only hope of escape and improvement lay
in emigration. He experimented in 1803-4 with the establishment of colonies of his
crofters in British North America - one near lake St. Clair in Upper Canada and one in
Prince Edward Island. Now his thoughts turned to the western interior as a possible site for
still another colony. In 1809, not necessarily with any direct connection to his notion of a
western colony, although one cannot say with certainty how his thoughts ran, he acquired a
large number of shares in the Hudson's Bay Company. Whether or not he had intended that
the one would give him entry to the other, his influence as a very important shareholder in
the Company enabled him to acquire for the nominal sum of 10-shillings an immense tract

of 116,000 square miles of Hudson's Bay Company territory,12 extending from the Lake of -
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the Woods to the headwaters of the Assiniboine and the Souris Rivers, for the purpose of
colonization (Fig. 4.). Apart from his feelings for his crofters, Selkirk was very interested
in proving whether or not this land could produce field crops and support cattle; and there
were members of the Hudson's Bay Company's governing committee in London who looked
forward to the success of the agricultural experiment so that the food supply of their
employees in the field would no longer have to depend on the precarious supply from the
plains and expenditures on imported foodstuffs.

Thus it was that agriculture came into the prairie region through the back door, as it
were, of the fur trade. It was to become, over the next half-century, the driving force in
the development of the region and in the formation of the social and economic institutions and
the cultural attitudes of its people. In 1812 however the colony at Red River was an adjunct
of the Hudson's Bay Company and its agricultural occupation was regarded as ancillary to the
company's fur trading activities. It was this identification of the colony with the interests of
the Hudson's Bay Company which led to the continuous harassment of the colony By the men
of the North West Company, specifically the Métis.

The employees of the North West Company, whose headquarters were in Montreal,
were for the most part French Canadian, those of the Hudson's Bay Company in large
proportion were Scottish, certainly so in the higher echelons of the organization. On that
remote frontier of the European world, virtually the only women were native Indian women
and from the union between them and the men employed in the fur trade, a new people
emerged - the Métis. fhey developed a distinctive style of dress, a distinctive dialect,
distinctive social customs and mores, and perhaps most important of all, a distinctive sense
of self-identity, the conviction that they were a separate people.13

This did not happen among the people of mixed British-Indian origin. Those who
hunted and trapped with the native Indians were regarded as Indian. Those who were brought
up by their British fathers in the British tradition and were educated in the British

educational system, and who perhaps found employment with the Hudson's Bay Company
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were regarded as British. There was no formally recognized Métis people of British-Indian

mixture in the network of trade of the Hudson's Bay Company.14
Red River at that time was at the leading edge of the movement of history through
the prairie region. All of the ethnic, economic, social and cultural elements of the region
were represented in the ill-assorted mix of people who had come together in that place.
Of the various groups which comprised the population, only the indians and the Métis had
any strong sense of local identity. Both the employees of the Hudson's Bay Company and
the Selkirk Settlers were displaced Britons whose interior landscape was still that of
"""" their homeland, and the figures which moved about in it were still those of its social
classes still behaving in accordance with the rules and customs of the old world in which
they no longer lived but which they still called home. They were in fact aliens in a
foreign land.
3. The Métis Uprising
It was inevitable that friction should occur between the two culture groups - the
British and the Métis. And cultural differences were exacerbated by the emergence of new
uncertainties and threats over "authority, security, land, and shifting loyalties. The
Hudson's Bay Company's trade monopoly came to an end in 1859 when its royal licence of
1821 was allowed to lapse without renewal. The measure of authority which had been vested
"""" in the company and manifested in its monopolistic activities thereby came to an end.
Moreover, in 1857 a detachment of the Royal Canadian Rifles had been posted to Red River
and had provided the coercive power to support the Hudson's Bay Company's legal authority.
In 1861, however, the detachment was withdrawn and the Company was left with virtually
no power at all to back up the very tenuous legal authority it still derived from the original
1670 charter. Feelings among the English speaking settlers, who were farmers and
committed to the land, were turning against the Company whose interests they now perceived
were in the fur trade and basically opposed to the extension of agriculture. Moreover the

governing body of the Company was in London, remote and inaccessible, and presumably with
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little or no concern about the welfare of the settlement at Red River. Demands in Red River

for annexation to Canada were growing under the zealous exhortation of Dr. John Schultz, a
rabid anti-French Protestant. On the other hand the French component of the settlement was
opposed to annexation. The opposing attitudes of the two groups were not centred merely on
the political question of annexation but lay just beneath the surface of all of the

relationships between them and constantly emerged in the form of fundamental antagonism
over issues of religion, language, culture, and virtually every aspect of life in the
community.

Forces were also pressing in on Red River from the outside. They came from three
major sources - St. Paul, Toronto, and London. The Americans were preoccupied with their
civil war during the first half of the decade of the 1860's, and what had formerly been a
general eagerness to annex the north west part of the continent had gone into abeyance except
for an enclave of this agitation which still remained active in St. Paul. Business interests
centred in Toronto, under the vigorous leadership of George Brown, head of the Reform
Party and owner of the Globe newspaper, demanded the annexation of the territory to
Canada.!S Neither the Canadians nor the Americans were particularly interested in the
agricultural potential of the north west. They saw it rather as a vast area ripe for
commercial exploitation, and in this the merchants of Toronto and the Ottawa Valley were not
in the least disposed to give way to the shrewd Yankee trader. Politicians in Lower Canada
however were less enthusiastic about westward expansion. In London, where the parliament
at Westminster was the true seat of government of the colonies, there was conflict over what
to do with the Canadian possessions. The British government was committed to the policies
of free trade and colonial self-government, and there was considerable agitation in
influential quarters for the protection and evangelization of native peoples, in both of which
noble purposes the Hudson's Bay Company had been grossly remiss. But there was no

concensus among Canadians on these and other critical issues.
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Perhaps even more pressing than the matter of the disposition of the west was the

growing demand in the east for the creation of a new politico-economic regime. A struggle
was being waged there between the established mercantile interests of the old order with its
trade lines to Europe, and the rising class of industrialists and their financiers!'® who saw a
new era of opportunity and prosperity in manufacturing and who were oriented toward the
domestic market. The centres of agitation were Toronto and Montreal, and after much public
rhetoric and private political manoeuvering, crafty financial manipulations, alignments and
realignments of power groups, a concensus was reached on the merits of, indeed on the need
for, joining the colonies of British North America together in a union under a single
jurisdiction with appropriate powers of self-government. Negotiations with the
government in London finally led to the passing by the parliament at Westminster, of the
Buritish _North America Act, and on the coming into force of this Act on July 1st, 1867, four
of Britain's North American colonies - Nova Scotia, New Brunswick, the former Lower
Canada now Quebec, and the former Upper Canada now Ontario - were united as a new nation
- the Dominion of Canada.1?

But the Canada created by the British North American Act comprised only four
provinces, all of them in the east. The west was still to be brought into Confederation. It
was still an unorganized territory in which the settiement at Red River, whose life was not
entirely drawn from the fur trade, was the principle permanent centre of population. The
Hudson's Bay Company still exercised some authority in the territory but its power was
seriously debilitated; in Red River it was only nominal. In London, during 1869, British
and Canadian officials conferred with the Hudson's Bay Company concerning the
extinguishing of the Company's land rights and its future role in Canada. In Red River there
was deep concern and frequent public discussions about the impending future of the
settlement.

Red River was largely a Métis settlement, but there had been a steady trickle of new

English-speaking settlers coming in from Upper Canada and the United States and the flow
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increased somewhat after Confederation. The Métis feared that if absorbed into Canada they

would be unable to participate fully in the affairs of the new nation. They were extremely
uneasy about such matters as their right to retain ownership of the land they now farmed,
whether they would be allowed to hold government office or to be employed in the businesses
about whose advent there was much optimistic anticipation. But perhaps most of all they
feared for the survival of their identity as a people - their language, religion, customs,
kinship networks, cultural heritage - under the impact of English Canada. Their innermost
apprehensions were made visible in the person of Dr. John Christian Schultz, a prominent
figure in the English community of Red River who was violently anti-Catholic, anti-French,
and pro-annexation. If he, or someone like him, should come to power in the new order it
would certainly mean the destruction of everything the Métis held dear.

Through a series of incidents between October and December of 1869 the Métis,
under the leadership of Louis Riel,8 established armed control over Red River. On
December 8 Riel proclaimed a provisional government with himself as the head. .In doing so
it was not his purpose to resist the annei(ation of the North West by Canada but rather to
piace the Métis in a position of strength from which they could negotiate favorable terms for
their entry into Confederation. In February of 1870 a 'convention of forty' representing all
the interest groups involved in the issue was held at which satisfactory progress was made
toward a mutually agreeable solution. At this time a humber of Canadians who had been
taken prisoner by the Métis during the incidents of the preceding three or four months were
still being held. Others who had been released or had escaped felt that they should try to free
those still imprisoned. They met with Dr. Schultz to discuss the idea, and after considering
the fact that Riel, at the ‘convention of forty' had undertaken to release the prisoners as part
of the agreement, they decided to disband. Unfortunately Riel was not aware of this decision
and his horsemen intercepted the Canadians on their way home. A brief struggle ensued in

which some of the Canadians were taken prisoner while others escaped. Among those who
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escaped was Dr. Schultz who made his way to Duluth, Minnesota, and from there to Ontario

where he embarked on a campaign of fiery agitation against the Métis at Red River.

Among those taken prisoner by Riel's men in the skirmish was a young labourer
from Ontario named Thomas Scott. He had been involved in previous confrontations with the
Métis and had been taken prisoner once before. He is said to have been bitterly
contemptuous of the Métis and went out of his way to show his contempt and to provoke
them. Whether for this reason, or to make an example of him, or because he plotted against
the provisional government, he was court-martialled and executed before a firing squad.
When news of the execution reached Ontario it inflamed the hatred of the Canadians and
evoked their impassioned commitment to avenge the 'murder’ ahd to destroy Riel and his
Métis. A military force under Col. Garnet Wolseley was already on its way to Red River,
having been organized months before to respond to quite other, earlier, pressures including
the threat of annexation of the territory by the Americans. But when the Canadian
government learned of Scott's execution Wolseley's expedition was given a new purpose - to
bring the miscreants in the affair to justice. Wolseley's force of 60th Rifles regulars was
augmented by a body of Ontario militiamen, most of them anti-Catholic Orangemen who were
eager not only for revenge but also to seize this opportunity to inflict a mortal blow on their
religious enemies, the hated Papists.

Following the February 'convention of forty' a delegation of three left Red River to
present to Ottawa the list of rights agreed upon as a basis for negotiation of the entry of the
territories into Confederation. The rights openly agreed upon at the convention were
enlarged by additional items privately insisted upon by Riel, and further enlarged, it seems
on his own initiative, by Bishop Tache, head of the local diocese. Included among the rights
listed were such items as the admission of the North-West as a province rather than a
territory of Canada, that Canada negotiate only with the provisional government of Riel, that

the lieutenant-governor be bilingual, that the legislature have an upper house or senate as
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well as an assembly, that there be denominational schools, and not least, that there be an

amnesty for all those who had taken part in the violent conflict of 1869.

The Manitoba Act, creating Manitoba as a province of Canada was passed on the 12th
of May and came into force on the 15th of July 1870. Riel was still installed in Upper Fort
Garry as the nominal head of the provisional government but the Manitoba Act had
extinguished the provisional government énd negated Riel's legal authority. Moreover, Riel
had already disbanded his armed forces on the advice of Bishop Tache who had assured him
that the Act would contain an amnesty provision. Riel's military authority was therefore
also dissipated. When Wolseley's troops landed at Point Douglas and began to advance upon
Upper Fort Garry, word of the impending attack was brought to Riel, who, tradition has it,
was sitting at breakfast. He immediately rose, leaving his breakfast unfinished, and fled
across the American border. There he remained in exile for the next 15 years, until the
North-West uprising brought him to Batoche to lead that insurrection.

The discontent which led up to the North-West rebellion was general throughout the
territory drained by the Saskatchewan River but was sharply focused in the Fort Carlton -
Prince Albert - Batoche area. Batoche is on the South Saskatchewan River about 35 miles
almost due south of Prince Albert and Fort Carlton is on the North Saskatchewan River about
the same distance south-east of Prince Albert. The population in these settlements was
largely Métis, as it was in most of the settlements along the Saskatchewan. Many of these
people had left Manitoba looking for a more peaceful and compatible environment and had
established stable and even prosperous farm communities in their new locations. The
government of the Territory consisted of a Lieutenant-Governor, appointed by Ottawa, and a
Council of five members, also appointed by Ottawa. The appointed Council was gradually to
be replaced by an elected Council of 21 members, as the growth of population warranted, but
no more than five members were ever elected. The seat of government was originally in
Battleford but in 1882 Lieutenant-Governor Dewdney moved it to Regina. Not only was

Regina remote from the nodes of population but the Council rarely met and Dewdney
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conducted the affairs of the Territory as though it were his own personal fiefdom. There was

a serious economic depression in the Territory in the opening years of the 1880's; there
was also great uncertainty about security of land tenure and there were conflicting land
claims as there had been 15 years earlier in Red River. When conditions reached the point
where the settlers couldn't get assistance to help them overcome their economic difficulties,
and when their land rights became increasingly cloudy, and they couldn't make their
requests or their grievances known to the government because of the latter's remoteness and
indifference, they reached the end of their endurance and rose up in rebellion. There was no
one in the Territory they felt had the qualities of leadership which were required. Riel was
the obvious choice and they sought him out in his place of exile at St. Peter's Mission in
Montana and brought him back to Batoche to lead the uprising there, which was in effect a
continuation of the rebellion he had led in Red River a decade and a half ago, now having
flared up again on another battieground.'® But he was no more successful at Batoche than he
had been at Red River.

The Métis were defeated and Riel was taken prisoner. He was brought to trial in
Regina where he rejected the plea of insanity which had been introduced in his defence and
instead spoke with great eloquence about his divinely appointed mission as the saviour of his
people. After a lengthy trial he was found guilty and hanged in Regina on the 16th
November, 1885. Three weeks later his body was secretly transported by rail to St.
Boniface where it was buried in the yard of the cathedral. Tache, now an Archbishop,
officiated at the requiem mass. The ceremony was attended by a huge crowd of mourners who
came from a wide sweep of the surrounding countryside. Since then Louis Riel has become a
folk legend, a messianic hero whose personal life and death symbolized the life and death of
his Métis people.

With the coming into force of the Manitoba Act in 1870, the Hudson's Bay Company's
authority over the land of the North West passed to the Government of Canada. But the

Province of Manitoba which was created was not what the Métis had had in mind when they
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set out their list of rights for negotiating their entry into Confederation. Instead of the large

area of provincial jurisdiction which they had envisioned, Ottawa created a small ‘postage
stamp' province, about 100 miles square, and designated the vast area lying outside it as the
'North West Territories'. (Fig. 5.) The Act also ensured that in both Manitoba and the
outlying North West Territories, Ottawa retained control of the land and the natural
resources. Such control was deemed essential by Macdonald in order to ensure that the
development of Canada would be coherent and orchestrated in accordance with a centralized
vision of the national destiny.

4. The National Policy

The Conservative government under Macdonald2® immediately set about
implementing their National Policy for the development of the nation. With Manitoba now a
province, the top priority was to build a railway to the Pacific and secure British Columbia
for the Dominion. As one of the conditions on which British Columbia would agree to become
a province of Canada, the gbvernment was to begin the construction of the railway within two
years of the sighing of the Agreement and to complete it within ten. British Columbia
became a province in 1871 and Macdonald lost no time in trying to put together a
consortium to finance the railway project. After a number of failures and the 'Pacific
Scandal' which temporarily put Macdonald and his party out of office, a Canadian syndicate
was formed in the late 1870's. This group was well financed and its members were
competent, experienced businessmen with international connections. The gigantic
undertaking, the building of the Canadian Pacific Railway, was set in motion.

None of the policies to which the government was committed could be carried out free
of the fear of potential legal challenge until Canada had the clear legal right to enter upon,
use, and dispose of the lands which would be affected. This necessitated the extinguishing of
any rights which the Indians might have or claim to have in the territories which they once
roamed at will when there was no conception of land titles. To acquire and secure that

entitlement the government entered into negotiations with the plains tribes which resulted
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in a series of treaties in which the Indians were promised money, tools, equipment, food, and

land reserves - economic and political support - in exchange for which the Indians gave up
their aboriginal sovereignty and exclusive access to the environmental resources, except on
the reserves. Today there is much serious debate, even litigation, over whether the terms of
the treaties were understood to have the same meanings for the Indians as they had for the
white man. However that may be, the treaties with the tribes on the southern plains were
completed between 1871 and 1877; those with the more northerly tribes of the prairie
provinces were completed in 1908. The Indian Act was passed in 1876 and the Indian as a
major actor in the affairs of the prairies passed into history.

The CPR was incorporated as a Company in 1881.21 The agreement between the
Company and Canada for the construction of the railroad provided heavy public subsidies to
the Company. An enterprise of this magnitude at this time in Canada's history probably
required substantial public involvement not only to help provide the large amount of capital
necessary but also to provide sufficient incentive to persuade the private entrepreneurs that
the venture was backed up by the national government and that their own investments were
adequately secured. But it also established the precedent for the kind of joint public-private
enterprise system which has been characteristic of the Canadian economy ever since. The
Company undertook to complete the railway line from Callander, Ontario to the Pacific
Ocean, entirely in Canada, within ten years. In exchange the Company was to receive direct
money grants of $25 million and land grants of 265 million acres which were fit for
settlement. Its railway property in the North West Territories was to be exempt from
taxation in perpetuity. Its land grant property was to be exempt from taxation for twenty
years after selection or until sold. It was to receive as an outright gift, several hundred
miles of already completed railway. It was to enjoy duty-free importation of certain
materials needed for the construction of the railway. And the government guaranteed that no
other railway line would be permitted to be built south of the CPR mainline other than a

feeder to the main line, and in any event no closer than 15 miles to the American border.
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The railway fine to the Pacific coast was completed with the driving of the last spike
by Donald Smith at the place where the east and west lines met, in Eagle Pass, on 7
November 1885. It had taken somewnhat longer to complete than had been originally agreed
but it was a feat of incredible engineering skill and political and entrepreneurial virtuosity.

The CPR was not the only railway project that was under active development in the
prairies at the turn of the 19th Century. This was the era of expansive railway
proliferation. American and Canadian entrepreneurs speculated heavily in the creation of
new railway lines. On the American side the Northern Pacific and its subsidiary, the St.
Paul and Pacific, were created with links into Canada. In Canada the Canadian Northern was
built with north-south links between the mainline and Edmonton, Saskatoon and the
Manitoba Interlake; and there were numerous other enterprises. The economic boom on the
prairies came to an end in 1913 and the inflated expectations of the railway speculators
quickly collapsed. The federal government was forced to take over all the defunct railways
under a specially created crown company - The Canadian National Railway. But {here was
now in place a railway network which was not only the necessary transportation
complement of the wheat-producing capacity of the prairie wheat economy, now well
established, but also was the communications web which bound together the far-flung
reaches of the Dominion, realizing on the ground what had been Macdonald's vision in 1867.

Paraliel with its railway policy the government pursued the other objectives to |
which it was committed and which comprised its National Policy. High on the list of
priorities was the creation of a force to maintain law and order in the still largely unsettled
and unorganized territories. The Bill creating the North West Mounted Police was passed in
1873.22 The force became the Royal Northwest Mounted Police in 1904, and when its area
of jurisdiction was extended from the North West to the whole of Canada in 1920 it became
the Royal Canadian Mounted Police.

The best known of Macdonald's national policies is probably the tariff and freight

rate regimes imposed by the legislature in 1879. Indeed in many quarters this
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particular legislation has in itself come to be know as "The National Policy” of the

Macdonald government.23 It may be that this has come to pass because much of Canadian
history has been written by economic historians, particularly the early
historiographers like Harold Innis and Donald Creighton whose studies were not merely
deeply-probing but were brilliant seminal works which had a profound influence on
much of the scholarship that was to follow. Moreover we live in an age which is
enthralled by the belief that the economy is not merely the most powerful force in the
life of society but is indeed the life-force itself and animates every part of society's
being. Western Canada is traditionally perceived as economically disadvantaged relative
to Central Canada and, as a consequence, as less favored in the distribution of the wealth,
amenities, and general advantages of our national life. There is a deeply-rooted
conviction that the West's economic woes and contingent inferior position in the Canadian
scheme of things can be traced directly to the historic discriminatory tariffs and freight
rates of the National Policy of 1879, and moreover that these discriminatory policies
were deliberately imposed by the Macdonald government in order to benefit the Central
Canada manufacturers at the expense of the Western farmer. In essence the tariff policy
levied a tax on imported manufactured goods in order to give a cost advantage to the
Canadian manufacturers, virtually entirely located in Central Canada at that time. This
of course meant higher costs to western consumers. And the freight rate policy
entrenched the CPR's schedule of differential freight rates which protected manufactured
goods carried to the west but did not protect western agricultural products carried to the
east. That is to say eastern manufactures could be transported to the west at cheaper
rates than grain could be transported eastward. Recently, scholars have argued that the
west's economic position is not due to the National Policy of 1879, but the issue
continues to be hotly debated wherever it is perceived as a matter affecting Western

Canada's fortunes in Confederation.
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Three further measures of the National Policy profoundly affected the prairie

region. These measures were closely interrelated; in effect they were three aspects of
the same policy. The overarching goal was to populate the west with a farming
population and the policies adopted to achieve that goal were the land survey, the land
policy, and the immigration policy. Before there could by any large scale immigration
on an organized basis, or a land settlement policy, it was first necessary to carry out a
land survey so that all properties would be capable of identification and of registration of
title. By an Order-In-Council in 1871, the survey of the west was instituted. With the
exception of the river lots along the Red, Assiniboine, and a few other rivers, which had
already been in existence for some time, the survey of the entire territory of the west
proceeded on the basis of a unit of subdivision called a "section" which was one mile
square and contained 640 acres. (Fig. 6.)

The Macdonald government's land policy followed in the footsteps of the Homestead Act
of 1862, of the United States. Under that Act settlers could obtain title to 160 acres of
farmland (a quarter-section) for the nominal fee of ten dollars. It was this offer of
virtually free land that drew immigrants to the American mid-west from all corners of the
globe. If Canada wished to attract settlers, it would have to match the American offer. In
1871 the Cabinet passed an Order-In-Council under which settlers were offered a quarter-
section of land for ten dollars, on condition that they occupied the land for five years. At the
end of the five year residency the settler would be granted clear title. The Dominion Lands
Act of 1872 reduced thé residency requirement to three years. However, there were some
important exclusions from the homestead provisions of the 1871-72 legislation. Altogether
about fifty-five to sixty million acres of land were excluded from the "free" homestead land
category, much of it earmarked for sale on the open market with the proceeds going to
finance the various developmental projects contingent upon some aspect or other of the
National Policy. Nearly the same amount - about 56 million acres - was taken up under the

homestead lands program.
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The objective of Canada’s immigration policy from the time of Confederation in 1867

until 1930 was to populate the west, but to populate it with a farming population which
would bring the broad reaches of the prairies into agricultural production. It is not
surprising then to find that from the time of Confederation in 1867 until 1892, the
promotion of immigration was the responsibility of the Department of Agriculture. Its
efforts, however, were not very successful. In the more than three decades between 1867
and 1899 only 1.5 million immigrants entered Canada. By contrast, during the decade of the
1880's alone, 5.5 million entered the United States and about 2.5 million entered
Australia.24 The first immigration program that was undertaken, apart from advertising
campaigns and the establishment of immigration agencies in Canada, Britain and Europe, was
the encouragement of settlement on the prairies by groups or colonies of the same ethnic or
religious background. Blocks of land were set aside for Swiss, Germans and Scots; but the
first significant colonies to settle in the prairies were Mennonites from Russia, French-
Canadians from New Englahd, and Icelanders, all arriving from 1874 onward; but the
numbers were modest.25

The period of most rapid growth of the prairie region ran from the time that Canada's
immigration responsibility was transferred from the Department of Agriculture to the
Department of the Interior in 1892, to the onset of the economic depression in 1913, a
period of some 21 years. It was during this couple of decades that the settlement of the farm
land was at the peak of its momentum and the wheat economy was firmly set in place. The
population of the region rose from something around 350,000 in 1897 to something around
1,330,000 in 1913, an increase of over 370 per cent. The largest part of this increase
was due to immigration. And the immigrants came from many quarters to take up land and
start a new life on the Canadian prairies. Many continued to come from Ontario, Great
Britain, and the United States. They came into a prairie society which was already British
in its cultural and political heritage and their added presence reinforced those ties with the

Empire, with the English language and the Protestant church. Of the immigrants of non-
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British background, the most numerous were from south-east Europe. These included

peasants from Galicia (Halychyna) and Bukovina, who knew themselves as Ruthenians and
who are know today as Ukrainians. There were also numerous German immigrants who
came, not from Germany, but from the German-speaking provinces of the Austro-Hungarian
and Russian Empires. Immigrants also came from Iceland, Scandinavia, ltaly, and in
comparatively small numbers, from Quebec and other Francophone countries such as
France, Belgium and Switzerland. Chinese had been brought in from China to work as
labourers on the construction of the CPR. They were imported under conditions of the
severest restriction - virtually as indentured labour - and were subjected to the most
shameful racial discrimination. They were mostly males. | During the period of construction
of the railway the ratio of men to women was 25:1. After the railway was completed these
Chinese found their way into the towns and cities across the prairie region where as much as
80% of them took employment in virtually the only two types of business which were open
to them - restaurants and laundries.

The prairie region was never very attractive to the Francophones as a place to live.
Those Quebecois who did emigrate from Quebec for the most part moved to New England
where they were drawn by the prospect of employment in the mills and factories of Atlantic
America. During the last two or three decades of the 19th Century the Catholic Church was
the recruiting agency for French-speaking immigrants to the prairie region. The hope was
to create a large, culturally homogeneous Francophonic community in the region, but the
hope was never realized. The migrants who did come into the region, particularly those
from the French-speaking countries of Europe, settled in scattered locations rather than en
bloc. The result was a thin chain of small French-speaking communities stretched flimsily
across the prairies. In the context of current concerns over the bilingual and bicultural
issue in Canada, there is an obvious irony in not only the sparse Francophone population but
also in the rejection of the region as a habitat by the Francophones. Sparse as it was,

however, the French population was able to maintain its religious and cultural identity and
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assert a French presence in the midst of the dominantly English-speaking Protestant, but

nevertheless polyglot prairie society.

5. The Provinces and Social Change

As the territorial population swelled it was clear that the western interior could not
continue on the basis of the rapidly obsolescent political structure, almost completely
controlled from Ottawa. In 1905 both the Province of Saskatchewan and the Province of
Alberta were created, and the prairie region entered an entirely new ere in its evolution.

With the entry of Saskatchewan and Alberta into Confederation the prairie region
crossed over a political threshold. Prior to that event the region was politically
underdeveloped, if not indeed amorphous. The Province of Manitoba had been created in
1870 but the rest of the interior was loosely organized in a number of Districts, and,
notwithstanding the Territorial Council, was in effect under the political and legal
jurisdiction of Ottawa. The new provinces were given a geographical identity: both
Saskatchewan and Alberta were established, by the Acts of 1905, on their present
boundaries. Although Manitoba had been created some 35 years earlier, its perimeter was
still only the enlarged "postage stamp" boundaries of 1881. It was not until 1912 that its
northern limits were extended to their present locations on Hudson's Bay and the 60th
parallel of latitude, and the province assumed its present familiar "keystone" configuration.
But even though its size in 1905 was diminuitive compared to Saskatchewan and Alberta,
Manitoba was already far ahead of those two provinces in population, economic development,
and urbanization. Because of the Red River settiement, Manitoba had become established
very early in the development of the prairie region and led the region in population growth
and general economic expansion until just before World War I. Saskatchewan overtook
Manitoba in population at that time, but Manitoba continued to lead in economic development
and urbanization until the end of the 1920's. Table 1 sets out the population growth of the

region from 1871 to 1911.
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During the nearly 220 years between the chartering of the Hudson's Bay Company

and the completion of the CPR the character of the region had changed very little. The white
man had made his appearance, but in 1881, in the year that the CPR Company was
incorporated, there were only 118,000 of him in the prairie region. In 1891, six years
after the CPR mainline was completed to the Pacific, the number had more than doubled but ..
was still only about 251,000. The Indian had been effaced as a significant presence in the
region; the Métis had had a brief efflorescence but subsided into anonymity after 1885;
immigrants of British stock had become the dominant group and British-derived culture the
dominant culture, although at the turn of the century there were also already various other
ethnic communities, dispersed throughout the region; the fur-trade had finally petered out
after a 200-year reign as the economy of the western interior and was replaced by
agriculture which however did not come to its full flowering until the decade immediately
preceding World War |.
By 1913 agriculture was firmly established as the economic base of the region
although the failure rate among the early immigrants was high, due partly to insufficient
capital to finance a successful ‘operation, partly to unfamiliarity with the appropriate
techniques for dry-land farming, partly to the unsuitability for the short growing season of
the strains of wheat which were at first available. But many persisted, and out of necessity
they developed attitudes and habits of neighbourliness, co-operation and egalitarianism. As
the society and its economy developed, it changed. Living conditions were gradually much
improved; techniques of dry-land farming were mastered; new strains of wheat, better
suited to prairie conditions, were introduced; crop yields increased; exports grew; regional
affluence increased and spread, buoyed along by flourishing national and world economies.
All of this brought about changes in the social formations and cultural attitudes of the region.
Class differences asserted themselves and a class structure was hardening. Leadership of

church and community groups and organizations was passing into the hands of the wealthy

and aggressive members of the community; so was political influence and power. The
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Protestant religion prevailed; so did British attitudes and loyalties. Villages and towns and

cities proliferated and burgeoned. And industry emerged as an important component of the
economy.

World War | marked the end of an epoch in Europe. It also marked the end of an epoch
in the prairie region. The war can serve conveniently as a marker dividing the western
pioneer from the society which, at the outbreak of hostilities, was already assuming a new
and different character. The pioneers had been immigrant farmers whose total energies
were spent in overcoming the harshness of their environment, bringing the land into
production and creating for themselves a new home. They came from various homelands, and
they brought with them a variety of languages, cultures and customs. But overarching their
differences were certain commonalities of experience which, at any rate on the surface, gave
them the appearance, and the sense, of comprising a homogeneous community. Their society
was a rural society; their outlook on life was a rural outlook. They were thinly dispersed
over the enormous plains in isolated, widely separated homesteads. The endless demands on
their energies left them time only for their traditional religious thoughts and practices but
no time or energy for the contemplation of new political ideas. By 1913, on the eve of the
European war, prairie society had changed. It was no longer homogeneous, even in its
collective outward manifestations. It was no longer virtually totally rural in its place of
residence. It was no longer virtually entirely farming in its occupation. Its population was
no longer sparsely broadcast across the prairies. Its devotions were no longer entirely
religious. 1905 marked the establishment of provincial governments throughout the region
and the tripartite division of the formerly more-or-less homogeneous regional identity
deriving from the common struggle with the natural environment, into three different
communities of outlook and attitudes, deriving mainly from the differing political and
economic interests which came to dominate each province.

The period from 1905 fo the outbreak of the first World War was a boom period on

the prairies and the vision of the new west as the land of promise, if not for the whole world,
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then certainly for Canada, seemed to be coming true. Westerners who had come from all

corners of the globe and were of all faiths and persuasions, were united in this one euphoric
conviction. The creation of Saskatchewan and Alberta saw the entry of the national political
parties into the prairie provinces, and some of the hope for a better life whose fulfillment

had previously been sought through religious devotions was transferred to the realm of

politics. But political action was not then seen as simply a matter of back-room
machinations and deals for political power and short-term material gain. The westerners'
embrace of political involvement had in it something utopian - the perception that their

political participation was a parallel, in the mundane life of their secular affairs, to their

religious commitment in the affairs of their spiritual life. Indeed the two worlds - the
spiritual/religious and the secular/social - eventually became so entangled with one
another that it was impossible to distinguish the one from the other and there emerged the
strange political manifestations which are peculiar to the prairies and which distinguish
them from the political norms of the rest of the country.

Provincial wings of the two national parties - the Conservatives and the Liberals -

were organized soon after the provinces were created. In Manitoba the Conservatives were
the party in power while in Saskatchewan and Alberta it was the Liberals who formed the
government. Even at that early time there were sharp differences between the national and

provincial parties on matters of policy and objectives.26 The national parties, based in

Eastern Canada, saw the nation's future from that perspective. The provincial parties saw
the nation from the perspective of the west, and fumed against the conservatism, smugness,
and economic dominance of the east. But the provincial parties did not reject the
fundamental ideological premises of the national parties. The differences between the
provincial and national wings of the old-time parties were, in the main, differences over the
advantages which would accrue, both nationally and regionally, if certain political and
economic powers were in the hands of the western provinces. Essentially the conflict

between them arose out of the position adopted by the provincial parties as defenders of
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"provincial rights” against the imposition of federal authority by the party in power in

Ottawa.

The tidal wave of immigrants flooding onto the prairies, with their babel of tongues
and their myriad religions and customs was seen by the British-Canadian establishment as
an opportunity rather than a threat, an opportunity to populate and build the new world of
their cherished vision, to anglicize the polyglot language, to evangelize the deviant exotic
religions to Protestantism, the only true and fitting religion for the new world of the
prairies, to integrate the region into the commercial and industrial economy spreading
outward from eastern Canada, to educate the ignorant newcomers into informed Canadians
who would know where their loyalties properly lay - in the Dominion, Britain, and the
Empire.27 They were confident that they could achieve these worthy goals and so there was
little if any inter-racial conflict or resentment against the immigrant strangers. The
forces which were mustered to this inspiring task were not solely the political but also the
religious in the form of the Methodist, Presbyterian and Baptist churches, and the school
system.

With the depression of 1913 and the outbreak of war in the following year,
immigration came to a halt. So did the tolerance of the British-Canadians for foreigners and
the buoyant optimism which they had felt about transforming the raw peasant material into
decent, patriotic, English-speaking Canadians made in their own image. On the national
scene sentiment turned against foreigners, particularly those who were considered to be
"enemy aliens" because.their original homelands were now at war with England and the
Empire. But the war had a more deeply uprooting effect on what had been the traditional
attitudes and allegiances. In 1917 the Conservative government under Prime Minister
Robert Borden formed a Union government with the Liberals under Laurier, and introduced
conscription as a war measure. French Canada v?)as opposed to Canada's participation in the
war and to conscription, and Laurier, their former champion was now regarded as their

betrayer. Western Canadians were incensed over Quebec's position on these issues and
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lumped the French Canadians together with the other "enemy aliens". The French-English

hostility over the war was simply a continuation of the racial and cultural hostility which
has existed between French and English Canada since 1759. In the west, even before the
turn of the century, there had been bitter conflict between the two groups on the issue of
separate schools avnd the official status of the two languages. In 1890 the Liberal
government of Manitoba, under Premier Thomas Greenway had abolished the two-school
system and replaced it with a single-school system in which the language of instruction was
English, and had abolished the use of French as an official language in the conduct of
government business. In 1897 a compromise had been affected between Premier Greenway
and Prime Minister Laurier under which education in a second language - but not restricted
to French - would be allowed in the school system. Similar French-English conflict had
plagued the school system and government institutions in the Territories, and had continued
when they became provinces. And of course they are still with us today.

Other disturbances had been swirling beneath the calm surface of prairie society for
some time around the turn of the century and were carried up into full view by the social
turbulence stirred up by the war. Nineteenth century Protestantism had been a militant
evangelical religion dedicated to the salvation of the individual soul from the sins of the
earthly life. Fire and brimstone evangelists were popular performers on the rural gospel
circuit as well as in the pulpits of the urban churches. In the years between 1874 and
1884 there were large-scale mergers of variant sects in both the Presbyterian and
Methodist denominations which created very large congregations of unified persuasion and of
great influence. These enlarged denominations created a variety of new institutions carrying
the gospel to groups which formerly had not received separate, specific attention - women,
youths, children, among both the rich and the poor. During the course of the work of these
missions in western Canada a change in emphasis began to assert itself in their doctrine.
Whereas the individual soul had formerly been the object of evangelical attention, there now

began to emerge a concern with social conditions. The notion began to be expressed that the
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sins of the individual were rooted in the sins of society and that it was futile to speak of

individual salvation as long as the surrounding society was itself evil. These ideas were
nourished not only by the theologians but also by philosophers, thinkers, writers,
tractarians and others in various fields such as economics, politics, sociology, and in many
countries of Europe as well as in America and Canada and even in Russia. The new doctrine
came to be known as the Social Gospel28 in western Canada and it had a profound affect on the
political life of the region. One result was the acrimonious division within the Liberal and
Conservative parties between those who were zealously inspired by their conviction that
their vision of the west as the Promised Land would be more quickly realized through the
social reforms advocated by the Social gospel, and those who were traditionally conservative
in their ideology. It also divided the Church congregations in a similar way since not all of
the faithful were persuaded of the virtues of the new doctrine.

Running in and out of and parallel with the Social Gospel ideology were a number of
secular/religious issues which generated high levels of moral and ideological fervor during
the war years. Prohibition and women's suffrage were two of the most hotly controversial
proposals.29 The motivation betind prohibition was the age-old highly complex mixture of
religious objections on the grounds of sinfulness, and secular objections on the grounds of
the social, family, and personal destructiveness of alcoholism. At the time of the war the
arguments advanced were that prohibition of liquor would help Canada's young soldiers avoid
the pitfalls inherent in drink and would improve the efficiency of the war effort. Opposition
to prohibition was strongest among Catholics and the central and south-eastern European
immigrants. In the heated atmosphere of the times such opposition was seen as anti-
Canadian and proof that the opponents were indeed "enemy aliens". Opposition to women's
suffrage was less ethnically and religiously weighted, but as it turned out, the government's
action on this issue had an equally punitive impact on some minority groups.

The suffragette movement was led by English-speaking Protestants who argued,

among other reasons, that British-Canadian women should have the vote, because it had
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already been given to foreign males who had become naturalized citizens but whose political

morality and patriotic loyalty were not always above question. After their election in 1917
the Borden government approved a new elections act which enfranchised female relatives of
men who were serving or had served overseas. These new voters included the wives,
widows, daughter, mothers, and sisters of such servicemen. However the act also
disenfranchised Canadian citizens who were conscientious objectors or pacifists, as well as
those who had come from countries which were now the enemy and had been naturalized after
1902, and all those who normally in their daily lives spoke a foreign language. Many
members of minority groups, even though they had become Canadian citizens, were thus
disenfranchised. Moreover they suffered further indignities, both direct and indirect, by
the fervor of chauvinistic rhetoric and recruitment exhortation which heaped opprobrium
on all those who were pointed to as laggard in the execution of their patriotic duties.
6. Aftermath of World War |

It was, however, not until the war ended that the new lineaments of the altered
prairie society became clearly manifest. The revolution in Russia in 1917 was a shattering
event which sent its shock-waves throughout the western world. Those who had been
sympathetic to the ideologies of radical social and economic reform hailed it as the new dawn
of human equality and social justice; those who believed in the values of the established
capitalist-imperialist society cursed it as the opening crack in the possible destruction of
the world as God had meant it to be.

One of the first indications of the demise of the old regime of patronizing tolerance
and optimistic evangelization of the foreign immigrant occurred in the autumn of 1918.
Because of the violent feelings of hostility against the "Hun" which had been inflamed by the
war, and the anti-Bolshevik hysteria which had seized the established powers in the western
world in the aftermath of the Russian revolution, the Canadian government had banned the
printing of any publication in any of the "enemy alien" languages, principally German,

Hungarian, Russian, Ukrainian, and Finnish, and had outlawed a number of left-wing
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organizations including the Russian, Ukrainian, and Finnish Social Democratic parties and

other organizations of similar socialistic persuasion. Thus by a kind of progressively
changing illusory identity, like the changing images in the distorting mirrors in the "fun-
house" at a carnival, Germans had become Prussians who changed into "The Hun" who was
transformed into the "enemy alien”, who then multiplied into the foreign immigrants, who
then appeared as the black-cloaked, bomb-carrying Bolshevik who changed into everyone
with even a pinkish tinge of socialist sympathy.

An even more definitive event marking the end of the evangelical vision of converting
the polyglot prairie immigrants into a British-Canadian utopian society occurred a few
months later, in January 1919. A public meeting had been called in Winnipeg by the city's
socialists to commemorate the deaths of Rosa Luxemburg and Karl Liebknecht, two German
socialists who had been assassinated in Berlin. Anti-socialist forces, many of them returned
soldier, gathered to disrupt the meeting. The meeting however was called off, and the
disappointed vigilantes turned the occasion into a full-scale race riot. For two days they
roamed the streets of the city's north end, smashing windows of residences and shops,
breaking into homes, demanding proof of citizenship and patriotism, forcing people to go
down on their knees and kiss the Union Jack. Police took no action against these atrocities
and the Winnipeg Telegram commented that there are worse things than violence, citing
treason and treasonable propaganda by members of hostile alien races.30 But more was yet
to come.

When the war ended in 1918, Canadians returned from the slaughter of Europe to a
land that was considerably less than fit for heroes. Although certain aspects of the Canadian
economy had been stimulated by the demands of war the west had benefitted mainly from the
demand for grain whose production in Europe had been drastically reduced by the war. The
very lucrative requirement for arms and other war material was of benefit almost
exclusively to eastern Canada; the west received only about one percent of war production

contracts.3! With the end of hostilities European farming generally returned to normal and
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the demand for Canadian wheat was correspondingly reduced. The economic depression of

1913 re-asserted itself and continued on into the first half of the decade of the 1920's. The
depression had been brought on by the exhaustion of the great surge of western agricultural
expansion. The wheat economy and its transportation, financial and institutional
infrastructure were firmly in place, and most of the available land had been taken up and
was under cultivation. The demand for new investment for the creation of the wheat economy
abated and with the slow-down in the agricultural sector came the inevitably contingent
slow-down in the agricultural service centres - the villages and towns and cities - whose
services were no longer so much in demand and whose construction and development
activities correspondingly abated.

Servicemen then returned to find the prairies in a state of economic depression.
Jobs were scarce and feelings were bitter. Many had been both physically and emotionally
severely injured, maimed, deeply scarred. The Russian revolution had burst the chains of
feudal oppression, exploitation, ignorance and misery which had been Tzarist society, and
conditions on the prairies stirred sympathetic vibrations of protest among all those who felt
cheated and deprived. Revolutionary ideology became more outspoken and political agitation
more overt throughout the labour movement. Again the west saw itself as leading the march
toward a new and better world. There were serious differences between the unions in
eastern Canada which were mostly affiliated with the American Federation of Labour headed
by Samuel Gompers, and those in western Canada. The eastern unions were organized on the
basis of crafts, and thus had a vested interest in protecting the skilled workers. They
concurred in Gompers' acceptance of the capitalist system and with his strategy of working
within the established framework of political parties and of rallying labour's support
behind that party which was most favourably disposed towards the interests of labour.

The western labour movement had quite different characteristics. One important
difference was that it was not monolithic: at least four major groupings vied for the support

of the workers.32 Three of these were overtly Marxist in their ideology but there was a
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gradation in their revolutionary fervor. On the extreme left were the International

Workers of the World - The "Wobblies" as they were colloquially known. A second Marxist
group was the Socialist Party of Canada. They were more intellectual than activist in their
disposition. The third group of Marxists was the Social Democratic Party. They were more
actively engaged in day-to-day political work than were the Socialist Party of Canada. A
fourth group in the labour movement in western Canada comprised a variety of independent
"Labour Parties". They were centred in the major cities of the prairies and they pursued
immediate political goals such as election to municipal councils and the provincial and
federal legislatures. They were "evolutionists" rather than "revolutionists” in their
political philosophy, and sought the establishment of the just and equitable society through
reforms achieved by the process of democratic elections.

In addition to these there were also unions of craft workers such as the metal
workers, construction workers, machinists, railway running trades, printing shops, who
represented about 70% of organized labour in western Canada, and who were members of the
American unions organized under the American Federation of Labour. The leadership of
these unions was adamant in its opposition to the labour "movements" and particularly
hostile to the Marxist elements in those movements, endorsing, as they did, the attitude of
the A.F. of L. leader Samuel Gompers towards capitalism and the role of the unions within
that system. They were committed to the protection of the interests of the skilled workers
through the existing organization of craft unions and resisted any notion of large scale
unionization on an industry-wide basis. They were also opposed to the merging of their
craft unions with any political party although they expected their members to exercise their
franchise by voting for candidates from the old-line parties or even for candidates who ran
as independents as long as they had no left-wing affiliations. The headquarters of the
Canadian branches of the A.F. of L. were in eastern Canada, but the head offices of the unions

and the Federation were in the United States, and negotiations on issues directly affecting the
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workplace such as wages, hours of work, working conditions, and particularly the decision

to strike were decided in the American offices.

In Canada the concerns of organized labour were voiced and debated in the forum of
the Trades and Labour Congress. The T.L.C. was a national organization, made up of delegates
from the union locals across the country, which met annually to air labour's views on
matters affecting them and to adopt a formal position on such matters. But the T.L.C. was
dominated by the craft unions which were centred in eastern Canada and which in turn were
dominated by the A.F. of L. and its American leadership and policies. Tension and acrimony
between the radical western labour movement and the conservative eastern craft unions was
unavoidable.

Events moved to a crisis in the Spring of 1919. And it was probably inevitable that
the critical event should occur in Winnipeg, which was the most radically politicized and
class-conscious city in the west, if not indeed in the whole of Canada. From about February
1919, the unions belonging to the Building Trades Council had been negotiating with the
Winnipeg Builders' Exchange for better pay and for a change in the collective bargaining
system which would be patterned after the committee arrangement prevalent among the
craft unions of the railway running trades. The Builders' Exchange were cool to the demands
of the Building Trades Council and on May 1, 1919, all the unions comprising the Council
went out on strike. On the following day, May 2, the Metal Trades Council called a strike of
the metal trades workers against the three main metal contracting shops - Manitoba Bridge
and Iron Works, Vulcan lron Works, and Dominion Bridge. The metal shop employers
categorically refused to negotiate with the strikers' representatives, and the Builders'
Exchange, taking their cue from the metals employers, also refused to negotiate, even though
there had always been a good relationship between the Exchange and the Building Trades
Council. On May 6 the Building Trades Council and the Metal Trades Council advised the
Winnipeg Trades and Labour Council of the employers' refusal to negotiate, and it was

decided to poll all affiliated unions on the question of a sympathetic general strike. The poli
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was overwhelmingly in favour of a strike - 8667 votes for and 645 against. On May 13 a

Strike Committee was established, and on May 15, at 11:00 a.m. the strike went into effect,
bringing the life of the city to a virtual standstill.33

At its height, it is estimated, as many as 35,000 strikers were involved, in a
city of 175,000 people, with a Trades and Labour Council of only 12,000 unionized
members. On May 16, a "Citizens' Committee of 1000" was organized at a meeting of
prominent businessmen representing the Board of Trade, the Manufacturers Association,
and the Bar Association, to oppose the strike and to try to maintain essential services and
restore "law and order". Returned veterans and ethnic minorities were prominent in the
strike. Soldiers played an active role on both sides of the confrontation, while the
minorities were prominent as victims of racial persecution and anti-Bolshevik violence.
The three levels of government carried out coercive and punitive measures against the
strikers and worked closely with the Citizens' Committee of 1000 to defeat them. The
strike lasted exactly six weeks to the day. It was broken by the arrest of ten of its
leaders; the organization by the government authorities of a strong force of army units,
special police, and Royal Northwest Mounted Police to use violence to clear the streets; a
march of veterans on June 21 which ended in a riot with one person shot dead and thirty
others wounded by the armed forces of the counter-strike. After these suppressive and
violent events the Strike Committee recognized that the strike was lost and called it off,
with the workers returning to work on June 26 at 11:00 a.m.

The jury trials of the arrested men began in December 1919, and ended in April
1920. Ten of them had had leading roles in the strike. Two - J.S. Woodsworth and F.J.
Dixon - were charged with seditious libel, the eight others with seditious conspiracy. Three
of the accused - Woodsworth, Dixon, and A.A. Heaps - were acquitted. Five - W.A.
Pritchard, G. Armstrong, R.J. Johns, W.A. Ivens and.J. Queen - were sentenced to one year.

R.B. Russell got two years, and R.E. Bray got six months.
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The labour uprising of 1919 was not confined to Winnipeg. By early June of that

year a wave of strikes had spread across Canada. There were important walk-outs in
Vancouver, Calgary, Edmonton, and Toronto, and smaller scale sympathy strikes in lesser
centres such as Brandon, Manitoba, and Amherst, Nova Scotia. All of these failed to achieve
their immediate objectives - the successful conclusion of the general strike in Winnipeg and
the winning of a new status for organized labour and the recognition of its rights in the
affairs of the nation. The reasons for the failure were many. On the side of the authorities
can be counted the arrogant, aggressive, intractable character of the employers; the
coercive power of the state which came down with heavy, uncomprising, repressive and
punitive force on the strikers; the official resort to strike-breaking violence; the spread of
anti-Bolshevik, anti-foreigner hysteria. On the labour side can be counted the
fragmentation of the labour movement, not only along lines of ideology and strategy, which
resulted in internal power struggles and "betrayals", but also along ethnic lines which
emphasized the differences between the various groups and made it virtually impossible to
forge a working-class solidarity. The differences between the "radical” west and the
"conservative" east precluded any possibility of a common attitude toward any concerted
program of action. And the lack of communication on a national level between the local
centres of action assured the disintegration of any co-ordinated effort which may have
unified the protest movement in its early stages.

The éra of the Golden Age was over. Whether it had ever existed or was only a bit of
mythology arising out of the euphoria of an earlier frontier experience is perhaps a matter
of perception. If a community perceives something to exist and to be part of their daily
lives, then for them it does exist and is a reality. Prairie society up until 1905 had been in
fact still relatively unstructured and fluid. It was a farming community of scattered
settlements on a vast plain; of extremely low density of population; of relative isolation and
infrequent human contacts; of few regulations and restraints and little if any coercive state

surveillance. For the immigrant from abroad the memory of oppression, economic
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privation, and the virtually feudal social structure of Europe was a dark, harrowing

contrast with the seemingly boundless personal freedom and spatial dimensions of the new
world into which he had escaped. For the British Canadian settlers, the west, unfettered by
the bonds of class and wealth and rigid social structure and customs which were already
ensnaring eastern Canada, evoked a sense of unrestricted, teeming opportunity for both
personal success and for moulding the future of prairie society to their hearts' desire. By
1913 the economic basis of that euphoria had collapsed. And in 1919 the social basis of that
utopian vision of a new kind of society was destroyed.

Perhaps the defeat of the Winnipeg general strike and the supporting and sympathy
strikes across the country did not destroy the social basis for an idyllic, egalitarian society
but rather was the overt, if violent, proof that the possibility of such a society had never
really existed except as a bit of folk mythology. What emerged after the passions of the
short hot summer of 1919 on the prairies was the acknowledgement that prairie society was
not a pastoral society but an urban industrial society; that it was dominated by the urban
business interests; that it was not egalitarian but fraught with intolerance; that it was
capable of minority persecution to assert its political power; that it was, in short, a
capitalist society whose economic and class interests were parallel to those of the capitalist

society of eastern Canada and the rest of the western world.

7. Politics. Povert | The Great D .

The defeat of the strikers, however, did not put an end to both the urban and rural
westerners’ sense of exploitation by the east nor to their search for economic and social
justice. Their dilemma was where to find such redress. It was clear that no significant help
would be provided by Borden's Unionist government. In the face of a steeply rising cost of
living, the government had raised the freight rates immediately on being elected in 1917; no
stronger evidence was necessary to demonstrate the difference in the regional interests of

the east and the west. A Liberal government offered no better prospects. Westerners still
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remembered with some rancour Laurier's position on the French language dispute and on the

conscription issue. Disillusionment with the national Liberals had reached such a point on
the prairies that prominent Liberals, such as John Dafoe, editor the the Manitoba Free
Press openly advocated the establishment of a separate independent western Liberal party.

The alternative which emerged out of the confusion and exasperation over
disillusioned political allegiances was the "Progressive" movement and the various parties
which it spawned such as the provincial farmers parties.34 The Progressive movement on
the prairies was an amalgam of many elements. Farmers were a major component but it
also attracted many followers who were agents and administrators in the prairie grain
trade, civil servants and government employees, middle-class professionals, Protestant
ministers of the Social Gospel,35 and even members of their congregations and others who
came under their influence and who felt that the new movement embodied some of their own
attitudes and aspirations.

The movement, moreover, was not confined to the prairies. In Ontario, the
Progressive movement, as represented by the United Farmers party, joined with the labour
movement to form the provincial government in 1919. They held power for one term. In
Nova Scotia and New Brunswick the Progressives were prominent in the politics of the
Maritime region as activists in the cause of Maritime Rights, in 1919-20, after which they

disappeared from the political scene. In Alberta, the United Farmers of Alberta formed the

provincial government in 1921. And in Manitoba, the united Farmers of Manitoba formed
the government in 1922. In Saskatchewan Progressive candidates were elected to the
provincial legislature in 1921 and 1925 but never in sufficient number to form the

government.

At the federal level the Progressives never formed the national government, but
their presence was very powerfully felt. In the election of 1921 they won more seats than
the Conservatives and had the second largest representation in the House. The seat-count

after that election was Liberals 116, Progressives 65, Conservatives 50, Labour 2, Others
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2.36 The Progressives declined the role of Official Opposition; knowing that they were too

divided ideologically to function cohesively as a party or consistently as the Opposition.
They preferred to sit not as a party but rather as a third parliamentary group whose
members voted as individuals rather than in accordance with any caucus discipline. Their
leader was T.A. Crerar, president of the United Grain Growers and a cabinet minister in the
Union government. The influence of the Progressives waned qdite rapidly after their initial
success at both the federal and provincial levels in 1921 and 1922. Crerar resigned as
leader in 1922, recognizing, no doubt, the growing ineffectiveness of the Progressive group
in the House of Commons as well as of the movement itself in the country at large. In the
election of 1925 they returned only 24 members to the Commons, and only 20 in the
election which followed a year later. Not long after, the Progressives simply disappeared,
not only as a parliamentary group but also as an identifiable popular movement.

The decade of the 1930's was one of those epochal periods in which the future is not
merely foreshadowed but is given its substance. Two fateful catastrophes struck the region
almost simultaneously and their traumatic affects continued on as a powerful, living force in
the regional economy, its social forms, its demographic structure, its community psyche
and political attitudes for decades to come. One was a man-made disaster - the market crash
of October 1929 and the subsequent economic depression; the other was a natural disaster -
the drought which in some parts of the prairies had begun in the summer of 1929, and the
dust storms which began in the Spring of 1931, and the subsequent plague of grasshoppers
and other pestilential infestations.37

The Depression was a world-wide phenomenon, at least western-world-wide. It
slashed world trade and blocked capital flow and debased the value of money to the point
where the consumer had woefully little purchasing power. The effect of this was to reduce
drastically the effective demand for goods and services of every kind. The prairie economy
was a one-product economy. That product was wheat, and the market for wheat (or the price

of wheat) shrank to catastrophic proportions. The prairie farmer had no one to sell to, and
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could earn no income. When the drought struck and the ceaseless winds started to blow his

topsoil away, not only did he have no one to sell to, he had nothing to sell. He couldn't grow
anything even if anyone had wanted to buy his product. But prairie farmers had gone into
heavy debt in the preceding years to buy more land, new farm equipment, cars, homes and
farm buildings, all in the expectation that good times lay ahead. Now they couldn't even pay
the interest on their debts. They were plunged into desperate, grinding poverty from which
there appeared no hope of escape. The prairie economy was devastated. During the 1920's
the average wheat crop had yielded about 17 bushels per seeded acre; during the years
1933-1937 it yielded about 9.5 bushels per acre; and in Saskatchewan in 1937 it yielded
only 2.6 bushels per acre. Farm income fell, step for step, with the reduced yields. In the
late 1920's annual income from the sale of farm products was about $500 million; for the
1930's it averaged about $250 million; but in the opening years of the 1930's it barely
reached $180 million. In 1937 the crop failed utterly, and at the end of that year it was
estimated that two thirds of the prairie farm population was destitute.38

Urban dwellers suffered as severely as the farmers. Unemployment in the cities was
widespread and endemic.  The only measure government could come up with to deal with the
tragedy was “relief" - bread lines and soup kitchens augmented by the food and clothing, fuel
and blankets, which churches and welfare organizations gathered wherever they could across
the country and distributed among the needy. |

The lot of single, able-bodied young men was most painful. Unemployment among
them was widespread and at a very high proportionate level. As many as 70,000 of them
were without work in any summer season during the depression yeérs. Not content to sit
idly by and watch their lives waste away, many went in search of something to do, travelling
by whatever means of transport came to hand. Perhaps the most common means of transport
was the railway freight train. Large numbers of these hungry, penniless, desperate young
men rode the box-cars of the trains every day, many of them without expectation of finding

work but rather simply to break the boredom of their lives and to change the locale where
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they could scrounge a meal or a secondhand pair of boots, or find a different hostel where

they could shelter for a few nights.

The Canadian government, partly because they could not escape some measure of
responsibility toward this group, but perhaps mostly because they saw them as a potential
source of violent political protest, established in 1932 a number of labour camps under the
direction of the Department of National Defence. In these camps the single homeless
“volunteers" were housed in army style bunk-houses and fed army rations and paid a wage of
twenty-cents a day. In return they worked forty-four hours a week on public works such as
road and airport construction and land reclamation. For the four years, from 1932 to
1936, it is estimated that an average of 20,000 per year lived in these camps and worked
on such projects.39

The violence which the government of Prime Minister R.B. Bennett feared did in fact
break out, on two memorable occasions. The first occurred in Saskatoon in 1933.40
Conditions in the Saskatoon relief camp - as in all the camps - bred dissatisfaction and
grumbling among the inmates. As might be expected, there were among the inmates those
who were class-conscious political activists. Their open criticism of the system and the
government was seen by the authorities as subversive Communist agitation and they acted to
move some fifty of the most outspoken to a camp in Regina. The attempt to remove these men
provoked a clash between the RCMP and the camp inmates in which one police officer was
killed and several police and campers were injured. Twenty-six young men were arrested
and brought to trial on charges of rioting and unlawful assembly.

The second episode occurred in Regina although it had its origins in British Columbia
and Alberta. In April of 1935 the men in the relief camps of British Columbia went on
strike for an improved national system of work and wages. In this they were aided and
orchestrated by organizers from the Workers Unity league, which was an affiliate of the Red
International of Unions. After two months of living on hand-outs from sympathisers they

realized that they could not have the necessary influence on the government from such a
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remote location and decided that pressure would have to be exerted in the capital itself. In

June about 1000 of them set out for Ottawa, riding on box-cars and picking up more
protesters as they moved through Alberta. They were stopped in Regina. Prime Minister
Bennett ordered the Mounties to prevent any further movement eastward of the "on to
Ottawa" trekkers. The men occupied the Regina Exhibition Grounds while their leaders
negotiated with government officials on the strike issues. The strikers' demands were
rejected and they were allowed two weeks of continued occupation of the Exhibition Grounds
after which they were to disperse. At the end of that period Bennett ordered their leaders to
be arrested. On July 1st, a meeting was held in the Market Square of Regina to decide on the
course of action to be taken next by the strikers. The R.C.M..P. arrested seven of the leaders
and a riot broke out. Some 3000 strikers and sympathisers clashed with steel-helmeted
police. One officer and one striker were killed, over eighty were injured, about as many
were arrested, and thousands of dollars of damage was done to surrounding buildings in the
city's centre. But nothing came of the violence and the protest. A royal commission which
was appointed to look into the matter found that the entire affair had been instigated and
manipulated by communist plotters.

Population movements are generated by two types of force: one is the "pull” of places
which seem more attractive than the place one is in; the other is the "push” of the place one
is in, where conditions are repellant enough to drive one out. Up until the end of the 1920's
the prairie region's population grew because of the "push” in the immigrants homelands and
the "pull” of the vast lands and open society of Canada's western interior. During the decade
of the 1930's the "push" of the economic depression and the drought and dust storms and
pests on the prairies was sufficiently unbearable to drive a lot of people to seek a new life
elsewhere, and to change permanently the demographic structure and trends of the central
plains. Between 1933 and 1941 about 250,000 people moved out of the prairies. This was
the first time since 1870 that people left instead of coming into and staying in the region.

Manitoba and Alberta both grew at a rate that was less than their rate of natural increase,
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and Saskatchewan, which was the most severely affected by the depression and the natural

disaster suffered an absolute decline in its population. Saskatchewan had been the fastest-
growing province in the decade before World War I. In the 1930's it fell to the bottom of the
list and has not recovered since. About 250,000 people, urban and rural, left the region
entirely, while a further 50,000 simply moved from the short-grass prairie of Palisser's
triangle to the wooded parkland to the north, re-settling in the area around the Carrot River
in Saskatchewan and the Peace River in Alberta. The exact number of families involved in
the exodus cannot be established with certainty, but the 1936 census reported some 14,000
abandoned farms on the prairies of which 8,200 were in Saskatchewan and 5,000 in
Alberta. The area of abandoned land was in the region of some three million acres.

As the depression continued, demands on the federal government grew increasingly
frequent and pressing to do something to ease the lot of the prairie farmer. It was at the
provincial level of government, however, that the political attitudes of the people were most
directly and specifically expressed. Each province took a different path in seeking a way out
of the oppressive conditions of drought and depression, but the divergences among them were
not because of sudden decisions made in the urgency of economic and environmental crisis.
The groundwork for their ultimate political differences had been laid much earlier, as far
back as the first World War and the emergence of the Progressive movement. The
Progressive movement, as already indicated, was an expression of the disaffection of the
west and a cry for reform of the political system and the economic structure of the nation. It
was a populist movement which although it embraced radical groups and ideas, did not
advocate social revolution. There were important differences in the nuances of ideology
among the three provinces. As they evolived through time the political configuration in each
province became more peculiarly its own and more clearly differentiated from the others.
Local economic conditions and social forces moved each province in its own direction. Not
| least among the social forces were the ideas and personalities of the outstanding leaders who

emerged in each province and influenced that society, to whatever degree, in the direction of
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his own personal convictions. Such men appeared in all three provinces and were among the

prime movers in the creation of a third political party in each as an alternative to the two
old-line parties, the Liberals and the Conservatives, in which most of the prairie society
had become disillusioned.

In Manitoba the outstanding figure in the movement towards a third political party

o with a new social ideology was J.S. Woodsworth,41 although there were others of somewhat

lesser stature such as F.J. Dixon42 and the leaders of the 1919 Winnipeg general strike. In
Saskatchewan the chief figures were M.J. Coldwell43 and T.C. Douglas.44 Each of these three
played a major role in the creation of the Cooperative Commonwealth Federation (CCF)45 in

1933, which, some thirty years later (1962) became the New Democratic Party (NDP).

In Alberta the most notable figure was William Aberhart,46 who, virtually single-handedly
created the Social Credit Party.47 True, there were other men and ideas which contributed
to the tenets of Social Credit, such as H.W. Wood the populist gospel preacher/social
philosopher from the southern states and Major C.H. Douglas, the English engineer who
conceived the specious economic theory of social credit, but it was the evangelist Aberhart
who fashioned these various elements into a political party in 1932.

For each of these political leaders the movement from his original vocation into the

realm of politics was a natural one. Woodsworth was a Methodist minister whose experience

among the impoverished immigrants in the north-end of Winnipeg and among the stevedores
of Vancouver's waterfront led him to the Social Gospel. From there it was a natural step into
the political arena. M.J. Coldwell was a school teacher in Regina who was led into political
activism through his contact with the under-privileged schoolchildren of the city. T.C.
Douglas was a Baptist minister who, like Woodsworth, moved along the path of the Social
Gospel into the world of politics. Aberhart was a fundamentalist evangelical preacher who
moved from the pulpit of his Prophetic Bible Institute in Calgary to the leadership of the
Social Credit Party. The careers of all of these gifted, charismatic political leaders have

been extensively covered in the scholarly literature and need no elaboration here other than
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the recognition that each left a profound legacy not only in his respective province, but also

in the prairie region and indeed in the nation as a whole.

When the provinces were first created there was little to differentiate one from the
other in their political ideologies. They simply reflected the national parties: Manitoba was
Conservative, Saskatchewan and Alberta were Liberal. In all three provinces the provincial
parties soon distanced themselves from the national parties because they perceived that
eastern economic and political power, represented by the Liberals as well as the
Conservatives, was cynically exploiting western Canada. In all three provinces the new
instrument of political action was a diffuse collection of Progressive reformers and
dissidents out of which condensed the provincial Farmers parties.48 Although these
Farmers parties, as the name indicates, drew the core of their membership from the farm
population and addressed farm issues, they also attracted and made alliances with the reform
groups, notably labour in Manitoba and Saskatchewan. The Progressive and Farmers parties
disappeared in all three provinces, to be replaced by other organizations. And it is here that
the divergence among the provinces becomes manifest and dramatic; from this point they go
their separate ways.

Alberta went in the direction of right-wing Christian Fundamentalist economic and
social ideology and Social Credit politics; Saskatchewan went in the direction of left-wing
Social Gospel ideology and CCF politics. Manitoba hurig suspended somewhere between the
two. Alberta, for 36-years, from 1935 to 1971 was governed by the Social Credit party,
and since 1971 by the Conservative Party which, in the context of contemporary conditions
may well be regarded as simply an extension of the Social Credit ideological regime. Alberta
then has had a one-party, or as it has been referred to, a "quasi-party"49 system.
Saskatchewan in the post-World War Il era has had a total of 31 years of CCF government
(1944-1964; 1971-1982); seven years of Liberal government (1964-1971) and nine
years of Conservative government (1982-1991). Although three parties have been

involved, it must be regarded as essentially a two-party system because the Liberals have
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virtually disappeared as a political party in Saskatchewan since 1968. Manitoba too has had

a two-party system, fluctuating between the Conservatives and the NDP since the end of the
second World War. The Liberals in fact have never formed the government in Manitoba,
although they shared power with the Progressives in the years of Bracken's coalitions.

8. The E Populati | Urbanizati

These were major divergences among the three provinces. With the discovery of oil
at Leduc in 1947 Alberta diverged even further. Oil instead of wheat now became the major
staple of the prairie economy. But the vast bulk of oil was produced in Alberta and so
Alberta became the dominant sector of the prairie region. It took off in its own direction and
left the other two provinces far behind economically and was separated from them by a wide
gap ideologically and politically.

Oil was also discovered in Saskatchewan. So was potash; so was uranium. During the
1960's and 1970's the province enjoyed a prosperity based on a multiple-staple economy.
But when the international markets for these raw materials shrank drastically, .
Saskatchewan again began to experience the old and familiar distress of a wheat economy
whose staple was also in low demand in the world's markets. Saskatchewan has remained the
smallest of the three provinces in population, mainly because a wheat economy cannot
support a large and diversified population59 and wheat has continuously been the basic
staple of Saskatchewan's economy.

Meanwhile Manitoba's position in the region was carried largely by the diversity of
Winnipeg's economic base and public investment in large-scale hydro electric development
projects. But Winnipeg's relative position in the region has been steadily declining because
of the ascendency of the metropolitan centres in the other two provinces, and Manitoba's
economy has remained stabilized at approximately the national averagé.

Before the major discovery of oil at Leduc in 1947 agriculture drove the prairie
economy and moulded the prairie society, and the flow and ebb of agricultural development

was reflected in the fluctuations in the growth of the prairie population. Table 1 sets out the
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changes in the regional and provincial populations for the census years 1871 to 1911.

During the years between 1911, immediately preceding the first World War, and 1946,
immediately following the end of the second World War, industrialization and urbanization
were altering the distribution of the population and the nature of the economy. The
population of the region had mushroomed in the decade 1901-1911 when land was being
taken up and converted into new farmsteads with great rapidity. The prairie population
during that decade grew from 419,,000 to 1,328,000 - an actual increase of 909,000 and
a percentage increase of 217 percent. From 1911 however the rate of increase fell
dramatically, and during the years of the depression and World War ll, from 1936 to 1946,
the region actually lost 53,000 people. (Table 2 and Table.3.)

Until 1911 Saskatchewan was the most populous of the three provinces, Alberta the
least. Alberta overtook Saskatchewan sometime between 1946 and 1951, and went on to
outstrip both Saskatchewan and Manitoba by a very substantial margin. Manitoba trailed
behind Saskatchewan until sometime in the first half of the 1960's. Since then Manitoba has
consistently had a larger population than Saskatchewan, although the difference between
them has not been great. Alberta in 1966 had over half a million more people than
Manitoba; and in 1986 Alberta was more than twice as large as Manitoba, with 2,375,278
people to Manitoba's 1,063,016. (Table 4 and Table 5.)

In the years between the outbreak of World War | in 1914, and the end of World War
Il in 1945, agriculture was still the leading activity in the prairie region. Over half of the
regional labour force was employed in agriculture on the eve of the first World War, and
over 40 per cent were still earning their living in agriculture when the second World War
ended. Table 6 and Table 7 set out the distribution of the regional and provincial labour
forces in selected years. It can be seen from the Tables that more people were employed in
agriculture than in any other sector of the regional and provincial economies during these
years. The Tables also show that agriculture in Saskatchewan employed not only the largest

number of that province's workers, but employed more people than in either of the other
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two provinces. Indeed in 1931 Saskatchewan's agricultural labour force was more than

twice that of Manitoba's and Alberta's combined.

Tables 6 and 7 also indicate the relative importance of the non-agricultural sectors
of the economy in the region and the provinces and the changes which occurred in their
relative positions as the region evolved from 1911 to 1951. In Manitoba, a higher
proportion of the labour force was employed in the Service and Clerical categories than in
either of the other two provinces. The difference in the importance to the respective
provincial economies between agricultural production and manufacturing production can be
seen by comparing the data set out in Table 8 and Table 9. Prior to 1930 the value of
agricultural production in Manitoba was greater than that of manufacturing. After that,
however, the value of manufactures greatly exceeded that of agricultural products. In
Alberta, agricultural production was more valuable than manufactures until about 1946 but
after that the value of manufactures exceeded that of agricultural products. In Saskatchewan
the value of agricultural production was always greatly in excess of that of manufacturing.

The first decade of the 20th century was one of rapid proliferation of urban places on
the prairies. Towns and villages sprang up throughout the region in response to the influx
of immigrants and the demand for goods and services. Urban places which were strategically
located on the railway enjoyed a particular advantage. Those which were located at
divisional points where train crews and engines were changed, grew to be large towns or
even cities. Those which were located at divisional points which were also terminal points
and the place where branch lines met, became the largest centres.5! Between 1901 and
1911 the number of centres increased from 65 to 397. The population living in those
centres grew from 103,000 to 469.000, an increase of just about 355 percent. Not all of
these centres were large. In 1901 only eight had more than 2,000 people. These eight
centres, however, had 65 percent of the total regional urban population. Winnipeg, and the

City of St. Boniface which adjoined Winnipeg, together accounted for over 40 percent of the
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total urban population of the region at that time. Table 10 sets out the populations of the

major urban centres of the prairie region from 1871 to 1916.

Manitoba was the most highly urbanized of the three prairie provinces until the end
of the second World War. Table 11 and Table 12 set out the percentages of the regional and
provincial populations which were urban in successive census years from 1911 to 1951,
and the rates at which the urban component changed. From the Tables it can be seen that in
1911, 43.42 per cent of Manitoba's population was classed as urban. In the same year
26.68 per cent of Saskatchewan's population and 36.77 per cent of Alberta's was urban. By
the end of World War Il the proportion of urban dwellers had increased in all three
provinces. Alberta now had the largest urban population of the three but that urban
population did not represent as large a proportion of the total provincial population as did
Manitoba's. Manitoba's urban population was 46.40 per cent of the provincial, Alberta's
was 44.11 per cent. Some time after 1946 however Alberta's urban population surpassed
Manitoba's as a proportion of their respective provincial totals.

In 1946 only 38 percent of Saskatchewan's population was urban, and that urban
population was spread thinly and-evenly throughout the province in a very large number of
very small communities. Even the two largest centres, Regina and Saskatoon, were small.
Regina had just over 60,000 people and Saskatoon only about 46,000. Their combined
population was less than 13 per cent of the provincial total. In the forty years following the
war Saskatchewan's population grew by only 177,510 or 21.3 per cent. (In the same
period Manitoba's grew by 344,309, and Alberta's by 1,571,948). However, the combined
total of Regina's and Saskatoon's population grew by 280,912 people or 264.32 per cent.
This indicates a massive redistribution of the population of Saskatchewan during the four
decades with a large number shifting from the rural area and the small urban places into the
two metropolitan centres. But in spite of this major redistribution, the combined

populations of the two major centres in 1986 only contained just over 38 percent of the
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provincial population, a proportion which Calgary and Edmonton combined had achieved

before 1951 and metropolitan Winnipeg had achieved by the end of the 1930's.

Since World War Il profound changes have occurred in transportation technology,
farming technology, communication technology, population distribution, labour-force
distribution, financial institutions, the policies of government, and indeed virtually every
aspect of society. These changes have had a powerful impact on the lives of people
everywhere, no less on the people of Saskatchewan. They have altered the way they farm and
the way they transport and market their harvest. Their farm homes are indistinguishable
from those in the city. They watch the same television programs as the rest of North
America; they are exhorted and enticed by the same advertisements; they travel widely and
are as knowledgeable about the world and as wordly-wise. But the changes have not greatly
affected the underlying staple economy of the province or the attitudes and concerns which
are common to a farming community, not only to its rural components but also to its urban
component whose livelihood is intimately bound up with and dependent upon the harvest of
the land. Saskatchewan remains pre-eminently the grain-farming quarter of the prairie
region; its economy is still driven by agriculture; its urban centres remain strongly linked
to their rural hinterlands; its outlook and ethos still have the coloration of rural values and
expectations; its behaviour and life-style are those of an agrarian society rather than an
industrial sqciety.

Manitoba is not an agrarian society - not when compared with Saskatchewan. On the
other hand, neither is Manitoba an industrial society even to the extent that Ontario is
industrialized. In Manitoba there are no international industrial giants employing tens of
thousands of workers, like the automobile manufacturers in Ontario. Manufacturing in
Manitoba is an industry made up of many small companies. The products they produce are
greaﬂy diversified ranging from food and beverages. to highly sophisticated electronic
equipment, from buses to farm machinery, from building materials to clothing, and much

more, too numerous and varied to detail. It is the diversity of Manitoba's employment which
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gives the province's economy a balance and enables it to avoid the depths of decline which

other provinces experience when there is a general economic down-turn. On the other hand,
Manitoba's economy is not large enough to enable .the province to rise to the highest
amplitude of any economic boom. As a result, Manitoba's economy rides along on a fairly
even keel, at a level close to or just below the national average.

When oil was discovered at Leduc, near Edmonton, in 1947, there was a revolution
in the region's economic regime. Oil replaced wheat as the staple of the regional economy
and prairie society took a new direction. The basic building block of an agricultural society
is the farm. The vast expanse of farm land in the prairie region, and the fertility of the soil,
assured a very large number of farms, and the ready availability of farm land assured farms
of large acreage which in turn meant a farm population spread thinly over a large area at a
low density. All of the social and economic forms which are contingent upon and which
supported the agricultural regime - the service centres, the transportation system, the
marketing institutions, the financial institutions, the social life, the ethos of the. society
-were indigenous 'to the prairies. They arose out of the agricultural life and the
agricultural way of thinking and feeling. Even the supply of funds for the day to day
operation of the farms was very much under local control with bank branches widely
dispersed throughdut the entire region to serve the farmers directly.

The basic building block of an oil economy is the oil well. It is limited in location,
fixed at the point where the subterranean pool exists and can be tapped most economically.

It is independent of population. It uses a highly specialized and exclusive pipe-line system
for transporting its product. It is capital-intensive rather than labour-intensive, and
employs a small labour force. It is financed by multi-national corporations whose
headquarters are in foreign countries. And it does not have the same atavistic power as
agriculture: it cannot enthral the human psyche with the sense of man's oneness with the
natural world. It can, however, evoke a different common outlook and a prevailing secular,

materialistic value system in an entire society. And it can generate a great deal of wealth in
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a society which has an abundance of oil when the price of oil is high in the international

market.

In the Alberta provincial election of 1971 the Conservatives under Peter Lougheed>2
defeated Ernest Manning and the Social Credit party. Almost immediately upon Lougheed's
assumption of office events in the international market sent the price of oil rocketing -
from $3 per barrel in 1973 to $30 per barrel in the early 1980's. The oil companies
became very rich; the province of Alberta skimmed off sufficient royalties to establish a fat
Heritage Fund; the money put into circulation found its way into all the crannies of the
province, making Alberta one of the richest in Canada, and it boosted Calgary and Edmonton
into the position not only of the leading cities in the prairie region, but among the top urban
centres in the nation.

Lougheed sought to diversify the Alberta economy. He encouraged the creation of a
petro-chemical industry. He set up Pacific Western Airlines. He established the Alberta
Heritage Fund into which was channelled 30 per cent of the province's annual revenues from
non-renewable resources, to be used in support of the province's economic development. At
first glance it would appear that the Conservative government of Alberta and the NDP
government of Saskatchewan had much in common and pursued similar economic goals.53
Saskatchewan had created a Crown Investment Corporation which although it had only one
tenth of the financial assets of Alberta's Heritage Fund, was also intended to be used for
economic development. Both provincial governments owned their provincial telephone
systems. There were, in each province, an extensive credit union system, large wheat and
dairy Pools, co-operative movements. But the two provinces were in fact more different
than they were similar. In Saskatchewan, the NDP government intervened in the economy in
the role of entrepreneur. It used government revenues to acquire the resources of the
province and to own and operate the companies which extracted and processed them. In
Alberta the Heritage Fund was used to acquire government interest in the communications

industries and to provide mortgage funds to home owners and small businesses, not to give




83
government a major entrepreneurial role in the provincial economy. That role the Lougheed

government left to the private entrepreneur, although it did not shrink from advancing large
sums to private corporations such as Peter Pocklington's meat-packing company or Jack
Gallagher's oil enterprises, or various others, when the occasion required. The essential
difference between the two provinces was an ideological one. Both sought economic growth
and diversification. Saskatchewan however believed that this could be achieved more
equably and with greater and more evenly distributed benefits to the entire population
through direct entrepreneurial intervention by the provincial government. Alberta
believed that it could be achieved more rapidly and more efficiently if left in the hands of the
private entrepreneur, with the generous assistance, as required, of the public treasury.
These two basically different approaches found correspondingly different
expressions in the attitudes and values of the respective provincial societies. In Alberta the
aggressive, high-rolling, free-wheeling entrepreneur became the popular hero who
personified the ethos and aspirations of Albertans and reaped the just rewards of his
smartness and his daring. In Saskatchewan, although oil and potash and uraniurﬁ became
important factors in the provincial economy, they did not displace agriculture as the
primary staple, and the farmer remained the embodiment of the private entrepreneur. The
concerns and values of an agrarian society then, continue to prevail among the people of
Saskatchewan, in stark contrast to those of the people of Alberta in their new-found oil-
fuelled economy. Manitoba continues to occupy a position mid-way between those two
provinces in terms of its economy and its attitudes and values. lts economic performance is
at the median of that of the national economy and is still dominated by the mixed economy of
Winnipeg. thhing has occurred, comparable to oil in Alberta, to stimulate a new
entrepreneurial regime; the role of agricuiture remains as it has been in the past. Indeed
Manitoba seems to be caught in a time-warp where little has changed in the last half-
century. Political preferences fluctuate between Conservative and NDP, and attitudes and

values are coloured by nostalgia for a by-gone era.
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CHAPTER 3
THE REGIONAL PERSONALITY
1. Th iological View
The overview of the historical development of the prairie region outlined in the
foregoing pages is not intended to be read as a work of historiography in its own right,
but rather as a background against which the central theme of this dissertation can be
viewed and argued. Cities are a significant dimension of a society. They are as much an

expression of the history of a people as any other social form, or custom, or institution.

Winnipeg, Regina, and Calgary developed out of the historical circumstances of their

regional milieu, and in order to understand how these cities got to be the communities
they are, some understanding of the regional historical background is necessary. The
overview provided in the preceding pages is, of course, merely an outline. But in that
outline an attempt has been made to touch upon what seem to be the most important
influences which shaped each of the prairie provinces, and hence which entered into the
development .of each of the three cities.

One of the ideas which this historical sketch suggests is that the harsh physical
environment of the prairies, the agricultural way of life which predominated for
generations, the twin calamities of depression and drought, the perception of being
exploited by the vested interests of eastern Canada, the absorption of a flood of
immigrants of a great variety of ethnic and religious backgrounds, and other such
experiences shared in common throughout the prairies have produced a regional type of
personality quite different from the personality types in the other regions of Canada. If
this is so then one might expect to find some aspects of that personality expressed in a
variety of ways in the life of the regional society; one might even expect to find some
trait of that prairie personality expressed in some recognizable form in the major cities
of the region. One would, of course, also expect to find that these peculiarities are

overlain by the more common characteristics of the larger national or even



international cultures such as, for example, the ubiquitous streets designed for
automobile traffic, the omnipresent shopping mall; the commercial towers and other
high density development of the central area; the low density, affluent, residential
suburbs. But beneath these dominant, universal characteristics one might expect to find
some idiosyncratic trait which derives from the city's evolution in the context of its
regional setting; one might expect to find in it somewhere a token of the prairie
personality. Beyond the regional influence there are also the provincial and local
influences which in certain respects are even more critical than the regional in
moulding the peculiar identity of the city.

Before one can look for evidence of the regional personality in the city one must,
obviously, have a fairly clear idea of what one is looking for, that is to say, a fairly clear
idea of what is meant by the term "regional personality”; what are its characteristics;
by what signs is it to be recognized. All of this begs the question of whether there is in
fact such a thing as a "regional personality. This question has never been satiéfactorily
settled. Indeed, it is a question which has received only superficial examination by
scientific investigators. References to the characteristics of various groups are
common. One frequently hears allusions to the "national character", or "ethnic
character,” or even “regional character" of a people. Canadians, for example, are
frequently described as conservative, stodgy, unenterprising, phlegmatic, docile, law-
respecting and smug. The French are reported to be pragmatic, logical, venal, arrogant,
and promiscuous. The Americans, sentimental, emotionally and intellectually immature,
self-indulgent, chauvinistic, violent, and commercially aggressive. And so on. Every
society has its stereotypical labels.

All such judgments are for the most part subjective in nature. In times of
international crisis or even merely strained relationships, each antagonist sees the
other's character as sly, or wily, or predatory, or fanatic, or barbaric, depending on the

severity of the differences between them.! And when an accord is being sought, or put in
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place, the national characters are industrious, or enterprising, or honourable, or
hospitable, or in other ways admirable. Nor are such perceptions always merely a
response to propaganda and the deliberate manipulation of public opinion.

Circumstances provoke reactions and mass emotions can arise spontaneously under given
provocations. On such occasions there are often striking anomalies between the

objective reality and the subjective perception of it. Perhaps the most difficult problem
in understanding social psychology and communal behaviour is to sort out what aspects of
these phenomena are the subjective delusions of the observer and what are the objective
events which are being observed. Just as beauty is in the eye of the beholder, so
character may be in the prejudices of those who judge it. It is a field of study fraught
with hazards for the scientific investigator, mainly because of the difficulty of
preventing the intrusion of his or her own cultural values or personal idiosyncrasies
which distort the perception and interpretation of the observed facts. This danger of
course exists in all sciences but is particularly troublesome in the social sciences where
not only the perceptions of the investigator are culturally biased but the behavioural
phenomena under study are also culturally influenced.A The problem is stubborn even
within a common culture, but it is virtually intractable where the observer and the
observed have been conditioned by different cultures.

Regions and nations - indeed all communities - are an amalgam of a great variety
of constituents. Even small and relatively homogeneous nations like Sweden or Japan, or
regions like the Canadian prairies, or even the enclaves of cities contain a wide range of
behavioural variations which reflect rural/urban differences, class and wealth
differences, stage-in-the-life-cycle differences, ethnic differences, religious
differences, etc. All of this adds the complication of a conceptual definition to the other
probiems of the study of community.

Some social scientists are keenly aware of all of these difficulties. Marcia Pelley

Effrat, for example, in her book Jhe Community - Approaches and Applications has this
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to say with reference to the confusion in the field of community studies because of the
conceptual, methodological and psycho-social complexities involved:

Trying to study community is like trying to scoop up
jello with your fingers. You can get hold of some, but
there's always more slipping away from you. When we
talk about community research, we can - and often do -
refer to material on community organizing, acting, and
planning as well as more traditional research on
interaction patterns, institutions, norms, and roles
within phenomena characterized as communities.

Not only is the range of subject matter broad but it is
also divided into differing camps, whose debates with
one another continue heatedly and underlie much of the
research being done. But the jello analogy holds in this
sense 100, because in the process of debate the
controversial issues have been mixed together in a
gelatinous mess of hypothesis, research, and value

judgments.2

In addition to these confusions resulting from the variety of approaches to the
scientific investigation of the nature of community, Effrat is well aware of the hazards
inherent in the personal judgments of the investigator as they affect not only the
interpretation of the evidence but also the selection of the problem itself, and the relative
weighting given fo its various aspects:

In addition, all of these approaches suffer from three
major methodological problems. The first is the
general problem of field research - that the findings
R are strongly affected by the person(s) doing the
RN research. The second is the question of the
o representatives of the community. The third problem
relates to the implicit decisions made concerning which
issues are considered empirical questions open to the

investigation and which factors are taken as givens.3

The concept of "communiiy" then is a very blurred one; the scientific community

seems unable to agree on what the term means and what its characteristics are. Various
studies have been carried out based on a variety of premises and assumptions about the
concept, particularly in the United States and particularly in urban communities, but the

concept of the Canadian prairie region as a "community" has not received serious attention
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from the sociologists. The notion of a "prairie regional personality” then remains one which
is felt intuitively rather than confirmed scientifically. Geographers, economists,
meteorologists, historians, and other scholars have recognized the validity and the peculiar
identities of the prairie region. There is a very substantial literature setting out their ideas
and their findings on the subject. But the sociologists and other social scientists who work
in the fields of social psychology, behaviour, and cultural phenomena are not persuaded of
the validity of the concept of a prairie personality or the reality of the image of "prairie
man®. The feeling among many of these scholars is that not enough research has been done on
these concepts to provide persuasive evidence of their validity. M.L. Lautt, for example, has
observed that Sociology on the prairies was a “transplant" form the United States (as in fact
it was in Canada generally) and brought with it the characteristics of the American
discipline which did not dispose it toward large-scale synthesizing studies:

Having been formed to function in a different
environment, it is not amazing, but quite obvious, why
the discipline in the prairie West has not developed any
basic picture of the West, but only a whole series of
interesting, but rather unrelated empirical studies.
Now it is understandable why rural studies concentrate
not on developing a complete picture of the rural
component in the structure of the West, but on
discovering the best ways to help the rural component
adjust to the urbanization and industrialization of the
Canadian plains. It becomes obvious now also why
ethnic studies have been essentially descriptive:
sociologists have felt a duty to record the

idiosyncrasies of different ethnic groups before they
disappear in the standardization process of
modernization....

Finally on the question of the study of regionalism,
regional Sociology has at one time had reasonable
success in the United States. With only an invisible
political line separating the American plains from the
Canadian plains, sociologists have inevitably assumed
that the prairies (Canadian) were also a socio-cultural
region, but, as it has been argued earlier in this paper,

this may not be true. We have a long road ahead.4
To the outside observer, sociologists often seem to be at odds, even out of touch with each

other, and Sociology seems to be not so much a coherent discipline as an assortment of
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fragmented, almost idiosyncratic intellectual discourses each addressing its own special
interests in the terms of its own particular internal imperatives. Perhaps it should
therefore not be surprising to learn from Prof. Lautt that there is no sociological
concensus on the matter of the Canadian prairies as a socio-cultural region, (or, by
extension, on the validity of the idea of a "prairie personality”) and to find plausible her
explanation of why this is so.

If Sociology cannot confirm the authenticity of “prairie man" - the particular
personality that has been shaped by and reflects the natural and social environment of
the prairie region and is peculiar to it - perhaps some comfort for the idea can be found
in a different field, but one which is also concerned with the relationship between the
inner man and his outer world. The arts generally are society's great synthesizers and
revealers. They gather up all the random, unrelated fragments of human life and create
out of them an organized, coherent image which not only reVeaIs their inner, hidden
connections but invests them with meaning, and does so, moreover, in ways whicﬁ can
enlighten and move us profoundly. They have the power to evoke the sudden recognition
of the essential truths about human nature and to illuminate the dark obscure corners of
human relationships.

The arts also have the power to surprise us with new ways of seeing our
surroundings and our place in them. Landscapes have always been among the most
commonly painted subjects and have been greatly admired by the public. Their appeal
for the viewer lies not only in the primordial attraction which nature exerts upon us but
also because a well-painted landscape instantly arouses our feelings of empathy with
nature and yet at the same time presents to us something which nature herself cannot -
an idealized, ordered world in which each element is exactly right and in exactly the
right relationship to every other element, and thefe are no meaningless irrelevancies or
irritating annoyances. The city too, has been celebrated by many masters. Canaletto's

paintings of Venice, for example, or Utrillo's paintings of Paris, or El Greco's View of



Toledo, or Whistler's Old Battersea Bridge are powerfully evocative images which reveal
to us aspects of those places which never occurred to us before.

Literature is replete with evocations of both the natural and man-made
environments. Poets have sung about the countryside from time immemorial. Virgil's
Georgics, written 2000 years ago, is still admired as an eulogy on the virtues of the
agrarian life. The city also has been a poetic inspiration. There is however, a subtle
difference between the art of the countryside and the art of the city. The former finds its
inspiration in nature generally. All nature, undifferentiated, generic, is its subject.
Gertrude Stein's observation that "A rose is a rose is a rose” may be seen, not as
pejorative of the beauty of the rose, but as a comment on the permanence and
universality of the aesthetic of nature. Stein's rose, by any other name, or indeed in any
other form - trees, water, grass, clouds, sunshine, hills - would smell as sweet. The
subject matter of the art of the city, on the other hand, is not generic; it is specific.

Wordsworth's Sonnet Composed Upon Westminster BridgeS is a paean to the

beauty of London at sunrise on a clear, smokeless morning in 1802. Sandburg's
Chicago® and The Windy City? written 120-years after Westminster Bridge are an
exaltation of his native place. James Joyce's recreations of Dublin® give us new and
profound insights into the unique character of that city. In all of these works, both the
visual and the literary, whose subject is the city, it is the unique, the special character
of each particular subject which the artist has caught and revealed on his canvas or in
his words. Indeed the arts generally, unlike the sciences, seek the distinctive rather
than the commonplace, the aberrant rather than the conformant, the inner, private,
genius loci rather than the outward commonplace manifestations. The drive of science is
to discover and define the characteristics which things have in common, the universal
laws to which all things conform. The power of art is to discover and reveal the peculiar

qualities of a person or place which transmute them from anonymity among all persons
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and places into that particular, unique, living personality or that specific, uniquely
significant place. William Carlos Williams praises

that power which discovers in things those inimitable
particles of dissimilarity to all other things which are

the peculiar perfections of the things in question.9
It has been said that the purpose of Science is to explain, the purpose of Art is to
reveal. Perhaps the most perceptive and lyrically eloquent revelation of the
idiosyncratic nature of each city, and of the city as not merely a physical construction
but as a manifestation of its past history and its present life, is Italo Calvino's [nvisible
Cities. A typical passage will convey Calvino's insight into the complexity of what we

call the city, and what makes each city unique.

In vain, great-hearted Kublai, shall | attempt to
describe Zaira, city of high bastions. | could tell you
how many steps make up the streets rising like
stairways, and the degree of the arcades' curves, and
what kind of zinc scales cover the roofs; but | already
know this would be the same as telling you nothing. The
city does not consist of this, but of relationships
between the measurements of its space and the events of
its past; the height of a lamppost and the distance from
the ground of a hanged usurper's swaying feet; the line
strung from the lamppost to the railing opposite and
the festoons that decorate the course of the queen's
nuptial procession; the height of that railing and the
leap of the adulterer who climbed over it at dawn: the
tilt of a guttering and a cat's progress along it as he
slips into the same window; the firing range of a
gunboat which has suddenly appeared beyond the cape
and the bomb that destroys the guttering; the rips in
the fish net and the three old men seated on the dock
mending nets and telling each other for the hundredth
time the story of the gunboat of the usurper, who some
say was the queen's illegitimate son, abandoned in his
swaddling clothes there on the dock.

As this wave of memories flows in, the city soaks up
like a sponge and expands. A description of Zaira as it
is today should contain all Zaira's past. The city,
however, does not tell its past, but contains it like
lines of a hand, written in the corners of the streets,
the gratings of the windows, the banisters of the steps,
the antennae of the lightning rods, the poles of the




flags, every segment marked in turn with scratches,
indentations, scrolls.10

Calvino here has touched upon a basic premise of this thesis, namely that each city is in
essence unique and its uniqueness is to be found in its historical development and in the
history of the milieu in which it evolved. The history of the prairie region constitutes
the historical context in which the prairie city emerged. The history of the prairie city
is part of the history of the prairie region. The prairie city then, in one way or another,
embodies some aspect of the regional history. If, as Calvino asserts, the city is an
expression of the lives of its people, then the prairie city must somehow express the
lives of the prairie people. Which raises again the question of whether there is, in fact
such a thing as a prairie people with a distinctive prairie personality. The arts, as it
has been suggested above, have the power to discover and reveal the peculiar qualities of
things, and if there is anything peculiar or distinctive in the character of prairie
people, one may expect the arts to find it.

In many respects, literature is the most articulate of the arts. It speaks .in the
everyday common language of every society. Its vocabulary and grammar and idiom are
the normal instrument of communication of the people. Other arts, such as painting, or
the dance, or music frequently require the special cultivation of the sensibilities for
their full understanding. In any case the range of expression of these other arts is more
limited and the communication of their message is less direct and explicit than that of the
spoken or written word. It is true that literary works can also be obscure and may
require special cultivation not only to respond to the ideas or the emotions which the
author intends to convey but even to understand the meanings of the words which are
used in contexts unfamiliar to the reader. Generally however words are the most
common and most effective medium of communication. And the most ancient and directly
personal form of word communication is the art of story-telling, an art passed on from

generation to generation as an oral tradition and still surviving in that form in many of
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the world's cultures, but transformed into the form of literature with the invention of
writing.
2. The Literary View

Literature has many facets and draws upon the entire universe of man's thoughts
and feelings and activities to tell its stories; but whatever stories it may tell, the best
stories are those which are told by people who know what they are talking about; stories
which are told from the background of the story-tellers own experiences, knowledge and
insights. The best literature is that which has about it the sense of truth, the feeling of
authenticity. The images which literature creates, whether in terms of places or of
characters or events, in order to compel our belief - our involvement - must be images
which we are persuaded represent an existing reality, or else must be so compelling as
to persuade us to willingly suspend our disbelief in their reality. It there really is such
a thing as a prairie personality whose reality is embodied in the way prairie people
think and act and perceive themselves, that personality surely should be found iﬁ the
images of a particular way of life and of the distinctive characters depicted in the
regional literature.

However, as among the sociologists, there is no concensus among literary critics
about the nature of the prairie identity. The sociologists don't agree on the meaning of
the term "community,” and are sceptical as to whether the Canadian prairies constitute a
community or "socio-cultural region” and therefore by extension whether the notion of
“prairie man" has any valid scientific basis; the literary critics, while they
acknowledge that there is something which can be referred to as a “prairie regional
literature," don't agree on what are its formative influences and the sources from which
it draws its characters and its imagery. There are those who hold that the physical
environment of the prairie - even only the landscape itself - is the primary influence in
moulding the prairie psyche and therefore the basic influence in the creation of the

characters and imagery and even the settings of prairie literature. Henry Kreisel, for
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example, asserts that "All discussion of the literature produced in the Canadian west
must of necessity begin with the impact of the landscape upon the mind".11 Other
respected critics share Kreisel's view of the environment as the primal force in the
creation of the literature of the prairie reg‘ion. E.A. McCourt observes that prairie
fiction "possesses a characteristic flavour born of the artists' involvement with a
physical environment."'2 The phrase "a characteristic flavour" in McCourt's
observation is important. It indicates the critic's recognition of the fact that the artist
is not held in the grip of the environment and compelled to reproduce it literally, blade
of grass for blade of grass and gopher hole for gopher hole in his work, but rather that
the very nature of art requires that the artist create out of the physical facts of a place a
landscape of the imagination which serves his artistic purposes. However, in spite of
this refashioning of the environment by the creative mind, something of the environment
- "a characteristic flavour" - inevitably remains and suffuses the work. Laurence
Ricou holds the same view: |

The prairie, for example, may in many instances not be

as flat as it is described, but it is precisely this
prairie - that seen by the artist and conceived to be

necessary in his design - which is significant.!3
Some literary historians have argued that a consciousness of the natural environment is
a quality not merely of prairie literature but is a éharacteristic of all Canadian writing.
Hugo McPherson has written:
In looking at the transcontinental sweep of Canadian
fiction, critics from Northrop Frye to Warren Tallman
have seen its development as a struggle against the L
violence, or the snowy indifference of nature - as an

effort to humanize and give articulate shape to the vast
landscape; to encompass it in imaginative terms, and in

doing so, to discover the self.14
The impact of the landscape on the creative literary faculty across the nation is
expressed in the variety of regional forms which reflect the local regional context. But

no matter how dim or distorted that reflection may be, in the final literary work it
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retains, in the view of these analysts, some quality endowed by the physical reality of
the regional environment.

Other critics see the landscape in prairie literature in a quite different way.
They hold that this landscape is entirely a product of the literary imagination and draws
its images from literature rather than from nature. It is, therefore, in this sense a
mythical landscape. Eli Mandel is one of the principal proponents of this viewpoint:

Let me suggest the extreme limits of our discussion
here: one limit seems to me to be what | would call the
Sociological one; the other, mythical. The sociological
sees literature and art as reflections of (or
interactions with) environment....

If Hiebert and Lightall illustrate one extreme approach
that sees literature as a reflection of the environment,
Leslie Fiedler illustrates another extreme, one that
sees environment as a creation of literature.

And perhaps, too, we should not be surprised to find
that discussions of regional literature, especially
prairie literature, tend to be sociological. It is my
impression, admittedly based on scant knowledge, that
regions get themselves defined in a variety of ways, all
implying a certain determinism. Yet the
interdisciplinary nature of a consultation like this one
suggests that "prairie” means something different: a
sort of complex conceptual framework within which
various social inter-relationships can be viewed and
understood. It is difficult to keep steadily in mind that
“prairie” means nothing more than this, that it is a
mental construct, a region of the human mind, a

myth.15

Insofar as all ideas or concepts are "mental constructs” Mandel's view of the literary
prairie landscape has some validity. On the other hand, it is undeniable that the imagery
of the prairie landscape as it is found in prairie literature is not the imagery of any
other place or time; nor are its people, or the events of their lives or their view of the
world. Jane Austen could not have written Eud_e_an_d_ELejudue or any of her novels had
she been born in Red River. She might have become a novelist but if so she would have
written vastly different works. No novelist of the Canadian prairies, from Robert Stead

to Frederick Philip Grove, to Martha Ostenso, to W.O. Mitchell, to Sinclair Ross could
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have written anything like what they did if they had grown up in the natural and social
environment of William Faulkner's Oxford, Mississippi.

The critical position of Mandel and those who share his views is essentially an
aesthetic position. That is to say, their sphere of critical interest is the literary work
itself. The life-experiences of the author, and the environment which produced those
experiences, and out of which grew the literary work, are only of secondary interest to
them, except perhaps their literary experiences. It is more important to them to
identify the influences of other writers on a literary work than it is to discover its own
indigenous sources. It is also an important tenet in their critical credo that all serious
literature deals with the same subject - man's search for his identity in an indifferent
or ambiguous, or hostile universe.

The distinctive element of prairie literature is not,
surely, the creation of a new man, but the adaptation of
images of the environment to a pattern that belongs to
all men. One doesn't have to be extraordinarily
perceptive in fact, to observe how frequently the
determining pattern in prairie writing is literary....It
is McCourt's curious blend of Conrad, Yeats, Hardy, and
Wordsworth, designed to insist on the essential
loneliness and loss in each human being; it informs the
Wordsworthian view of childhood that Mitchell imposes
on his Rousseauistic sense of the natural world; and it
shows up in Ostenso's mixing of Scandinavian
mythology and Freudianism. Such literary and
academic overtones tell us that essentially the world

being observed is a mental one. The images of prairie
man are images of a search for home and therefore a

search for the self.16
There is nothing particularly startling or questionable about these observations. If
literature - indeed all art - didn't deal with the common human experiences and
emotions what would it deal with? Would there be any art? Surely the issue is not that
all literature deals with our common humanity, but, rather, how differently each writer
deals with it, and in the context of the present discussion, how the particular influences

of the author's environment are expressed in that treatment. Mandel argues that "the
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distinctive element of prairie literature is ... the adaptation of images of the
environment to a pattern that belongs to all men" but he seems to find little of interest
or importance in the fact of the adaptation itself. For him “the patterns that belong to all
men" are the constants and the substance of literature. The "images of the environment"
are simply myths created by their authors to provide an appropriate context for the
constant, universal patterns. But what is it that generates the myths, what lies behind
the adaptation of the images? Surely it is the personal experience of the author, and
surely it is not simply the vicarious experience of other authors' experiences, or the
re-interpretation or adaptation of the images other authors have used. Why are the
images of prairie literature - or any regional or genre literature - not the same as the
images of every other region or genre? Even Mandel acknowledges that they are not, that
they are different "adaptations” in each case. But as for the reasons for the adaptations,
the influences involved in the creation or "adaptation” of the imagery, Mandel suggests
they belong more properly to sociology than to literary criticism.

Perhaps he is right. But if one is looking for the fullest understanding it is self-
defeating to say "my interest extends only to this line; beyond this line it becomes
somebody else's interest." Moreover it is a dangerous notion that understanding can be
divided in this way. The line between scientific understanding and aesthetic
understanding is an arbitrary one, and indeed an insubstantial one. It is itself a mythical
image which both scientists and literary academics have adopted, more for the purpose of
defining and protedting their vested interests in their respective disciplinary territory
than for the purpose of enlarging their understanding of phenomena which are
essentially a continuum and extend across the boundaries of disciplinary expediency.
Our understanding of ourselves and the universe we live in can only be enlarged and
confirmed by constantly pushing outward the boundaries of our enquiries. We endanger
our understanding by compartmentalizing our knowledge. The question of whether the

notion of "prairie man" as depicted in the prairie literature represents a living reality




or only a myth - a "mental construct” - of the literary imagination cannot be resolved
satisfactorily simply in terms of the adaptation of images. Even if one concedes that
regional literature is simply a matter of adapted images, (and the validity of that idea is
by no means certain) one's understanding of it is only rudimentary without
understanding why the adaptations took the particular form which they did. One must, in
effect, erase the conceptual boundaries between sociology and literary aestheticism.
The critic and author E.A. McCount, in discussing Mandel's ideas about the

environment as a mental construct, makes the following comment:

This view, impressively stated, does, however, evade a

fundamental truth that when all due allowances have

been made for the consequences of individual

idiosyncrasies, the nature of art is profoundly affected

by, and in part the product of, a communal mind and

outlook which in their turn are shaped by many factors

including race, heritage, family and community
conditioning, and the physical environment within

which they function.!7

These observations are about art in general, but transposed into the contéxt of
prairie literature they say that the prairie literary art is influenced by more than the
vast, flat, empty landscape and the "savage extremes of temperature." The social
environment, and ethnicity, and religion, and the loneliness of the isolated farmstead,
and the unrelenting struggle with the land to eke out a livelihood are also among the
factors.

Some scholars have identified three periods in the history of prairie
literature.18 The first period takes us up to World War |; the second corresponds to the
inter-war years; and the third is the post-World War I period. The writing of the first
period, in the commentaries and the literary bibliographies of many critics, is not
restricted fo fiction and poetry, but includes the narratives of travellers, the journals
of explorers and surveyors, the reports of agents of both governments and private

corporations, and other similar non-fiction writing. These writings swing through a
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broad arc of impressions about the prairies, from the negative reactions of the first
explorers like Henry Kelsey in 1690 and Anthony Henday in 1774, who were looking at
the commercial fur-trade potential of the area, to the enthusiasm of H.Y. Hind, one of the
leaders of the Hind-Dawson expedition in 1857-58, whose interest was in assessing the
agricultural and settiement potential of the region.

As homesteading became the dominant interest in the prairies, fiction and poetry
came to occupy a major place in the region's literary activity. The most characteristic
novel of this period is the romance with its emphasis on action and adventure. Arthur
Stringer, Gilbert Parker, John McLean are some of the writers in this genre. Their
work is highly romantic, derivative, and often banal. McLean's stories (he was a church
missionary) are more Christian sermons in the guise of superficial novels than they are
literature. Ralph Connor is regarded as the best of the writers of this period. (Ralph
Connor was his pen name; his real name was Charles W. Gordon).

Connor's west is a land of infinite possibility offering
to even the most downtrodden the hope of a rich new
life....There is just a hint in the opening paragraph of
Ihe Sky Pilot (1899) that Connor relates the physical
vastness of the country to the untrammelled
opportunity which it provides to both the individual
and the Christian church. But landscape is seldom

significant in Connor's highly didactic novels, and
descriptions of it are characterized by shallow,

romantic ecstasy.19

In the writings of the period leading up to the first World War the west was seen
as both an inhibiting, menacing wilderness and a beckoning, goiden opportunity. But in
the end the radiance of faith in the ultimate triumph of virtue almost invariably shone
through the oppressive gloom of obdurate nature, primitive living conditions on the
frontier, and the failings of the human spirit. Connor, a Presbyterian minister from
Ontario, saw the west as the land where the fallen spirit could find redemption through
the bounty of God and the uncorrupted nature of the prairie ambience. The west was a

new unmarked land where a new kind of society could be created by a new breed of men.
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It was vast and open; it was egalitarian; it was free of ancient, inhibiting social customs
and oppressive class structures and the evils of political and financial power which were
corroding the society of Europe and eastern Canada; it was rife with opportunity for
honest men with faith in God and in the promise of the new land.

Connor's works enjoyed widespread popularity and are still regarded as readable,
particularly by those whose literary tastes were formed by early exposure to the
writings of Rudyard Kipling and others of the same genre which celebrated the virtues of
Imperial Britain and the Empire, and whose religious education was that of Protestant
Christianity. But in the early years of the 20th Century they were more than a literary
genre curiosity. They caught something that was alive and real in the atmosphere of the
west. They expressed a conviction and an attitude in the "communal mind and outlook"
which was not an' adapted image. Connor's imagery may perhaps be regarded as adapted,
but the convictions and attitudes which stirred in the hearts of the people in the region at
that time were indigenous and genuine. It was these profound popular feelings which
nurtured Connor's creative imagination, and it is their "characteristic flavour" which
suffuses his work. If one can speak of a "prairie personality” or a "prairie man” in that
period, these convictions and attitudes must be counted among his salient characteristics.
The fact that a large component of the prairie pioneers who came to western Canada
between 1897 and 1913 were ignorant peasants spiritually and intellectually mired in
fundamentalist religious bigotry does not appear as a leitmotif in prairie literature,
although it does from time to time emerge as a minor theme. Henry Kreisel's short story
The Broken Globe?0 is an excellent example of this aspect of the prairie personality of
that period. It is an aspect which, in spite of the changes brought about by
industrialization and urbanization, still manifests itself in prairie society.

The second period in the progression of prairie regional literature covers the
inter-war years. The romantic novel continued to appear during these years in the

works of Ralph Connor and Gilbert Parker, and of Nellie McCiung and others, the most
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notable of which were the novels of Robert Stead. But its appeal was greatly diminished.
It no longer evoked its former empathetic response in the public, perhaps because in it
the public no longer recognized itself and the changed circumstances of prairie life, and
no longer believed that an idyllic Arcadian future would be the reward of their simple
faith and hard labour in their own fields. The prairie economy, which had fallen into a
depression in 1913 was temporarily buoyed up by the demand for prairie wheat created
by the war. When the war was over, however, the economy sagged again and remained
depressed for the first half of the decade of the 1920's before it began to recover. But
the world-wide financial collapse of 1929, together with the drought and dust-bow!
conditions of the 1930's produced a deep-seated dejection and pessimism in the spirit of
the prairie people. Moreover, during this period, other changes were taking place in the
prairie region which were altering the basic economic and social structure of prairie
society so profoundly and irrevocably that the old perceptions and images were left as
simply the sentimental memories of a faded idyll whose promise could never be‘ fulfilled
in the real world.

The emergence and growth of urban places was one of the forces that was re-
shaping the patterns of prairie life. The farmstead remained the site of the work-a-day
life of the farm family, but the nearest village or town became the centre of community
life. it was to the urban centre that the farm family came to satisfy a large part of both
its spiritual and temporal needs, from Sunday worship, schooling, lodge meetings and
socials, to medical care, furniture, clothing and farm machinery. The growing presence
of the town in the life of the farm community, both as a physical mass interrupting the
otherwise unrelieved flat monotony of the plain, and as the place to which it increasingly
turned for the services which it required, had a marked effect on the communal mind and
outlook. |

Robert Stead's novels represent a certain ambivalence - perhaps even a

transitional phase - in the perception of the prairie environment as expressed in the
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literature. His work is still highly romantic. His prairies are still idealized, still
benign and bountiful and full of beauty. The soil is the source of all nourishment, both
physical and spiritual and for both rural and urban man. It elevates the mind and
ennobles the soul and gives God's work into the hand of the farmer, makes him in effect
the lord of the earth.

Stead's insight into character is often conventional, and shallow; his plots often
hinge on extravagant coincidences and are therefore not entirely convincing. But novels
such as Dennison Grant (1920), and Grain(1926), which is generally considered his
best, show a surer handling of character and plot, and a serious attempt to deal
realistically with the increasing encroachment of mechanization into prairie farming,
the corruption of the moral value of the land by its value as the producer of material
wealth, and the growing tension between the rural and urban life-styles and outlook.
There is in Dennison Grant a "provocative and sustained social comment,"21 an
interesting aspect of which is the articulation of the sense of alienation of the Wést from
the East. The economic grounds for the West's animosity toward the East were already
well established when Stead wrote Dennison Grant, and its grievances were being voiced
by a wide variety of advocates and activists who believed that western Canada was being
economically exploited by eastern interests. Stead's perception of the differences
between East and West, however, was not in terms of the economic issues of the day.
They were seen instead as differences in the moral values and outlook of the two
societies.22 It is also interesting to note - in a way it may even be regarded as
apocalyptic - that Gander Stake, the hero of Grain, finds himself fascinated by
machinery and technology and their application in agricultural production, as well as
being powerfully drawn to the city where there is the opportunity to work with
machines and to become expert in their use through study in a technical school. In such
instances, Stead offers some evidence of what was happening to the "communal mind and

outlook” of prairie society.
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Frederick Philip Grove is perhaps the most celebrated of the prairie authors of
that period. His works include scholarly articles, literary essays, short stories, a
couple of semi-biographical volumes, and novels, four of which are set in the prairies.
The first of his prairie novels, Settlers of the Marsh appeared in 1925. It was followed

by Qur Daily Bread in 1928, The Yoke of Life in 1930, and his last novel Eruits of the
Earth in 1933. All of Grove's writings are deeply coloured by the traits of his literary

personality: an acute sensitivity to the natural environment; an almost microscopic
power of observation of the minutest details of his natural surroundings and the poetic
power to bring them fo life before the eyes of the reader: a profound spiritual
involvement with the land, and an overwhelming sense of the inevitably tragic
denouement of that involvement. Laurence Ricou, in comparing Grove with Stead,
writes:

Stead's vertical figure dominating a horizontal world
belongs to an era of unquestioned faith in progress; the
exposure of vertical man in Grove's prairie
dramatically presents the inevitability of decay.....
Man standing upright on the prairie has no protection
from the ravages of an extreme climate. While he is
aware of the possible psychological extensions of this
situation, Grove always gives the literal exposure of
the prairie man primary consideration: man is at the
mercy of natural forces. The eventual consequences of
exposure, of course, is obliteration of man and his

works.23

The abrupt vertical image obviously had great power
for Grove: man in the prairie is a giant, strong and
self-reliant, struggling determinedly in a barren land.
But Grove saw, unlike Stead, that whatever the
pioneer's measure of self-reliance and hardness, he
would ultimately fail in his struggle with the land. He
also recognized that the qualities which fit a man
admirably to farming in this land could destroy his

relationship with other men.24
The qualities to which Ricou refers in the above passage, which "fit a man
admirably to farming in this land" are the capacity to endure loneliness and hardship,

the readiness - eagerness might be a more accurate word - to forego involvement in
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human affairs in favour of complete dedication to the affairs of the land. The demands of
the prairie are so overwhelming as to leave no room for serving other demands. The
character of the farmer is melded with the character of the land and the landscape. This
is @ common theme in prairie literature. The enforced loneliness and total commitment
dams up the sluices of communication until when finally the loneliness is presented with
companionship, the ability to communicate has been lost. Even if there is companionship
present at the outset of life as a prairie farmer the harsh exigencies of survival drain
away the impulses for human relationships. There is in this recurrent image in prairie
literature something which one might recognize as an occupational hazard, an external
danger inherent in the conditions of work. But there is also something in it which is
internal, something inherent in the personality of the pioneer as depicted by the prairie
novelist, something obsessive in his psyche which is the soil in which the seed of the
prairie tragedy is nurtured, unfolds, and comes to its final calamitous end.

Grove's universe in his prairie novels is that of man in the prairie settiné. His
sense of the ultimate tragic failure of man is felt in terms of prairie man's struggle with
the harsh, remorseless land and the fiercely hostile climate of the prairie environment.
His tragic view of the human condition is framed in the context of man's identification
with the prairie land, his bonding with it, and his inevitably doomed struggle with it.
The close bonding between man and his environment makes his struggle with it in effect a
struggle with himself, and his inevitable defeat an act of self-destruction.

It is also noteworthy that Grove's tragic view of humanity was manifested in his
writing long before the cataclysm of the great depression and the drought plunged the
whole of prairie society into a deep pessimism, from which, in some respects, it has
never recovered. Grove then is not a Depression novelist. His pessimistic outlook
expresses a personal emotional and philosophicél disposition, although it is consistent
with the general attitude and outlook which prevailed on the prairies during the 1930's

and beyond. In spite of the deeply traumatic events of those years which devastated
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prairie society - physically, economically, socially, psychically - prairie literature
has surprisingly little to say about them. Only one author of note emerges from that
dark period, indeed only one work. That author is Sinclair Ross, and the one work which
was created out of the Depression on the prairies, and has not passed into oblivion, is his
novel As For Me And My House,25 published in 1941.

It is a novel about the life and thoughts of Philip Bentley - a preacher - and his
wife during one year in a small prairie town during the Depression. Perhaps it might be
more correct to say that it is about the life and thoughts of Mrs. Bentley rather than
those of Philip Bentley, her husband, since the novel is written in the form of Mrs.
Bentley's diary. Ross's prairie environment, like Grove's, is hostile and immanently
threatening and man is an alien in it; but even as an intruder his identity is melded with
his environment, and even in his struggle with it he is part of it. In Ross's novel the
barrenness of the soil has its counterpart in the intellectual and emotional barrenness of
the townspeople. Their lives are empty behind the false fronts which they preseﬁt to
each other. The false fronts which are the predominant architectural feature of the
town's buildings are symbolic of the lives of their occupants, and the wind which turned
the prairie atmosphere into a constant dust cloud during the drought years blows
relentlessly throughout the novel, covering the town and the lives of its people with grit
and grime. And the precariousness of the town itself, perched as it were on the edge of
the surrounding abyss of the malevolent, wind-swept vastness of the prairie, is
symbolic of man's perilous position on the brink of disaster, in constant jeopardy of
being toppled over into the void. The Bentley's false front is their overt sanctimonious
piety which is the norm of behaviour expected in the town, but which for the Bentleys is
a hypocritical expedient, necessary for their economic survival. After a personal and
marital crisis the Bentleys come to an honest acknowledgement of their relationship both
to each other and to their life in the town, and strengthened in their feelings for each

other decide to move to the city and open a book-store.
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The novel's story-line and the details of incident and character are not of central
concern to us here: we are not engaged in an exercise in literary criticism. What is of
interest to us here is whether there is anything in the novel which supports the notion of
"a communal mind and outlook"; anything which emerges from the interplay of
characters and events which is peculiarly "prairie” in its flavour; anything in it which
can be attributed to the influence of the prairie environment on the creative spirit of the
author. The problem with such questions is that they are not amenable to objective,
demonstrable answers. Any answer which is offered must necessarily be a matter of
subjective perception. But subjective evidence can have its own validity. Ross's
description of the physical appearance of the small prairie town, and of the drought-
stricken prairie environment and the interminable dust-laden wind are authentic. They
can be objectively corroborated. The dour, dry, cramped spirits; the empty,
uncultivated, unresponsive, ignorant minds; the narrow religious rigidity; the fixed
mask of social propriety and decorum which everyone holds up in front of his facé to
present to the world may be only adapted images, only the creatures of the author's
creative imagination drawn from his subjective impressions and literary experiences.
But anyone who has ever lived in a small prairie town, particularly during the dirty
thirties, will instantly recognize the type. Ross did not invent the Bentleys and the town
of Horizon out of thin air. However much their full development may owe to his literary
imagination their genesis came out of real experience; they drew their first breath of
life in the atmosphere and among the flesh-and-blood people of the prairies in the
Depression. The people of Horizon are the flesh-and-blood people of that place and that
time but Clarified and transfigured into literary images by the alchemy of Ross's

creative talent. Of course no flesh-and-blood person is as clearly defined and free of
traits which are not essential for the definition of his character as are the types created
by the novelist. Everybody is idiosyncratic inasmuch as everybody has his own peculiar

personal identity; and no group of people has a fixed set of characteristics which every
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member of the group possesses to the exclusion of all others and from which no member
of the group ever varies. But every group of people nevertheless does have certain
characteristics, certain attitudes, and patterns of behaviour and responses which they
share in common. Every society has its own ethos and culture. Sinclair Ross's
description of the personality and the ethos of the people of Horizon is as true-to-life as
his description of the physical appearance of the town and its prairie setting even though
it is not as amenable to objective proof by photographs or measurements. The qualities
which Mrs. Bentley observes in the people around her may only be a kind of synopsis or
selection, from all of their qualities, of only those which have made the strongest
impression on her, but they represent the essential characteristics of the psychological
and social atmosphere of the place. They are certainly true artistically to the imaginary
world of the town and the people of Ross's literary creation.

Perhaps it is not straining credulity too far to believe that they are also the
salient characteristics of the real-life "prairie personality" of that time; that théy are a
faithful representation of the dominant mood and thoughts and the most common
behaviour of the flesh-and-blood people who lived on the prairies during that period of
prairie history. And the Bentley's decision, at the end of the novel, to move to the city,
is more than merely a convenient literary device for solving the author's problem of
how to bring the story to a denouement. It is the revelation of a new perception, as yet
inchoate, but definitely emerging and beginning to spread throughout prairie society,
that the future lay not on the farm but in the city. Ross may not have deliberately
intended the solution of his fictional problem as a metaphor for the emerging social
reality, but the Bentley's decision foreshadows the rural-urban migration of the post-
war era which was to drastically reduce the farm population and change not only the
prairie region but the whole of Canada from a dominantly rural to a dominantly urban

society.
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The third period in the progression of prairie literature began with the end of
World War Il. The war years represent a hiatus in the literary life of the prairies as
they do in almost every other aspect of the region's life. But when peace returned to the
world, Canada was no longer the same place as it had been before the war, and the prairie
region was also fundamentally changed. It was of course the same region in geophysical
terms, but in terms of the human dimensions - politically, socially, economically,
psychologically - it was dramatically altered. As it entered the post-war era the region
was already undergoing mutations which were to increase and intensify and render
virtually unrecognizable anything that it had been before. The creation of Manitoba in
1870 and of Saskatchewan and Alberta in 1905 had started the process of the political
differentiation of the region into three separate political identities out of what had
formerly been a single, somewhat amorphous regional entity. That process of
differentiation was given shape and direction by the economic issues which emerged as
the particular concerns of each of the provinces and by the patterns of urbanizafion
which each experienced. It was in the decades following the war that oil displaced wheat
as the dominant staple of the prairie economy and the urban metropolis displaced the
farm not only as the setting in which the majority of prairie people lived and earned
their livelihood, but also as the milieu from which they drew the dominant images of
their self-consciousness. Because the prairie region, like the rest of Canada, was
becoming industrialized, and the urban built environment was everywhere proliferating
and rising to be the dominating element in both the physical and psychic landscape, the
historic natural environment and the farmer's bonding with the soil was no longer the
primordial compelling source of the imagery of prairie literature. The creative
imagination is now less influenced by the natural environment and the farming ethos
than by the contemporary urban landscape and the urban-industrial ethos not merely of
Canada but of what has become the ethos of the whole of the western urban industrial

world.
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The artist absorbs and is moulded by the influences of his surroundings -
physical and social. The creative impulse surges up from some unknown source deep
within the artist's own psyche, but the stuff out of which he fashions his creations are
the impressions which his life experiences have imprinted -upon him. Those experiences
come in to him from the outside world which surrounds him, and whatever final form he
gives to those creations their substance is ultimately the expression of those
experiences. The form may be aesthetic but the substance is sociological. But perhaps
it is merely critical preciosity or affectation to draw a.sharp distinction between the
aesthetic and the sociological.

3. Changing Views

One may argue then that the works of the prairie novelists reflect something of
the life on the prairies as they found it. If their writings in the period before World
War | were romantic adventure stories or crime mysteries, they were also idealistic,
filled with high moral precepts and an utopian naivete about the bounty and beneficence
of the new land and the certainty of the ultimate triumph of virtue in it. The ideas of the
evangelical missionaries are readily identified in them, although re-worked as the
secular thoughts of the novel's characters in the frontier setting. One may well be
justified in concluding that the attitudes and perceptions with which the authors invested
their characters do reflect the ethos of prairie society of that time, and the salient
beliefs and aspirations which its members held in common.

The same may be said about the prairie literature of the inter-war years. It
reflects not only the physical and economic trauma of the period - the drought and the
depression - but also the deep-seated changes in the socio-economic structure of prairie
society, and the parallel changes in the psyche of the prairie people. And so with the
post-World War Il period. Literature in Canada; including the regional writings,
became urbanized and internationalized. The environment and the landscape became

anonymous: the settings of the novels became the city rather than the farmstead or the
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village, but the urban setting, although understood to be the locale, made no significant
contribution to the creative development of the story, or the characters. The themes
became the highly personalized stories of the protagonists’ relationships with other
people in an anonymous or indifferent setting rather than with the land or a specific
natural landscape with which not only the events of their daily lives, but also the details
and textures of their psychic lives were closely identified, as had formerly been the
characteristic of prairie literature.

The prairie personality then is not entirely a mythic character, a figment of the
imagination. It is perhaps not a constant personality, but changes under the influence of
changes in the environment to which it is exposed. The natural environment is Iess.
changeable than the socio-economic environment, but the latter probably exerts the
more powerful pressure on the individual and the social psyche. All of these
environmental influences, .including those of the natural environment, can be identified
in the changing manifestations of prairie literature. And like the environmental.
influences, the personality traits of prairie man, moulded by those influences, are also
manifested in the literature. The emergence of new personality traits under the
influence of changed environmental conditions however does not mean the obliteration
and disappearance of all earlier characteristics. Strains of earlier outlooks and attitudes
persist as part of the cultural heritage of a society. Often they persist only in the folk-
mythology as nostalgic memories of a bygone time. But even as such they are part of the
ethos of the society and have the power to colour present attitudes and values, and to
influence present decisions.

The ethos of contemporary prairie society then is not entirely a reflection of
contemporary socio-economic conditions but still mirrors memorable images from the
past. The salient communal attitudes and outlooks however are no longer concordant and
homogeneous throughout the region. There are major differences which reflect the

differentiation of the region into three distinct sub-regions: the three prairie provinces.
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The new conditions which emerged in each of the sub-regions created new local attitudes
and outlooks. There are significant differences among the urban centres of the prairie
provinces which arise out of the gradual differential evolution of the socio-cultural
environment in each. Changing environmental conditions in the over-all region
produced changes in the outlook of the prairie people as a whole, and these changes found
expression in the prairie regional literature. Changes in the provincial sub-regional
environments produced more highly localized changes in attitudes and outlooks which are
not so overtly expressed in the literature, but may be found in other aspects of
provincial life and its celebrations. The Calgary Stampede, for example, is perhaps
modelled upon similar events in many places in the American mid-west. Nevertheless,
its roots are firmly anchored in Calgary's own ranching heritage from which it draws its
sustenance. The Stampede could not have developed and succeeded in Winnipeg because it
could not have evoked the same sense of self-recognition in that city. Winnipeg's
Folklorama may also be derived from similar festivals elsewhere, but it, like thé
Stampede in Calgary, evokes a response of self-consciousness in the people of Winnipeg
which sees itself as a multi-cultural exemplar because of its varied ethnic composition.
Regina's huge annual agricultural exposition, perhaps the biggest event in that city -
apart from a Roughriders home football game - celebrates the unique historical bonding
between that city and its agricultural milieu. All of which attests to the influence of
such factors in the general ethos of the community. Community attitudes and outiooks
thus express themselves in a great variety of ways and in many instances these
expressions are indigenous and peculiar to that community.

Someone has said - the saying is often attributed to Winston Churchill - that
first we make our cities, then they make us. Whoever may have voiced that thought
expressed a profound half-truth. The city and its inhabitants do affect each other, in

many ways, some of which are not yet well understood or even wholly perceived, but the
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influence is not seriél - firsi that of the people on the city, followed then by that of the
city on the people. Rather, the influence is mutual, concurrent and continuous.

A work of fiction can firmly convince one of the reality of a "communal mind and
outiook." A work of literary criticism can discover it if it is obscure or only subtly
present in a novel. But a city is not a work of literature, and the presence of a
distinctive communal mind and outlook in its physical structure, administrative
organization, or developmental programs may not be so readily demonstrable. This is
particularly so in the contemporary world, made homogeneous by the universal spread
of technology and commercialism. It is probably even more difficult to demonstrate
distinctive indigenous characteristics in three cities such as Winnipeg, Regina and
Calgary, all arising at the same time, in the same region, in the same country, out of the
same pristine agricultural milieu.

And yet these cities are undeniably different from each other. On first
acquaintance one may be more immediately aware of similarities than of differeﬁces -
office buildings, streets, automobiles, shops, residences, all of much the same style, and
materials, and appearance; even the natural setting and topography and climate are
virtually indistinguishable between Winnipeg and Regina, although markedly different
in Calgary. On short acquaintance, however, significant differences become manifest and
more impressive than the similarities. Size, and scale, and density of development,
traffic congestion, landscaping, are among the differences which are noted quite quickly.
Greater familiarity discloses differences in the number and variety of shops, the range
of goods and services available, entertainment, recreation and cultural facilities, and so
on, as increasing understanding of these cities reveals the essence of their individuality.
Many of the characteristics of a city are rooted in its economy, and the differences in
these characteristics among cities derive from the differences in their economies. It is

the urban economy which determines the size and wealth of a city and the employment by



which its population earns its livelihood; and it is these basic traits which in turn affect
many of the city's other, more salient qualities.

There are, however, certain characteristics of all cities which are not purely
economic in their origin. Some of these are traceable to other statistically measureable
sources. Demographic structure, for example, can have a determining influence on some
of the marketing characteristics of a city, and even on certain aspects of its life-style.
But there are other qualities whose major formative influence is not purely economic,
or demographic, or anything else material or measureable. There is something in every
city which is beyond measurement, but which can be clearly sensed as a real and living
thing. Travellers know the difference in the "feel" of London and that of Paris, of New
York compared with Los Angeles, of Montreal compared with Vancouver, yes, and even of
Winnipeg compared with Regina compared with Calgary. It is a genius loci; a spirit of
the place, an animus, an elan, a personality which has as much to do with the essence of
the city as does its economy or its demography. ~
The distinctive aspects of the planning and development of each of the cities of Winnipeg,
Regina, and Calgary are the central theme to be explored in this study. A salient issue in
this exploration must of course be the question of whether the planning and development
of each of these three cities is in fact distinctive, and if so, what makes it distinctive.
We have seen in this section that the prairie literature reveals distinctive prairie
attitudes and innate characteristics of a distinctive prairie personality. We have also
seen, however, that those attitudes and characteristics change as the socio-economic
environment changes. Moreover, there is evidence from the politico-economic sphere
that there is a further differentiation within the region into the three distinctive sub-
regions of the three prairie provinces. Is there then a "communal mind and outlook” in
each city which distinguishes it from all other cities, and, if so, does it also change with
changing circumstances, and what role, if any, does it play in the planning and

development of each city? These are the centrally relevant questions of this exploration
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and will be addressed as the discourse progresses. It is, however, also of some relevance
to this work to be aware of how the idea of city planning emerged, and how the power to

control land use and development came to be part of the city government's function. The

next chapter looks at these origins.
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1Ih.eJALi.nnipe_g_Er_e_g_E[g_s§ of 15 July, 1990, under the story headline "Germans nasty,
but still nice, Thatcher told" reported an event in Britain which illustrates this point
precisely. In the summer of 1990, when the issue of European monetary union was
being debated in the House of Commons, influential advisers to Prime Minister Margaret
Thatcher were fiercely opposed to the idea, as was Prime Minister Thatcher herself.
Some of Thatcher's close confidantes felt freer of the constraints on international
diplomatic decorum than was politic and made scathing denunciations of Germany which
was spearheading the concept of European union. Trade Secretary Nicholas Ridley, a
Viscount's son whose indifference to criticism was notorious among his colleagues, is
reported to have told the Spectator (periodical) that the proposed union is "a German
racket to take over Europe" and giving up British sovereignty to the European
Community is like surrendering to the late German dictator Adolph Hitler. He described
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as "angst, aggressiveness, bullying, egotism, inferiority complex, sentimentality."
Germans, it said, are insensitive, self-obsessed, and inclined to self-pity, but they also
want to be liked. The report acknowledged, however, that Germany, is not likely to make
any more territorial claims for the foreseeable future.
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PART 1ll: THE CITY PLANNING FUNCTION

Chapter 4. THE HISTORICAL SETTING

Chapter 5. THE FUNCTIONAL SETTING



In the generic sense, planning is a method of decision-
making which proposes or identifies goals or ends,
determines the means or programs which achieve these
ends, and does so by application of analytical techniques
to discover the fit between ends and means. Planning
can be used to shape an individual's decisions, but most
often it is carried out by large social systems to
determine long-range ends and means. City Planning
applies this method to determine public investment and
other policies regarding future growth and changes by
municipalities and metropolitan areas.

- Herbert Gans!

If planning were judged by results, by whether life
followed the dictates of the plan, then planning has
failed everywhere it has been tried. Nowhere are plans
fulfilled. No one, it turns out, has the knowledge to
predict sequences of actions and reactions across the
realm of public policy, and no one has the power to
compel obedience.

- Aaron Wildavsky?2

Planning is the journal of a sea-creature living on land
wanting to fly in the air.

- Author Unknown
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CHAPTER 4
THE HISTORICAL SETTING

1. Planning as Utopian_ Socioclogy

The roots of city planning ideology and practice go back a long way. Evidence of
some degree of planning can be found in very ancient cities. Mention has already been
made of such indications in the cities of the Harrapan culture in about 2000 B.C.
Hippodamus of Miletus is generally considered to have been the first city planner3 in the
full sense of that designation, having prepared and carried out comprehensive plans of
development for Miletus on the lonian coast of Asia Minor, for Piraeus, the harbour town
of Athens, (on commission from Pericles), and for Thurie in southern Italy, all between
479 B.C. and 445 B.C. Piato's Republic is in effect a dissertation on city planning even
though the physical side of the city is virtually completely ignored and his thesis dwells
most fully on the philosophical/spiritual/ moral/political aspects of city development.
Thomas More's Utopia first published in 1516, like Plato's Republic, was also concerned
with society,' morality and spiritual values, but unlike the Republic did not limit itself
to abstract argument but described in some detail the physical attributes of the kingdom
of Utopia and the activities in the daily lives of its people. There were a substantial
number of writers as well as city planners and builders in Renaissance Italy but the
greater part of their works both in writings and in masonry were celebration of the
architectural and spatial aesthetics of the city.4

It was not until the early 19th Century that a new perception of city planning
emerged. For the first time it occurred to utopian thinkers that city planning could be
the means of achieving their desired social ends. All of the theorists in this genre who
had gone before made no distinction between the city as means and the city as end in their
philosophical musings. The good life and the good city were one and the same thing.S

Indeed, the method of their discourse did not permit any analysis of ends and means. For
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them the ideal city and its society already existed as an intellectual construction. Their
purpose then was to describe it and to prove its perfection‘through philosophical
argument, logic, and moral precept. For them the question of how that society and its
cities arrived at their blessed state did not arise. It was there, as an ideal, and such and
SO were its characteristics. It was a conceptual structure for contemplation and
discussion, not a goal for political action or practical realization. Early in the 19th
Century, however, a number of thinkers emerged in England and on the continent who
saw the ideal state as something which could actually be achieved, starting from where
society then stood. They propounded, each in his own terms, the notion that control of
the urban environment could be the instrument through which to achieve the
improvement of society - even its ultimate perfection - and, indeed, of the personal
well-being of the individual.

These men differed from their predecessors in an even more important respect.
They not only wrote and spoke about their ideas but they put them into practice; ~they
built communities which sought to give living, concrete, practical expression to their
theories. Among the most notable of these innovators were the Englishman, Robert Owen
(1771-1858), and the Frenchmen Charles Fourier (1772-1837), Etienne Cabet
(1788-1856), and Jean Baptiste Godin (1817-1889).6 All of them believed that
labour created all wealth and must be the unit of value; that the basis of a moral society
is mutual assistance and co-operation, not rivalry and competition; that personal
fulfiliment can best be found in communal life and activity; that wealth must be
equitably shared and there must be limits on the extent and type of private ownership;
that society should be organized on the basis of small communes of not more than 2000
people. They were, then, rudimentary socialists. But they were also industrialists or
important figures in the public service, or members of the petit bourgeoisie, not

members of the working class.
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The works of Claude-Henri de Rouvroy, Count of Saint-Simon (1 760-1835), as
well as other social philosophers, such as Auguste Comte and even the somewhat earlier
Jean-Jacques Rousseau, should perhaps also be noted as important in the evolution and
exposition of the elementary social planning ideas which were being expounded in the
opening years of the 19th Century. These men, however, did not specifically address the
issue of the urban environment as the physical counterpart of social ideals and are not
directly relevant to our present discussion. They were, however, among the leading
intellects of the time and an elemental force in the turbulent climate of opinion which
thundered and flashed in Europe up to mid-century, and broke in the storm of 1848. We
are here specifically interested in the background to the Planning Acts of Alberta,
Manitoba, and Saskatchewan, and, accordingly, in the ideas and events which led up to the
British Housing, Town Planning. etc. Act of 1909 on which the Canadian legislation was
modelled. Both the ideas of the utopian socialist thinkers and the experiments of the
utopian community builders are an essential part of that background. |

They are significant because they represent one of the two basic themes in the
historic city planning movement. They represent that motif which celebrates the
perfectibility of society, the unity of the ideological and the practical, and the path to
perfection as the rational application of humanitarian principles to the solution of the
ills which beset mankind. It was a view which Marx and Engels were to reject with
contempt as "utopian"? because it did not recognize the class structure of society as the
underlying cause of mankind's ills. It was displaced in the second half of the 19th
Century by the second basic theme in the city planning movement. This second theme
presents the motif of city planning as simply technology, without the millenarian
counterpoint. Improvement of the urban environment will in itself bring social
improvement, and the way to urban improvement is through the application of technical
expertise. There are deep ideological differences between the two themes. For one thing,

the utopian ideology of reform was all-embracing. It did not separate environmental
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reform from its social context. Social reform subsumed environmental reform. For
another thing, the egalitarian humanistic fervor of the early 19th Century was inspired
by an empathy with the working class; its successor, the technical "scientific" theme,
had the interests of the entrepreneurial class at heart. For, still another thing, the
"utopian” motif was strongly and overtly political; it called for action to achieve
political equality for all the disenfranchised and oppressed. Its technological substitute
purported to be apolitical; it sought only technical remedies such as sewer and water
systems, public health measures, building codes, etc. It was this thesis, that the ills of
urban society were due to technological problems, without any reference to economic or
political or class factors and could be set right by the application of "scientific"
knowledge, which appealed to the legislators both in Europe and in Canada, reflecting, as
it did, their basic socio-political ideology.

2. The 19th Century Upheaval in Europe and England

The year 1848 was one of violent upheaval in Europe.8 There were bloody
popular uprisings in Paris, Berlin, Prague, Vienna, Rome, Venice, Milan, Parma. The
Communist Manifesto was issued by Marx and Engels and served to inspire and focus
much of the revolutionary fury. Most countries of Europe were also at war, either to
establish dominance over one another, or to overthrow domination. When the smoke and
the violence subsided, the working class had not succeeded in establishing the revolution
of the proletariat, although the position of the bourgeoisie was more secure, and
internationally, new boundaries and new regimes had been established.

In England, 1848 marked the demise of the Chartist® movement, perhaps the
most sweeping and dominant of the English working-class protest movements of the 19th
Century. It began in 1836, when two radical newspaper men, Francis Place and William
Lovett, founded the London Working Men's Association, a body of London radicals, for the
purpose of discussing political reform. They drew up a Charter which contained six

points: universal manhood suffrage; a secret ballot; annual parliamentary elections;
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salaries for members of parliament; no property requirement for members of
parliament; equal electoral districts. The movement attracted adherents from a very
wide and motley assortment of reform groups. Drawn into its cohorts were industrial
workers from the mines, collieries, spinning and weaving factories, artisans, workers'
education enthusiasts, religious activists, currency reformers. At its peak, Chartist
membership numbered in the millions. Notwithstanding the admixture of middle-class
membership the Chartist movement was carried largely by the working class and was
inspired by working-class aspirations and egalitarian ideals. They presented petitions
to parliament, in 1829, 1842, and 1848. The 1829 petition contained over two
million signatures, the 1842 over three million, and they required long lines of bearers
to carry them into the House.

The petitions failed to move the members of parliament. Demonstrations, public
meetings, pamphleteering, newspaper publication were all part of the Chartists'
continuing activities, and these always met with organized harassment, arrests,‘
imprisonment, confiscation; often blood was spilled. The last attempt to present a
petition to parliament was madé in 1848. The petition was claimed to contain not less
than 5,706,000 signatures. It was carried across Blackfriars Bridge in three hansom
cabs and delivered to the House. It became an object of derision when the Committee on
Public Petitions found that instead of over five million signatures it contained less than
two million, many of which were simply fraudulent and mocking, like

Victoria Rex, Duke of Wellington, No Cheese, and
Flatnose, and, a last touch of the ludicrous, that instead
of the boasted five tons, the Petition weighed only five
and a half hundredweight. The demonstration which had
spread such alarm in anticipation left a legend of
ridicule. Chartism as a gospel preached by a few
valiant though quarrelsome champions lingered on for

many years, but as a serious method of expressing
industrial discontent it was thoroughly discredited.?©
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Much of the turmoil of 19th Century continental Europe had its origins in the
French Revolution.!! That revolution was a middle-class revolution. It was a revolt of
the emerging middle-class of merchants and manufacturers against its imprisonment'
within the unyielding bonds of a mediaeval social structure of noble landowners and
humble peasants, in which the state power was vested in the king and nobility, and in
which there was no room for a middle class to find its place. The cry of Liberty!
Fraternity! Equality! which rang from the street barricades in Paris in 1789 was a
political battle cry in the struggle for the re-distribution of political power. It was this
demand for political equality and the liberation of the middie class which suffused the
reform movement throughout Europe and inspired its advocates and agitators. In
England, the middle class had'already achieved political liberation, at least for its upper
echelons, in the Reform Act of 1832. The turmoil of the mid-19th Century in England
had its origins in a different kind of Revolution - the Industrial Revolution. The French
Revolution was an event; the Industrial Revolution was a process. |

The Industrial Revolution?2 as a technological phenomenon is commonly
considered to have begun in England with the invention of the spinning jenny by James
Hargreaves in 1764-67, and its adoption by the cotton spinners in Lancashire and
Cheshire. A long list of technical inventions and improvements fed the rapidly expanding
industrial capitalism of 19th Century Britain - Richard Arkwright's water frame in
1769, Samuel Crompton's mule in 1778, Edmund Cartwright's power loom in 1785,
James Watt's steam engine in 1769, Abraham Darby's process of smelting iron with
coke, as early as 1709, Henry Cort's process of puddling iron in 1784, Henry
Bessemer's process of producing steel, in 1858, to name only the most salient technical
advances. In these terms, then, the Industrial Revolution may be viewed as having begun
as a new technology introduced into the cottage industries of the cotton spinners and
weavers of a number of urban centres in the Midlands - Leeds, Manchester, Bradford

among the foremost - and then expanding into the large factories as the steady stream of
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new inventions made vastly increased production possible; and then evolving into the
concomitant struggle for economic and social justice for the working man, which in the
end resulted in far-reaching changes in the structure of English society.

At about the same time as the new technology was beginning to change the
character of the English city, a complementary phase of the industrial revolution was
beginning to change.the character of the English countryside. The Enclosure Movement!3
is generally considered to have begun about 1750. In fact there had been enclosures in
the 16th and 17th centuries. In those earlier times, however, the enclosures were
episodic in character and occurred entirely within the context of the semi-feudal
agricultural society of rural England. It was not until the mid-18th Century that
enclosure became systematic rather than episodic and an integral part of the broader
phenomenon of industrialization which was sweeping through England at an accelerating
pace. The term "enclosure" refers to the appropriation by the wealthy landowners - the
Lords of the Manor in the rural context - of the common lands which from time |
immemorial had been part of the public domain of the English village and countryside and
to which the poor had traditionally had free access for growing a few vegetables or
pasturing the family cow or sheep, or cutting turf or wood, or sirﬁply for walking or
playing recreational games. The enclosure movement destroyed the traditional
village/agrarian culture, introduced agrarian capitalism, created an agricultural
proletariat which supplied the labour force for the factories of the industrial revolution
and the urban proletariat of its cities.

The loss of open space as a recreation amenity and a public health necessity was
an issue which arose early in the bitter factional struggles occasioned by the general
decay of the cities and the increasingly intolerable living conditions and relentless
oppression of the urban poor. The degeneration of England's cities, particularly the
quarters of their poor, which began to manifest itself towards the end of the 18th

Century and reached its worst stage of squalor and dereliction in mid-19th Century are
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well documented in the history and literature dealing with that dismal period. So are the
conditions of abject misery and desolation in which the dispossessed of the industrial
revolution spent their hopeless lives. Chartism was only one of the many revolts against
the social system which flared up continuously in England in the first half of the 19th
Century.

In the words of E.P. Thompson:

It is as if the English nation entered a crucible in the
1790's and emerged after the Wars in a different form.
Between 1811 and 1813, the Luddite crisis; in 1817
the Pentridge rising; in 1819 Peterloo; throughout the
next decade the proliferation of trade union activity,
Owenite propaganda, Radical journalism, the Ten Hour
Movement, the revolutionary crises of 1831-2; and,
beyond that, the multitude of movements which made up
Chartism. It is, perhaps, the scale and intensity of this
multiform popular agitation which has more than
anything else given rise (among contemporary
observers and historians alike) to the sense of some

catastrophic change.14
As Thompson implies the change was not catastrophic in the sense of a sudden, unexpected
cataclysm, the precipitate subversion of the existing system. The change in the English
social structure, and the place in it of the working class was a long time in the making.
Nevertheless, the years between the Luddite uprisings in 1811-12 and the effective
demise of the Chartist movement in 1848 saw some profound changes in English
attitudes to social problems and some equally profound changes in the approach to the
urban environment and the ideology of city planning. As the Hammonds observed:

If English life had kept its bleak and unsympathetic
character unchanged, the distractions that drew off the
strength of the class conflict of the thirties would not
have had more than a temporary effect. But after the
forties there was a slow and gradual improvement in
the conditions and temper of social life. This was due
partly to economic causes....

These conditions undoubtedly made it easier for the
great educating forces that were released and inspired
by the Chartist movement to bring amenities into social
life, and so to modify the sharp separation of classes
that distinguished the England of the thirties. The
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Chartists, wishing to strike all the monstrous
inequalities of the age, had pressed for the suffrage,
because they thought that the provision of political
rights would do for the working classes what it had done
for the middie classes. They failed, but the instinct for
creating a society out of this chaos was prompting other
movements which gained power and emphasis from
their agitation. Some of these movements were
primarily within the working class world; others were
movements in which all classes co-operated. Between
them they lifted the English town out of its first

barbarism.15

3.  England's Urban Slums and the Pyblic Health Movement

In England, the event which may be regarded as marking the change from the
broad-based ideology of concerns about the human condition to the more narrowly
focused concerns over the urban condition was the Public Health Act of 1848. Up to that
time the reform movement in England was populist, and driven by the passion of ideals -
The Rights of Man, Universal Suffrage, The Grand National Moral Union of the Productive
Classes for Establishing a New Moral World (formed in 1833), Trade Unionism, Co-
operatives, Owenite Societies. On the other side, the representatives of the
establishment in Parliament were embattled over such issues as protectionism versus
free trade, the Corn Laws, the interests of the landowners versus those of the
manufacturers, the expansion of the industrial economy and the exploitation of the
colonial empire, the repression of the poor and the suppression of the workers'
"Combinations". Meanwhile the cities were indeed in a state of "barbarism". Even in the
more affluent quarters there was quite often no waste disposal system and no safe,
reliable domestic piped-water supply. Many streets were unpaved and poorly lit.
Garbage was collected on a contract basis and often went uncollected. What underground
sewers theré were had been laid for purposes of land drainage; time and again they were
faultily laid, with little or no gradient and were badly trapped and connected, so that they

did not function properly. The smell of sewer gas hung in the air and frequently
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permeated the elegant dwellings of the gentry, greatly disturbing a genteel soiree or a
discreet liaison.

In the poor quarters conditions were truly barbaric. To accommodate the large
numbers of workers in the major industrial cities extensive tracts of workers' houses
were built that were not much more than boxes, with little light and less air, densely
packed togethér, many without cellars or foundations. Most were without running water
- water for every purpose had to be fetched from an outdoor stand-pipe, often at some
considerable distance. Garbage was dumped on a midden behind the house; sanitary waste
was slopped into a cesspool. Then the widespread practice of building back-to-back
houses made middens and cesspools unavailable. Street courts and alleys became the
receptacles. Removal of the accumulated filth depended on individual contracts with
cartmen. Sometimes as much as a year went by without the passages being cleared.
Death stalked the streets. The average age of death in Bradford, a city with a Iarge
working class population, in the 1840's was 20, but even where there was no industrial
working class, such as in Pateley Bridge, the average age of death was only 36.16

The horrors of this "Bleak Age" have been graphically documented by scholars
and writers and need no further exposition here. There had been some intermittent
expressions of concern about the conditions of the cities among both the reformers and
the establishment, but other matters more constantly preoccupied them. It took a series
of cholera epidemics, the first in 1832, to jolt them into the realization that the stench
and smoke of the cities might imperil the life of everyone, and that what might be saved
by the continued denial of the necessary expenditures on sanitation and other
improvements might well be more than lost in the cost of productive inefficiency,
iliness and death. In 1838 the Poor Law Commission published a report which drew
attention to the heavy burden on rates (taxes) imposed by illness and epidemics. The
report included evidence from two of London's working-class areas, Bethnal Green and

Whitechapel, submitted by three eminent physicians. It stirred considerable interest,
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and the secretary of the Poor Law Commission, Edwin Chadwick, suggested privately to
some members of the Commission that a similar study should be carried out for the
entire nation. The proposal was put to Parliament and approved, and Chadwick set to
work. In 1842 his WWMWW
Britain was published. From then on the annals of the movement for urban improvement
are largely the account of the struggle between the forces with a vested interest in real
property and its exploitation for its maximum return, on the one hand, and, on the other
hand, those who perceived the existing conditions as a present and growing threat to the
health and life, certainly of the urban poor, probably of all urban dwellers, but perhaps
even of the nation as a whole.

In 1848 the Public Health Act was passed which introduced much-needed
regulations for sanitation and housing, and the last half of the 19th Century saw further
advances in public health legislation. Progress in improving the urban environment
through action in the public sector advanced steadily but still at a sluggish pace. ‘The
deterioration was on such a vast scale that great sums of money and large tracts of land
were required in order to achieve any significant improvement; municipal authorities
had little of either. Nor did they yet have the power of expropriation for purposes of
urban renewal. It would take nearly another century before the English respect for the
sanctity of private property would acknowledge that in certain specific instances the
public welfare might be accorded prior rights over those of private ownership of land.
4. The 19th Century Planned Industrial Towns

It is then, perhaps, not surprising to find, during this period, when public
attitudes were becoming better informed and more concerned about the broader
implications of urban poverty and the physical degradation of the city, but public
instruments for action were still too few and too crﬁde, that the most notable successes
in the creation of a decent living environment for the working man were achieved in the

private sector. A handful of enlightened and wealthy industrialists, who commanded the
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necessary amounts of capital and of land were inspired by the fresh breath of air that
was stirring through the opening windows of the nation's social conscience, to build
model villages for the accommodation of their own plants and work forces. Chief among
these were Saltaire, (Fig. 7.) built in 1853 by Sir Titus Salt, former Chief Constable,
then Mayor of Bradford and owner of a large textile factory; Port Sunlight, (Fig. 8.)
near Liverpool, founded in 1887 by W.H. Lever who made his fortune in soap at the time
when the English had just come to recognize the evils which lurked in dirt and grime;
and Bourneville, (Fig. 9.) near Birmingham, founded in 1895 by G. Cadbury, the
chocolate manufacturer. Port Sunlight contained about six hundred small houses,
arranged in village-like groupings and designed in the Gothic style. The community
covered about 140-acres. Generous garden space, including kitchen gardens, were
provided, and the dwellings were let out at moderate rentals to employees of the firm.17
Bourneville contained some five hundred houses on about 460-acres,18 a density
considerably lower than that of the others, but all of them opened up new vistas 6f open
spaces and natural verdure, and let in new floods of sunlight and fresh air, which the
English lower classes had not known since they left the countryside, a century earlier,
driven out by the enclosures into the "dark satanic mills" of the industrial cities.!9

These new purpose-built towns undoubtedly provided the workers with an
environment infinitely superior to anything available to them in the older established
places. For that their founders must be duly recognized as philanthropists and
benefactors. Historically, too, these towns are important as signposts on the way to the
Garden City movement which followed later. But their founders, if relatively
enlightened, were also shrewd businessmen. They realized the economic advantages to be
gained from a satisfied labour force. In this they differed from their utopian
predecessors. Owen and Fourier and their disciples wanted to re-make the world; Salt,
and Lever, and Cadbury only wanted to improve their businesses and the living

conditions of their workers as part of those businesses. Their concerns lacked the broad
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social and political dimensions of the earlier idealists; their towns however were more
successful: As hard practical men of affairs they understood the realities of the world in
which they lived, and the towns they built reflected those realities. In that era of
parsimony and ferocious dedication to the accumulation of wealth, the new industrial
towns were an uncommonly generous gesture. They were also commonly paternalistic -
a benefaction bestowed by the superior upon the humble, but one which served the
donor's interests as well as those of his employees, although there was no identity or
equality of interest in that gift. The salubrious towns founded by these men were
business experiments, not social experiments. Whatever social good might be the
outcome of their more healthy environment would of course be welcome, but would only
be coincidental to their economic value, and could only be of benefit within the limits of
the enterprise, and not to the wider society outside.

The earlier utopian communities were also founded by men in more fortunate
social and economic circumstances than most of their followers, but their motives were
ideological and altruistic, arising from a sense of outraged humanity and a genuine
identification and empathy with the working man. Their hope was to create a new kind of
society in which an ennobled humanity could emerge and flourish. Their communities
soon dissolved and disappeared. Their demise was due in part to the fact that they were
too small and too inadequately funded to survive. In part it was due to personality
conflicts and internal dissensions. But mostly it was because the ideology on which they
were based was irrelevant to the time; they were outside of the mainstream of the
movement of history. Industrial capitalism was the way of the western world; its values
were rugged individualism and unrestricted competition in a free market. Communality
and co-operation as social ideals simply had no place in that milieu.

Saltaire, and Bourneville and Port Sunlight were demonstrations of the urban
environmental quality which could be achieved in the context of an industrial capitalist

society. They addressed the issues of sanitation, and space, and light, and air and traffic
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as purely technical problems and provided technical solutions for them. The broader
social aspects of urban life, indeed of society as a whole, did not exist in the same frame
of reference. The founders of the new industrial towns were products of the socio-
economic system into which they had been born and in which they had made their way to
maturity and success. The values of that world were their values. They saw society
through the eyes of captains of industry, and among the things they saw were the
advances which science and technology were bringing to society and the possible
improvements which could be made in their own enterprises by the application of
scientific, technical measures. The thought could never enter their minds that the
economic system of which they were among the leaders, could relentlessly suppress the
life-chances of vast numbers of their fellow human beings, or that the values they held
dear could debase the human spirit. The social system and the political system were
givens; they were outside of the realm of critical appraisal. Industry, however, could be
seen as flourishing or faltering, and technology was seen as the means of improving the
performance of the stumblers. The urban environment too, could be seen as
deteriorated, and technological measures could be applied to improve it. Thus it was that
the failings of the socio-economic system, and the flaws in its values and ethos, which
the utopians had sought to transcend in their community experiments, came to be seen as
merely technical defects in the physical environment which could be corrected by the
application of the proper scientific measures. These were éttitudes which were
becoming prevalent throughout industrial and capitalist society in England and Europe
and in Canada as well. Saltaire and Bourneville and Port Sunlight were simply among
their early boncrete manifestations.

The example of these advanced towns did not inspire a wave of new workers'
communities. Most of the industrial labour force continued to live and work in the same
woeful surroundings; most workers' housing continued to be built by contractors and

developers whose only concern was the amount of rent they could squeeze out of their




136

properties. But there were, nevertheless, gradual improvements in the legislation
regulating the construction of houses, setting higher public health standards, and vesting
greater powers of initiative and capability of enforcement in the public authority. These
legislative advances, although all dealing with much the same issues, were embodied in a
variety of statutes which seemed to be ad hoc rather than systematic and organically
related. For example, the Lodging Houses Acts dealt with building regulations and the
public subsidy of housing; the many Improvements Acts sought by individual
corporations and granted by Parliament ‘empowered each respective corporation to carry
out its own chosen improvements; the Bublic Health Acts were undoubtedly the major
source of improvements affecting both housing standards and regulations in the private

sector and health measures and powers in the public sector; the Housing of the Working
Classes Act of 1890 combined the provisions for public subsidized housing and health.

Taking its place in this line of legislative progression was the Housing, Town
Planning. etc, Act of 1909.20 The notable innovation which this Act introduced was that
it turned its attention to the land as a factor in development. Previous legislation had

focused on building standards and regulations and sanitary requirements, even on street

widths, but had paid little attention to the land itself. The Housing, Town Planning. etc.

Act of 1909 recognized that the use of the land was an important element in the creation
of a satisfactory environment. The Act did not apply to land already developed. It applied
only to "land which is in the process of development or appears likely to be used for
building purposes”,21 and it enabled a responsible authority to prepare a scheme for the
development of such land. But a prima facie case22 had to be made that the land was
suitable for development and would in fact be developed at some unspecified time in the
future, and the central government's approval was required before a scheme could be

prepared. It was not until the JTown and Country Planning Act of 1947 that local

authorities were given the full powers to undertake the comprehensive redevelopment of

existing built-up areas. The Town Planning section of the Housing. Town Planning. etc.
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Act of 1909, however, was the model for the Planning Acts of New Brunswick in 1912,
and of Alberta, Manitoba and Saskatchewan in 1913, 1916, and 1917 respectively.

In order to understand how that piece of British legislation crossed the Atlantic
and reached the remote hinterland of Canada's prairie region, one must step back for a
brief look at what was happening in Canada during the last couple of decades of the 19th
century and into the early years of the 20th century. From about 1880 to about 1920,
Canada was agitated by a movement which is customarily referred to by urban historians
as the Urban Reform Movement.23 Like most reform movements, it attracted a variety
of adherents, each group with its own view of the issues, its own grievances, and its own
agenda for improvement. These attitudes and goals were not all held in common by the
various elements caught up in the agitation and as a result the movement took several
directions and had a number of different aspects. Among the ideas which kept emerging
and reemerging in this fervent, somewhat amorphous, and often misdirected pursuit of
social reform was the idea of city planning. Notable among its advocates were noi, asin
England and Europe, socialists and agitators operating on the fringe of polite society, but
highly respectable members of society, often among its most blue-blooded.

There was, of course, some kind of city planning in Canada long before 1880.24
Quebec, Louisburg, Halifax, Kingston, Guelph, and other centres all saw some measure of
planning in their layout and development. Most of this planning, however, was planning
by the colonial power - France or England - and had as its objective military defence. In
places like Guelph and Toronto the planning was for the purpose of commercial
development and sale of land by companies whose main financing was from England. But
this is not the kind of planning which concerns us here. We are here not talking about
the subdivision of a small part of the land of a city for special purposes such as the
construction of walls or towers, or a one-shot spéculative profit for absentee
landowners, but rather city planning as a continuing responsibility of government for

guiding and controlling the development of the whole city as it evolves into the future.
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5. Urban Improvement Movements in Canada

The last half of the 19th century saw some profound changes in Canadian society.
Among the most radical transformations were the great increase in the country's
population, the emergence and consolidation of industrial capitalism, and the dramatic
increase in the size of the cities. The growth of the urban population brought with it the
usual ills of the city: slums, congestion, disease, infant mortality, fire, crime,
prostitution, immorality, poverty. These conditions were endemic throughout the larger
cities of Canada, and although they were most widespread and intense in the urban
centres of central Canada they also plagued western cities such as Winnipeg and
Edmonton. As might be expected, there was a reaction to these conditions. In the cities
where it was highly visible, concerned, socially-minded, middle-class citizens became
involved in a public demand that something be done about this urban blight. Their
agitation has given the name of the Urban Reform Movement to the public call for
reform. |

But there was more to the reform movement than just its urban aspect. It had a
strong rural side as well, which was not merely a simple reaction against the evils of the
city. It is true that much of the rural-representative opinion of the period as expressed
by farmers, journalists, novelists, poets, clergymen, educators, and even scholars,
extolied the moral superiority - indeed the superiority in every way - of the rural life
over the urban, and as the only refuge and salvation from the damnation of the city. But
there was more to the rural attitude than merely a rejection of the city. Both the rural
and the urban aspects of the reform movement were an expression of the deep-seated,
perhaps even not clearly perceived, misgivings of Canadians about what they sensed was
happening to their society. It was changing into an urban industrial society from an
agricultural mercantile society, and they weren't very comfortable with that change.
The city folk weren't comfortable with it not only because of the usual attendant city

evils, but also because it was changing their lives, particularly their working lives,



139

into that of an industrial labour force with its intensifying confrontation not only
between employer and employee but also between the workers themselves, between the
skilled craftsmen and the unskilled. The farmers weren't very happy about what they
sensed was going on, particularly the sense of increasing exploitation by the financial
centres and capitalist entrepreneurs of the east, and their protest found expression in a
number of organizations, all of them populist. reform movements, some of them
embracing the ideology of agrarian socialism.

The Urban Reform Movement was, in effect, only one aspect of a profound over-
all social adjustment to fundamental changes in the structure and functioning of Canadian
society. The urban reform stream of that general movement was made up of several
currents which all flowed together in a turbulent confusion, but in which, in spite of its
appearance to the contrary, not all the currents were flowing in the same direction.
Several flows of interest can be identified: housing, sanitation, social welfare, Christian
morality, the Garden City movement, the City Beautiful movement, and the Town
Planning movement. The advocates of reform in the areas of housing, sanitation, and
social welfare, in their professional and secular terms may be regarded as comprising
one ideological group, although the preachers of the Social Gospel shared their views but
came to them from the position of clergymen whose central motivation was the
imperative of Christian morality. Those advocating the reform of the structure of civic
government may be regarded as another group.

These latter reformers were businessmen who constituted the majority of the
city councils in Canadian cities. They believed that the city was essentially a business,
and that its government should therefore be organized along the lines of sound business
management. Among the major reforms which they advocated was the separation of the
legislative and executive functions of civic government through the creation of a small
executive group - a Board of Control, or a Commission, or a City Manager - which would

be entirely responsible for the civic administration with the council functioning like the



140

Board of Directors of a private company and responsible for broad civic policy. They
were successful in this in a number of cities. The Board of Control structure was first
adopted in Toronto in 1896. The idea spread to Montreal, Hamilton, Ottawa, Winnipeg,
Edmonton, Lethbridge, and others. Edmonton adopted a Board of Control in 1904, and
Winnipeg in 1907. Winnipeg's lasted until 1914.

An early cross-current in the evolution of the city planning idea in Canada was
the City Beautiful movement.25 This movement had its origins in the Chicago Exposition
of 1893. The layout of the grounds and the design of the pavilions in this early World's
Fair were under strict architectural and planning control, and the effect created was
highly attractive, evoking images of classical urban splendour. Canadian architects were
smitten by this demonstration of the potential for civic beauty which their profession
commanded, and became the enthusiastic advocates of the application of the principles
displayed in Chicago to the building of all Canadian cities. The professional associations
of architects of both the Province of Ontario and the Province of Quebec were active
participants in the promotion of the movement and prepared plans for Toronto and
Montreal respectively. The O.A.A. prepared several plans, one in 1905, on behalf of the
prestigious Toronto Guild of Civic Art, known colloquially as the Civic Guild. The Guild
was an association of influential citizens who found that the appearance of their city left
much to be desired and were enthralled by the visions of civic magnificence conjured up
by the rhetoric and artistic renderings of the professional advocates of the City Beautiful
ideal. Grandiose plans were drawn up by private architects for cities across the land,
from Montreal to Vancouver. Some of these firms were Canadian, some American. Very
few of their' plans were ever implemented: few cities could afford them. Many civic

engineers spoke out against them and against the whole City Beautiful movement, as
merely fantasies which distracted attention from the real issues of city-building, which

were to ensure the most efficient and economic construction of the city's infrastructure
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and public works. In 1913 a severe depression struck Canada, and the shining image of
the City Beautiful movement dimmed. By 1930 it was completely extinguished.

The Garden City Movement came to Canada from England, not from the United
States. It had its genesis in a book titled Tomorrow written by Ebenezer Howard and
published in 1892.26 Howard was not a social revolutionary, nor a wealthy
industrialist seeking to improve his productive infrastructure, nor even an architect or
other professional involved in urban design. He was a shorthand writer-court reporter.
He had been in Chicago at the time of the great fire, and the destruction of the city led
him to speculate about the possibility of creating entirely new cities, built from
scratch, and built according to a rational master plan. Whereas the City Beautiful idea
was essentially superficial - its interest was limited to the surface appearance of the
civic design - Howard's idea wés profound; it penetrated into the deeper layers of the
social and economic realities which established the limits beyond which his vision could
not succeed, as well as into the financial, organizational and management structures
which would have to be created for the successful establishment and operation of his new
cities.

The easiest way to outline the principle involved is to
quote the later definition of a Garden City. It is a 'town
designed for healthy living and industry; of a size that
makes possible a full measure of social life, but not
larger; surrounded by a rural belt; the whole of the
land being in public ownership or held in trust for the
community’. No tiny isolated colony, then, but a
complete working city whose estimated population was
to be around thirty thousand. The diagrammatic scheme
is circular, with a large central park containing also
the principal public buildings and skirted by a main
shopping street, with an outer circle of factories and
the permanent green belt beyond. The city itself was
to occupy one thousand acres and the agricultural belt
five thousand. The railroad by-passes the town,
meeting the circle at a tangent. By keeping the land in
single ownership the possibility of speculation and
overcrowding would be eliminated and the increment of
value created by the community in industrial and shop
sites would be preserved for itself. Essentially a
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thorough-going experiment in middle-class consumers
co-operation.27

The Garden City Association was formed in 1899. By 1901 it had 1300
members. The Association bought a site in Hertfordshire, about 40-miles from London,
and in 1903 the First Garden City, Ltd., a limited dividend society, was organized for the
purpose of building the first Garden City. The City of Letchworth, whose construction
began in 1908, had that distinction.28 Just as the City Beautiful movement, which
originated in America, attracted its Canadian admirers, so did the Garden City movement,
which began in England, attract its Canadian devotees. A Canadian Garden City Association
was organized, and the Garden City, the publication of the British Association found its
regular subscribers in this country.

The Chicago Exposition of 1893 set off a strong current of interest in town
planning as such, even though its ideology was only surface-deep and cosmetic, and its
advocacy concerned only with beautification. As with so much of our Canadian
enthusiasms, the City Beautiful movement was of American origin and inspiration, and
represented ihe American approach to city planning - a private-sector formulary
approach to city problems, to be marketed and used much like tooth-paste, something to
brighten the smile and never mind the decay going on underneath. Also as with much in
our Canadian outlook, there was a substantial measure of British derivation in the town
planning ideas of the time. The British town planning movement had deep roots in the
soil of housing and public health and the Garden City movement, and the Canadian town
planning movement was also nurtured from those sources. The Toronto Housing Company
represented that aspect of Canadian planning, which in fact was moving in quite the
opposite direction from that of the City Beautiful movement since it involved government
intervention at least to some degree, and tried to come to grips with underlying social
and economic causes of urban pathology. The Toronto Housing Company was incorporated

in 1912 to provide affordable housing for the working-class families of that city.29 It
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was a direct result of the work of a committee headed by Mayor Geary of Toronto, and
made up of representatives of the Toronto Board of Trade, the Canadian Manufacturers'
Association, and the Toronto Civic Guild. Although there was some government funding in
that Company, it was not a government agency. And although laymen constituted its
Board of Directors, they were strong advocates of town planning. It is also of some
significance that the Toronto District Labour Council, for whose members the Company's
housing was presumably intended, was not represented on the mayor's committee, and
that the Toronto Civic Guild, an architecturally-oriented group of affluent business and
professional people who espoused the ideas of the City Beautiful movement, was so
represented.

It seems clear that during this period, planning was amorphous. Everybody was
talking about it but nobody really knew what he was talking about. Perhaps it might be
more accurate to say that everybody was talking about it but everybody was talking about
something different. The term was understood by each interest group to mean wﬁat
represented its own interest. Architects and engineers saw it in terms of the physical
appearance and infrastructure services of the city; housing and sanitation advocates saw
planning in those terms; social reformers, ministers, Social Gospel preachers saw it in
terms of religious or moral issues; government structure reformers saw it in terms of
the balance sheet of the city as a business corporation. For the most part, and with some
obvious exceptions, these groups were not professional associations. They were groups
of ordinary citizens who in many instances were not even members of formal
organizations but who had a citizens interest in the issues. And in many instances
professionals such as architects and doctors and public health nurses and clergymen did
belong to layman's organizations as members. And then there were also the professional
organizations such as the architectural, engineering, medical, and other associations
which became involved in the problems of the cities as professionals, and accordingly

became involved in some aspects of the inchoate planning movement.
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6. The Commission of C i

The definitive Canadian event which ultimately led to the emergence in Canada of
the town planning movement, with a specific identity and ideology was the establishment
of the Commission of Conservation.30 It is perhaps ironical, although perhaps also not
uncharacteristic of Canada, that the initiative which led to the establishment of the
Commission of Conservation, which ultimately spawned the town planning movement
proper in Canada, was an American initiative. President Theodore Roosevelt, soldier,
traveller, outdoorsman, hunter, conservation enthusiast, had adopted a national policy of
wilderness and resources conservation. Realizing that the pursuit of this objective
might have international implications, and no doubt inspiréd by notions of
continentalism, he convened a North American Conservation Conference, to be held in
Washington, in which he invited Canada, Newfoundland and Mexico to participate. The
year was 1909, the same year in which the British Parliament passed the Housing.
Town Planning. etc, Act,

[Tlhe Hon. Clifford Sifton, Hon. Sydney Fisher
and Dr. Henri S. Beland were delegated to represent the
Dominion. The conference adopted a declaration of
principles, including a recommendation that a
permanent Conservation Commission be established by
each country represented. In pursuance of this
recommendation, the Parliament of Canada
unanimously enacted a law, assented to on May 19th,
1909, providing for the creation of such a body. By
order-of-council, under date of September 3rd of the

same year, the members of the commission, 20 in
number, were duly appointed, and the Hon. Clifford

Sifton was named Chairman.31
The Chairman of the Commission of Conservation, the Hon. Clifford Sifton, was
the same Clifford Sifton who had been the Minister of the Interior in the federal cabinet
of Prime Minister Sir Wilfrid Laurier. He was also the younger brother of Arthur
Sifton, Premier of Alberta from 1910 to 1917. Arthur Sifton was Alberta's

representative on the Commission during his years as Alberta's Premier, and there can
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be little doubt that during his tenure on the Commission he became familiar with the idea
of town planning and came to share the Commission's enthusiasm for it, and that it was
his personal disposition toward it which moved the Alberta Planning Act through that
province's legislature in 1913.

The purpose of the Commission of Conservation was to provide the government
with the best available scientific and technical advice on all matters affecting resources
conservation. Their primary focus of interest was the nation's natural resources - the
forests, minerals, fish, wildlife, soil, water - but almost immediately their concern for
the purity of the water and dismay over its poliuted condition led them directly into the
realm of public health. Ottawa, the seat of the Commission, had been visited by a series
of disasters between 1900 and 1912, all drawing attention to the fact that the city
lacked an adequate and safe water supply.32 A great fire had destroyed a large section of
the central area in 1900;33 typhoid fever epidemics ravaged the city in 1911 and
1912.34 The city's water system was unequal to the task of fighting the fire, 35‘and its
unsanitary quality was responsible for the epidemics. Tuberculosis was endemic
throughout the nation and its cause was blamed on crowded and unsanitary living
conditions. Primitive methods of domestic sewage disposal were regarded as the
principal problem in the management of water resources because they abetted the spread
of water-borne diseases. It is not surprising, then, that public health became a leading
concern of the Commission of Conservation virtually from its inception.

The first annual meeting of the Commission was held in 1910, when, in
customary observation of protocol, the honour of delivering the opening address was
accorded to the Governor General, Lord Grey. Both in his statement and that of the
Chairman which followed, the prevailing ethos of Canadian society and the tenets which
were to guide the work of the Commission were clearly enunciated. They were the same
as those which prevailed in England, as well as on the European continent: an |

unawareness of any flaws in the ideology or structure of the existing socio-economic
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system and a belief that any manifest shortcomings were technical in nature and could be
corrected by the application of scientific knowledge; and a dedication to the principle that
public health was the basis of the general well-being of the nation. Lord Grey
commented:

The future prosperity of Canada depends on scientific

research and upon the efficient application of the
results of that research to the industrial and physical

life of the people.36

And Sir Clifford Sifton:
The physical strength of the people is the resource
from which all others derive value. Extreme and
scrupulous regard for the lives and health of the

population may be taken as the best criterion of the
degree of real civilization and refinement to which a

country has attained.37

Dr. Charles A. Hodgetts was appointed medical advisor to the Commission and in
him the cause of public health had as dedicated and vigorous a champion as could be found.
Issues of public health in an urban context are inseparable from the problems of urban
development generally, and Hodgetts, in his spirited and persuasive advocacy of public
health measures found himself decrying the conditions of congestion and sub-standard
housing which prevailed in Canada's cities and urging the adoption of town planning as
the scientific means of ensuring proper and healthful development. His Reports of the
Committee on Public Health, submitted to the annual meetings of the Commission of
Conservation, customarily contained a section entitled Housing and Town Planning38 in
which he argued the common interests of public health and town planning, and in which
he reviewed and admired the achievements of town planning in various countries abroad.

The concept of town planning, however, still remained ambiguous and entangled
with a variety of other reform ideas such as those in the fields of housing and sanitation.
When the concerns of the Commiséion of Conservation increasingly turned to the cities,

and to the issue of city planning, they realized that they needed expert advice. The
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Commission had been established to look at the natural resources of the country with a
view to formulating recommendations for their preservation and development. They had
no inherent professional or ideological connection with town planning, but became
heavily involved in its mystique and spoke with great conviction about the need for it and
about its potential blessings. When they realized their own inadequacies and how shaky
was the platform on which they spoke, they sought the support of an expert. The logical
choice was Thomas Adams39 who probably enjoyed the highest reputation in this field in
the English-speaking world. He was a disciple of Ebenezer Howard, the founder of the
Garden City movement in England, and had served as the Secretary of the first Garden
City at Letchworth. At the time that the Commission requested his services, Adams was
serving as the Inspector of the Local Government Board in England, which was
responsible for the administration of the Housing. Town Planning, etc. Act of 1909. He
had given a most impressive performance in his address to the National Planning
Conference in Philadelphia in 1911, and his merits were lauded wherever planning
matters were of interest.

Thomas Adams was appointed as Town Planning Adviser to the Commission of
Conservation in 1914. He was tireless in his activities while serving the Commission,
and under his influence the concept of town planning was given a clear, specific
articulation and a coherent ideology. He wrote extensively about town planning -
pamphlets, tracts, reports - as well as a major book on rural planning in Canada, and he
initiated and edited a new journal called Conservation of Life. He toured and lectured at
universities and at various municipal and regional conferences. He advocated the
adoption of planning legislation and prepared a model planning Act for Canada, which was
then revised to meet the realities of Canada's federal system of government, and which
was subsequently adopted by a number of provinces. He was influential in the creation of
several departments of municipal affairs. He also carried on some private consulting

but almost entirely for public rather than private clients. It was largely due to Adams'
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influence that the Town Planning Institute of Canada was established in 1919 as a
professional body.

In spite of Adams' enthusiasm and eloquence in the cause of town planning, the
ideology of the planning movement was not something that city councils were comfortable
with, or even fully understood, as a system for municipal government, and the city
planning movement did not address its ideology to the city councils. It is noteworthy, in
this connection, that the Commission of Conservation was a federal government creation
and that its Town Planning Adviser began his Canadian role by mistaking the federal
government as the legislative authority for planning, as the central government was in
Britain, and addressing his efforts to Ottawa. He eventually got down to the provinces
with his model planning act, but he never got down to the level of the city councils in
terms of ideology and the adoption of his systematic concept of planning as the basis of
municipal policy and decision-making. He did consult with a couple of municipglities on
questions of design and layout, but that was a long way from the principle thrust of his
town planning ideology.

As already indicated, interest in town planning had been manifested in Canada
well before Thomas Adams appeared on the scene. Scattered across the country were a
variety of organizations involved in activities relating to town planning in one way or
another. In Winnipeg, what is generally considered to be the event which marked the
beginning of the town planning movement there, was the occasion of a banquet reportedly
held in the basement of St. Luke's church in Fort Rouge, sometime in late 1910, at which
a paper entitled "Good Citizenship” was presented by a Mr. William Pearson.49 Pearson
was born in Manchester, England in 1865 and came to Manitoba in 1883. He very soon
became a stock breeder and farmer. His enterprise flourished and he moved to Winnipeg
in 1899, where he established a land and colonization society. He was a man of some
means and social stature, being a member of the Winnipeg Industrial Bureau, the Real

Estate Exchange, the Masonic Order, the Carlton Club, and the Royal Colonial Institute.
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He was a Liberal and an Anglican, and lived at Ashley Lodge on Wellington Crescent.4! He
had maintained close contact with affairs in England and often referred to the progress in
town planning that was being made there, which he lauded as an example to be followed.
Immediately upon the conclusion of his address to the gathering in the church basement,
a committee was struck, consisting of six members, with Pearson as chairman, for the
purpose of pursuing the matter of town planning as an issue of public interest and
importance. This Town Planning Committee soon made contact with the recently
established Town Planning Committee of the Winnipeg Industrial Bureau, and Pearson
became the chairman of the amalgamated force. The group established a library which
housed and circulated books and periodicals and other publications on the subject of town
planning, and sponsored lectures on this and related subjects. They met regularly to
discuss civic affairs, housing, streets, traffic, etc., and they pressed the city council to
establish a commission with the formal responsibility for city planning. In this they
were successful, and the Winnipeg City Planning Commission was established in 1911.
The First Canadian Conference on Town Planning was held in Winnipeg in 1912.
In the same year the provinces of Nova Scotia and New Brunswick each adopted a
Planning Act; and the Planning Commission of Calgary engaged the firm of Thomas H.
Mawson and Sons, City Planners, of London, England, to prepare a plan for the City of
Calgary. Mawson had an office in Vancouver and was already working on a plan for that
city. In Regina the provincial government engaged Mawson to prepare a plan for the
development of the site of the new legislative building, and the city council of Regina
shoﬁly after turned to him for a plan for their city. Lord Grey, the Governor General,
had a continuing interest in garden suburbs as a solution to the problem of industrial
housing congestion in England, and invited Mr. Henry Vivian, M.P. to come over and
speak on the subject in a lecture tour of Canadian cities in 1910. The Garden City
Association provided speakers to address public meetings on the garden city theme. In

Montreal, interested citizens had organized the Greater Montreal Housing and Planning
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Association. In Toronto, the Guild of Civic Art, counting many civic leaders and notables
among its membership, pursued the grandiose visions of civic monumentality evoked by
the Chicago World's Fair of 1893 and the City Beautiful movement which followed from
it, but their inspiration soon expired in the cold reality of outrageous costs and
egregious impracticality.

The variations in the nature of the town planning activities across the country
reflected local interests and conditions. The Commission of Conservation however
remained the unifying national presence. It was the articulator of the planning ideology,
the disseminator of information, the enthusiastic inspirer of local efforts, the tireless
advocate of the planning cause. The core of the Commission's planning interest was its
concern for public health and its conviction that scientific techniques could achieve
proper standards of sanitation. When the commitment to public health was melded with
the commitment to town planning the confidence in sanitation science became integral
with confidence in planning science. Town planning was seen as a scientific discipline
apart from any social or political dimension. In all of this one may notice certain
seeming parallels with the course of events in England but there are some very profound
differences. The position of the Commission of Conservation on the basic issues, as the
Commission saw them, was succinctly expressed by Sir Clifford Sifton in his welcoming
address to the National Conference on City Planning, held in Toronto in May, 1914,
which the Commission hosted:

It is but four or five years since the first practical
word was spoken in regard to Town Planning in Canada.
Previous to that time apparently no systematic
attention had been given to the subject....

We invariably find large masses of people, who,
although living in a perfectly respectable way, are
located in congested districts where health and physique
steadily deteriorate. Secondly, we find the growth of
what are popularly described as slums, which follow
the growth of the congested districts, where people are
herded together under conditions which make clean and

decent living practically impossible, conditions which
breed disease and crime. It seems a terrible indictment
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of modern civilization, but it is undoubtedly a true one,
that the growth of insanitary, unhealthful conditions,
the growth of slums and slum populations, are in direct
ratio to what we call progress. The immense growth of
the city is invariably accompanied by these undesirable
conditions. Why is it? If you solve this question, you
solve the most important social question of the modern
world....

As to the question which | have propounded - what is it
that causes these miseries and masses of unhappiness
which we all deplore - there is in my mind no doubt
that it is impossible to give any single answer to the
question. No one theory explains the fact. But a part,
and a most important part, of the answer is to be found
in a rational system of Town Planning, a rational
system of supervising the conditions in which the
people in our great cities shall live....

What | desire to say to you in closing is that the
problem you are engaged upon is, in my judgment, one
of the two or three great problems in the world today.
It is more important than flying machines or wireless
telegraphy, or battleships or armies. It has to do with
the health and happiness of the average citizen, with
the abolition of wretchedness and unhappiness. The
solution of it will bring health and happiness to

increasing thousands of our fellow-men.42

In reporting back to the sixth annual meeting of the Commission of Conservation
in 1915, concerning the National City Planning Conference which they had hosted the
previous May, Sir Clifford reported that

The convention was in every respect a pronounced
success, and undoubtedly helped create in the public
mind a better understanding of the questions involved
in what may be described as the science of town

planning.43

Mr. G. Frank Beer, President of the Toronto Housing Corporation, delivered an
address to the Fifth Annual meeting of the Committee of Conservation in Ottawa, in
January 1914. The address was entitled "A Plea for City Planning Organization". It is of
interest to us here because it expresses the same confused sentiments which Sir Clifford
Sifton was to express four months later in Toronto, in his welcoming speech to the
National Conference on City Planning. It is typical of the absurdly extravagant delusions

which were widely prevalent in the planning movement at the time, about the
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milleniumal promise of city planning, its capacity to cure all the ills of society, and its
innate moral essence:
1] have urged chiefly the economic value of city
planning; it is a very great factor, but health, morals,
beauty, and all that make life really worth living, lie at
its very heart. This is work not for the few, but for

all. Through it a standard of living may be established
which will demonstrate our moral right to the

ownership of Canada.44
In the same address Mr. Beer made it clear that although his speech addressed the
matter of city planning, he did not restrict his notion of planning or the scope of its
virtues, or his expectation of its benefits, to the city, but extended them to include the
rural sector of Canada as well. "The subject really has a much wider application than is
implied in its name. The interests of town and country alike are involved". And the
rising feminist movement saw planning as serving the interests of the women of the
country. Mrs. H.P. Plumptre, recording secretary of the National Council of Women of
Canada also addressed the same meeting as Mr. Beer. During her speech she noted that
(1} this Commission could inform people generally,
as to what laws there are, if any, by which a village or
small growing town might be prevented from thus
selling its birthright for the good of one generation
only, it would be doing a great service to the women of
the country. If small and cheap leaflets, bearing on

such questions as town planning, could be distributed
broadcast throughout these rural and smaller urban

centres, they would be exceedingly useful.45
From the Reports of the Commission of Conservation and other accounts of the
time, and from subsequent historiography and criticism, it is easy to gain the
impression that the town planning movement was a strong national movement with a
broad base of support. Such an impression would be misleading. The town planning
movement was in fact a highly specialized, exotic, even elitist movement which had only
limited popular appeal. Like so much of Canada's culture at that time (and, indeed,

subsequently) it did not arise indigenously, but was imported from abroad, mainly from
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England, but increasingly from the United States. Its leaders were not populists like the
leaders of the English social reform movement, one outcome of which was Britain's first
Planning Act, but were, rather, middle-class professionals and businessmen who saw
urban problems in a narrow technical context. The public health origins of the Canadian
interest in town planning resemble the English experience, but the pressing urgency for
the reform of the urban environment was much more desperate in England than in
Canada. In a small, highly industrialized, densely populated country like England, with
its congested industrial cities, the unsanitary conditions were calamitous. In western
Canada, apart from Winnipeg, most urban places were small and still relatively
unindustrialized. There were of course slums in Winnipeg as there were in the larger
industrial centres of eastern Canada, but their virulence was soon dissipated in the vast
open spaces of the seemingly limitless Canadian hinterlands. The struggle for reform in
Canada was essentially a sectional struggle between east and west, fought on the issues of
economic and political power and dominance, not a class struggle as it was in Endland,
and did not recognize as a national concern, as it was in England, the spectre of universal
contagion arising out of the miasma of urban degradation. It is true that the Commission
of Conservation was loudly hortatory on the subject of public health/town planning but
its exhortations were heard only in limited circles of the Canadian population. In 1914
nearly 65 per cent of the population of the prairie region was rural; urban industrial
problems were not visible to them. The dereliction of the urban slums was a moving
concern among the Christian missions in the cities, and were the seed-bed of the Social
Gospel movement which eventually found political expression among the Progressives,
but never emerged as a major national object of reform in its own right.

The Commission of Conservation was not unaware of the limited interest among
its countrymen in the ideals which were close to its own heart. The pursuit of its
objectives had led, quite naturally, to its setting up a committee to explore the matter of

planning legislation. The chairman, Col. Jeffrey H. Burland, in his Preliminary‘Report
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of the Committee on Town Planning Legislation, submitted to the fifth annual meeting of
the Commission on January 20-21, 1914, stated:

Your Committee recognizes the keen interest taken in
the subjects it has to consider by a large number of the
intelligent and public-spirited citizens of Canada, and
it has been impressed with the number and influence of
the public and semi-public bodies which last year
petitioned the Commission of Conservation to direct its
efforts to the solution of Canadian town-planning and
housing problems. Whilst recognizing this
appreciation of the problem by many influential
citizens, we regret to report that our observations
compel us to conclude that the mass of the people are
not fully aware of the baneful effects of allowing cities
to expand without planning for the future, and '
permitting urban population to become congested in
unsanitary dwelling areas. Nor have they a sufficient
knowledge of what has been done in other and oider
countries to prevent and alleviate such conditions.
With this view your Committee unanimously approves
the following resolution:

This Committee, being convinced of the great
economic value of modern town-planning,
regret that after most careful consideration
they have come to the unanimous conclusion
that the public as a whole is quite ignorant
of the great advance that has already been
made in many cities in connection with
town-planning. The Committee would,
therefore, strongly urge that the first and
essential step is to educate the people upon
this point, and would ask the Conservation
Commission to give immediate consideration

to this most important matter.46
7.  The Provincial Planning Acts
Bearing in mind the relative absence of popular interest in town planning, and
Arthur Sifton's exposure to the Commission of Conservation's enthusiasm for it through
his membership on the Commission as Alberta's representative by virtue of his office as
Premier, the adoption in 1913 of the 47Alberta Planning Act may be seen as something

less than a response to public pressure or to a strongly felt need in that province, but
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rather as a personal inclination on the part of the Premier. Professor P.J. Smith of the

University of Alberta makes the following observation:
Sifton was facing his first election campaign as party
leader, in the summer [of 1913] and he had a large
schedule of legislation which he wished to see enacted.
His dispatch stirred some complaints in the opposition
press, but the Premier was not to be slowed. Even S0,
the Town Planning Bill was not expected to reach the
House, and only some last minute lobbying by an
Edmonton alderman changed its fate. In fact, it was
introduced on the last day of the session and was rushed
through all three readings in a matter of moments,
slipping into law without serious discussion and
virtually unheralded in the local press. If Sifton

himself regarded it as a significant piece of progressive
legislation, there is no evidence that the view was

widely shared.48

In Manitoba, the adoption of the first planning Act also stirred few emotions. It
was mainly through the work of William Pearson and a small group of planning devotees
that the Town Planning Act4® was passed by the Manitoba legislature in 1916, quite
unobtrusively, with little public interest and minimal debate in the House. In
Saskatchewan too, city planning was not a burning public issue. Statutory planning
controls over privately owned property was not a pressing concern of the city council,
nor of the provincial cabinet. It was not until 1917 that the first Planning Act50 was
passed by the Saskatchewan legislature.

In enacting the planning statute, Saskatchewan may have been influenced by the
example of Alberta in 1913, and of Manitoba in 1916. There may also have been
additional encouragement through the activities of the Commission of Conservation and of
Thomas Adams, their Town Planning Adviser. In 1916 Adams was a featured speaker at a
Civic Impro?ement Conference in Winnipeg, and his appealing words undoubtedly set up
sympathetic resonances in Regina.

Another significant influence which emerged at this time was the New York City

Zoning Ordinance, adopted by that city in 1916. It sent reverberations throughout the
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entire municipal world in the United States and Canada. Here was a straightforward
administrative instrument for controlling the use of land which was perfectly suited to
the structure and function of municipal government, and to the disposition of municipal
councillors. Unlike the British Housing, Town Planning, etc. Act of 1909, and its recent
Canadian copies, this New York City ordinance contained no reference to the preparation
of planning schemes; no prospective involvement in the public acquisition of private
property; no complex arrangements dependent upon provincial ministerial approval; no
implication of long-term commitment to development policies. It was a simple
regulatory instrument, entirely within the operational competence of the existing
municipal administration, and involving a minimum of interference in the process of the
private development of land. In a society committed to private enterprise, and which
regarded the problems of cities as technical problems that could be solved by the
application of "scientific" techniques of city management in the hands of the civic
administration, and in which city councils saw their role as boosters rather thar;
inhibitors of civic expansion and were loathe to interfere in the business of the land
developer, the zoning ordinance seemed the ideal means of avoiding undesirable
development and uses which could reduce property values or damage the amenity of an
area, while at the same time avoiding unwarranted public intervention in the private
land market.

The fact is that the cities were grossly unsuitable for carrying out city planning,
at least the kind of planning that Thomas Adams and the faithful in the town planning
movement of that time were talking about. Indeed, Adams drew a distinction between
what he called "city planning” and what he called "town planning".51 The former label
he applied to the ideas and practices which reflected the American approach -
beautification, zoning, transportation, while the latter label he gave to his own British-
rooted ideas which purported to look at the totality of the city, and to prepare a rational

comprehensive plan for its development on the basis of that total analysis.
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6.  City G City Planning and Social Pol

The cities were in no position, financially, legislatively, or ideologically to do
anything of the sort. They were created by the provincial governments for one basic
purpose - to provide municipal services in the area of their municipal jurisdiction.
Moreover, those services were mainly to property - sewer, water, roads, snow-
clearance, efc. - to the lots that were created by the subdivision of land. And city
councils were empowered to raise taxes against those properties to pay for those
services. The notion of a comprehensive mandate for the council to deal with everything
in their municipality including undertaking economic and social development programs
was not part of the city's intended powers. Nor was the city provided with sources of
revenue which could pay for such programs. Such concepts may have been appropriate
in Britain where the central government was the planning authority and the initiative
role of government was familiar, but in the Canadian context these were alien ideas. The
councils of Canadian cities were made up mainly of businessmen who viewed the éity as a
business, and the responsibility of council as that of providing sound business
management. In the context of the statutory role and limits of municipal government,
the cities could not perform the planning function as prescribed by Adams. The trend in
Canadian cities was in fact clearly and with considerable rapidity moving in the
direction of the American model and away from the British, in spite of the still-present
influence of Adams and his town planning ideology. Zoning and transportation were fast
becoming the dominant elements in the planning compendium of city councils as the
period of the so-called urban reform movement drew to a close.

Some writers in the field of urban affairs and planning regard the rise of this
attitude among city councils as a turning away of city planning from a concern with
social policy and therefore as a fall from grace. Th.ey see the adoption by cities of
subdivision regulation and development control through an administrative bureaucracy

as a shameful betrayal of the potential for social salvation which they believe town
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planning possessed but abandoned in favour of the interests of the developer. Such a view
is not merely naive, it is quite mistaken. City planning as a function of city government
was never turned in the direction of social policy and never had the potential to deal with
the city's economic and social problems. The impression that city planning actually had
such an orientation and powers can only have arisen out of being misled by the confused
rhetoric of the reform movement, and the failure to recognize what the city councils
were doing and were only capable of doing and to distinguish that reality from the
fanciful ideology of the popular town planning movement.

All doctrines take on whatever meaning their followers may ascribe to them at
any given time. The Town Planning Institute of Canada was founded in 1919, largely
through the advocacy of Thomas Adams, and the Institute sought to embody and
Perpetuate his doctrine of Town Planning. Indeed, a definition of Town Planning based on
his principles was printed on the front page of the Journal of the Town Planning
Institute of Canada , Volume VIII, No.4, its issue of August-October 1929. The definition
appeared as a masthead feature on every subsequent issue of the Journal:

Town Planning may be defined as the scientific and
orderly disposition of land and buildings in use and

development with a view to obviating congestion and
securing economic and social efficiency, health and

well-being in urban and rural communities.52

Seen from a particular perspective this definition could well seem to be in accord
with the legislative mandate of municipal government and the ideology of its
businessmen-councils. It identifies the use and development of land and buildings as the
essential instrument of the planning function for achieving certain economic and social
objectives. At that time such a concept was obviously persuasive, else how could it have
become the core doctrine of a professional body? And there is no reason to think that the
businessmen-councillors did not share this persuasion_. There is also no reason to

believe that they did not find the notion of "economic efficiency” as the most persuasive
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appeal of the Town Planning doctrine, and simply assumed either that in pursuing
"economic efficiency” they were by that fact also pursuing the social benefits, or that the
social benefits would automatically follow from the economic benefits. In fact this is not
what Adams or the Town Planning Institute of Canada had in mind. They visualized
vigorous public intervention in such areas as housing, decentralization of industry,
public ownership of utilities and others. But that is not how "planning" was perceived
by the businessmen-councils at that time. Today the attitudes of the councils are not
greatly different although experience has shown that the "orderly disposition of land and
buildings in use and development" serves the special interests of a small group in
society, and cannot possibly be, in itself, the instrument to achieve "health and well-
being in urban and rural communities".

Although the planning Act of each of the provinces conveyed to the municipal
authorities power which went a considerable distance beyond the basic zoning powers, it
also provided those zoning powers as part of the Act, and it was that provision wﬁich
municipal councils drew upon virtually exclusively in their rudimentary planning
function. For about forty years the planning schemes which municipalities in all three
provinces prepared under their respective Acts were in fact simply zoning schemes.
They controlled the use of land and buildings in broad general categories, as well as such
matters as set-backs, density, site coverage, etc. It was not until late in the decade of
the 1950's and into the 1960's that the broader powers of land aoquisiﬁon and urban
renewal came into common use as part of the city planning function. Nevertheless, by
1917 the primary planning statute had been established in all three prairie provinces.
Each was to undergo substantial changes as the region became increasingly urbanized and
as the cities expanded, and more sophisticated planning measures became increasingly
necessary. The City of Regina and the City of Calgary continue to derive .their planning
powers from their respective provincial Planning Acts, although both have been notably

amended over the years. The City of Winnipeg however derives its planning powers from
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the City of Winnipeg Act - its own "charter” - rather than from the provincial Planning

Act; and the Metropolitan Corporation of Greater Winnipeg, the two-tier metropolitan
form of municipal government which immediately preceded the present single,
amalgamated city, derived its powers from the Metropolitan Corporation of Greater
Winnipeg Act rather than the provincial Planning Act.

The planning legislation in each province is the basic instrument of the city
planning function, but the planning and development of the three cities - ihdeed, of all
the cities in each province - did not proceed solely under the control and direction of
these statutes. A variety of factors entered into the shaping of each city. The provincial
governments rank high on the list of formative influences, not only as the source of the
entire structure of municipal laws within which the city operates, but also because of
the impact of provincial government attitudes on city policies and programs. Going back
to their very beginnings, municipalities themselves are created by provincial Acts, and
their responsibilities and powers are defined and controlled by the province throﬁgh a
variety of provincial statutes. Even under the planning legislation, any development
plan or zoning by-law adopted by a city council requires the approval of the designated
provincial minister. Frequently municipal policies are shaped by provincial initiatives
or interventions, or by decisions of provincially appointed agencies or quasi-judicial
bodies. Grants from the province constitute a significant part of annual munibipal
revenues. There is then a very close relationship between the municipal and provincial
governments, in the realm of the law, in the fiscal realm, as well as in the realm of
ideology, although this relationship is not always a joyful one. Obviously, any discussion
of the planhing and development of a city must necessarily touch upon this critical
municipal-provincial relationship.

During the years before World War |l the pressure on the prairie cities, and on
their relationships with their respective provincial governments were not severe. It

was an era during which the process of urbanization unfolded steadily but
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undramatically, and the established means for dealing with it, both at the municipal and
provincial levels, sufficed. Immediately upon the end of the war in 1945, however,
Canada entered into a period of explosive urban growth. Many service men, returning
from the war, came back to the cities rather than to the farms from which they had
departed to enlist in the armed forces. Large numbers of immigrants from war-torn
Europe, seeking relief from the ravages of the conflict, came to Canada in the hope of
finding a new life here. The mechanization of the farm continued and the farm labour-
force continued to shrink, sustaining the flow of population from the countryside into the
cities. The "baby boom" became a critical demographic as well as economic factor. After
six years of relative austerity and the channeling of large quantities of resources into
the production of war materiel rather than production for civilian uses, the return of
peace brought with it a great surge in the demand for consumer goods and services, most
of which were to be found in the larger urban centres. Thus it was that for about three
decades after the war the cities of Canada experienced a continuous vigorous expe;nsion.
At the beginning of this period few, if any, cities in Canada were in a position to
cope with the rate and magnitude of the coming urban growth. They had had no
experience of urbanization on such a scale. The structure of their city administration
was inappropriate to the task. They lacked the staff with the proper training and skills.
They did not have suitable by-laws or powers. Municipal boundaries and jurisdictions
were ineffectual because the flood of new urban development would spill out over the
existing, traditional limits. An extensive change in the structure and powers of cities
was necessary if they were to be enabled to absorb this tidal wave of new population
smoothly and effectively. During the decades of the 1950's and 1960's there was then,
not surprisingly, a great flurry of activity in the realm of municipal government. New
forms of city government were created, such as the metropolitan governments of Toronto
and Winnipeg, and the regional governments in Ontario; new ideas were experimented

with such as district planning and extra-territorial jurisdiction; new powers were
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conveyed to city councils under provincial planning acts and city zoning by-laws; new
departments of the civic administration as well as the provincial government were
created to deal with the new dimensions of urban life.

Winnipeg, Regina and Calgary participated in these changes. As with the rest of
the country, the pressures upon existing municipal institutions in the prairie cities was
felt immediately upon the end of the war. The rate and extent of change progressed from
that time on into the decades of the 70's and 80's. If there is any validity in the notion
that the local historical roots of a city, its distinctive ethos, its "communal mind and
outlook” are expressed in its planning and development, then evidence to support this
notion must be sought in each city's policies and programs as they manifest themselves
in the process of each city's general historical development. Accordingly, in order to
determine the degree to which that notion may or may not be valid, it is necessary to
examine the policies and programs of Winnipeg, Regina, and Calgary as they found
expression in the planning and development of each of those cities throughout the

continuum of each city's distinctive historical evolution.
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CHAPTER §
HE FUNCTIONA IN

1.  City Planning - The Concept and the Instruments

Before turning to the examination of the planning and development of the three
cities which are the focus of this study, a short discussion of thé phrase "planning and
development,” as it is used here, might be in order. There are, of course, many different
kinds of planning. Essentially, however, they all share a common characteristic: they
all deal in intentions. At its most basic level a plan is simply an expression of intent. In
common usage the one is often taken for the other. For example, one can say "l plan to go
on vacation some time next month," or "l intend to go on vacation some time next
month”, and the two statements will generally be taken to mean the same thing. The
meanings of p/an and intend in this usage are interchangeable. In a more precise usage,
however, an intention is not a plan; it is only the starting point of a plan. A plan carries
the germinal intention forward to the point where it has an organized content and a
program for its realization. Simply stated, a plan articulates present measures to
achieve future objectives. In these terms, planning includes every kind of thought or
action which is directed towards the achievement of some stated goal in the future. In
this vast generic realm of all possible kinds of planning, any specific kind of planning
takes its identity from its context. The kind of planning it is, the name by which it is
known (financial planning, social planning, parks planning, family planning, etc.)
derives from the special circumstances of what is being planned, why it is being
planned, how it is being planned, who is doing the planning and for whom.

The plans of individuals, in most instances, are in the form of intentions whose
ultimate goal is felt by them to be highly desirable and even clearly perceived, but the
means of realizing it are often only dimly apprehended and the actions taken are usually

ad hoc responses to immediate demands. The plans of individuals are also usually simple
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in the sense that there are relatively few variables affecting them, and their linkages
and ramifications are not complex. These plans are also typically limited in scale and
depend for their execution only on the individual or on a limited number of others. The
individual is most frequently both the planner and the plannee; generally, he is himself
the intended beneficiary of his plan. The time-span of the individual's plan is
comparatively short, and the individual as planner is responsible only to himself for the
success or failure of his plan.

Business corporations must necessarily be more systematic in their planning.
Their goal is clearly articulated: it is to earn a profit; and their plans for production and
sales are formally expressed in minutes, memos, and directives in terms of that goal.
But their plans are subject to many variables with complex ramifications over which
they have only limited control. The corporate management are the planners but their
plans affect many more people than just themselves. They directly affect their work
force, but most importantly they are responsible to the company's shareholders émong
whom there is never any dissent over the basic goal of earning a profit. The time-span
of a corporate plan may be fairly long but in most companies it only extends over the
next year's operations.

City planning is planning by the government of the city, which is of an entirely
different order of planning from that of individuals or private corporations, or indeed,
of any other planning authority or agency, whether public, quasi-public, or private. As
with other governmental or public planning bodies, city planning is set within a legal
and statutory framework which defines the limits of its jurisdiction and the nature of its
operations, and which opens its activities to public scrutiny and public participation,
criticism and dissent. As with all other governments, the city planning authority is
politically answerable to its electorate. The distihction which sets city planning apart
from all other kinds of planning, however, is its mandate: it is the only statutory

authority responsible for the planning and development of the city.




The words "planning and development" frequently occur coupled together in this
way as a phrase with the implication that they are two related but separate kinds of
activities. In these instances, "planning” is regarded as the "thinking" or conceptual
part of the relationship, and "development" is regarded as the "acting” or construction
part. In many instances it is of course possible to conceive of the means of gaining an
objective without actually ever taking any action to do so. Conversely it is possible to
take action without having given much thought to the implications or consequences of that
action. In city planning as a function of city government, however, the distinction
between "planning" and "development" in this sense is obliterated. The conceptual aspect
of the city planning function is embodied in the policies of the city council, and the
policies of the city council are embodied in the development of the city. The process
from policy conception to program implementation is continuous; the one flows into the
other. It is true that the policies of the city council are not always carried out, but it is
not a principle of city government that the city council should make policies which are
not to be carried out. Itis a fundamental premise, not only of city government, but of all
government, that policies are made to be carried out. Indeed no government could
function on any other basis. If policies are not carried out it is because of some
breakdown or failure somewhere in the system, not because discontinuity between
policies and implementing actions is an intended characteristic of the government
process. In city planning as a function of city government, therefore, it is anomalous to
draw a distinction between the cogitative or conceptual part of the function and the active
or implementive part. The city planning function is a continuum in which both
"planning” and “development" lose any separate identity. Because there must be a policy
in existence before it can be carried out, there is necessarily a time gap between the
making of policy in the council chamber and the carrying out of policy on the ground.
This may possibly give rise to the notion that "plan.ning" and "development” are two

separate activities, but in the context of the total planning process they are simply
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phases in a continuum, like the two sides of a coin. In the city planning function, as in a
coin, you cannot have the one without the other. On this basis, then, the city planning
function might be defined as the making and carrying out of future-oriented policies
which regulate and guide the development of the city towards its adopted goals.

City councils exercise their authority through by-laws which are the legislative
instrument of civic government. The power to pass by-laws comes from the relevant
provincial statutes, depending upon the particular issue which the by-law addresses.
For example, the city's jurisdiction over the control of traffic, parking, and similar
motor-vehicle-related matters in the city usually is derived from a provincial Act
covering the field of highway traffic; the city's powers of'expropriation are usually
contained in a provincial Act which sets out the broad range of powers and
responsibilities of municipalities generally. Those powers and responsibilities which
are not specifically set out in the Municipal Acts are covered in other provincial‘
statutes. This sometimes leads to ambiguity about which statute is applicable in a given
situation and makes for interesting litigation. As already indicated, in the three prairie
provinces, the power to control and direct the development and use of land in the city
comes either from the provincial Planning Act, or the provincial Act which incorporates
the city.1

» The two major instruments through which the city council guides and regulates
the use and development of land are the long-range comprehensive development plan by-
law - commonly referred to as the Master Plan, or General Plan, or Development Plan -
and the Zoning By-law. The development plan embodies the long-range objectives for
the development of the city and the policies for achieving those objectives. The zoning
by-law is the administrative instrument of day-to-day development control, and
embodies the regulations which must be complied with by all development and land-use
in the city. Virtually every city also has a building by-law which specifies the

standards which buildings must observe in their structure, fire safety, provision of
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light and air, utilities and services, and all such items relating to the construction and
functioning of the building. However, the uses to which the building and its site may be
put, the location of the building on its site, its height and bulk, parking and loading
arrangements, and all such matters relating to the development and use of the property
(apart from the items covered by the building by-law), sometimes even the design of the
building and the landscaping of the site, are controlled by the zoning by-law.

The development plan usually consists of a set of maps, charts, tables, texts, and
other similar statistical, graphic, and written material which presents an idealized
concept of what the city might look like in the future if all the premises on which it is
based were to remain constant. It is a snap-shot of the city at some specified moment in
the future: the time period of most development plans is twenty years. The plan
commonly includes a discussion of the technical analysis upon which it is based, a
statement of the policies and programs which will lead the city to the realization of its
ideal, and perhaps some referénce to costs. The picture of the future city which fhe
development plan presents is drawn in terms of its physical nature - the area which the
city will occupy, the street and transportation system, and sometimes the schools, police
and fire stations which will be required to service it, the land-uses such as residential,
commercial, industrial, recreational, etc., which will prevail in each of the various
parts of the city. The analysis and projections, based on past and present trends,
forecast the size of the future population, its age and sex distribution, the size of the
labour force and type of employment, the number and types of dwellings, and similar
statistical data. The policies adopted in the plan do not commit the council to direct
initiatives for the improvement of the social or economic conditions in the city, or even
to specific projects of physical development. Typically the policies of the development
plan are expressed in the most general terms, without a time schedule or flow-chart for

the achievement of any of the objectives. The implication is that the projected growth of
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the city in accordance with the plan will bring with it an equivalent growth in its
prosperity and the well-being of its populace.

The zoning by-law sets out a variety of land-use categories such as residential,
commercial, industrial, etc., and a list of the uses which are permitted in each category,
as well as the regulations which apply in each case. An integral part of the by-law is the
zoning map which divides the city into a number of zoning districts and specifies which
use-category is permitted in each district. All existing uses in the city should conform
to the regulations of the zoning by-law, but provision is made for non-conforming uses.
All applications for new development or uses or alterations to existing development or
uses must comply with the requirements of the zoning by-law. And, in turn, the zoning
by-law is intended to conform with and implement the objectives of the development
plan.

The theory behind this dual mechanism is that the development plan sets the
course for the city’s development, and the zoning by-law ensures that all develobment
and land-use stays on that course. The theory, as is not uncommon with theories in the
realm of politics and government, does not always accord with the reality, and there is
frequently a hiatus between the provisions of the zoning by-law and the long range
objectives of the development plan. Nevertheless, conventional planning theory views
the development plan as the embodiment of the council's policies for the long-range
development of the city, and the zoning by-law as the means of implementing those
policies.

2. Statutory Roles and Constraints

In order to understand the policy-making role of the city council, and, as a
corollary, the council's relationship to the long-range development plan, it is important
to understand the role of municipal government in the over-all order of government in
Canada, and to understand, as well, the meaning of "policy" as that term applies to the

legislation of municipal councils. A primary fact to be borne in mind is that all




municipal institutions, including the creation of municipal government itself, are the
responsibility of the respective provincial governments. The structure of government
in Canada was originally established under the British North America Act which in
essence created only two levels of government - the federal and the provincial - and
under Section 92 of the Act gave the provinces the responsibility for all municipal
institutions.2

The British North America Act was passed by the British parliament in
Westminster in 1867. It is the statute which served as Canada's constitution until
1982. In that year Canada "patriated" the constitution, that is, it replaced the BNA Act
made in Westminster with the Constitution Act made in Ottawa, but the BNA Act was
absorbed into the Canadian statute and continues to provide the basis of the new Canadian
constitution. The BNA Act was devised in the light of the conditions which existed at that
time. Canada was a colony of Britain; its economy was based mainly upon primary
extractive industries; its society was mainly rural. The census of 1861 found that there
were 3,299,653 peopie in Canada. Quebec had 1,111,566 people and Ontario
1,396,091. The biggest city was Montreal with 90,323, while Toronto had 44,821.
Estimates for 1867, the year of confederation, indicate that Canada had grown in the six
year interval to 3,463,000, Quebec to 1,123,000 and Ontario to 1,525,000. Montreal
in that year is estimated to have had 102,254 inhabitants, and Toronto 52,710.3
Vancouver did not exist; it was a tiny hamlet called Granville. Winnipeg had not yet been
incorporated; it was a settlement of not much more than 100 people known as the Red
River Colony. The automobile had not yet been invented; neither had the electric
elevator. How could there have been a concern for the city when there was no city to be
concerned about? The pressing issues of the time were not urban issues and the political
powers which Westminster was attempting to reconcile were not municipal. It would

have been quite impossible for the British North America Act to have been cast in terms

of urban issues or indeed to have recognized the city as a level of government with any
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political status meriting its own place in the constitutional structure. British colonial
policy was concerned with affairs at the level of the state, not with those of its
components and particularly not with such rudimentary components as villages and
hamiets. The provinces were given the responsibility for municipal institutions, and
they created the municipalities to deal with purely local matters and with those residual
affairs which were of no consequence or interest to the affairs of state.

From the beginning the provinces had only one overriding purpose in creating
municipal governments, and that was to relieve the province of the responsibility for
providing municipal services throughout the length and breadth of the provincial
jurisdiction. Far better to place that responsibility in the hands of a local authority on
the spot and leave the provincial government free to attend to more important issues of
wider provincial import. But municipal services are sewer and water systems, and
roads, and garbage pick-up, and snow-clearing and similar items. They are services
directly to land, and through the land indirectly to people. Most of these services,
particularly on the prairies, can be provided on an ad hoc basis, as the need arises, and
require few if any initiatives of a policy nature. And in Canada, particularly on the
prairies, municipalities did not experience the major impact of the urban explosion
until after 1945, so that until the period of post-war urbanization municipal
government was essentially an administrative rather than a policy-making activity.
That cast of mind, imprinted on municipal councils from the beginning of municipal
government, seems to have persisted until the present, and municipal planning has taken
the form of the control of the use of land and of building construction through the
administration of the zoning by-law and the building by-law, and the regulation of the
subdivision of land, rather than the formulation and implementation of long-range
development policies.

| But the problems of the city are no longer merely the simple housekeeping

problems of a century ago; they are no longer merely the problems of providing
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municipal services to property. Certainly the problem of services has remained and has
become more intense with the growth of demand by a rapidly increasing population. But
a whole new generation of problems has emerged. Since the British North America Act
was first established as Canada's constitution profound changes have occurred in
Canadian society. Among the most significant has been the growth of the population and
its place of dwelling. In 1871, five years after Confederation, there were 3,689,000
people in Canada. Of these, about 18 per cent, or some 675,000 lived in centres of
5000 or more people. There were only 38 such places; only one - Montreal - had more
than 100,000, and it had barely more than that number. In 1986 the population of
Canada was 25,309,330. Of these nearly 20 million - almost 80% - lived in centres of
5000 or more people; over 15 million, or nearly 60 per cent of all Canadians, lived in
census metropolitan areas of over 100,000 people, and there were 28 such
metropolises.4

With the enormous increase in the size and number of metropolitan centres there
has been a corresponding decrease in the size of the rural population. The population of
Canada has virtually moved from the countryside into the city. This great shift of the
population has created severe pressures for the development of land and the provision of
services. More than that it has shifted the fodus of national economic and social
dynamism into the major urban centres. The cities are now the place where most of us
live and work, where most of our material wealth is produced; where most of our ideas
and beliefs are created; where most of our aspirations are pursued.

With the cities' new roles as regional and national economic generators, the
economic problems which beset us both regionally and nationally have an intimate
interrelationship with the the economy of our major population centres. When the
economy of the metropolis is in trouble, the effect is felt throughout its entire regional
hinterland, and even throughout the nation. And reciprocally, when national economic

vitality declines the effect is felt in the very marrow of urban life.S
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Economic problems have their correlative social problems. So have physical and
environmental problems. Poverty, unemployment, alienation, disorientation, loss of
personal identity, apathy, hostility, tension, crime, drug abuse, harassment, are some
of the personal and social illnesses from which the inhabitants of the city suffer. There
are also great difficulties in transportation, housing, environmental pollution, urban
blight, congestion; and we are profoundly disturbed by doubts about the validity of our
values and aspirations both as a society and as individuals. Many of these problems have
always beset mankind. But in the metropolis of our industrial-technological society
they have assumed a character and dimension which did not exist before and which in
effect makes them a new species of problem. The fact that they are now referred to as
"urban” problems is an indication of their identification with the city in a way which did
not occur in our agrarian past and which, indeed, could not have occurred.

The people of the city identify with these problems because the city is the milieu
in which they experience the problems directly. They are poor in the city, they -are
unemployed in the city, they are alone in the city, they feel powerless in the city against
the overwhelming forces of the anonymous and hostile "they” whom they sense to be the
men who wield political and economic power in the city. And yet they cannot seek
solutions to these problems in the city council because the city government has little
authority in these matters. These issues have little to do with housekeeping and the
provision of local services to property. For the most part they are issues which can
only be dealt with at the level of social and economic policy, and the responsibility for
such policy still rests with the federal and provincial governments.

This is perhaps the most intractable aspect of the urban municipal dilemma. The
governments which have the power to deal with the problems of the cities are farthest
removed from the cities and have the least political sensitivity to them. Each level of
government has a genuine interest in city problems, but the constraints of the

constitution not merely limit the nature and extent of their involvement but even




determine the way in which each one views the problems. As a result there is an
ambiguity of jurisdiction and role over every urban issue, and no level of government
has a clear mandate to attack the fundamental causes of urban malaise on its own
authority and initiative.

The federal government understandably sees the problems of housing, for
example, from the point of view of its own particular policy agenda, so it approaches the
question of housing from that particular direction. It is responsible for the equalization
of regional disparities in our federal system, so the cities are seen from the viewpoint of
their potential for the achievement of those goals. But the federal government must
conscientiously avoid becoming directly involved in the affairs of the cities because
under the constitution that is the jurisdiction of the provincial governments. This
statutory constraint however does not prevent the federal government, in seeking to
carry out its own policies, from initiating a wide variety of city-oriented programs.
Such programs must necessarily be indirect in their route to the cities, and canﬁot be
designed to meet the specific local idiosyncratic needs of any particular city except
through very special one-shot ad-hoc arrangements involving the province as well as
the city. For these reasons, federal urban programs are often controversial, and always
cumbersome, slow to develop, difficult to implement, and only marginally effective. But
beyond these reasons, the federal government's remoteness from the cities - physically,
statutorily, bureaucratically, empathetically, and because its major priorities lie
within other aspects of national life - makes it impossible for the federal government to
have any real insight into the nature of the city and its needs, or to develop any
appropriate basis for its urban programs.

The province still sees its role as the policy-making authority for the areas
under its jurisdiction, including the cities, and still sees the city's role as merely that of
housekeeping, and believes that the city has the statutory power and the financial

capacity to deal with those responsibilities which the province has delegated to it and
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which are its proper concern. Unfortunately the role in which the province has cast the
city is no longer adequate for the task of running the city. Increasingly the traditional
revenue sources of the municipal government such as the property tax and license fees
are proving woefully inadequate to pay for the city's costs and are having to be
supplemented by grants and other forms of financial assistance from the senior
governments, particularly the province. The cities have neither the statutory powers
nor the financial resources to cope with the demands of city government, and it seems
unlikely that the provinces will readily agree to convey to them a greater measure of
either because that would crack the mold of the traditional constitutional structure, and
perhaps more importantly, would diminish the province's own political power and
financial capacity.

Most city councils also still see their role as merely housekeeping, providing the
traditional municipal services. The changes which have occurred in our urban centres
have been so rapid and profound that not only have our political and social institﬁtions
been unable to adjust to them but even our perception of the urban world has been
bewildered and unable to keep pace. Not many members of city councils understand the
nature of the contemporary city; not many realize that the government of the city
requires policies and programs of a kind which traditionally have not been the city's
responsibility, and which the city still cannot undertake; not many perceive that the
exasperation and disaffection of their constituents and their cynicism toward the
political process in the city is simply the result of that hiatus between what needs to be
done in the city and city council's ability to do it. Indeed the constituents themselves do
not perceive the nature of the dilemma. There is among Canadians a deeply-rooted
identification with the wilderness and the frontier - perhaps more so in western Canada
than in central or eastern Canada - and a correspbnding lack of empathy with the city. It
is not surprising therefore that there is little understanding among them or their

political representatives of the nature of the city and how it affects their daily lives, or
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that there is no sense of urgency to change conditions so that the city can be made a more
satisfactory place in which to live.

The traditional roles of the three levels of government have not left any real
policy-making functions to the municipal level, even though there is often reference
made to the policies of municipal councils. As a result, policy functions and
administrative functions, are hopelessly confused in most municipalities, and few
councillors recognize the difference between them. Councillors become intimately
involved in administrative matters and they think they are dealing with policy. And the
administration often becomes involved in policy matters because the council does not
regard these matters (particularly if they are in the area of long-range development
concepts) as of great political consequence. The frame of reference within which
municipal government has functioned from the beginning makes it unlikely that a
member of council will regard seriously any issues outside of housekeeping services and
administrative management or to have a longer time horizon than the next municipal
election.

3. Physical | Social Planning - The E tial Diff

The fundamental responsibility of municipal government was from the outset the
provision of municipal services to the municipal population, and the dominant presence
of land (property) as the determinant element in the statutory and psychological
structure of the municipal realm was expressed in the fixed perception of municipal
planning as "land-use" or "physical” planning. This was a basic tenet in the ideology of
the planning function from the time that the control of land-use emerged as an important
concern of municipal government. Until 1945 the process of urbanization in Canada was
slow enough not to exert any great pressure on the land-use control practice or to raise
any serious questions about the nature of the planning function. Following the end of the
war, however, Canada entered into the period often referred to as the "urban explosion”,

a period of unprecedented expansion of existing urban centres and the emergence of new
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ones. The servicing and supply of land for this tidal wave of new urban dwellers became
the paramount activity of municipal government, and the professions involved in this
activity - engineers and architects - became important members of the municipal
administration and the dominant presence in the city planning profession. Much the
same phenomena were experienced in the United States.

But although most of the professionals in the planning discipline were "physical"
planners whose field of concern was strictly the physical environment, there were
among them some who were dismayed by the narrow focus of city planning on the
physical aspects of the city and argued that urban life has a much broader context than
merely the physical, and that social issues are even more significant for the urban
dweller than the physical. There were, in the 1950's, few such dissidents in the
planning profession, but one of the most powerful and compelling exponents of this view
was Herbert Gans. Gans was an American sociologist-turned-planner whose writings,
teachings, and advocacy were instrumental in introducing the sociological perception
into the city planning ideology in that country. What distinguishes Gans as sociologist-
planner from the architect-planner or the engineer-planner is that Gans identifies a
different set of problems from the others as the critical issues affecting the city. The
difference is that the architect-planner and the engineer-planner see the city in
physicalivisual and mechanical/functional terms, while Gans sees the city in terms of
people, social groups, their interrelationships and the effect of these on the way people
live:

Consequently | found myself in constant disagreement
with the planners' basic assumption that the physical
environment, man-made or natural, played a major
role in peoples lives and that reshaping the
environment was the most urgent priority for social
action to achieve the good life. | was sceptical about the
importance of such burning planning issues as whether
strip-shopping (a series of stores on a street) was

inferior to the shopping centre with adequate off-street
parking, what the optimal size of the city ought to be,
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and whether zoning ordinances should classify row
houses with apartments or single family dwellings.
These questions were sometimes relevant to people, but
they were usually less pressing than questions of job
security, work satisfaction, adequate income, family
life, the avoidance of social isolation, peace of mind,
and upward and downward mobility....

In other words, the planners were enamoured of two
environmental or physical fallacies: first that the
physical environment was a major determinant of
society and culture; and, second, that only an
environment based on professional planning principles

could deliver the good life.6

Gans doesn't believe either of these propositions. To him, as a sociologist, the
physical environment is not a major determinant of society and culture, and the pursuit
of physical planning principles cannot deliver the good life. The physical planners and
the sociologist here stand diametrically opposed to each other on some pretty
fundamental issues of urbanism. Yet each is an expert in the field of urbanism. How is
it that they have these profound differences about matters that are common to their
disciplines?

The reason for these differences is not too difficult to find. It lies in the
fundamentally different subject matter, perceptions, and training in each of the
disciplines. The architectural discipline is concerned with aesthetics - architecture as
an art form - although the successful functioning of the artifact is also an important
objective; the municipal engineer is concerned with services systems (sewer, water,
transportation, etc.) and the most important part of that concern is the public cost of
those services and the efficiency of their performance. The basic materials with which
each of these disciplines deals are physical artifacts, and the training in each of these
disciplines éonditions the mind of the trainee to see his world in terms of these artifacts.

The architect or engineer turned city planner brings to his new vocation a
consciousness of the city conditioned by his basic discipline. In the forefront of that

consciousness is the perception of the city as an artifact to be designed on the drawing
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board and to be shaped on the ground in accordance with that design. Gans criticizes the
physical planners for their mistaken belief that the physical environment plays a major
role in people's lives and that reshaping this environment is the most urgent priority
for achieving the good life. But it is quite obvious that Gans' notion of the good life is not
the same as that of the physical planners.

It may be that many physical planners do understand the term “the good life" in
the same sense that the social planner understands it. But many understand it in quite a
different sense. Many physical planners are more directly concerned with the way the
city looks and functions as a constructed thing than they are with "the good life" for its
residents. Put another way, they believe that the city built in accordance with their
design - visually beautiful and functionally efficient - is itself "good"; that the life of
such a city, as artifact, is a "good life,” and the life of its residents will partake of "the
good life" of the city. To most physical planners, items such as job security, adequate
income, family life, social and economic mobility, etc. are not relevant to their concept
of a well-designed city. They may recognize that these are indeed among the realities of
life, but they are concerned with a different set of realities. The city council, bound as it
is within the limits of the city planning mandate, and imprinted as it is with the long-
established perception that the role of the council is to provide land-related services,
must perforce see city planning as "physical” planning. When the physical planner
became a city planner in the years immediately following World War Il, his view of the
urban reality was very comfortably subsumed under the corresponding view of the
council who employed him. It was a different view of the urban reality which was held
by the sociologist turned city planner at that time.

The widely differing views of the urban reality may well raise the question
"which one is right?" The answer of course is both, and neither. It is a question which
is raised frequently in the debate about planning and which receives the same answer on

each occasion. Seen from the perspective of the physical planner, the city is indeed a
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physical artifact which must be respected if the city is to "work". Seen from the
perspective of the socially concerned planner the city is a congeries of individuals and
groups with their own characteristics and their own difficulties in their pursuit of their
own vision of the good life.

The fact is, however, that city planning is part of the ethos-system of city
government in America and in Canada, and social problems are not a compelling item on
the consciousness or the agenda of city councils, nor indeed in terms of their statutory
mandate. Moreover, the city government shares the prevailing dominant view of society
that land is an economic commodity, bought and sold on the open market. The city
planning system then is one of the institutional mechanisms of society's market
economy, and the ethos which suffuses it, and the guiding principles and operational
practices which it has developed grew out of and reflect the fact that it is such a
mechanism of the market economy and is centrally concerned with land as an economic
commodity. The professionals who were drawn into the city planning system we}e
inevitably and necessarily those who were skilled in the enhancement, development and
control of land as a commodity - architects and engineers, and land-use planners. Social
problems are not economic commodities; they are not bought and sold on the open market.
They lie in a different ethos-system of the total society. They generate their own ethos
and their own principles and their own type of professional specialists. Social problems
have no place in the structure of a land-market-driven city planning system, or in the
conceptual realm of its professionals. Nor do they have any place, certainly not a place
of high priority, on the agendas of the city council, or of great urgency in the perception
of their roles by most councillors.

4. Poli | Administration - The Ambiquiti

The responsibilities of some cities have sinée been expanded to include the

improvement of social and economic conditions, but few initiatives have been taken in

these areas. The reasons are not altogether those of inertia. The fact is that
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municipalities do not have sufficient revenue resources which policies in these areas
would require, nor the supporting statutory authority for enforcing or carrying out
such activities. In these areas then the policy-making role still remains with the senior
governments; the municipal councils remain administrative authorities dealing
primarily with land-related issues.

In this circumstance it is not clear as to which decisions of the council must be
considered as administrative decisions and which might properly be regarded as policy

decisions. Some light is thrown on this issue by the 1976 report of the committee

established to review the City of Winnipeg Act.

There is of course considerable ambiguity about the
nature of policy-making at the municipal level.
Traditionally, at the municipal level, there could be
little or no distinction made between policy and
administration. The decisions of council were almost
entirely directed to the solution of short-term
problems by immediate action - action in which
councillors themselves were often directly involved.
True, certain priorities had to be decided upon from
time to time, but these were usually of a fairly simple
nature, such as determining the sequence of works, for
example. And, although such decisions might properly
be regarded as policy decisions, they hardly constitute
long-term policy formulation of a sort or calibre that
the modern urban community, faced with the need to
design for itself a viable future, must formulate. The
essential characteristics of a policy are that it is an
expression of the social and developmental goals of the
community. It is intended to guide and determine the
community's present and future decisions on issues of
long-range importance and it is to provide the
guidelines for administrative programs and actions.
Administration, on the other hand, refers to the
specific actions and programs carried out in the daily
routine of municipal functions, whose objective is to
ensure that the business of government proceeds as
smoothly and efficiently as possible and that the
policies of the government are carried into effect, thus
achieving the stated social and developmental goals. It
is sometimes difficult, of course, even in the modern
urban government situation, to distinguish easily
between matters of policy and matters of
administration. The line between the two, is, on
occasion blurred and it becomes a matter of
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interpretation as to whether a particular issue is one
or the other ....7

In practice few councillors draw a distinction between their role as policy-
makers and their involvement in matters which are purely administrative. It's all one
to them. In truth most councillors are eager to be embroiled in administrative issues
because such issues are of immediate import and give the councillors involved a high
visibility in the eyes of their constituents. It is however of increasing importance to
draw a distinction between policy and administration because of the increasing
complexity of urban life and the increasing need for policies which will guide the
development of the city as it moves into the future through these complexities.
Theoretically, the comprehensive long-range developmeni plan is the instrument which
sets out these policies and is the reference frame for their implementation.

Theoretically, too, the policies of the council are taken to represent the
concensual views of the city's population. This notion is part of the general perqeption
that in the democratic system, all governments, including city councils, are elected to
represent the interests of the people. Our system, however, is not only democratic, it is
also pluralistic: our cities contain a wide variety of interest groups, each expecting that
its interests will be protected by the elected representatives. The concept of "the
people" then becomes confused. At the city level of government the confusion is
confounded by the fact that city government is not based on political parties with policy
platforms. The interests of the electors therefore are not expressed in terms of specific
policies identified with partisan candidates. The city council represents, not a
homogeneous, concensual "people"”, nor even a coherent body of electors united in a
common cause or by common political loyalties, but rather a great variety of individual
constituents with widely assorted interests which are frequently opposed to one another.
Much of the council's business therefore involvesvdebate over the local, parochial impact

of development issues.
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5.  The Long-Range Comprehensive Development Plan

It has become part of the conventional wisdom surrounding municipal
government that city planning is the means which enables the council to deal rationally
with all such issues which come before it, and to dispose of them in ways which will
most benefit the city as a whole. This precept is based on the notion that the development
plan embodies the policies which reflect the wishes of the people, and that its
implementation therefore serves the best interests of the city as a whole. Any
developmental issue which comes before council can, it is presumed, be dealt with in the
context of its policies as stated in the plan, and its regulations as stated in the zoning by-
law. There is here a formal legal and conceptual structure within which all such
concerns can be assessed and dealt with rationally and to the general benefit of the entire
city.

The theory, as might be expected, has a number of very serious flaws. One of the
most questionable aspects of the development plan is that it is based on Iong-terrﬁ
projections - commonly as far ahead as twenty years. No one can see that far ahead with
any measure of accuracy. That in itself is a serious anomaly in the practice of long-
range planning. But in the context of city planning it is even more anomalous. Long-
term projections are not only unreliable, but perhaps even irrelevant as the basis for
short-term development decisions, and urban development decisions are made in the
context of the relatively short-term constraints and opportunities of the market. It is
the activity in the market-driven private sector which energizes the council and evokes
its most salient responses. Much of the council's time is spent in dealing with
applications for approval of land development proposals or property-servicing demands
which require immediate attention. Whatever long-term plans have been evolved by the
private developer for his own purposes, nothing is revealed to the council until the
developer is ready to move, and he wants to move as quickly as possible because delay

costs him money. Moreover, every developer works independently and in secret so that
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council is not aware of what applications or demands may come from which quarter, or
how many it may have to deal with at any given moment. In these terms the work of the
council is mainly reactive: it responds to the pressure of circumstance rather than takes
initiatives; it is motivated by private sector developmental activity; it is ad hoc; and it
is short-term oriented. Add to these factors affecting the nature of the council's work
the further circumstances that in most Canadian cities the office of council member is
not a full-time job paying a full-time salary, and that council members are elected for
the shortest term of office of any level of government, and it may be seen as perhaps
inevitable that the mentality of the council is set within the time-frame of the current,
if not indeed of the immediate developmental reality rather than the long-term and
hypothetical ideal.

There are other aspects of the long-range development plan which raise doubts
about its usefulness. It is inherent in the legal structure of the planning system that the
development plan must be adopted by council by-law if it is to have legal status a.nd be
enforceable. But the very nature of the comprehensive long-range development plan
makes it necessary to couch the principles and goals of the plan in language much more
generalized and vague than is customary in a legal instrument. One reason for this is
that the plan is essentially a statement of the ideal, and it is difficult to cast ideas which
are in the realm of aspiration in language which is appropriate to the realm of the law.
On the other hand, the zoning by-law in its form and language, and intent, is clearly a
legal instrument and it is understandable why in the overwhelming majority of cases of
litigation over planning issues it is the zoning by-law and not the development plan
which is involved. |

Another reason for the vague, generalized nature of the development plan's
statements of goals and intentions is because they address the future and the future is
itself uncertain. Clearly no council can make firm commitments with respect to the

achievement of general benevolent desires for the city, and the specific time of their
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achievement, because in large measure these matters are affected by forces outside of the
council's control. For example, the principle that everyone in the city should have
decent, affordable housing is found in many development plans, but although a laudable
sentiment on the part of the council, it is clearly beyond its capacity to achieve within
its own jurisdiction. Moreover, the picture of the future city presented in the
development plan is also formed out of the analyses and projections of the technical and
professional planners with reference to such matters as the growth of the city's
population, economy, traffic, etc., and these have rarely, if ever, proven to be accurate
and reliable.

Apart from the fallibility of the analytical and predictive techniques, there is
always the question of whether the goals for the city's development which are initially
adopted in the development plan wili still be as valid and desirable in twenty years time.
In an era of increasing and rapid change which affects every aspect of society, notions of
what are desirable goals are notoriously unstable. So are city planning principlés.
What may be fashionable ideas among city planners at the moment may well become
obsolete and discarded during the time-span of the development plan. In recognition of
these hazards, planning enabling legislation usually provides for a review of the
development plan at stated intervals; commonly every five years. This affords an
opportunity to revise and up-date the plan in whatever ways may be deemed necessary at
that time. It can therefore be argued that the development plan is not a fixed, rigid blue
print but a constantly evolving concept readily adaptable to changing circumstances.

Again, in theory that may be a valid argument, but in reality the practice is quite
different. Development plans are not reviewed by council regularly and systematically.
For the most part they are ignored by council until some major issue arises, which
clearly represents a contravention of the plan by-law, at which time the usual practice
is to pass an ad hoc amendment of the plan without a general review. Not uncommonly,

with the passage of time which may extend over a decade or more without a review, the
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circumstances of the city diverge so far from the assumptions and provisions of the
original plan that the original plan has to be completely scrapped and a new one adopted
to replace it.8

The city planning function is the responsibility of the city planning department
of the civic administration. The planning department came into being as a formal
component of the city's administrative structure during the same period which brought
forth the development plan; both were adopted as measures intended to help the city cope
with the "urban explosion" of the post-war period. While the planning department
carries out the analyses and projections and formulates the concepts relating to the
development of the city, it is, of course, the city council itself which makes the city's
development policies and legislates its by-laws. The planning department, as with all
the civic departments, must submit its findings and recommendations for council's
consideration and disposal. The planning department's work is essentially technical in
nature. It deals with the statistical data of demography, economics, employment, traffic,
housing, etc. énd its findings and conclusions are drawn from the technical evidence. But
council's decisions on planning issues arise out of the planning process, which comprises
very much more than merely the work of the planning department. Involved in the
planning process are the interests and opinions of all of those elements in the city which
feel that they are affected by a proposed development or a proposed by-law of the
council, and the decisions of council are influenced by these various interests. There are
at least four major streams of influence which intermingle in the planning process: the
political, the economic, the administrative, and the technical, of which the technical is
perhaps the least significant in determining the outcome of a planning issue.

All of these factors are at work simultaneously in the planning process, and all
are acting upon and modifying each other. And they are not the only factors exerting
pressure. The context within which they vie for primacy exerts a pressure of its own,

and that context itself varies from community to community. For example, the context
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of ideology or value system, and of social structure within which an apartment building
is built in Moscow is different from that in Regina, or in Stockholm, or in Dallas. These
differences will exert differential pressure on the configuration of the political,
economic, administrative, technical, and other forces in the planning process. Whether
the issue is a low rental apartment block or a luxury rental apartment block, or a
condominium will also make a difference in the configuration of the various components.
So will the proponents of the scheme - whether it is a private sector or a public sector
initiative. So will the level of government directly concerned - local, provincial or
national. An issue may affect only very limited local interests, such as, for example, a
proposal for a curb-cut on a residential street, or it may have much wider
ramifications, such as a scheme for a major central area redevelopment. In all of these
instances the planning process flows within the channels set by the ideological, socio-
economic, and historical constraints of the society, but within those broad general
constraints, the forces which produce the final planning decision are largely po\itical
and economic rather than technical and administrative.

Ultimately the decision rests on whose interests are affected by the issue, what
interests they are, and how severely they are affected. Each issue will provoke the
coalescence of interest groups either in support or in opposition. In our society the
economic interest generally has precedence over other interests, although from time to
time other interests will prevail. lllustrations of this can be drawn from virtually
every city in the land. Winnipeg can serve as well as any other. Winnipeg's city council
approved the construction of a large apartment block immediately adjacent to and
overshadowing the historic Fort Garry Hotel in spite of loud protests by opposition
groups with a historic and architectural concern. That approval was a decision in favour
of the economic interests over those of aesthetics and heritage recognition. The
construction of the National Research Council building on the old St. Paul's College site

was one of pure and unmitigated political interest. The construction of the underground



pedestrian concourse at Portage and Main was a victory of the administrative interests
over those of the pedestrian public, particularly those members of the pedestrian public
who have a mobility handicap. In that instance it was the city's Streets and Traffic
Division which exerted the decisive influence.

The interest groups which coalesce around planning issues will vary with the
particular issue, and the groups whose inte(est will prevail will be those with the
greatest political power. This does not necessarily mean the groups with the greatest
economic power since not all planning issues affect the interests of the wealthiest groups
in the city. Indeed the economic aspects of a particular planning issue may not in any
way at all touch the economic interests of the city's economic elite. A proposal by the
city to acquire the land and to develop a public park in a residential neighbourhood is not
likely to be seen as adversely affecting the economic interests of the groups with
economic power. On the other hand, a proposal to require all shopping centres to
landscape their parking lots is likely to be seen by them as an economic threat. It can be
taken as a general rule - perhaps even a firm rule - that where a planning issue
seriously affects the economic interests of individuals or groups with economic power,
they will mobilize the necessary political power for them to prevail. Among the forces
which they will bring to their side may indeed be those of the technical expert witness,
but such evidence will serve only the secondary purpose of supporting the probably
unspoken but decisive underlying economic imperative.

Among those whose work disposes them to view city planning in technical or
aesthetic terms rather than in terms of the exercise of power, there is the persuasion
that greater technical knowledge and keener sensitivity to the natural and man-made
environments are the key to making the city a better place for human habitation.
Planners, architects, environmentalists, and others whose lives are spent in the milieu
of their technical discipline come to see the problems, and the failings, and indeed the

promise of the city in terms of their own technology. Technology is largely a matter of
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knowledge, and the rational application of that knowledge to problem solving. The
technical specialist accordingly tends to approach the solution of any problem from the
direction of this formulation. No one can have any serious quarrel with such an
approach. And the knowledge which is applied to the solution of problems is constantly
being enlarged and refined. Here the technical approach is on solid ground. When it
comes to the premise of rationality, however, and its place in problem solving, then it
steps into quicksands. What is rational for one set of interests is folly for another. The
technical facts in any case are only one set of facts. There are other sets of facts, and
there are other influences beyond the realm of facts - values, prejudices, fears,
aspirations, illusions, avarice, political debts - which press more heavily on the
decision than do the technical facts.

Viewed from a particular perspective, the long range development plan may be
seen as essentially a technical document. Certainly its analyses and projections are
technical exercises, carried out by technical personnel, and the policies which it
embodies are concordant with the development scenario set out in the technical sections
of the plan. But, as already indicated, the planning process is more than a technical
exercise. It is in fact an aspect of the political process, and in our society the political
process is based on public involvement. The planning enabling legislation of the
province requires that before a development plan can be established by by-law, public
meetings must be held at which the development plan will be discussed and the members
of the public can express their views. However, public participation in the process of
establishing the development plan has nowhere been marked by large numbers of
participantsA or animated debate. Perhaps this is because of scepticism about the
technical projections of the plan, its lack of social and economic programs which would
be of interest to most people, its emphasis on the general physical aspects of the city's
new growth which is not seen to have a significant impact on existing development, but

perhaps most of all because of the remoteness of its time horizon which removes the plan



192

from the realm of immediate reality to the realm of never-never land as far as the
ordinary citizen is concerned. It is not unknown, when a public meeting has been called
to discuss the plan, in accordance with the statutory requirements, that the meeting has
had to be cancelled because no one has turned up to attend.

The comprehensive, long-range development plan, then, is a very imperfect
instrument for guiding the development of our cities. A more effective instrument could
be devised but it would necessitate abandoning some of the established features of the
development plan while retaining others as a basis on which to build the new model. For
example, it is generally recognized that the long-range plan is based on assumptions and
conditions which are constantly evolving and changing. That is why a five-year review
is usually required. That requirement in itself is recognition of the fact that five years
represents pretty well the outside limit within which projections and policies can have
any validity. It would seem eminently sensible, therefore, to abandon the twenty-year
time horizon and substitute a five-year period. And instead of merely a review ét the
end of five years, (a traditional requirement more honoured in its neglect than in its
observance) the by-law which gives legal status to the plan should expire at the end of
the five years and a new one should be required. This would ensure that the relationship
between the plan and the reality of the city's development is constantly being monitored
and adjusted.

Nor is it necessary for the development plan to be comprehensive in its scope. If
it addressed only those matters which could be achieved within its five year life-span,
and if it included specific projects to be carried out during that life-span, three
desirable improvements might be achieved. One would be the avoidance of the anomalies
and derelictions which are inherent in the long-range approach to planning, thereby
perhaps giving the plan a greater measure of soundness and respectability. The second
would be to provide a more appropriate and readily-usable framework for carrying out

projects with an immediate tangible effect, which might, accordingly, command the
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attention of the public and enlist its participation. The traditional broad general
statements of long-range goals and aspirations need not be entirely abandoned but they
should not constitute the sum and substance of the development plan, and the exercise of
divining the long-range future should not occupy so much of the time of the planners, or
so much of the material of the plan. And thirdly it might begin to impress upon the
consciousness of the council the realization that there are city-wide issues with which
they can deal effectively in terms of planning policies, because the very much shortened
time horizon and the more specific and limited goals of the development plan would tend
to bring the planning function into a context which is more meaningful to them.

In spite of its low profile in the daily give-and-take of the council's affairs, the
development plan does serve a useful purpose. Without it the city planning function
would revert to its atavistic form of simply a zoning by-law management bureaucracy.
The city planning function in its present role provides a useful technical advisory
resource for the council which would be lost without the broader planning purview.
But, more im‘portant than that, the city council itself would be diminished as a
government, because the development plan provides one of the few occasions for the
council to rise to the level of a policy-making body instead of being merely a routine
municipal services administration. Moreover, inadequate as it may be, the development
plan does provide a potential frame of reference which can give a measure of consistency
to the decisions of the council, and which can help the council arrive at its decisions. The
fact that councils frequently, even habitually, overlook or ignore the tenets of the
development plan diminishes the effectiveness, and indeed the validity of the city
planning function.

The development plan in its current form, is not very effective in guiding urban
development. In spite of pride in advanced technologies, it is doubtful whether control
over the development of cities today is any greater than was that exercised by the civic

power in earlier times. It can be argued persuasively that the control over the
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development of the bastide or fortified city of medieval France, or the Renaissance city of
Italy, or even the Georgian city of England, was at least equal to - perhaps even greater
than - control over the development of the contemporary city. And it is very likely that
in each of these historical periods those cities satisfied the expectations and values of
their respective éocieties as effectively as the urban environments which we build today
for our own society. Often obscured by the populist rhetoric of the politician and the
technical jargon of the planner is the underlying fact that the conscious control of the
development of our cities, as was that of those historical cities, is, and was, exercised on
behalf of the dominant class in the society.
6.  Class, Power and the Planning Process

The notion of "class" is as controversial among sociologists as the notion of
‘community”. This is perhaps truer of American sociologists (and, therefore, by the
familiar process of intellectual osmosis, of Canadian) than it is of European sociologists.
Those who subscribe to the "stratification" theory argue that "class” is the basis of
social structure; those who subscribe to the "pluralist” theory argue against the notion
of "class" as a social reality. But even among the stratification theorists there is
disagreement over what constitutes a class, what are its characteristics, how it
functions as a social form, and particularly, how it exercises power. If it is true that
the development of our cities is controlled by the dominant class in the society, that fact
is of fundamental relevance to this dissertation since it goes to the very heart of the
question of whether there is a distinctive communal ethos among the people of a city
which finds expression in its planning and development, thereby distinguishing it from
all other cities. It also raises the questions of which is the dominant class, how does it
control the development of the city, what goals does it pursue in exercising that control?

There is a very extensive literature on the subject of "class", going back at least
as far as Plato.9 A review of the full sweep of the writing - even a cursory review - is

beyond the scope of this discussion, and would in any case not contribute significantly to
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the central theme. Some reference to the salient ideas in sociological thought, however,
may be useful in helping to distinguish more clearly the influences - those of a

“communal mind and outlook," a dominant class, a power elite - which control the

development of the city. Terry Clark, in his Community Structure and Decision Making

identifies one of the basic conceptual difficulties in the debate over the issue of class:

Status and power probably have been the two
values most often confused in community studies. Such
is the case where two, three, or seven "“classes" are
reported in a community. While it is clear from the
research procedures that it was primarily prestige or
status that was investigated, such results have
occasionally been interpreted as implying that power is
differentially stratified among two, three, or X
"classes" in the community.

Confusion on this particular point is due partly to the
differing uses of the term "class". Marx and Weber
generally used the term to refer to stratification in
terms of power, primarily in an economic sense. In

contrast, most contemporary American sociologists use
class to refer to stratification in terms of prestige or

honor.10 '

The notion that American society is free of a permanent rigid class structure, and
that political and social power is independent of economic power, is quite common in
American sociological and political writing. It is rooted in the American mythology that
America is a free, open, egalitarian society in which everyone has equal opportunity for
the good life, regardless of race, colour, creed, or class, in which indeed, the economic
class that one happens to be in is irrelevant in terms of access to power and therefore to
life-chances. This notion is pervasive in the American ethos. In the field of sociology it
is represented by the "pluralist” school, one of whose most prominent advocates is
Nelson Polsby. Writing in his Community Power and Political Theory , Polsby says

The first and perhaps most basic presupposition of the
pluralist approach is that nothing categorical can be
assumed about power in any community. [t rejects the

stratification thesis that some group necessarily
dominates a community ....
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Pluralism holds that power may be tied to issues, and
issues can be fleeting or persistent, provoking
coalitions among interested groups and citizens ranging
in their duration from momentary to semi-

permanent.11

On the other side of the argument is the "stratification" schoo!l of which Floyd
Hunter's book Community Power Structure is regarded as the seminal work, and Hunter
as the representative spokesman. But even in the stratification school, as Clark points
out, the phenomenon of "class” is variously addressed in terms of status or prestige,
rather than power, although among them there are, of course, those who argue that the
economic power is the basis of class power.

Canadians are perhaps more forthright in expressing their views about the class
structure of Canadian society and the realities of power. Peter McGahan, in his Urban
Sociology in Canada argues that the spatial and social forms of the urban system are
influenced by the way in which power is distributed and exercised - a fact which is
generally neglected in classic American urban theory. Moreover, McGahan, in what is a
fairly rare perception in Canadian planning literature extends this view to urban
planning, which, he says "frequently reflects and sustains the distribution of urban
power and influence systems".12

Urban planning and the systems of power and influence in Canada are even more
closely integrated than McGahan indicates. Their relationship in effect is the inevitable
relationship of mutuality which exists between any society and its institutions. City
government is an institution created by Canadian society. Urban planning is a function of
city government. Canada is a democratic capitalist society, and accordingly, urban
planning is a function which is performed within the constraints and imperatives of the
Canadian democratic capitalist system. That is simply to say that the ethos which
prevails in urban planning is a reflection - an institutionalized expression - of the

interests of wealth and power in our society. It couldn't be otherwise. The urban
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planning function as a function of city government can no more ignore or contradict the
values, and perceptions, and demands of the capitalist system of which it is an
institution, than the council of the City of Calgary could want to declare itself the
government of an independent revolutionary socialist republic.

Among the basic tenets of the capitalist ideology are the commitment to private
enterprise in the free market, and the private ownership of land. It requires no great
insight to realize that there is a fundamental contradiction between the principles of
planning and the principles of a free market economy. Planning assumes that the future,
if not predictable, is at least determinable by present actions; that the determined future
can be realized by the controlled allocation of resources and the programming of
development; and that the best interests of society as a whole can most effectively be
served by regulating private rights so as to achieve the greatest public good. These
assumptions are in contradistinction to those of the capitalist system which holds that
the free play of forces in open competition in the market is the best way to determine the
course of events, and that the best interests of the public are served by the resolution in
the market place of the private competing interests, with the minimum of intervention
or regulation by the public authority.

In the matter of the private ownership of land, again, the two ideologies are in
sharp conflict. At the municipal level of planning the differences are particularly
significant since municipal planning is virtually entirely devoted to the use and
development of land. If a society views land as an economic commodity, and, therefore,
as a private property to be bought and sold on the open market, and that public
intervention in the land market as an owner or developer is a violation of a fundamental
tenet in the society's ethos and may only be undertaken in exceptional circumstances,
then the limits to municipal planning are quite obvious. The municipal government must
avoid direct ownership and intervention in land planning as much as possible, and must

restrict its role to regulating the private use and development of land at the minimum



198

level necessary for the safety, health and amenity of the general public. [n these
circumstances it becomes clear why the zoning by-law, which does precisely this, is
regarded as the real planning instrument in our cities, rather than the long-range
comprehensive development plan, which requires a degree of resource control, public
land ownership, and public initiative and intervention fundamentally in violation of the
basic tenets of our liberal democratic capitalist ideology.

All of the institutions of capitalist society are imbued with this ideology. City
councils believe in it, and city planning departments as institutions of the city
government believe in it. There are a few planners and members of city councils, and
members of the public at large, and various social reformers, who do not, and who
advocate public ownership of land and a more interventionist role for the city
government, and their advocacy has had some small success in influencing minor
modifications in institutional attitudes and programs in this country. In general,
however, our city councils function within the capitalist ethos and our institutioﬁs such
as the city p]anning departments perform their functions in accordance with the
prevailing ideology and their place in the hierarchical structure of our governing
institutions.

Every society has a hierarchical structure of some description. Even in the
Soviet Union, which was ideologically committed to the precept of a classless society, a
rigid hierarchical structure still prevailed some seventy years after the revolution of
the proletariat; the Czar and his court were replaced by the Politburo and the state
bureaucracy. In every society the social structure is maintained by the exercise of some
form of power. The nature of that power and the way it is exercised varies from society
to society, depending on the myriad factors of history and culture which have gone into
the making of that society. In some instances the. cohesive force is the power of tradition
and custom which maintains the social structure; in some it is the force of military and

police oppression. In capitalist democracies it is economic power which drives the



wheels of the society and shapes its structure and its institutions. Political power is an
adjunct of economic power although not every issue which arises in the daily life of a
society requires the economic power to exercise its political muscle. But where the
issue affects the interests of the economic power, the political power will invariably be
invoked.

In the historic past the members of the ruling classes of the countries of Europe
were known by name throughout the entire nation which they dominated. Indeed they
were known throughout the whole of Europe and beyond. They were royalty, and the
ndbility, and princes of the church, and ministers of the government, and commanders of
the armed forces, and great landowners, and merchants, and financiers, and
industrialists. They were linked by family ties and by heritage, and by business
enterprises, and by political ambitions and intrigues, and they shared an overweening
sense of their special place in the universe. They were a small closely integrated
hegemony and they exercised their power to safeguard and perpetuate their class
interest. But the members of that class were real individuals, with their own names and
their own personal identity, and they were seen and known as such. Nor was there any
doubt in anyone's mind about the identity of the class to which these individuals belonged
or the power which that class wielded.

In the contemporary world of democratic capitalism the multinational
corporation has become the seat of economic power. But it is a faceless and impersonal
presence wherever it operates. The corporate name, of course, is well known and
instantly recognized. The buildings in which it employs the local population in greater
or lesser numbers also are part of the familiar local urban landscape. But the business
corporation is not a human being with a face and a personal identity. It is a creature
made up of capital assets, and anonymous shareholders, and a remote board of directors,
and a hired workforce all pursuing a single objective - the production of a product which

will be sold at a profit in the far-flung markets of the world. The power which the
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multinational corporation exercises is as unseen as the faces of those who exercise it,
but its impact, not only on the economy of a nation, but on its politics, and even on its
culture, is as dominant as was that of the "ruling class" in other times.

But do business corporations comprise a "ruling class" in the same sense? There
seems to be something anomalous in the notion of a business organization as a member of
the "ruling class" of a country. A business corporation has only a corporate identity. It
operates in many countries with the same identity and presence. It has no particular
national allegiance or sentiments. It is not a seated member of any national government.
It is driven by a single, narrow economic motivation and responds (apart from the laws
of the incorporating nation) only to the imperatives of thé international market.
Moreover, there are a bewildering number and variety of business corporations of
varying sizes producing an enormous range of goods and services, although they do not all
operate in the same market. Where markets are shared, or where corporations seek to
move into new markets, all are pitted against each other in relentless competitién,
although collusion for mutually beneficial ends is not uncommon. In many instances,
where a multinational corporation operates in a given market, its head-office and power
base is located in a foreign country. How can a depersonalized, largely anonymous,
narrowly focused, internationally oriented, foreign-based organization be a member of
the "ruling class" in any particular country?

Part of the answer may be found in the way industrial capitalism has affected the
economic and political structure of the world. Much of the world is now economically
interdependent, and economic affluence has become the beatitude quested by the nations.
The holy grail has been replaced by the cornucopia. The lure of investment has made the
multinational corporation welcome in every corner of the globe. Moscow now has its
Macdonalds and Beijing has its Coca-Cola vendors. The infusion of large amounts of
development capital into the economy of a nation has the potential to create much needed

employment, to produce eagerly desired consumer goods, to generate new capital, to
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raise incomes and living standards. But the impact of the huge investments cannot be
confined within the limits of the economy. For these much sought-after economic
benefits the host country must offer something in return to the muitinational
corporation. It must ensure the conditions which will yield a profit to the corporation,
otherwise the corporation will not invest. This has enormous political implications. It
means in essence that the government of the host country must pledge its political power
to support the economic interests of the corporation. It is true that the government's
support also serves the interests of the nation, but it is also true that the economic
power of the corporation is exercised over the political power of the country. In the
capitalist democracies this symbiosis between economic and political power is a natural
one because the ideology of the capitalist system is shared by business corporations -
whether multinational, national, or local - and governments alike. Thus it is that
although the business corporations do not have a seat in the government, and may even
have their headquarters in a foreign land, and may even be competing with each bther
individually, the exercise of political power by the government is consistent with the
dominant economic interests in the society, that is, the interests of the business
corporations as a "class."

Part of the answer may also be found in the way we think about "class". There is
a conceptual issue involved in the argument over whether or not classes exist.
Sociologists on both sides of the debate, in both America and Europe, have tended to reify
the idea, to think of socio-economic classes as real things with clearly visible surfaces
separating the one class from the other, like a layer cake, and everyone in the society
fitting into one layer or another on the basis of certain characteristics. Those who argue
that there are no classes, and therefore no class structure or power, rest their case on
studies of many communities in which they have found no rigid, permanent social
stratification. They were looking for evidence of a firm set of layers in the

communities, analogous to the strata of the earth's crust as revealed by geologists, and of



course they couldn't find any such evidence. They couldn't find any because "“classes" in
society do not exist in that form, and do not have that kind of material reality. The
phenomena of classes are nevertheless real and do exist in every society, but in a
different form from the reified concept of the sociological debate.

One of the most penetrating and illuminating perceptions of the nature of "class"

is that held by E.P. Thompson, who discusses the matter in various writings. In The

Poverty of Theory Thompson writes:

Sociologists who have stopped the time-machine and,
with a good deal of conceptual huffing and puffing, have
gone down to the engine room to look, tell us that
nowhere at all have they been able to locate and classify
aclass. They can find a multitude of people with
different occupations, incomes, status-hierarchies,
and the rest. Of course they are right, since class is
not this or that part of the machine, but the way it
works once it is set in motion - not this interest or
that interest, but the friction of interest - the
movement itself, the heat, the thundering noise. Class
is a social and cultural formation (often finding
institutional expression) which cannot be defined
abstractly, or in isolation, but only in terms of
relationship with other classes; and ultimately the
definition can only be made in the medium of time -
that is, action and reaction, change and conflict. When
we speak of a class we are thinking of a very loosely
defined body of people who share the same categories of
interests, social disposition to behave as a class, to
define themselves in their actions and in their
consciousness in relation to other groups of people in
class ways.

But class itself is not a thing, it is a happening.13

For Thompson, then, "class-as-identity is metaphor, helpful at times in
describing a flux of relationships"14 rather than a thing which has its own identity with
fixed and measurable dimensions. The phenomena of class only become manifest over a
period of time, and can only be perceived on those occasions which provoke the open
display of pervasive conflict among vested interests, and those occasions are rare and
transient. Thompson here is speaking of those occasions when all the governing

institutions of a nation act in concert to safeguard or establish the common interests of
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the ruling class as a whole. Such occasions are indeed rare. The interests of the ruling
class are not always common and unified but are frequently riven by regional and
sectoral differences. This is particularly so in Canada where there is a historic
resentment and hostility in the western region against Ontario and Quebec.

Nevertheless, even in Canada the occasion does arise from time to time when the
governing institutions unite with the economic power of business on a national scale to
achieve a common objective. Such an occasion was the federal election of November 21,
1988, when the federal government (and some provincial governments) and the national
and international business interests acted together in a massive campaign to re-elect the
Conservatives on the Free Trade issue. More frequent are the occasions when regional
issues pit the government and business interests of one region against those of another.
The National Energy Policy of the Trudeau government during the late 1970's was such
an occasion, which pitted the federal government and the provincial governments and
business of Central Canada against those of Alberta.

As oﬁe narrows one's field of observation to focus on areas of lesser physical
extent and political jurisdiction, the frequency of collisions increases. The
confrontations between environmentalists and resource-exploiting corporations, for
example, has become endemic; the conflict between the native Indians and government
institutions is unrelenting; the struggle of resource-based communities for survival in
the face of an exhausted resource and the withdrawal of the extractive enterprise is a
common occasion in Canada; the clash of labour unions and industry, and the strikes of
the labour force against its employers is part of our way of life. All of these are
instances and occasions when the power of the dominant economic class supported by the
governing institutions is exercised against an inferior economic and political power. It
is true tha_t the antagonists in each of these instances represent a different set of
interests. A logging company does not mine coal; environmentalists are not packing-

plant employees; Indians are not postal workers.
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On the face of it, each of these occasions and each set of antagonists might appear

to have little in common with any of the others. But if one observes the behaviour of

these and other sets of actors over time and on different occasions, one sees a recurring
pattern which runs through them ail and links them together. in each case there clearly
emerges a group which wields the dominant economic and political power, and it wields
that power for the purpose of safeguarding and perpetuating its vested interests. And
even though the specifics of those interests are different in each case - McMillan and
Bloedel's interest in a logging road to a stand of virgin timber in British Columbia, for
example, is of no interest to IBM in Toronto - the general underlying interest is the
same, namely the preservation of economic and political power and privilege. There also
emerges another group with a different set of common interests even though the specific
objectives of its constituents also differ from one another. Their common interests are
to improve their living conditions and to better their life-chances. The differences in
the values, objectives, patterns of behaviour between the two groups, as manifes;ted over
time and on the various occasions of overt conflict, is whét identifies "class" - the
dominant or ruling "class" and the "classes" which are dominated or ruled.

In the city the circumstances are different from those in the nation and in the
region, and even in the lesser areas of conflicting interests. In the city, evidence of the
dominant power is manifested not only occasionally, but continuously; it is not
transient, but permanent; it is not inferential but direct; it is not circumstantial but
material. It is manifested in the built environment of the city which is a permanent,
material display of the dominant power of the business interests in the city. It is
manifested in the skyscrapers which dominate the skyline and which house the business
corporations; in the factories which house their industries; in the shops of the city's
retailing businesses and in the goods which are sold in the shops; in the apartments and
houses which are constructed and marketed like any other commodity by the development

corporations. The city for the most part is built by business, and the governing
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institutions of the city for the most part act in the interests of business. When a conflict
arises between the interests of business and those of a group which counter or threaten
those interests, it is very rarely that the decisions of the governing institutions are not
on the side of business. In part this is due to the fact that in most instances the opposing
group does not have the financial or political power to succeed against the business
forces. In the greater part, however, it is because the prevailing ethos of our
democratic capitalist society accords the highest esteem to economic values, and the
governing institutions and the business corporations are as one in that view of the world.
It is in fact the view of the world which became entrenched following the turbulent
events of the year 1848, as touched on in the preceding chapter. It is the view of the
world which eschews the philosophical doctrine of egalitarianism as contingent upon the
re-structuring of society. It is the view which sees the capitalist system as the proper,
indeed the inevitable form of the social order; which holds that social and economic
inequities are functional rather than systemic; which regards city planning as a'
"scientific” technique for correcting the dysfunctions of the city; which closes its eyes to
the realities of socio-economic classes but whose votaries are quick to perceive very
clearly where their collective interests lie, and to react very quickly when they are
threatened.

If one accepts Thompson's concept of “class”, and if one moves along the path of its
implications, paying heed to his directions, one can arrive at a clearer understanding of
how the business corporations, not as individual entities, but as a general collectivity,
not as the besashed and bemedalled prototypes of a hegemonic elite, but as a grey
eminence, can exercise power; how the business corporations, although they have none
of the attributes of the traditional indigenous ruling class, nevertheless can be the
dominant group in a nation or a city and perform the role of a "ruling class".

Charles E. Lindblom, economist, author and educator, early in his career was an

advocate of the "pluralist” view of the American socio-political and economic system. In
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1977, however, he wrote Politics and Markets in which he departs from his earlier
pluralist position and recognizes that in America, indeed in all democratic liberal
capitalist (i.e. market-oriented) societies, not all groups are equal. He identifies
specifically, and discusses at some length, the privileged position of business.

Not a myth but a misunderstanding is the common view
of how liberal democratic government works. Except
for some analysis of interest groups, democratic theory
makes no place for the business enterprise. In
American law the corporation is a "person"; and in all
the democratic market-oriented systems, corporations
and other business enterprises enter into politics.
Their needs and preferences are communicated to
lawmakers no less urgently than those of citizens. But
these fictitious persons are taller and richer than the
rest of us and have rights that we do not have. Their
political impact differs from and dwarfs that of the
ordinary citizen. Clearly democratic theory needs to be
extended to take account of what we will call the

privileged position of business.15

Lindblom recognizes that in market-oriented systems the business sector is
motivated by more than simply the sales of its goods and services. "What is required,”
he says, "is a set of governmentally provided inducements in the form of market and

political benefits".1® The inducements which businessmen need as a condition for

performing the tasks which the market system assigns to them are income and wealth,

deference, prestige, influence, power and authority. He might have added that they are

also tax concessions, grants of money, and of land, bail-outs of failing investments,
favourable legislation in such field as labour-relations, environmental pollution, the
burden of social welfare responsibility. They also include ready and direct access to the
seats of government authority. Indeed, in many instances, particularly in the United

States, businessmen are appointed to leading positions in some of the most crucial

institutions in the government, such as the President's cabinet. _In this circumstance,
the government is in effect a two-fold government: on the one hand the government

elected by the political process, on the other hand the complementary government vested
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in the business sector by the market-orientation of the economy and the economic
ideology.

But the privileges accorded the business sector are of course not gratuitous.
Business in the market-oriented economy has a very heavy responsibility. It decides the
nation’s industrial technology, the pattern of work organization, location of industry,
market structure, resource allocation, investment strategies, labour-force composition
and magnitude, and even determines the direction of foreign policy. The elected
government must therefore be extremely sensitive to the needs of business and do
everything it can to ensure its success. There must accordingly be a very close linkage
between these two components of government authority. Lindblom puts it this way:

Any government official who understands the
requirements of his position and the responsibilities
that market-oriented systems throw on businessmen
will therefore grant them a privileged position. He
does not have to be bribed, duped, or pressured to do so.
Nor does he have to be an uncritical admirer of
businessmen to do so. He simply understands, as is
plain to see, that public affairs in market-oriented
systems are in the hands of two groups of leaders,
government and business, who must collaborate and
that to make the system work government leadership
must often defer to business leadership. Collaboration
and deference between the two are at the heart of
politics in such systems. Businessmen cannot be left
knocking at the doors of the political system, they must
be invited in...

Thus politics in market-oriented systems takes a
peculiar turn, one largely ignored in conventional
political science. To understand the peculiar character
of politics in market-oriented systems requires,
however, no conspiracy theory of politics, no theory of
common social origins uniting government and business
officials, no crude allegation of a power elite
established by clandestine forces. Business simply
needs inducements, hence a privileged position in

government and politics if it is to do its job.17
Lindblom is discussing the politics of market-oriented systems in general. But
the archetypical market-oriented liberal capitalist democracy is the United States, and,

as with many American writers, Lindblom, although writing about market-oriented



systems in general, undoubtedly has the United States model before him. We Canadians,
inundated and suffused as we are with American culture, often regard American ideas,
and sounds and images as our own, even though they may have only a remote relevance
for us. In this case, however, Lindblom's discussion is relevant to the Canadian
situation, as indeed it is to the system of liberal capitalist democracy throughout the
western world. Lindblom is right in his observation that it does not require any
conspiracy theory nor allegations of a power elite established by clandestine forces to
explain the politics of the market-oriented society, although conspiracies and
clandestine machinations undoubtedly do go on,!8 and powerful linkages between the
memberships of corporate boards of directors, government and the members of wealthy,
elite families have been demonstrated in a variety of studies.!®

On the other hand, contrary to Lindblom's contention, the relationship between
government and business is not simply that of a pragmatic arrangement negotiated like a
business deal. The successful functioning of the system is not simply a matter of the
government e;ccommodating itself to the needs of business on the basis of a calculated
self-interest in which concessions to the latter are on the bargaining table in return for
assurance that the state will continue to function. Business is just as committed to the
continuation of the state as is government; and government is just as committed to the
continuation of business as is business itself. The system is quite readily and
persuasively understood in terms of a common ideology and common values held by both
government and business. Their interests are essentially the same, and they depart from
one another only on those occasions when that common interest is critically at variance
with the interest of a significant group of electors whose dissatisfaction represents a
potential threat to the government's retention of foice.
7. The Busi Ett C ity_Val | the Built Envi I

The liberal democratic capitalist ethos is not limited to the institutions of

government and the businessman, but is pervasive throughout the entire society. True,
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not everyone in the market-oriented society believes in the capitalist ideology. There
are always dissidents and non-believers, even in the United States, just as there were
dissidents from the communist ideology in the communist societies. But that doesn't
mean that the ideology is not pervasive. As with any social phenomena, recognition of its
presence does not require and may not even be amenable to precise statistical
confirmation. In many instances extremely significant social phenomena exist simply as
directional pressures or limiting tendencies rather than discreet reified entities which
can be frozen in time and counted by a computer. That does not mean that they are not
there. Nor does the occurrence of numerous anomalies and exceptions deny their
suffusion throughout society nor diminish the force of their impact.

If the ethos of industrial capitalism is the credo of the nation, and the values of
the business corporations are also those of the governing institutions, including those of
the city, and if there is any validity in the notion that community values are expressed
in the planning and development of the city, then one might reasonably except to find that
the city reflects the self-image of the business world. And if the values of the business
world are virtually the same throughout the society, then one might also reasonably
expect to find that all the cities are very much like one another. And, at first sight this
certainly seems to be the case.20

The structure of the city reflects fairly faithfully the structure of its land
values. In each of Winnipeg, Regina, and Calgary the dominant presence in the central
area is the skyscraper office towers of the business corporations. Also typically present
are what are referred to in the current jargon of the advertising agencies as the "up
scale” retail establishments; hotels to accommodate the business traveller; restaurants,
bars, places of entertainment; and apartment buildings occupied by residents who prefer
to live near the downtown "action,” or who are only temporarily resident in the city.
This central area, the heart of the city, is customarily identified by the appropriate

name of "the central business district". Adjacent to the central business district is an



enclave of poorer quality residences and businesses, and even slums. And beyond these
are the wealthier residential neighbourhoods. The automobile is ubiquitous, and the
street system is designed to carry the optimum flow of automobile traffic, particularly
in its linkage of the residential suburbs with the central business district.

What makes the resemblance among the cities seem even stronger is their
architecture. It is probably inevitable that skyscrapers should look very much alike.
How else can a very tall building look, other than very tall? The shape of these buildings
is determined by their structural requirements, by the shape and dimensions of the site,
and by the ratio of the revenue-producing to the non-revenue producing floor areas.
Located on central area land which is very expensive, the site is relatively small, and in
order to carry all the costs of the development the building must have a commensurately
large revenue-producing floor area which extends the structure upward rather than
sideways. Finishing materials vary, but only within a fairly limited range, and in any
case it is the height and shape of the building which catches the eye and makes thé
impression on the mind.

Much the same is true not only of skyscrapers but of most large buildings, even
of lesser height. In an age when factory-produced building products are vigorously
marketed around the world, and building technology is constantly transferred across all
boundaries, and the aesthetics of architectural design are derived from the
internationally familiar building materials and construction techniques rather than
from the traditions of the national culture, it is not surprising that the headquarters
building of the Bank of Hong Kong, in Hong Kong, for example, and the John Hancock
building in Chicago have no features by which their national origins can be identified or
distinguished from one another. Moreover, fadism in architectural style is as strongly
compulsive as fashion is in ladies' clothes.21 If a building is produced which enjoys
some celebrity in the architectural world, and that building has some distinctive element

such as, for example, a cladding of reflective glass, then one can be quite confident that
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there soon will follow a rash of mirrored-glass-faced buildings all over the country and
beyond. [f Seattle builds a tower with a revolving restaurant perched on it at the top,
then Toronto must have one too, and so must Calgary; and Winnipeg, somewhat less
demonstrative and adventuresome, puts a revolving restaurant modestly and securely on
the top of an apartment building. Small wonder then if the three cities of the Canadian
prairie region leave the observer with the impression that they are all very much the
same.

The residential neighbourhoods of the prairie cities leave the observer with the
same impression of likeness as do the central areas. Here the impression is created by
the dominance of the detached single family dwelling, positioned on its site by zoning
regulations which are very much the same in all the cities, fronting on a street of a
standard width whose verges are treed and grassed in a standardized pattern of
landscaping. The structure of the houses is invariably wood-frame, and the finishing
material is predominantly wood or stucco with an admixture of brick or stone. ‘
Contributing to the sense of deja vue is the practice of tract development in which
extensive residential neighbourhoods are built by a developer using only a limited
number of house plans. In order to create the impression of variety the developer
resorts to an assortment of devices such as "handing" the plan, or varying the finishes on
the standard structure, but these gimmicks rarely conceal the underlying monotony of
the development. This is a common practice in all prairie cities, and the same
developers often operate in several cities. The major component of the housing stock is
built for the middle-income market which comprises the largest sector of the
population. This housing is acco‘rdingly the most visible, which probably contributes
significantly to the strong impression it makes on the observer. Upper income houses
are perhaps more varied but even in this sector there is little to distinguish those in the

three prairie cities from one another.
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Musing over these aspects of the city one is led unavoidably to the strong
suspicion that it is the market which determines the structure and appearance of the
urban environment despite the controls of the city planning process and despite the
suppositions and the reasoning of a great many urban theorists. There is at the heart of a
large part of planning theory the notion that the city planning process is a process of
rational decision-making, and that the creation of the optimal environment is possible
on the basis of the right decisions flowing from the appropriate and necessary knowledge
and that man can consciously build urban environment optimally to suit his needs.

The fact is, however, that our society is a market-driven society and it is the
market which ultimately determines where and what kind of development will take place.
In terms of housing, it is a market which the developers themselves create, or at any
rate manipulate and persuade. Their motive is not to create an optimal fit between what
they build and the people who occupy it, but to get a maximum financial return from
their investment. But in pursuing that objective they cannot entirely ignore the
requirements of the home buyers. Within the limits set by the bottom line of their
financial statements the developers satisfy the buyers' housing requirements on the
basis of their empirical knowledge of those requirements, gained through personal
contact and hands-on experience in the market, as well as through the creation and
manipulation of some of those needs by high-powered salesmanship and advertising and
attractive gimmickry. Within the limits of a system which is profit-driven, mass-
market oriented, entrepreneurially controlled, highly competitive, technologically
rather than environmentally sensitive, with a market that has limited purchasing power
which is drastically affected by fluctuations in interest rates, and is more interested in
personal, familial, domestic, income, employment, recreation and entertainment
matters than in the niceties of the physical environment, the notion of the goal of an

“optimal" physical environment seems merely academic and even naive; and the notion of
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the social goals of the people realized through the planning process seems equally
illusory.

In the central business district the same forces are at work. The business
corporations dominate that sector of the city, and the conscious control of development
has as its objective the establishment of the corporate presence not the creation of an
optimal environment. On occasion a corporation may give thought to the physical
relationship of its building to its surroundings, but in the majority of cases their
concern stops at the boundaries of its site. There is then only the conscious control of
development by a multiplicity of private corporate owners on their own individual sites.
Most planning departments attempt to co-ordinate this discordant development through
zoning regulations and design control. But city planning departments and the councils
which employ them work within the same system of values as the corporations. To
realize the kind of "optimal" development contemplated in urban sociology and urban
planning theory would require a revolution in the ethos of our society and the
establishmer{t of an entirely new set of values as the basis of development-control
measures which undoubtedly would move the corporate world and the government
institutions to exercise their most extreme powers to resist. One need only look at the
downtown of any city to see the extent to whiéh the market forces dominate the controls
which the planning function exercises, or, put another way, the extent to which the
planning function is an institution of, and reflects the ethos of the democratic capitalist
system.22

But, as has been so eloquently expressed by Calvino,23 a city is more than its
buildings and its morphology. A myriad factors go into its making, and the city at any
time bears the imprint of those factors which haye fashioned it throughout its history,
although the factors themselves have changed in nature and impact as the city has
evolved. The dominant factors which shape the contemporary city seem to be economic

and technological. Land values, markets, economic infrastructure, corporate investment
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decisions, the technologies of communications, transportation, structures and materials
appear to be the major influences. All of these reflect the world of post-industrial
capitalism in which, the economists tell us,24 we now find ourselves - a world which is
shrinking to the dimensions of a "global village," and in which former unique cultural
identities are being smudged into a universal sameness. The prairie ethos of the prairie
society in the years before the first World War underwent a change in the inter-war
years, and evolved further in the post-World War |l era. Some of the salient aspects of
this process of evolution are revealed in the regional literature, some in the buildings
and morphology of the contemporary city.

Today the dominant "class" in the city is the business class, and it is the interests
of this class which are the major influences on the nature and direction of the city's
development. What then becomes of the "communal mind and outlook" which was noted
earlier in this dissertation as a likely influence in the planning and development of the
city? There may not be any necessary contradiction between the communal mind and
outlook and the business mind and outlook. In fact they have a lot in common. It should
be borne in mind that the life of all business corporations depends upon the sale of the
goods and services which they offer on the market. If they cannot sell their products
they perish. And it is the insatiable appetite of our society for goods and services which
sustains the business world. There is then a mutuality of interest between the business
community and society at large. It is not the individual business corporations
themselves which are engaged in this liaison with the purchasing public, but business as
a "class". If an individual corporation fails and disappears it makes little difference to
the purchasing public because there are many other companies who supply the same
goods and services.

It is true that the business corporations have substantial power to influence the
market, to create demand for their products, to influence governments so as to obtain a

variety of legal and financial advantages, even to be adopted as adulated icons in the



popular culture and to have their names or logos or symbols emblazoned on the bosoms
and the backsides of garments proudly worn by millions, and their virtues regularly
sung in raucous, assertive hymns of praise from millions of television screens. But all
of this has only one purpose, and that is to sell the corporation's products. For that,
business must woo the consumers, and the consumers are more than willing to be wooed.
Ours is a society of consumers. The business corporations and the society at large have a
basic common interest - the continued production of goods and services by business, and
the continued willing, even eager, consumption of those goods and services by society.

Although the business ethos is dominant and pervasive in our society, and infuses
our governing institutions, including those of the city, that' does not mean that everyone
in the society, or every member of every city council feels the same empathy with the
business world. There are, of course, dissidents. The council of the City of Winnipeg,
for example, at least since the General Strike of 1919, has always had a significant
number of labour representatives, even counting communists among its members for a
number of years. But there have never been enough dissidents to outvote the business
interests.  Since so much of city government is concerned with land-related issues, it
was probably inevitable that real estate and land development items would dominate the
council's agenda and consume much of the council's time, and that the business interests
involved in these issues would evoke the sympathy and support of a majority of the
council members.

The city councils of Regina and Calgary have also had their dissident members,
but they have also been too few to have much effect on the decisions of the majority.25
In all three cities, then, planning and development has mostly reflected the business
ethos. In general terms, this has meant that new investment in high rise towers and
shopping malls, and the outward expansion of new residential neighbourhoods on vacant
land in the outlying reaches of the city have been more highly valued by the council and

have been accorded priority of support over alternative social programs such as the
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improvement of the housing and living conditions of the poor and the disadvantaged, or
the preservation of the integrity of existing residential neighbourhoods, or even the
maintenance and renewal of the city's existing services infrastructure. And, as has been
suggested above, there is much in the physical appearance and organization of each of the
three cities which resembles that of the others, and which seems to confirm this
observation.

Are there, then, any fundamental differences among the three cities, as implied
in the basic premise of this thesis, and if so what are those differences, where do they
originate, and how do they express themselves in the planning and development of each
city? If not, then what accounts for the perceived differences among them, because they
are assuredly quite different from one another, as anyone can attest who is familiar with
them. If these differences are not the expression of each city's unique historical and
cultural personality but merely a reflection of the differences of size and urban‘
economy, are such temporal factors sufficient in themselves to create a unique
"communal mind and outlook" which will be embodied in the policies of the city council
and manifested in the planning and development of the city? These questions are

addressed in the following chapters.



NOTES

1The City of Winnipeg derives its pianning powers from the City of Winnipeg Act,
chapter 105, Statutes of Manitoba 1971. The City of Regina's planning powers are

derived from the Planning Act , chapter 73, Statutes of Saskatchewan 1973. The City of
Calgary's planning powers are derived from the Planning Act , chapter P-9, Revised
Statutes of Alberta, 1980.

2Section 92 of the British North America Act states:
Exclusive Powers of Provincial Legislatures

92. In each Province the Legislature may exclusively make Laws in relation
to Matters coming within the Classes of Subjects next herein - after enumerated,
that is to say, -

The section then goes on to list 16 such Classes of Subjects of which only the following
are of direct interest to us here:

8. Municipal Institutions in the Province.
9. Shop, Saloon, Tavern, Auctioneer and other Licences in order to the
raising of a Revenue for Provincial, Local, or Municipal Purposes.
13. Property and Civil Rights in the Province.
15. The Imposition of Punishment by Fine, Penalty, or Imprisonment
for enforcing any Law of the Province made in relation to any Matter-coming
within any of the Classes of subjects enumerated in this Section.
16. Generally all Matters of a merely local or private Nature in the Province.

Item 8, "Municipal Institutions in the Province" is the key item. It empowers the
Province not only to create municipal governments but also to legislate their
organization, jurisdiction, powers, procedures and all other matters pertaining to their
structure and function.

3 Statistics Canada.

4Statistics Canada.

5See N.H. Lithwick, ; . See also James W. Simmons,
“The Evolution of the Canadian Urban System," in Artibise and Stelter, eds., The Usable
Urban Past,

SHerbert J. Gans, People and Plans , 1-2.

7Committee of Review, City of Winnipeg Act, Report and Recommendations , 3.

8For example, Winnpeg's Metropolitan Development Plan , first established in 1968

remained virtually in its original form until it was replaced by Plan Winnipeg in 1986.
Regina's Community Planning Scheme , adopted in 1961, continued virtually unchanged
until 1973 when it was replaced by an entirely new concept and document. Calgary's
General Municipal Plan , first adopted in 1963, was superceded by a new plan in 1973.
%In his concept of the ideal city, as set out in his Bepublic, Plato bases the social
structure of the city on the notion that all men are not born equal but have differing
aptitudes. These personal capabilities consign every individual to an appropriate role in
the society, where he is lodged for life. The class structure is therefore extremely rigid
and comprises the philosophers, the warriors, the craftsmen and the husbandmen. The
rulers of the city are, of course, drawn from the philosopher class.
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10Terry Clark, ed., Community Structure and Decision Making , 26.
11Nelson Polsby, Community Power and Political Theory , 113.
12peter McGahan, Urban Sociology in Canada , 341.

13E.P. Thompson, The Poverty of Theory , 295.

141pid.

15Charles E. Lindblom, Politics and Markets , 5.
18Lindblom, Politics and Markets , 173.
17Lindblom, Politics and Markets , 175.

18pgrhaps the most notable American example in recent times is the Iran-Contra affair
in which the most senior officials in the national security establishment and the
government of President Reagan clandestinely and in breach of the law sold arms to the
government of Iran and used the proceeds to fund the Contra rebels in Nicaragua. Private
corporations in the armaments industry were party to the operation. The entire affair
exemphfles the unity and power of the nght wing ideology and interests among the
various elements of the dominant class in American society.

198ee, for example, Peter C. Newman, The Canadian Establishment. See also Wallace
Clement, The Canadian Corporate Elite; also John Porter, The Vertical Mosaic.
20See Kevin Lynch, The Image of the City.

210ne need only recall the spread of the "Art Nouveau" style, the "International” style,
and the more recent "Post Modern” style, as well as the international influence of trend-
setters like Le Corbusier, Marcel Breuer, Mies Van der Rohe, to name only a handful of
architectural fashions and fashion-setters in this century.

22 forceful presentation of this view is made in Robert Goodman, After the Planners.
See also Paul and Percival Goodman, Communitas.

23jtalo Calvino, Invigible Cities.
24See John Kenneth Galbraith, The New Industrial State.

25Regina is a brief exception. Labour controlled the Regina council from 1935 to 1939.
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The essential and significant fact about the city is that
the city... functions as the specialized organ of social
transmission. [t accumulates and embodies the heritage
of a region, and combines in some measure and kind
with the cultural heritage of larger units, national,
racial, religious, human. On one side is the
individuality of the city - the sign manual of its
regional life and record. On the other are the marks of
the civilization, in which each particular city is a
constituent element.

- Victor Branford and Patrick Geddes'!

But while the perception of space is more than ever a
major preoccupation of architects and urbanists, the
image of a town is not limited to geography alone.
Plurivalent and many voiced it depends upon the
collective memory, upon the depth of roots, the social
context, the cultural conditions...

- Francois Bedarida?

A town is what society, economy and politics allow it to
be.

- Fernand Braudel3

219




220

CHAPTER 6

WINNIPEG
PHASE 1: THE POLITICAL PATCHWORK ERA

1. Th nesis of Greater Winnipeg's Political Patchwork

From its earliest beginnings and for a decade and a half after the second World
War was over, municipal government in Greater Winnipeg consisted of the City of
Winnipeg and a number of surrounding municipalities, each one of which was a separate,
independent municipal corporation, with its own council, and with full municipal
jurisdiction within its own corporate boundaries. During the Metro regime - the period
1961-1972 - when the two-tier form of government was in effect - some municipal
responsibilities such as planning, zoning, regional streets and traffic, parks, etc. were
vested in the Metropolitan Corporation of Greater Winnipeg rather than in the local
municipal councils, but otherwise the local municipalities retained their corporate
identity and powers. The fragmentation of the municipal jurisdiction within the‘Greater
Winnipeg area has been perhaps the single most important factor in the history of the
city and a critical influence on its planning and development. Indeed, it is of such central
relevance to the planning and development of Winnipeg, and therefore to this study, that
it is pertinent to review the salient events in the genesis of this political patchwork.

The junction of the Red and Assiniboine Rivers had been the site of major fur
trade activity since about the 1760's. The first permanent settlers arrived in 1812,
under the patronage 6f Thomas Douglas, the fifth Earl of Selkirk. They were crofters
displaced from Lord Selkirk's estates in Scotland by the enclosure movement. The
arrival of the Selkirk Settlers marked the beginning of the Red River Colony,

conventionally thought of as located at the junction of the Red River and the Assiniboine

_River, referred to as the Forks. In fact the first of their party landed on the east side of

the Red River, but Captain Miles Macdonnell, who was in charge, decided that the west

side was more suitable and moved them across to occupy the area on the west side known
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as Point Douglas, lying about a mile and a half north of the forks of the rivers, and
extending from present-day Main Street to the Red River.

From its establishment in 1812 until 1836 the colony was ruled by the
governors appointed by Lord Selkirk and his heirs (Lord Selkirk, the fifth Earl and
patron of the Red River Colony died in 1820 in Pau, in the south of France). In 1836
the Hudson’s Bay Company bought back from the Selkirks the land they had sold to the
fifth Earl twenty-two years earlier, and thus became responsible for the governance of
the Red River Colony. The governing body was the Governor and Council of Assiniboia.
The Governor was the chief officer of the Hudson's Bay Company in the district, and the
Council comprised members of the clergy and prominent members of the district who
were appointed to office. The area over which the Council had jurisdiction was
nominally all the land within a radius of fifty miles of the Red and Assiniboine Rivers.
In fact however, the settlement over which the Council was actively engaged was not so
dispersed. All settlement at that time was concentrated within narrow strips bordering
the two rivers, so that the effective compass of the authority was a strip of homesteads
along both banks of the Assiniboine River stretching westward for 50 miles, and a strip
along both sides of the Red River running from the international border to Lake
Winnipeg, a distance of some 100 miles. The Council had legal authority over all civic
matters except education and religion; these came under the jurisdiction of the various
parishes which emerged during the course of settlement.

From its earliest years the Red River Colony was a settlement of mixed ethnic and
religious groups. The original core group comprised the Scottish crofters from Lord
Selkirk's estates. But these were soon joined by the remnants of the disbanded
Desmeurons Ftegime.nt,4 which Lord Selkirk brought to the Colony for its protection, by
Métis of both French and British descent who settled in and around the Colony, by French
Canadians from Quebec, by retired Hudson's Bay Company employees, and by newcomers

from Britain and Europe. Each of these groups formed its own community, with its own
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church serving its religious and educational needs, and the land occupied by each such
group came to be known as a parish, in accordance with British practice. The members
of each of these parishes lived on both sides of the river. A parish was eight miles wide
and straddled the rivers, while its length along the river depended on the number of its
members who occupied the lots along the river. By the time of Confederation, twenty
parishes were in existence along the banks of both rivers, extending a distance of some
20-odd miles westward along the Assiniboine River from its junction with the Red, to
the parish of St. Francois Xavier, and about the same distance southward along the Red
River to the parish of St. Agathe, and northward to the parish of St. Andrews.

The first parish to be established was St. Boniface, across both rivers from the
Red River Colony.5 Two priests arrived from Quebec in 1818 to build a church and
educational institutions to serve the Catholic population, and so the parish of St. Boniface
came into being. The second parish was the Anglican parish of St. John's, whose church
was built in 1820 about two and a half miles north of the junction of the rivers. A
second Angli;:an church was built about six miles north of the junction giving rise to the
parish of St. Paul's; and a third was built even further down the river, establishing the
parish of St. Andrews. English speaking settlers also took up land along the Assiniboine

River and founded the parishes of St. James, St. Charles, and Headingley. Following the

emergence of St. Boniface, French-speaking communities were consolidated southward

along the Red River, out of which evolved the parishes of St. Vital, St. Norbert and St.
Agathe. In 1851 the parish of Kildonan was formed by a group of Presbyterians living
in the Anglican parish of St. John's, who secured their own Presbyterian minister and
broke away from the Anglican parish. Many of the Selkirk settlers had taken land in the
northerly reaches of the parish of St. John's, and when they broke away they‘ took the

$ name Kildonan from the parish in Sutherlandshiré, Scotland, from which the original

Selkirk Settlers had come. (See Fig. 4.)
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When the Province of Manitoba was admitted into Confederation it became
necessary to provide for a provincial legislature and for election of representatives to
the House of Commons. Twenty-four electoral districts were created for the provincial
house; 16 of these were simply the 16 smaller parishes as they were then constituted;
the remaining eight were created by dividing the remaining four Iargést parishes into
two districts each. Four federal districts were created: Selkirk, which included the
parishes of St. John's, St. Boniface, Kildonan, St. Charles, and Headingley (virtually the
present Metropolitan Winnipeg area); Provencher, which took in all the settlements
south of the Selkirk district; Lisgar, which included all the settlements north of Selkirk;
and Marquette - all the settlements west of Selkirk. Because of the sparseness of the
population in most of the districts, the provincial government assumed responsibility
for all public services.

The twenty-four provincial legislative ridings comprised twelve English-
speaking and twelve French-speaking districts. Completing the government structure of
the province, there was also an appointed legislative council, or upper house, and an
appointed lieutenant-governor who acted as premier. The first lieutenant-governor was
Archibald (1870-1872), who had been born in Nova Scotia. A county system of local
self-government was in effect in Nova Scotia, which was modelled after the county
system prevailing in Britain. Archibald believed that some form of local self-
government should be introduced into Manitoba, now that it was a Province within
Confederation, and he turned to the British-Nova Scotia model. In 1871 he introduced
legislation which divided the province into five judicial counties. Three of these were
simply the federal electoral districts of Selkirk, Lisgar and Provencher as they stood.
The other two were derived by splitting the district of Marquette into two districts -
East Marquette and West Marquette. In each of these five counties a Grand Jury was the
body responsible for local public works. The Grand Jury was selected from among the

leading local citizens, and three officials were appointed as the administrative staff of
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the Grand Jury - an Assessor to prepare the tax roll, a Clerk of the Peace to apportion
the total tax levy among the property owners in accordance with their assessment, and a
Chief Constable, to collect the taxes. The responsibilities of the Grand Jury were to meet
in Quarter Sessions with the Justice of the Peace to determine the public works required
by the county as a whole, and to arrange for the taxes to pay for them. Although the
Grand Jury's jurisdiction was limited to the county as a whole, individual parishes
which desired works which did not affect any other parish could obtain such very local
services by holding a public meeting at which a resolution asking for the service was
passed and then forwarded to the Clerk of the Peace. This was the first form of local
self-government in Manitoba, and was the precursor of rhunicipal government which
was to be established in the province two years later.

In 1873 the provincial government headed by Henry Joseph Clarke introduced
legislation which allowed any district with more that 35 free-holders to be incorporated
as a municipality, if it so desired, on petition by two-thirds of the property owners.
Upon incorporation, the municipality had the authority to carry out local improvements
such as roads, bridges, etc., and to levy taxes to pay for such improvements. Prior to
1873, the settlement at Red River, and the surroundings had come to be referred to as
the "town" of Winnipeg, although it had no such municipal status. With the new
municipal legislation they were the first to apply for incorporation, and in that year,
1873, the City of Winnipeg came into existence.

The judicial counties which had been established in 1871 to provide county-wide
services were still in existence, but in the context of the new municipal system the
Grand Jury was an obsolete and obstructive instrument. However, the need for some
sort of inter-municipal mechanism for co-ordinating multiple-jurisdiction
undertakings was seen as a strong possibility in the future, if not a pressing present
need, and in 1882 the provincial government legislated the device of a county council in

each of the five judicial counties. In each county the heads of all the municipalities were
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to comprise the county council, and the role of the county council was to arrange for
carrying out any public works such as roads, bridges, drainage ditches, etc., which
involved two or more municipalities, and for apportioning the taxes for these works
among the municipalities involved. The legislation was permissive: municipalities were
free to set up county councils or not to do so, as a matter of choice. This was the first
legislative measure providing for the co-ordination of inter-municipal development in
Manitoba, and its permissive voluntary nature remained the hall-mark of such
legislation in the province until the establishment of Metro in 1961, some 80 years
later.

Winnipeg had been incorporated as a City in 1873, the first municipality to be
incorporated under the new legislation of that year. The lands abutting the city at that
time were still organized as parishes, but Springfield and Kildonan-St. John's became
municipalities shortly after, the former in 1874, the latter in 1876. In 1880 the
entire province was divided into 31 municipalities and the area abutting Winnipeg was
changed from five parishes and a municipality into three munibipalities: Assiniboia on
the west and south, Kildonan on the north, and St. Boniface on the east. Assiniboia was
made up of the parishes of Headingley, St. Charles, St. James, and the portion of the
parish of St. Boniface lying on the west side of the Red River. Kildonan was simply the
former municipality of Kildonan-St. John's which had been incorporated four years
earlier. St. Boniface was the portio‘n of the parish of St. Boniface lying on the east side of
the Red River. These three original municipalities abutting the original City of
Winnipeg contained almost all of the area which comprises the present Greater
Winnipeg. |

Out of those three original municipalities adjacent to the City of Winnipeg, more
than a dozen municipalities ultimately emerged. Out of Assiniboia were derived the
municipalities of Assiniboia, Charleswood, Tuxedo, St. James, Brooklands, part of Fort

Garry, and a part of Rosser. Brooklands became part of St. James in 1967; and



Assiniboia and St. James amalgamated to form the City of St. James-Assiniboia in 1969.
Out of Kildonan came the municipalities of West, North, East and Old Kildonan. And out of
the municipality of St. Boniface came the City of St. Boniface, and parts of St. Vital,
Transcona, and Springfield.

The CPR was incorporated in 1881. One of the terms of its incorporation was the
requirement to complete the transcontinental main line to the Pacific Ocean within ten
years. Although the main line at this time was not designated to go through Winnipeg, the
possibility that it might was sufficient to fire the council and the businessmen of the city
with exuberant optimism and to set off an explosion of real estate speculation during the
years 1881 and 1882; and the railway construction set off a surge of local business
activity. Accompanying these events was a massive expansion of the city's population.
Responding to these forces, the city, in 1882, under Mayor Alexander Logan, annexed an
enormous amount of territory from the adjacent municipalities of Kildonan on the north
and Assiniboia on the west and south. From Kildonan the City of Winnipeg acquired about
2000 acres; from Assiniboia it took 1750 acres on its western boundary and about
3200 acres south of the Assiniboia River, for a total of over 3900 acres. This was the
largest annexation ever effected by the City of Winnipeg. During the years that followed
there were an abundance of boundary changes, name changes, absorptions,
amalgamations, and annexations, the details of which are set out 6n Figures 10, 11, 12,
13.

2 The Busi Ett - The Rail {_the Public Utiliti

The Bill which incorporated Winnipeg as a city was given royal assent on
November 8, 1873.8 The city's first civic election was held on January 5, 1874, when
a council consisting of a mayor and twelve aldermen was elected. The first meeting of the
council was held at noon on January 19, 1874. The man who was elected as the city's
first mayor was Francis Evans Cornish. The aldermen were James H. Ashdown, William

G. Fonseca, John Higgins, Alexander Logan, James McLenaghan, John B. More, Robert
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Muivey, Thomas Scott, Andrew Strang, Herbert Swinford, W.B. Thibaudeau, and
Archibald Wright. All of them were leading figures in the community. Most of them
were from socially prominent families or had married into such families. Most of them
were businessmen who had already made their fortunes or were well on their way
towards them. Some discretion should probably be exercised in interpreting words like
"business” and "fortune” in the context of Winnipeg in 1874. In 1873 the city was only
just beginning to emerge from a state of virtual nonentity: two years earlier its
population was only 241. It was, in fact, just a small town and the business community
was still modest in size and made up largely of small businesses.” Nevertheless it was
fired with ambition and enthusiasm and boundless confidence in the future; and a
significant number of its businessmen did accumulate sizeable personal wealth. As the
city matured over the next four decades, private fortunes grew, the wealthy class
became more clearly visible, more firmly entrenched and exclusive. Success in
business became virtually a required pre-condition for election to city council, and the
mentality of the city council and its approach to civic government became increasingly
merely reflective of the mentality and concern of the businessmen of the city.

Urban historian Alan F.J. Artibise, in his Winnipeg: A Social History of Urban
Growth 1874-1914 explores in depth the first four decades of Winnipeg's history and
finds that these salient characteristics of the council and its members dominated the
city's public affairs throughout that entire period:

It can be said that Winnipeg was governed between
1874 and 1914 by a very select group of men, a group
that was at one and the same time a social, cultural, and
above all, commercial elite. The great majority of the
elected members of the municipal government had in
common a number of particular characteristics which
distinguished them from all but a minority of their
fellow Winnipegers. All except five of well over five
hundred elected officials were of Anglo-Saxon origin,
and most came to Winnipeg from Ontario or Britain. A
large majority were of Protestant religion and

members of the commercial classes. Most were active
members of several business, social and cultural



organizations and had attained some degree of financial
success in their own businesses. Few could boast of a
very high degree of education and those that could were
prominent in business as well. Many were men of
humble origin who had proved themselves in the
business world. And finally, as the following chapters
will show, all agreed that the basic task of the
municipal corporation was to encourage rapid and
sustained economic and population growth at the

expense of any and all other considerations.8

Artibise offers sound explanations for the dominant presence of this type of
person on the council throughout the city's first forty years. He points out that it is
quite normal for a new and rapidly growing centre to require the skills of the successful
entrepreneur. These skills and successes are highly visible and highly regarded by the
general population in such communities, and Winnipeg at that time was indeed such a
community. The majority of the city's population was from Ontario and Britain, and
even though there was a great influx of immigrants from Central and Eastern Europe in
1869, many of whom were labourers and artisans, internal divisions and hostilities
among these groups prevented any possibility of rhustering sufficiently large coﬁcensual
blocks to elect either ethnic or labour representatives. Moreover, even though the
labour movement was politically active, its interest was focused on the national and
provincial sphere rather than the municipal. Finally, there was a property ownership
qualification, not only to stand for election but even to vote. Of a population of over
100,000 in 1906, for example, there were only 7,784 registered voters in the city.
These circumstances, taken together, are sufficieht to explain the virtually exclusive
membership on council of rich, Anglo-Saxon, Protestant businessmen who regarded
their activities on the city council as simply an extension of their activities in their
businesses and in their clubs and associations, at least up until 1919.

In an analysis of the occupational backgrounds of the men elected to the various
offices of the civic government of Winnipeg over the forty years from 1874 to 1914,

Artibise found that the overwhelming majority came from the business world: no
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artisans or workingmen were elected to any office; only 14 per cent of the total
cumulative membership of the city council came from the professions, and only 10 per
cent and 9 per cent respectively of the mayors and the members of the Board of Control.
Table 13 sets out this information. The successful businessman who enters municipal
politics brings with him beliefs and attitudes which he formed in his business career and
which served him well there, and which are even applicable to some parts of the issues
with which the council must deal, but are not applicable to large sectors of civic
government responsibility. Because of the traditionally administrative nature of
municipal government, as indicated in the preceding chapter, and because the business
mind is primarily concerned with the "bottom line" on the accounts book, the
businessman in municipal government is prone to be more responsive to short-term
expedients than to long-term plans, and more heedful of the effect of council's decision
on his immediate electoral constituency than on the city as a whole. As a result, the
long-term consequences of the councils decisions, as well as their more immediéte
impact on the lives of many communities in the city are often not addressed, and are
simply left to the vagaries of chance.

in 1867 John A. Maodoﬁald knew that his vision of Canada could not come true
without a transcontinental railroad. Between 1874 and 1881 Winnipeg's successive
city councils knew that their hopes for the growth and prosperity of their city would
never be realized unless the transcontinental railroad came through Winnipeg.
Accordingly, they offered every possible inducement to bring the main line of the CPR to
the city. Their inducements were successful and the main line of the CPR was diverted to
Winnipeg from Selkirk where it was. originally intended to cross the Red River. The city
had given the CPR an extensive grant of land for its buildings and tracks, permanent
exemption from municipal taxation, a $200,000 bonus in cash, and a bridge worth
$300,000. The anticipated benefits of locating the main line together with its station,

yards and shops in the city were felt immediately. The spectacular land boom of 1881-
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82 was due virtually entirely to the advent of the railway; and the city's rocketing
ascent to the position of primacy among all the cities west of Toronto was fuelled mainly
by the large and expanding volume of commerce carried by the railway.

But that ascendancy was bought at a heavy cost, from which the city still suffers.
The short-term "bottom-line" objective was realized in the wealth and advancement the
railway brought to the business life of the city. But the broader, long-term
consequences were entirely ignored in the council's eagerness for the short-term gain.
The councils simply gave no thought to the matter of how the various railway lands and
tracks right-of-way would fit into the overall development of the city; and this
indifference prevailed among all of the city's councils throughout the entire period
during which new railway companies and new railway lines continued to be established
in the city, and during which Winnipeg's position as the railway transportation hub of
western Canada was consolidated. It occurred to no one that the location of the railways,
their points of entry into the city and exit out of the city, their impact on surroﬁnding
communities; properties, and land-uses, the city's traffic system and movement
patterns, might profoundly affect the nature of the city and the course of its
development, and might even adversely affect the interests of the railways themselves.
The consequences of this indifference were indeed profoundly damaging and continue to
affect the city even to the present day.

The legacy of the councils' laissez-faire attitude toward railroad development in
the city produced a plethora of level crossings which interrupt the flow of street traffic
and have required the construction of several costly bridges and underpasses which
might have been avoided if thought had been given to this matter. Such grade-
separations as have been constructed have contributed the barest minimum to the easing
of the traffic movement, and the future holds the .inescapable requirement of further
separations. Recently, Keewatin Street, an arterial road which is becoming one of the

city's major thoroughfares, has been depressed below the CPR mainline where it crossed



the tracks on the surface. The cost of effecting this grade separation is estimated at $8
million.
Perhaps even more serious than the level crossings and their traffic tie-ups is

the barrier effect which the tracks have had on the normal extension of communities in

various parts of the city. They have interrupted the continuity of the physical fabric of |

the city and have thereby also interrupted its social continuity, creating isolated local
enclaves which have difficulty in relating to each other across the dividing line of the
tracks. They have also had a severely depressing effect on the value of properties in
their vicinity, and therefore on the character and status of the neighbourhoods in those
locations.

But the most damaging consequence of all was the virtually complete cutting-off
of the entire north end from the rest of the city by the vast CPR Yards, which in effect
turned that very extensive sector of Winnipeg into a ghetto and produced econom‘ic, social

| and political impacts that inflicted deep wounds on both the physical and psychic
landscape of the city. The identification of the North End with the general strike of 1919
and its alleged communist revolutionary conspiracy is only one of the several traumas
the city has suffered whose origins can be traced back to the CPR and the other railways,
and to the successivé councils' indifference to the consequences of railroad development
other than those directly affecting the short-term returns to business.

Only slightly less damaging than the cutting off of the North End from the rest of
the city was the isolation of the historic site at the forks of the Red and Assiniboine
Rivers and the denial of public access to this important piece of the city's heritage and to
the amenity of the riverbanks. The junction of the two rivers had been the site of fur-
trading posts since the mid-18th Century and had probably been an important
gathering-place of the Indian peoples for centuries before that. A large tract of land -
some 80 to 90 acres in the north-west angle of the junction - became the yards of the

Canadian Northern Railway Company.in the late 1890's, and in 1907 the Union Station
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was constructed there, fronting on Main Street, to serve the passenger traffic of the
National Transcontinental and the Grand Trunk Pacific Railways. These companies were
later taken over by the federal government to form the CNR, and the site at the junction
of the rivers came to be known as the East Yard of the CNR. The main line of the railroad
was carried on an embankment rising some 14-feet above grade level, running parallel
to Main Street for the entire length of the Yard, which effectively cut off the public not
only from physical access but also from visual access to the rivers in this central part
of the city. Subsequently most of the city's residents were not even aware of the
presence of the rivers in this location, and it was not until some 80 years later that
public action was taken, at a heavy cost and with great difficulty, to bring the forks of
the rivers back into the public life of the city. The attempts to include the East Yard of
the CNR in the planning of the city are described somewhat more fully later on in this
dissertation.

All of this decrying of the council's irresponsible attitude toward the random,
expedient location of the railway facilities and the damage which this wrought in the city
is not simply a matter of the superior vision of hindsight. In fact the same criticisms
were voiced at the time when better sites and Iocationrs could have been provided, and the
damage avoided. For example, in 1900, the CPR found it necessary to extend its yards
and applied to the city for permission to do so. It proposed an extension eastward, toward
the river, and the city council immediately granted its permission. The Winnipeg

Jelegram agreed that this was a proper decision based on business considerations. The

Winnipeg Tribune, however, was highly critical:

The subway agreement allows the CPR to extend its
freight yard tracks eastward across [several streets].
It practically gives free a large amount of real estate to
the CPR. That is a cheap way for the CPR to get
additional yard room. The railway company could, of
course, get any amount of land for extending its yards
on the west side, but it might have to pay for it.



The present arrangement is not cheap, for the city...
will be involved in a loss resulting up to hundreds of
thousands of dollars to say nothing of the very serious
injury to the value of all property north of the

track.... A partial remedy will also have to be found for
the condition that will be created on streets between the
station and the river, where the increase of the CPR
traffic will soon make the crossings as bad or worse
than that on Main Street now. A new crossing or a new
overhead bridge will be required, then we will have
thru crossing to the North of the tracks, just as we now
have thru crossings to the West of the river. But not
even all this costly work will undo the injury to the
north end caused by its separation from the rest of the
city and the inconvenience of access fo it.

If there is any valid objection, either from the point of
view of the CPR or from the point of view of the city to
having the railway come into the city from the
northwest, clearing Main street and all streets east of
any CPR traffic during the day, and making the city one

continuous compact whole none has been offered.®
The Winnipeg City Planning Commission, in its report of 1913, expressed similar
dismay over the lack of any planning on the location of the railway lines into the city:
The steam railways entering the city at present are the
Canadian Pacific Railway, the Canadian Northern
Railway, the Grand Trunk Pacific Railway and the
Midland Railway. Each of these railways with their
numerous branches, yards and shops, cuts off the city
into many different sections. It does not seem that the
entrance of these steam railways has been considered
on any road scheme which would be convenient and

beneficial to either the city or to the Railways
themselves, but, that the entry has simply followed the

line of least resistance.19
Given this prevailing disposition to conduct the affairs of the city along the lines
of the narrowest business principles, a seeming anomaly appeared in the pre-World
War | period. The city emerged as the owner of two important public utilities as well as
of several éupply industries. By 1912 the City of Winnipeg owned the waterworks
system and the hydro-electric system, as well as some gravel pits, stone quarries, and
an asphalting plant. On the surface this might indicate a disposition toward municipal

socialism rather than private enterprise. Closer examination, however, reveals that the
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council's ventures into public enterprise were forced by certain circumstances to
which, in the end, they had to acquiesce.

In the case of the hydro-electric system the motivating force was the councils'
consuming desire to attract industry to Winnipeg.!! The problem they faced was that
there was no power available in the city at a low enough rate to be attractive. The only
power available was that generated by the coal-fired steam plant of the Winnipeg
Electric Railway Company, and its rates were prohibitive. The city attempted to interest
other entrepreneurs in constructing an alternative system whose rates would be
cheaper, but no one came forward, and the WERC refused to budge from its position on its
quoted rates. In the end the City of Winnipeg was forced to build its own hydro-electric
generating plant on the Winnipeg River, which opened on October 16, 1911 - an
instance of public ownership being the most expedient way to serve the purposes of
private enterprise. The possibility of a cheaper source of power was first publicly
aired in 1887 in a report to Council by H.N. Ruttan, the City Engineer. It had taken 24-
years for that possibility to be -realized.

The case of Winnipeg's water supply’2 is not greatly different in terms of the
council's attitudes and actions. Initially the residents of the city were supplied by a few
independent businessmen who sold the water from door to door. They pumped water from
the Assiniboine River into barrels loaded on carts drawn by teams of horses or oxen and
then made the rounds of their customers. During the summer this arrangement was
fairly satisfactory but during the winter the thick ice on the river and the winter
conditions generally made a constant and adequate water supply uncertain. In 1876 the
city had installed a sewage system which emptied into the Assiniboine as well as the Red
River and the public health authorities raised alarms about the dangers of continued use
of river water for drinking and other domestic purposes. There were, in fact, not
infrequent cases of typhoid fever. The health threat, however, did not seem to disturb

the council as much as the fire threat since there was not an adequate supply of water to
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fight fires, nor even a competent fire brigade. Fire insurance premiums were very high
and prospects were that they would rise even higher as the city grew and the commercial
establishments became more numerous. The city got its first fire engine in November
1874, but relied on a volunteer fire brigade to operate it. On Christmas Day 1875, a
fire destroyed the fire hall and all the equipment in it, which sharpened the council's
anxieties and pushed up the fire insurance premiums.

By 1880 the population had increased substantially - it was approaching 8000.
Typhoid cases were more frequent, but they were almost entirely in the North End, and
the fire danger was greater than ever, but there was still no adequate water supply
either for domestic or fire-fighting purposes. Council decided that something had to be
done, and in December 1880 they gave a franchise to a private company - the Winnipeg
Water Works Company - to supply water in the City of Winnipeg and an area extending
one mile beyond the city limits. The arrangement was confirmed by an Act of the
legisiature. The franchise was for ten years, expiring in 1890. In 1886 the City
Engineer rep;med to the council that the company was not fulfilling the terms of its
franchise, and this set off a long, bitter quarrel between the city and the company. In
fact the company was abiding by its contract but the city maintained that there had been
an error in the terms laid out in the provincial Act. The city maintained that the
original terms agreed upon specified that the company would supply 60 gallons of water
per capita per day, but an error somehow had crept into the Act, which required only 25
gallons per capita per day. The company was providing the stated 25 gallons. There was
also a claim by the city that the company was in default in the number of fire hydrants
they were obliged to provide, and in their functional design.

The city had three possible courses of action to resolve this dispute: it could buy
out the Winnipeg Water Works Company; it could build its own system in competition
with the company; or it could wait until the company's franchise expired in 1890. The

council refused to pay the WWW Company the price it was asking for a buy-out. Under
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the law the council could not sell water in competition with the company since the
franchise and the Act gave the company a monopoly on the sale of water, although the city
could go so far as to build its own system. In the circumstances the city decided to wait
until 1890; in fact it had no other option. But it did raise money to proceed with the
construction of an alternative system, based on an artesian well supply rather than on
the Assiniboine River. When the WWW Company realized that they could probably not
continue after 1890, they decided to reduce their asking price and sold their system to
the city in 1889, a year before their franchise terminated.

The city thereupon proceeded with the construction of their artesian system
which went into operation in 1890. Before a year had passed, however, there were
complaints that the system was not delivering an adequate supply of water. In October
1904, a fierce fire broke out in the central area which threatened both businesses and
residences, and which was'so menacing that water from the Assiniboine River had to be
pumped through the city's water system to augment the inadequate artesian well supply.
The fire was brought under control, but the water supply system was contaminated and
an epidemic of typhoid fever broke out. This time it was not confined to the North End

but struck down residents indiscriminately, in all parts of the city, the rich as well as

the poor.13

The council was now face to face with the stark reality that it could no longer
continue to improvise ad hoc minimum-cost solutions to the water supply problem and
could no longer demur over the extremely large capital expenditure which would be
required to ensure a safe and adequate water supply. Even so, the next decade was spent
in studies, and debates, and a generally reluctant, foot-dragging performance on the part
of the council. Engineering studies found that the best water was that of Shoal Lake in the
Lake of the Woods, and that an aqueduct costing some $13.5 million would be required to
bring the water to Winnipeg. The council finally agreed to adopt this solution, but

because of its enormous cost sought to involve the municipalities around Winnipeg in
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jointly sharing the costs and the benefits of the venture. As a result the Greater
Winnipeg Water District was formed in 1913, comprising the City of Winnipeg, the City
of St. Boniface, the Town of Transcona, and the Rural Municipalities of Fort Garry, St.
Vital, Assiniboia, and Kildonan. Six years later, in 1919, the first water flowed through
the aqueduct from the Indian Arm of Shoal Lake into the distribution system of the
Greater Winnipeg Water District. It had taken thirty years from the time that the city
assumed ownership of the water supply system in 1889, to the time that a safe and
adequate supply of water was assured to the residents of Greater Winnipeg.

3. The 1919 General Strike and Its Aftermath

After World War | Winnipeg's city council was never again quite as
homogeneously constituted as it had been in the era before the war. The bitter and
violent general strike of 1919 was followed a decade later by the collapse of the world's
financial market, the economic depression, and the prairie drought, but it also gave rise
to the seating on city council of types of individuals who in the preceding 45 year.s since
the city's incorporation, had had no entry into the council chamber. These were the
representatives of labour and of those elements in the city who were even farther out on
the left of the political spectrum.

The Winnipeg general strike began on May 15, 1919, and lasted six weeks to the
day, ending on June 26, 1919. It brought the life of the city to a complete standstill -
even the police were on strike - and it split the city into two camps, one on either side of
the strike action. On the labour side were the strikers - some 12,000 unionized
workers, together with their sympathizers who swelled the total number on strike to
over thirty thousand - represented by the Strike Committee. On the anti-labour side
were the forces of business and property, represented by the Committee of 1000. The
strike was broken by the intervention of the three levels of government in support of the
Committee of 1000. Ten of the strike leaders were arrested; a large force of army

units, special police, and Royal Northwest Mounted Police was deployed against the



strikers; and a riot on June 21, in which one person was shot dead and 30 others were
wounded brought the strike to an end.

The loss of the strike aborted the economic power of Winnipeg's labour
movement.'4 However, although the strike was broken and militant labour defeated, the
legacy of that epochal event remains alive in Winnipeg. The city is still divided
ideologically between the interests of labour and those of property, with the labour
sympathy lying generally in the north and east sectors of the city and that of property in
the south and west. And the membership on the city council reflects this division, with
the heritage of the Committee of 1000 passed on under a variety of political
designations, starting with the Citizens' League and continuing through the Citizens'
Campaign Committee, the Winnipeg Civic Association, the Civic Progress Association, the
Winnipeg Election Committee, and finally the Civic Election Committee. The legacy of the
Strike Committee has been perpetuated politically in the presence of labour members on
council under the banner of the Independent Labour Party, the CCF, and finally the NDP.

J.E. Rea has made an exhaustive analysis of "the fifty Citizens' League aldermen
and the nineteen Labour aldermen who exercised political power in Winnipeg from 1919
to 1945 and the major effects of that control in the city's development."15 For ease of
reference, Rea, in this study, uses the label of Citizen's League for the heirs of the
Committee of 1000, and Labour for those of the Strike Committee. In making his
analysis he employed two devices. One was to draw a collective portrait of the aldermen
in each group using seven standard variables: ethnicity, religion, place of birth,
occupation, quality of housing, education, and political affiliation. The other was to
measure thé level of intra-group cohesion in the voting patterns of each group.

Both the collective portraits and the voting patterns of the two groups of
aldermen provide further statistical evidence of the division of the city council along
class and ideological lines. The data relating to place of birth afford some interesting

insights into the difference in attitudes between the two groups. Among the Citizens'
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League aldermen, only 11 (22%) were born in Winnipeg; among the Labour aldermen,
not one was born in Winnipeg, and only one in Manitoba. The majority of Citizens'
League aldermen came from southern Ontario - 30% during the 1920's to 11% in the
early 1940's while native born Manitobans rose from 23% to 56%. The overwhelming
majority of Labour aldermen came from Great Britain - 85% during the 1920's and
70% during the 1930's. The ideological atmosphere which prevailed in southern
Ontario during the pre-World War Il era was conservative, small-town, rural-
oriented, and embraced the values of the capitalist system. The Citizens' League
aldermen who were born in southern Ontario breathed this atmosphere from birth and
were nurtured in it. This was the ideology which they brought with them to the council
chamber in Winnipeg. The Labour aldermen were nurtured in the atmosphere of the
socialist ideology and militant working-class activism in the urban-industrial centres
of turn-of-the-century Britain. They brought this view of the world with them to
Winnipeg's council chamber.

Prof. Rea extended his analysis to the year 1976, and came to the conclusion that
even up to that date Winnipeg's council was dominated by the business-oriented
aldermen, and its decisions reflected the interests of the businessmen and property
owners of the city.

4.  Early Planning Measures - The Inter-War Years

By 1921 there were 13 municipalities which comprised the Metropolitan
Winnipeg area.'® These were the City of Winnipeg, the City of St. Boniface, the Towns of
Transcona and Tuxedo, and the Rural Municipalities of Assiniboia, Charleswood, East
Kildonan, Fort Garry, St. James, St. Vital, West Kildonan, East St. Paul and West St.
Paul. The total population of these municipalities was 229,212. In 1901, only 11
municipalities comprised the metropolitan Winnipeg area (the Town of Tuxedo and
Transcona had not yet been incorporated). Their total population was 48,488. During

the two decades 1901-1921, then, the population of Greater Winnipeg had increased
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nearly five-fold. In spite of this rapid expansion of population, and the various shifts
and changes which occurred in the municipal boundaries, there was no crying need felt
for a mandatory inter-municipal planning mechanism. Indeed, there was no demand for
specific municipal planning powers of any kind. The Manitoba Planning Act was passed
in 1916. It was permissive: it enabled any municipality in the province which chose to
do so, to prepare a Town Planning Scheme in accordance with the provisions of the Act.
It is an indication of the relative disinterest in this legislation among the 13
municipalities of the Greater Winnipeg area that eight of them took no action under the
Act. These were the City of St. Boniface, the Town of Transcona, and the Rural
Municipalities of Assiniboia, Charleswood, St. Vital, West Kildonan, East St. Paul and
West St. Paul. Winnipeg already had its Greater Winnipeg Plan Committee. The
remainder - the Town of Tuxedo, and the Rural Municipalities of East Kildonan, Fort
Garry, and St. James - proceeded with the preparation and adoption of a Town Plgnning
Scheme pursuant to the provincial legislation, but these were spread over 14 years, the
last, that of ét. James, being enacted in 1930.

It should be noted that the Town Planning Schemes which were adopted under the
Act were in effect simply zoning by-laws, and that the municipalities which did not
proceed under the Act, at some time or another adopted zoning by-laws under the
authority of their own councils, and there was virtually no difference in the substance
or effectiveness between the Mo types of instruments. All of these by-laws sought to
regulate such matters Aas land-use, lot size, depth of yards, building set-backs, building
size, efc. and to apply these regulations over the entire municipality in some instances,
or over only a portion of the municipality in other cases. Between 1916 and 1945 - the
inter-war years - municipal planning in the Greater Winnipeg area was no more than
the preparation and administration of these zoning by-laws, together with the provision

of local engineering services.
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Up until the post-World War 1I period there was in fact no great need for any
more sophisticated planning measures. t is true that the metropolitan area was rapidly
growing, but for the most part each municipal council was well able to cope with the
problems which arose in its own area of jurisdiction. During the 25 years from 1921
to 1946 the population grew from 229,212 to 320,484 - an increase of 91,272. Of
this total metropolitan increment, 49,958 accrued to the city of Winnipeg and 41,314
accrued to the suburbs; the suburbs, thus, were not very far behind the city in their
share of the metropolitan population increase. In terms of the percentage increase,
however, they left the city far behind. The City of Winnipeg during the two and one half
decades grew from 179,087 to 229,045, an increase of 27.89 per cent; the suburbs

grew from 50,125 to 91,439, an increase of 82.42 per cent. Clearly, the vigor of the
| growth was felt most powerfully in the suburbs. As the suburban population grew, the
suburban identities became more sharply distinguished and more deeply entrenched. The
suburban residents identified themselves ever more staunchly with their local
community, and the municipal councils grew ever more jealous and protective of their
local authority. The historical pattern of suburban growth, strong local community
identity, and entrenched multiple municipal governments has probably been the most
powerful single influence on the planning and development of metropolitan Winnipeg and
continues to affect those aspects of the city's government today.

In spite of the more vigorous growth rate of the suburbs, the City of Winnipeg, in
absolute numbers, was still the dominant centre, and the problems of servicing the
urban population were more pressing there than in the suburbs. Nevertheless, the
over-all growth of the metropolitan area created problems, even in the suburbs, which
could not be dealt with by individual municipalities acting alone and which required the
joint action of two or more of them because their solution necessitated the crossing of
either the physical boundaries or the limits of the legal and jurisdictional authority of

any single municipality. In order to cope with these cross-border issues it became the
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practice to establish special purpose ad-hoc agencies, and to enter into inter-municipal
agreements. It was not until the Metropolitan Corporation of Greater Winnipeg was
established in 1961, and was given the responsibility for the planning and development
of the entire metropolitan area, that such special agencies and arrangements became no
longer necessary. Among the first of these single-purpose agencies was the Greater
Winnipeg Water District, established in 1913-, to which reference has already been
made. The Mosquito Abatement District followed in 1927. Then, in succession, there was
the Greater Winnipeg Sanitary District (1935); the St. James-Winnipeg Airport
Commission (1937); the Rivers and Streams Authority No. 1 (1940);. the Metropolitan
Planning Commission (1949); the Metropolitan Defence Board (1951); and the Greater
Winnipeg Transit Commission (1953).

Apart from these specific instances of special inter-municipal authorities,
development activities in the Greater Winnipeg area were managed by the individual
municipal councils themselves. The suburban municipalities, although growing, were
still relatively small, and, apart from the City of St. Boniface, were still largely rural-
oriented. Their notions of the planning function, as already indicated, were of the most
elementary kind. In the City of Winnipeg circumstances were somewhat different. To
begin with, the city's population in 1911 was 136,035. That in itself set it widely
apart from the suburbs. St. Boniface, the next largest place, was only 7,483, and all the
suburbs taken together only counted 20,93-4. A city of over 136,000 people assuredly
has to cope with a different order of problems from those of a widely dispersed and
politically fragmented population whose largest fragment is barely 7,500. Secondly,
Winnipeg's population during the decade 1901-1911 had grown from 42,340 to
136,035, an increase of over 221 per cent. That growth rate would severely tax the
city government's capacity to absorb into the city the new urban development on the
basis of the established practice of providing ad hoc services as the situation might

demand. Finally, as the largest and most industrialized urban centre west of Toronto,



Winnipeg had attracted many people with urban backgrounds from Ontario and Britain.
A large proportion of the city's leading residents were in continuing contact with events
in England and Europe through family ties, newspapers, and a variety of journals.
Visiting lecturers and entertainers were frequent, both from eastern Canada and abroad.
There was, accordingly, familiarity in the city with urban issues in Canada and overseas
as well as in the United States. A man like the English emigre William Pearson was well
aware of the 1909 town planning legislation in Britain, and the latest urban movements
such as the Garden City movement in England stemming from Ebenezer Howard's
Tomorrow published in 1889, the German town planning movement inspired by Camillo
Sitte's Stadtebau (1 889), and the City Beautiful movement deriving from the Chicago
Exposition of 1893. When the Commission of Conservation was established in Ottawa in
1909, and soon exhibited its deep interest in town planning, Pearson undoubtedly smiled
with approval. His paper, delivered at a banquet in a church basement in 1910 marked
the beginning of a series of organizational and legislative planning measures such as the
Winnipeg City Planning Commission in 1911, the Greater Winnipeg Plan Committee in
1914, and the Manitoba Town Planning Act in 1916.17

The initiative for these measures appears to have come not from the city council
but rather from men like Pearson and other like-minded individuals in the community
who believed in the virtues of town planning and who constantly pressed for its
application in the governance of the city. There is in fact evidence of the city council's
indifference and even resistance to the planning idea and the procedures required for its
implementation. Under pressure from William Pearson's Town Planning Committee and
the Town PIanning Comnmittee of the Winnipeg Industrial Bureau, the city council passed
a by-law establishing the Winnipeg City Planning Commission on June 5, 1911. The
Commission was not authorized to prepare a plan; it was merely an advisory body. Its
terms of reference were to look into and report to council on the conditions and

requirements attending the preparation of a comprehensive plan. The Commission
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comprised 18 members drawn from a broad sweep of organizations in the city. The
chairman was Mayor Sanford Evans of Winnipeg; six other members of the city council
were also commissioners. In addition, the membership of the Commission included the
Municipal Commissioner of the Province of Manitoba, and one representative from each
of the Architects’ Association, Board of Trade, Builders' Association, Industrial Bureau,
Provincial Board of Health, Real Estate Exchange, Trades and Labour Council, University
of Manitoba, Winnipeg Electric Railway Company, and Winnipeg Parks Board.

Soon after the Commission was established a critical difference among its
members manifested itself. While a number of the members, such as Mr. Pearson and
those representing the Board of Health, the Trades and Labour Council and the University
were genuinely committed to the planning idea, those representing the city council and
the business interests in the city were more enthusiastic about the advertising and
publicity opportunity provided by the Commission than they were about its value as an
instrument of civic government. The phrase "City Planning Commission" had abbut it
the ring of civic progress, the aura of a city in which everything was up-to-date, the
assurance that in this city investments would be secure and tourists would find
amenities designed specifically for their comfort and diversion. One of the first duties of
the Commission was to prepare and submit to the city council its budget. It asked for
$15,000. The city council approved $7,119, which included the salary of the full-time
secretary of the Commission. None of the seven commissioners who were members of
the city council raised his voice in support of the original request or against the
council's drastic slashing of the amount by more than half. But in the following year,
1912, the city hosted the "First Canadian Conference on Town Planning" which they
advertised widely and in self-laudatory terms, and which concluded with a lavish
banquet under the auspices of the Industrial Bureau. Since the Bureau received its
funding from the city council it seems fairly obvious that the council, and the business

representatives on the Commission, were more favourably disposed towards the
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exploitation of the external public image of the Commission than they were towards
funding its”internal, routine, but essential work.

In spite of the lack of support by the city council, the Commission produced, in
1913, an excellent report, summarizing the work of its six committees: social survey
(general social and health conditions); housing; traffic and transport; river frontage and
dockage; aesthetic development; and physical plan. The report was received with
enthusiasm in some quarters, but with virtually complete indifference by the City
Council. In the face of Council's indifference, William Pearson and a number of others
formed the Winnipeg Housing and Town Planning Association in March, 1913. The
objectives of this voluntary group were to pursue the implementation of the
Commission's recommendations, to press for housing and planning legislation, to
advocate progressive building by-laws and promote a model housing project, and to
educate the public. It was largely due to the work of this Association, and on the ‘
recommendation of the City Planning Commission, that the City Council, in 1914,
dissolved the .Commission and appointed a Greater Winnipeg Plan Committee. And in
1916, again largely due to the pressures of the small, dedicated group of planning
enthusiasts, the provincial government enacted the Manitoba Town Planning Act.

The Greater Winnipeg Plan Committee was made up of the Mayor, four citizens,
and some trained technical staff. It concerned itself with the preparation of a street plan
for the city and with the control of development on specific properties, on an ad hoc
basis. After the establishment of the Manitoba Town Planning Act, the Greater Winnipeg
Plan Committee continued to function and to deal mainly with zoning matters. It
produced a comprehensive zoning report in 1936. It was, however, like the commission
which preceded it, only an advisory body. During its entire life, which extended for 30
years, the role of the Greater Winnipeg Plan Committee had no administrative
responsibility or legislative powers. Such zoning regulations as the council adopted

from time to time on the committee's recommendation were administered by a committee
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of the city council known as the Zoning Board. Following the production of its
comprehensive zoning package, the work of the Greater Winnipeg Plan Committee
became less and less useful while the need for a more effective planning body was more
pressing. In May, 1944 the Council of the City of Winnipeg appointed the Winnipeg
Town Planning Commission to replace the Greater Winnipeg Plan Committee. The
Commission was made up of the Mayor, three Aldermen, seven citizens at large, and a
civic engineer.

The world at that time was already well into the fifth year of World War }l. From
its beginning in September 1939, the war had gone badly for the Allies. In 1943,
however, it began to turn in their favour. In that year the German armies were smashed
before Stalingrad and Marshal Von Paulus surrendered his eastern front forces; the
British and American armies linked up in North Africa and Marshal Rommel, the Desert
Fox, was driven into retreat and the German Afrikacorps surrendered in Tunisia; the
Allies landed in Sicily in July and ltaly surrendered in September; the Americané
destroyed a 22-ship Japanese convoy in the Battle of lthe Bismarck Sea and went on to
take New Guinea, the Aleutians, and other islands in the Pacific; and the leaders of the
super-powers, Churchill, Roosevelt, and Stalin, met in a series of conferences -
Casablanca, Quebec, Teheran - to plan the prosecution of the war, the achievement of the
final unconditional surrender, and the terms of the post-war settlement.

In this atmosphere of greatly improved military fortunes, and growing
optimism, the thoughts of the governments of Canada and the provinces were turning to
the challenges which would face them in the aftermath of the war. In Manitoba, in 1943,
the Progressive Party under Premier Stuart Garson formed the government. The Speech
from the Throne which opened the 2nd Session of the Legislature, that year contained the
following passage:

With the return of peace-time conditions, the men and

women of the Armed Forces, many of whom because of
their youth and as a result of conditions then existing
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had not been employed prior to the war, will require
gainful employment in peace time industry. Many
thousands of men and women now engaged in war
industries will find it necessary to seek employment in
other fields. Technological changes which have been
accelerated by wartime rapid industrial expansion will
cause further displacements....

Arising out of these considerations my Ministers have
come to regard the preparation of plans relating to
those branches of post-war reconstruction as fall
within the jurisdiction of the province as being
foremost amongst the many tasks demanding their
attention.

Studies looking toward the preparation of plans with
regard to specific projects have been under way for
several months.... .

[Sltudies are being conducted as to the following
matters:

1. Projects of social and human betterment.

2. Projects to promote the development, conservation,
and most efficient utilization of Manitoba's natural
resources.

3. Projects to prevent economic waste.

4. Projects to improve community living conditions.
5. Projects to promote the more efficient production,
distribution, and marketing of Manitoba products.

6. Projects to develop recreational areas and promote

the tourist industry.18
At this stage the idea of a post-war program was still in its formative stage.

Exploratory studies were being assigned to the various Ministers on the basis of their

own departmental interests and initiatives. The studies were still underway, their
findings still incomplete and uncoordinated, and the programs which were to be based
upon them still to be conceived and formulated. By the following year, however,

substantial progress had been made, and the policy and administrative aspects of the

intended program were put in place. The Speech from the Throne in 1944 contained the
following observations and report:

The effective carrying out of a post-war program for
Canada will involve and require the active support of
the Federal Government, the provincial governments,
labour, employers, the primary producers and the
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Canadian citizens generally. It will involve and require
a large measure of co-operation between all of these
governments, bodies, and groups, and an equally large
measure of co-ordination of their several activities in
support of one national plan. Since my Government's
contribution will be made by and through its
departments such co-ordination is being provided
within the Government by an inter-departmental co-
ordinating committee, appointed by my Government in
April, 1943, and consisting of the deputy minister of
each of the departments of my Government. This deputy
ministers’ committee is responsible to my Government
itself through a post-war sub-committee of the
Executive Council, consisting of Honourable Messrs.
McDiarmid, Campbell, and Willis, under chairmanship
of the Premier. Of the deputy ministers' committee
there is an executive sub-committee, consisting of
Messrs. Stephen, Fisher, and Pearson, with Prof. W.J.
Waines of the University of Manitoba, as economist and

adviser.19

The organizational umbrella under which these various committees and sub-
committees were subsumed was the Post War Reconstruction Committee. The deputy
ministers' committee, and in particular its executive sub-committee was the dynamo
which activated the entire organization. It soon became apparent to the committee and its
executive that the City of Winnipeg was a critical factor in their assignment. They were
impressed with the need for co-ordinating planning and development control activities
across the whole of the metropolitan area, and realized the virtual impossibility of doing
so within the existing structure of municipal government in the Greater Winnipeg area.
With a view to discussing the possibility of creating a suitable body for this purpose, the
committee convened a meeting with the municipal officials of the metropolitan area in
October 1943.

Out of that meeting came a recommendation to establish a Metropolitan Planning
Committee. Such a Committee was established in 1944, made up of two representatives
from the Provincial government and two from each of the municipalities in Greater
Winnipeg. Comprising the Metropolitan Planning Committee were members of the

councils of the City of Winnipeg, the City of St. Boniface, the Town of Transcona, the
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Town of Tuxedo, the Village of Brooklands, and the Rural Municipalities of Assiniboia,
Charleswood, East Kildonan, Fort Garry, St. James, St. Vital, and West Kildonan. The two
provincial appointees were Mr. Ralph McN. Pearson, who held the office of Treasurer of
the Committee and Prof. W.J. Waines, who was the committee's Economic Consultant and
who also served some time as the committee's chairman. Both of these latter provincial
government appointees to the committee were members of the province's Post War
Reconstruction Committee - Mr. Pearson in fact was a government deputy minister -
and so it is not surprising that the Metropolitan Planning Committee was oriented toward
provincial government concerns which were largely dominated by the issue of the
expected post-war housing crisis. Their orientation in this direction may also have been
influenced by the fact that generous amounts of federal government monies were
available for programs in post-war housing. In spite of this orientation however, the
committee accomplished little in terms of providing post-war housing.

Shortly after the creation of the Metropolitan Planning Committee at prévincial
initiative, the City of Winnipeg established its own City of Winnipeg Town Planning
Commission, in May 1944, to replace its former Greater Winnipeg Plan Committee. It
is interesting to note that the Greater Winnipeg Plan Committee had been in existence
since 1914, and although it had produced some impressive studies culminating in its
comprehensive zoning report in 1936, it accomplished nothing after that date. During
the eight years between 1936 and 1944 the Greater Winnipeg Plan Committee was
inert, but the city council took no notice of its quiescence, nor did it move to terminate
or replace- it until the municipalities in the metropolitan area were organized into the
Metropolitan Planning Committee under the auspices of the provincial government. It is
as if that action catalyzed the city council into a countering action. The provincial-
sponsored committee and the city-appointed commission were established within short
months of each other, but it may perhaps be an unwarranted suspicion to read into this

something more than a coincidence. Nevertheless, inter-jurisdictional rivalry has often
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motivated the decisions and actions of governments, and in the Greater Winnipeg area
there have always been contentions and jealousies between the suburban municipalities
and the central city.

In any case, almost immediately upon the establishment of the Winnipeg Town
Planning Commission, it was recognized that the objectives of the two bodies were
similar and that inevitably there would be an overlapping and duplication, and even
conflicts. On June 19, 1944, barely one month after the creation of the city's
commission, a meeting was held between the two bodies to discuss the matter and
formulate a solution for the anticipated difficulties. As a result of this meeting there
was formed in the following month, July, 1944, a Joint Executive Committee on
Metropolitan Planning, made up of five members from each of the two parent bodies.
Professor W.J. Waines moved over from his chairmanship of the Metropolitan Planning
Committee to chair the new Joint Executive Committee.

The two bodies continued to co-exist in this form for about four years. The
major undertéking of the joint body was the preparation of a comprehensive master plan
for the Greater Winnipeg area, and in order to provide the technical resources for their
undertaking the consulting firm of Earl O. Mills, of St. Louis, Missouri, was engaged on
November 13, 1944, to act as professional adviser to the Joint Executive Committee on
Metropolitan Planning. In addition, 