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ABSTRACT

The recession of the early 1980's forced local communities to carefully
examine their options for economic development in the face of significant
changes in the economy and in traditional industries. This resulted in a decrease
in the importance of the traditional regulatory/growth control functions of city
planning.  Subsequently, these functions were replaced with policies that
promoted economic development by creating a more positive, pro-business
atmosphere within the inner-city. While social objectives have not been
abandoned, the "selective revitalization" of only economically promising areas of
the inner-city, such as urban waterfronts, is gaining acceptance.

In this thesis | examined existing examples of waterfront redevelopment in
North America to produce an evaluative model for waterfront development. By
using similarities found in these examples, an ideal set of development conditions
was developed to serve as a baseline against which waterfront development
proposals could be judged. The intent of this evaluative model is to identify
proposals which present a viable physical environment under which economic
development could take place.

While no single approach to waterfront redevelopment is universally applic-
able, sufficient similarities exist among cities contemplating waterfront renewal
that an evaluative model, such as the one presented in this thesis, can operate
with some degree of reliability. This point is amply demonstrated by the results
of the case study which successfully pointed out the weaknesses in Windsor's

concept plan for its riverfront.
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INTRODUCTION

The early recession of the early 1980's forced local communities to carefully
examine options for economic development in the face of significant changes
in the economy and in traditional industries. !

As a consequence of these changes, community strategies aimed at stemming
inner-city decline are no longer necessarily focused on accommodating growth as
they had been during the 1950's and 1960's. Maintenance of the inner-city,
providing stability or even a strategy intended to facilitate a smooth transition
to a smaller core are also becoming municipal concerns. The need to adapt to
changing markets and to more competitive environments have forced some
businesses to restructure their operations which often results in plant closures or
the introduction of high-technology and job losses.2

Changing demands onmunicipal governments hasresultedin newapproaches
to inner-city planning. Today, the economic strategies needed to contend with
negative consequences of change require the integration of the principles of
community development (maximize local resources), the principles of economic
development (job creation and investment) and planning principles (the availabil-
ity of land, services and facilities, the quality of life as well as orderly and
efficient development).3 Further compounding the task of municipal government
is the general dissatisfaction of the electorate with the programs proposed or

implemented by the senior levels of government to remedy the inner-city's

decline. This factor is magnified by widely supported, popular philosophies which

1 Floyd Dykeman, "A Prescription for a Healthy Community", The Journal of Community Development, 1:2, 1987,
p. 48.

2 Dykeman, p. 48.

3 Dykeman, p. 51.




grew out of a 1960's holistic, ecological approach to community betterment,
promoting self-initiative and self-help as a preferred approach to curing
community and social ills.4 This has led to increasing political pressure on
public authorities to make tangible progress in renewing the inner-city. Despite
the magnitude of the task, a more active role by municipal officials in attacking
the inner-city problems may be a step in the right direction.

Local government officials are in the best position to identify the inner-
city's needs, limitations and priorities. They are traditionally in a position of
leadership within the community. Municipal government also provides an
essential local linkage to the senior levels of government and to the private
sector. Without a combined effort by all these actors, lasting inner-city
revitalization will never be realized. There is, however, a need for municipal
officials to change their basic approach to inner-city renewal.

City governments need to become initiators in the revitalization process.
They must change their orientation away from observation of the requirements of
provincial planning legislation towards goal achievement. In addition to its
traditional role of coordinator, city government should also adopt a more
entrepreneurial approach to inner-city development, taking more risk, personal
responsibility for results and fresh approaches to old problems.s

Communities that wish to deal successfully with development issues and
successfully mobilize resources to support local development will have to be
prepared: to seize the opportunity to provide leadership; to develop an action
plan that examines all aspects of the community system...; to encourage
partnership among communities, the surrounding countryside, governments, and

the private sector; and to take or encourage initiatives to contribute to a
better community.®

4 Dykeman, p. 50.
5 Dykeman, p. 52.
8 Dykeman, p. 54.



The community development approach should be present and future oriented
and should, above all, be action oriented. There is a need for community
development to address present short-term issues and goals, and by so doing
provide early results which helps to demonstrate an action orientation. At
the same time, community development should examine the longer term, with
a clear indication of future directions for the community and of the required
commitments to achieve the desired future.”

The purpose of this thesis is not to study economic development strategies
for the inner-city per se, but to suggest planning initiatives capable of providing
the physical environment necessary, in many instances, to attract economic
development. Inner-city planning and economic development are interdependent.
The availability of housing or the availability of adequate services and facilities
are important planning decisions that influence the ability to realize economic
goals.® This thesis explores one particular type of physical development--
waterfront development -- which possesses special attributes which make it a
promising approach to inner-city renewal, particularly when coupled with the
implementation of a quasi-public development corporation. The intent of this
thesis is to develop an evaluative checklist for waterfront development to
determine the acceptability and quality of waterfront development proposals to
bring about inner-city improvements and in doing so, serve as a basis for
rational decision-making as it concerns the urban waterfront.

My interest in waterfront redevelopment stems largely from the controversy
surrounding just such a project in my hometown of Windsor, Ontario. Despite
being in an unpromising economic position for the future, the City is in favour
of adopting the least controversial and most conservative approach to waterfront

redevelopment -- converting it to public parkland. Given the abundance of

examples of more ambitious and economically promising waterfront renewal

7 Dykeman, p. 52.
8 Dykeman, p. 50.



projects in North America, | find the City's redevelopment strategy shortsighted.
Using the model, this thesis also demonstrates the folly of the City's strategy
concerning its waterfront.

The methodology employed in this thesis is primarily research of the
relevant literature. Because the redevelopment strategy of using waterfront
renewal is relatively new, the available information is not as exhaustive as some
of the other, more traditional renewal strategies. Since the literature on
waterfront revitalization does not necessarily explore all the relevant aspects
involved, this examination of waterfront revitalization does not explore the social
impacts of waterfront redevelopment on pre-existing communities.  Similarly,
little literature exists on market research specifically geared to waterfront
renewal. Although the available literature on waterfront redevelopment tends to
be biased toward projects intended primarily as commercial revitalization,
sufficient similarities exist with more traditional renewal strategies to draw valid
conclusions in this respect.

Chapter one briefly examines some of the reasons behind the economic
decline of the inner-city. For the purposes of this thesis, these problems are
restricted to: the age of the majority of the inner-city's buildings and their
increasing obsolescence in today's environment; the rate of technological change
which is rendering buildings functionally obsolete before they can be renewed or
replaced; the financial limitations of municipal governments which preclude them
from any meaningful intervention; and the conflicting demands for saving the
existing inner-city, producing tangible results of slowing the decline in the
present, and planning for the inner-city of the future. The chapter also
explores one current method which addresses some of these problems: selective

revitalization of only economically promising areas of the inner-city.



Chapter two examines the advantages and special attributes which make
waterfront revitalization an attractive development site within the inner-city.
This chapter, too, addresses the suitability of selective revitalization, as it
concerns urban waterfronts and their development as amenity enhanced areas to
act as catalysts for further inner-city renewal. Lastly, chapter two explains that
the development of the urban waterfront is only one of many possible develop-
ment strategies and presents a normative model of waterfront development.

Chapter three reviews some of the more common building and development
strategies. It is concluded in this chapter that three basic approaches to
waterfront revitalization exist:

1. Selective revitalization to provide an inner-city improvement with a
long term objective in mind, such as the development of an amenity
infrastructure;

2. Urban redevelopment or growth accommodation: and

3. Single-purpose waterfront improvements which can but do not
explicitly attempt to bring about further renewal.

llustrative examples of North American waterfront projects which follow these
approaches are also included in this chapter.

Chapter four examines the common traits found among waterfront projects
despite their geographic, social and economic differences. Included in this
analysis are common objectives of waterfront renewal projects, issues which need
to be resolved prior to plan implementation, and common impediments to
implementing such projects. Also included in this chapter is a discussion of the
advantages of using development corporations to help fund and administer
waterfront projects.

Chapter five combines the results of the previous chapters together with an

analysis of Canadian and American approaches to waterfront development. These



findings serve as the basis for an evaluative checklist for inner-city renewal
through waterfront development.

Chapter six applies the evaluative checklist to a case study of Windsor,
Ontario's attempts to develop a particular section of its waterfront adjacent to
the inner-city area. The Windsor case study was chosen because its plan for
development is so unambitious. Ideally, the checklist will pinpoint the original

plan's weaknesses and thereby indicate possible areas of improvement.

6



CHAPTER ONE: THE EVOLVING FUTURE

Introduction

The need for inner-city revitalization is not new or unprecedented in urban
history. Accessibility of the Central Business District (CBD) to the metropolitan
population has made competition for its available space fierce and as a conse-
quence, change has always been a characteristic of the inner-city. Cities have
always experienced cyclical periods of growth and decline with the attendant
"transformation of urban space from one economic or social use to another".! In
the years since World War I, however, various efforts to stem the continuous
decline in importance of the inner-city have had little lasting effect. The age
of many of the inner-city's buildings and the rapid changes in technology have
caused the core to be unable to adapt quickly enough to keep pace with an
evolving, post-industrial society.

What has become apparent, over the intervening years, is that there are no
quick solutions to the inner-cities' problems. While some limited success has
been achieved in reviving the inner-city, it has come about as a result of the
cumulative effect of a series of short- to medium-term plans which improve
certain aspects of the inner-city. These developments often use the accomp-
lishments of its predecessor, such as the expansion of an office component which
attracted new commercial ventures, which in turn increased residential building
within the core to effect positive change. Today, because of increasing demands

for municipally provided services despite a shrinking ability to collect tax

TLs. Bourne, Designing the Future: A Perspective on Recent Trends and Emerging Issues in Ontario's Urban

Environment, (Toronto: Centre for Urban and Community Studies, Research Paper #129, 1981), p. 22,



resources, together with the state of flux being created by the transition
between eras, public officials have been forced to scale-down their plans for
improvement even further. This change in development philosophy has increased
interest in focussing renewal efforts exclusively on promising inner-city functions
and areas through "selective revitalization" projects. As a result, urban water-
fronts are becoming increasingly popular as a means of bringing about inner-city
improvement. This chapter will briefly examine some of the main impediments
which must be dealt with to bring about improvement within the inner-city and
will outline some of the characteristics which make urban waterfronts an

acceptable choice for bringing about positive change.

Coping with an evolving future

Since World War |l, the inner-city of most industrial cities has experienced
a steady decline in both economic and social importance. These changes stem
largely from changes in technology which have favoured the less densely built up
areas of the suburbs over the congested core. And while change has always
been part of the city, the ineffectiveness of the public sector in recent times to
stem the process of inner-city decline is largely the result of two interrelated
factors:

1. The rapidity of technological and social change which renders buildings
and functions obsolete at a rate faster than they can economically be
renewed or modified; and

2. The age of the majority of the inner-city's buildings.2

The physical manifestations of the inner-city's age and the consequences of
the rapidity of change is commonly referred to as blight. Blighted conditions

often exist within the cores of older cities due either to the deterioration of

2 George A. Nader, Cities of Canada, (Toronto: MacMillan of Canada, 1975), pp. 338-342.



buildings through the normal wear and tear of use or because changes in taste,
fashion and design make some other building style or another location more
desireable.3 This problem is compounded by the rate of technological change
currently taking place which makes alternative sites or buildings more econom-
ically attractive to investors. As a result, obsolete buildings are created with
little incentive for owners to modify or maintain their property. The existence
and perpetuation of blighted areas is particularly damaging to government efforts
to stem inner-city decline because the compactness of the inner-city focuses
attention on these pockets. This in turn reinforces the negative image of the
inner-city and undermines confidence in the future of the core, reducing their
willingness to participate financially in the renewal process.

The reversal of the inner-city's fortunes is further inhibited by the
inability of a municipal government to act on its own behalf. While it is in the
best interests of the municipal government to encourage and participate in the
renewal process, its ability to do so is limited financially. Reductions in transfer
payments and lowered interest in urban problems by the senior levels of govern-
ment, in addition to municipal expenditures rising faster than their ability to
increase revenues, have diminished municipal government's leadership ability.
Since they lack reliable prediction of future land use within the core by city
officials, investors are wary of investing significant funds in the inner-city.

Further complicating the task of making the inner-city economically
competitive with the suburbs is the transitional era in which the planning must
take place. Older, industrial based cities are presently faced with the prospect
of being left out of developments resulting from ongoing process of change from

an industrial based economy to a service based economy, where some, such as

3 Nader, pp. 338-342.
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Naisbitt, predict that the "creation, processing and distribution of information"
will make human resources the strategic resource for North Americans in the
future,* not capital as has been the case.5 This change to an information based
economy, where the provision of technical expertise will become our major
contribution to the world economy, is forecasted to have as profound an impact
on society as the move from an agricultural to industrial society had in the
past.® Unfortunately, it makes the task of improving the inner-city even larger
since most cities are the products of the industrial era and are thereby geared
to serving their diminishing needs. Also significant within this predicted change
in society is the length of time it will take to complete the change to a post-
industrial economy.

While it took almost 100 years to complete the change from an agricultural
to industrial economy, the rapid technical advancements experienced with the
advent of such developments as the widespread possession of televisions and
elaborate satellite communications networks will greatly reduce the length of the
transition period. As a result, the time orientation used to plan has also
changed. During the agricultural period, planning was oriented to the past.
Farmers learned, from past experience, how to plant, how to harvest and how to
store their produce. In the industrial era, the time orientation is to the present,
to get it done now.” In an information era, because of the rapidity of change
and dissemination of knowledge, the time orientation is to the future. Today,
because we are in the midst of a transitional era, the correct orientation is not

as clear cut as this:

4 John Naisbitt, Megatrends, (New York: Warner Books, 1982), p. 14.
5 Naisbitt, pp. 59-71.

& Naisbitt, p. 18.

7 Naisbitt, p. 18.



We are living in the time of parenthesis, the time between eras. It is as
though we have bracketed off the present from both the past and the future,
for we are neither here nor there. We have not quite left behind the ... past
-- centralized, industrialized and economically self contained. [But] those
who are willing to handle the ambiguity of this in-between period and
anticipate the new era will be a quantum leap ahead of those who hold on to
the past.®

Thus one of the dilemmas of planning today is the need to be able to serve
multiple masters. The investment represented by the older industrial-based cities
precludes not addressing their needs. Political reality precludes not providing
tangible project results in present for the public decision-makers whose political
future is often dependent upon them. And the opportunity to improve the inner-
city by anticipating the requirements of a post-industrial society to bring new
life to city cannot be ignored.

Ideally, a development philosophy capable of addressing both the present
needs of the inner-city and its residents, and anticipate the inner-city's future
needs to stem further economic and social decline would be the development
option of choice. While no such option is readily accepted as such a saviour or
completely fulfills these requirements, one promising strategy currently employed
is that of "selective revitalization". Selective revitalization, as its name implies,
pursues revitalization selectively, concentrating limited financial resources only
on those special areas within the inner-city which, for their desireable attri-
butes,® have a good chance for a profitable return on investment.1© Adoption of

this strategy can, if carefully planned, facilitate the transition to a post-

industrial society by focussing on providing facilities which serve both present

8 Naisbitt, p. 249.

© Desireable attributes which add to an area's chances for successful economic renewal include: atiractive
housing costs; access to diverse educational or entertainment opportunities. For further elaboration see H. Briavel
Halcomb and Robert A. Beauregard, Revitalizing Cities, (State College. Pennsylvania, Commercial Printing Inc., 1981),
p. 25,

10 Halcomb and Beauregard, p. 25.

11
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and future inner-city needs. More specifically, should today's predictions of the
future come true, expansion of many of the inner-city's traditional functions will
also be sympathetic to meeting the requirements of the future. In the short- to
medium-term, one method for bridging the eras is expanding the inner-city's
traditional service functions in entertainment and administration.

...cities which are now showing signs of revitalization recognized their
changed functional roles and the ever present demand for invigorating social
and cultural interaction. The revitalizing city has become a centre for leisure
and entertainment underpinned by the service and financial industries ...
Convention centres, resort hotels, market fairs, art shows, festivals, cultural
facilities, restaurants, cafes, theatres, specialty shops ... represent hope for
tomorrow. !

By initially proceeding in this manner, present day inner-city needs for jobs
and new investment are fulfilled and a more positive image of the core is
presented to investors by the new or refurbished facilities. Fortunately,
expansion of such facilities also meets many of the characteristics predicted to
be influential in attracting the high-technology industries to a particular city, as
will be more fully explained in chapter two. Such a development philosophy is
also in tune with present day realities:

... the issue in most Canadian communities is now one of slow growth: how to
control and affect change not growth.12

One type of selective revitalization project which is gaining popularity is
waterfront development. Such developments represent a diverse group of
approaches, ranging from modest improvements to the core all the way to being
part of large-scale, long-term redevelopment plans. Depending on local cir-

cumstances and goals, these developments can act as potentially good methods of

" Lane L. Marshall, Action by Design: Facilitating Design Decisions into the 215t Century, (American
Association of Landscape Architects, 1983), p. 62.
12 walter Jamieson, "Conservation as an approach to Urban Renewal", Planning Canada, {24:2, 1984), p. 53.




13
bridging the conflicting demands for present-day and future inner-city improve-
ment.

Urban waterfronts, in particular, are being singled out as a means to
revitalize the core of many older cities, due mainly to certain locational
advantages they possess. As will be more fully explained in chapter two, the
historical importance of waterfronts, combined with advancements in transporta-
tion technology, have resulted in development sites becoming available in sizes
and locations well suited for the types of uses mentioned as possible means of
improving the inner-city. Additionally, certain natural attributes of waterfronts,
such as aesthetics and nature conservation, make these sites and their surround-
ings amenable to future development for high-tech industries and the new inner-
city residents they forecasted to bring with them.

At present, no universally applicable approach to waterfront development
has been produced although, as will be shown in chapters three and four, certain
common elements and project objectives frequently appear in previous waterfront

projects despite differences in local circumstances.

Summary

The age of the majority of the buildings found within the inner-city, |
coupled with the changing demands created by the rapidly evolving technologies
have left most older cores at a decided disadvantage in the competition for new
investment. The physical consequences of this inability to meet the changing
requirements of business and industry, called blight, together with municipal
governments' inability to financially participate in a renewal process, has seen
the inner-city continue to decline in economic and social importance. This is

not to say that publicly sponsored attempts to remedy this situation have not



14
been made, just that they have been ineffective, in part because the state of
transition today's society is in tends to make planning difficult.

At present, planning improvements for the inner-city is complicated by
conflicting demands. The established part of the inner-city, a product of the
past designed to serve the needs of the industrial economy, represents a
significant enough investment that it cannot justifiably be ignored or abandoned.
Political reality is such that the electorate demands that public officials produce
results within the inner-city with immediate impact on the inner-city of today.
These resuilts include producing jobs or improving the inner-city's image through
new construction or through refurbishing in the hope of attracting new invest-
ment. Lastly, the transition to post-industrial economy demands that attention
be given to meeting the projected needs of service-based, human intensive
industries, if progress in renewing the inner-city is ever to be made.

As a result, these impediments and a trend toward urban consolidation
rather than accommodation of growth, projects aimed at improving the inner-city
have been greatly scaled down from the large-scale, bulldozer projects of the
1960's. Economic realities and the inability of public officials to collectively act
to effect the change has seen a more incremental approach to development come
into favour. Such projects are phased in over a number of years, in a series of
linked steps to achieve an objective. Currently, one such popular approach is
selective revitalization, which selectively targets only those areas or uses which
have a reasonable chance for economic success for development. And one inner-
city area which has seen a great deal of recent interest for this purpose is the
urban waterfront.

For a number of reasons (as will be explained in chapter two), waterfront

redevelopment is being used as a means to bring about inner-city improvement.
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That is not to say all waterfront projects have such lofty ambitions. Experience
has shown that waterfront development can vary widely in scale, make-up and
intent. Some cities adopt a much more passive approach to waterfront develop-
ment, such as in the case chosen for this thesis -- Windsor, Ontario -- where
plans call for redevelopment for parks-purposes in the hope of creating a more
desireable environment for development. Waterfront development as a possible
means to bring about inner-city renewal is being stressed here because it will be
shown, within the body of this thesis, how selective revitalization of the
waterfront can act as a catalyst for further inner-city development in the
present. It will also be shown that with some forethought concerning which
uses to expand within the project, it can provide a foundation for attracting the

new high technology producers and users to the core area in the future.
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CHAPTER TWO:  WATERFRONT REVITALIZATION TO BRING ABOUT LONG-

TERM INNER-CITY IMPROVEMENT

introduction

Having established that the major impediments to improving the inner-city
are largely the result of the age and condition of the inner-city's building,
together with conflicting demands for action, it is time to more fully elaborate
why selective revitalization of waterfronts is a suitable development option to
meet these challenges. Many interrelated factors make selective revitalization an
acceptable choice to address the task of improving the inner-city, but for my
purposes, this chapter will examine:

1. The historical developments which made waterfront available.

2. Thelocational advantages which many waterfronts possess which make
them suitable as development sites.

3.  The political efficacy of adopting waterfront development strategies.

4.  The societal changes which favour inner-city locations.

The outcome of this chapter will establish the development of an amenities
infrastructure as one of the more promising approaches to waterfront develop-
ment to address the conflicting demands of the inner-city. This chapter will
also serve as an introduction to certain concepts which will appear again in later

chapters.

Background
A. Historical Significance

In a country with the world's longest coastline and largest supply of fresh

water, the number of harbours available to Canada's early explorers was almost
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limitless’ but most ports which developed did so for specific reasons. Whether it
was to provide the shortest return journey to Europe (Newfoundland and Nova
Scotia) or to defend claims against competing nations (Halifax) or to combine
access to the continent's interior with access to the sea (St. John, New
Brunswick and Montreal, Quebec), most Canadian cities owe their existence to
the earlier importance of water transportation. It follows therefore that, just as
access to water routes was important to a city's location, so too was access to
the water's edge in these ports:2

Just as it was natural that all of Canada's early settlements should stand near
water, so also it was to be expected that within each community, the areas
around the docks should be the first to be developed... With water-related
activities as their major source of income, it was not surprising that
communities saw banks, shops, churches, and housing soon vie for space
alongside wharfs and warehouses; in the nineteenth century, if one found
oneself on Main Street in a port city it was, as often as not, also known as
Water Street.3
As a consequence of their earlier importance in the development of many of
today's cities, certain locational advantages accrued to urban waterfronts which

suggest their suitability as inner-city development sites.

B. Locational Advantages
The popularity of waterfront development sites can, in part, be attributed
to two factors:

1. The applicability of urban waterfront redevelopment to most older
industrial cities since, for historical reasons, most cities have access
to water, be it a river, lake or ocean.

2. The availability of waterfront sites suitable for redevelopment in close
proximity to the Central Business District (CBD) of most older cities
because

1 Harbourfront Corporation, "Harbour Revival", Canadian Heritage, 36, 1982, p. 28.
2 Harbourfront Corporation, p. 28.
3 Harbourfront Corporation, pp. 28, 31.
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a) The earlier importance of water transportation saw most cities
grow outward from the shoreline with time

b) Technological changes caused many urban waterfronts to fall into
disuse.

In this century, shifting demographics and technological advancement have
combined to remake the face of our ports. As urban populations grew...cities
fanned out like ripples caused by a stone dropped into water. In the mean-
time, such advances as the automobile, the train, and the airplane were soon
offering transportation competition which further reduced the one time
monopoly enjoyed by ships. With the passage of time, the commercial hearts
of Canadian communities moved several blocks inland and the port areas, once
the pulsebeat of the nation, settled in a long and slow decline...

This process of waterfront decline was further accelerated during the 1950's
when advancements in cargo handling technology revolutionized the industry and
eliminated the need for many of the traditional railroad facilities. Traditional
cargo handling, known as break-bulk, loaded individual packages in separate
crates on and off ships. The advent of containerization revolutionized cargo
handling. In containerization, cargo is loaded or unloaded in large, prepackaged
metal containers, each the size of a small truck body. The reduction in the
amount of handling greatly reduces the time necessary to service a ship. This
technology is particulary significant to urban waterfronts because it requires a
different kind of port, one not well suited to urban locations.

While the number of berths necessary for port operation is reduced through
containerization because docking time is relatively short, the back-up space
(averaging 35 acres per berth) becomes important. Hundreds of acres are
required by large container-ship facilities, a parcel size not often available in
most built-up portions of a modern city. The use of container facilities outside

the inner-city became the norm and as consequence, many of the old finger-piers

fell into disuse and disrepair. Compounding this loss was the widespread

4 Harbourfront Corporation, p. 31.
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decentralization of industry to the suburbs. As a result, much of the water-
front's (and inner-city's) railroad trackage became unnecessary and later,
abandoned.5

Many waterfronts virtually became ghost-areas, deserted, inaccessible, and
depressing reminders of better days. With few exceptions, the communities
adjacent to these no longer viable shipping and railroad facilities were
adversely affected by the deterioration of their waterfront area.6

c) Man has a natural and subconscious attraction to water.
Research conducted into this area found nature -- especially scenes involving
water -- to have a positive impact on the viewers emotional state and a

tendency to hold the attention and interest of the viewer more effectively
than urban scenes.”

C. Political Acceptability

Recent interest in waterfront redevelopment is also the result of political
acceptance of the approach. Media reports of economically successful waterfront
development elsewhere has caused a flurry of similar developments across the
continent. Part of the reason behind the popularity of this approach can be
attributed to the efficacy of adopting a strategy which has widely known
examples of success to show to the electorate to convince them of the
approach's rightness. Similarly, waterfront redevelopment's political desirability
is also partially due to the ease of gaining public support for the typically
amenity-rich waterfront redevelopments since these projects create jobs during
and after construction, and serve resident population needs while at the same

time acting as "export industries by attracting money from other areas."s

5 Dougtas Wren, "A View from Here: Urban Waterfronts”, Environmental Comment. April 1981, p. 3.

& Wren, p. 3.

7 Roger S. Ulrich, "Natural versus Urban Scenes: Some Psychophysiological Effecis”. Environment and Behav-
four, 13:5, 1981, p. 523.

8 Rita J. Bamberg and David W. Parham, "Leveraging Amenity Infrastructure: Indianapolis' Economic Develop-
ment Strategy”, Urban Land, 43:11, 1984, p. 12.
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Urban waterfront development is also a popular political strategy to bring
about inner-city revitalization because of the financial assistance available from
senior government agencies to facilitate such projects. In Canada, as will be
discussed later, both Provincial and Federal government agencies have been
actively involved in waterfront revitalization.

Interest in waterfront development is also due in part to the realization
that the present availability of waterfront properties within the inner-city may
be the last opportunity for public officials to acquire sizeable parcels of urban
land for recreational purposes. As the costs of travel and limits on free time
increase, the importance of nearby recreational opportunities also increases. The
attractiveness of this option is further enhanced by its adaptability and relatively
low development cost, particularly if passive parkland is projected to be an
initial phase. The flexibility of such an approach is desireable since, by
beginning with passive parkland, municipal officials are able to satisfy resident
recreational needs while at the same time increasing the desirability of adjacent
properties for intensification or redevelopment.

Lastly, the popularity of waterfront redevelopment can be attributed to this
area's positive image. Since the aim of inner-city redevelopment is to encourage
and continue the rebuilding process begun by the project, it is necessary to
project a positive economic image. Typically this objective is achieved by
tangibly demonstrating growth and vitality through new construction or
refurbishing. Examples of this type of development in conjunction with a
waterfront site can be seen throughout the world: in Sydney, Australia's Opera
House, in Detroit, Michigan's Renaissance Center and in Toronto, Ontario's CN

Tower.
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Urban waterfronts are often used as redevelopment sites in the hope that
their positive image will be extended to include the buildings built upon them.
Waterfronts are well suited to this task since research has shown that imag-
ability -- the ability of passersby to recall features -- is highest in urban
environments at centers of activity (such as working waterfronts or lively
pedestrian areas) and at both natural and artificial landmarks.® Because urban
waterfronts often posses both of these characteristics, their ability to project a
positive image on the minds of potential investors and consumers provides a very

necessary component if the inner-city is ever to rid itself of its negative image.

Recent Interest in Waterfront Redevelopment: Why is it Occurring?

As was briefly outlined in the previous chapter, one of the modern methods
being used for inner-city renewal is selective revitalization. That is, concentrat-
ing available resources on those areas which, due to various positive character-
istics, have the greatest chance for economic success. Presently, municipal
officials and private developers alike are looking for trends which may indicate
areas of future growth to base their redevelopment plans upon in the hope of
increasing their chances of economic success.

While prediction of the future is guesswork at best, Bourne hypothesized
two possible urban scenarios:

Those cities with a weak historical and commercial core, a concentration of
heavy industry, pollution problems and a declining rate of growth will likely
follow the path to further dispersal. Those cities with a commercially strong
and attractive core, with a relative absence of environmental disamenities and

an economy based on services will more likely move in the opposite
direction.'0

9 Ross Woodward, "Urban Symbolism’", Ekistics, 50:301, 1983, p. 289.
104a. Bourne, Designing the Future: A Perspective on Recent Trends and Emerging Issues in Ontario's Urban
Environment, (Toronto: Centre for Urban and Community Studies, Research Paper #129, 1981}, p. 22.
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These scenarios are based on the extrapolation of current trends. The

move to a post-industrial economy has seen a decline in the role of unskilled
labour in the production process and its subsequent replacement with technology,
not only in the factory, but also in the service industries and administration (see
Appendix 1). Technology, rather than the factory, has become the dominant
force in production. Also growing out of the importance of technology is a new
class of professional, technical and administrative workers, who are forecasted to
have a disproportionate influence on popular tastes. In general terms, this new
class tends to be young professional households with two incomes and few (or
no) children.!" Of particular significance is this social group's pursuit of a
lifestyle more hedonistic than were previous generations. Characteristically,
their distinctive consumption patterns for services and housing require diverse
entertainment/cultural opportunities and a high level of amenities.

More difficult over the next decade or so will be coping with the rapidity of

changes flowing from a series of mini-booms and sharp declines in several age

cohorts which are markedly different in size. These shifts...will alter the

growth and composition of the labourforce, tax rates, pensions, housing

demands, the need for public and private services, commercial facilities and

recreational activities. They will also redefine the kinds or arrangements and

locational choices made by households with respect to where they live and

work. Some of these changes will be gradual, while others will be more

sudden. When these shifts are overlaid with changes in attitudes -- to

authority, to work, to leisure and lifestyle -- and on changes in the family as

an economic unit...the potential impact on our cities is even more substantial.

Whether these trends continue in the future is pure speculation, but the

probability is high that they will.'2

These forecasts are particulary important to declining industrial cities

because they point out where future opportunities for redevelopment are likely to
occur, the direction of change and the ingredients that will determine whether a

city flourishes or continues to decline.

™ Bourne, pp. 7.8.
12 Bourne, p. 18.



Public policy decisions (or non-decisions) will heavily influence which alterna-
tive path a given city will follow. Over the next few years decisions on
timing, scale and location of infrastructure, social services provision, new
investments in transportation, land use regulations and local government
financing will effectively lock-in certain options in urban development while
excluding others, 13

Due largely to the specialized economy of many Canadian cities, any large
sectoral shifts in the national economy benefit certain areas at the expense of
others. As the impact of the changes wrought with the coming of a post-
industrial society increase, those cities responding first to the changes will likely
Capture a greater proportion of the economic benefits by monopolizing the finite
markets these changes are creating.

In response to the infrastructure required by post-industrial employers and
the preferences of their employees, governments are "moving away from
promoting entrepreneurs to state intervention to promote social, ecological, and
even aesthetic objectives, as well as economic objectives."* Concern has been
transferred from growth to '"quality of life". Because the number of cities
seeking to increase revenues and employment is steadily increasing, the
competition is fierce. Some cities, responding to this competition, are exploring
strategies which set them apart from the pack. And while tax abatements, loan
guarantees, subsidies and land write-downs are still common inducements to
attract this new infusion of capital, some cities are cultivating an "amenity
infrastructure” as an alternative enticement. By employing such amenities as

publicly supported theatres, art galleries or museums and/or entertainment

complexes such as civic and convention centres, or sports facilities, government

13 Bourne, p. 22.
14 pavid Ley, "Liberal Ideclogy and the Post Industrial City", Annuals of the Association of the American
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Geographers, 70:2, 1980, p. 243.
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officials hope to appeal to and thereby attract new high-technology industries
and workers to their environs. 15

While it may not be as significant a factor as proximity to markets, availabil-

ity of labour, water and sewer capacity, or the transportation system, cities

are becoming increasingly aware that quality of life can help or hinder their

economic development efforts, 16

Amenity facilities are being used in some cities (such as Indianapolis, Dallas
and Winston-Salem) as anchors for their redevelopment programs in the hope
that the amenities will help re-establish their downtowns as activity centers.
They hope to attract other, privately financed developments and influence the
future pattern of inner-city development.'” The jury is still out as to whether
an elaborate amenity infrastructure can improve a city's overall business climate
but speculation is that positive benefits accrue regardless: "An active cultural
environment may reduce the risks perceived for a central city location in that it
suggests that community leaders care about their city and that active
public/private cooperation exists."'8
Waterfront development as part of the selective revitalization process can

attempt to benefit the inner-city by developing an amenity infrastructure aimed
at meeting the requirements of post-industrial society. Decision makers,
cognizant of the evolving societal changes and their potential to regain the
population lost to suburbanization and to revitalize the inner-city, can structure
their redevelopment projects to accentuate desireable uses in favourable settings,

such as urban waterfronts, in order to compete. Belief in this strategy's

soundness is reinforced by the present intra-urban migration trends which, while

15 Rita J. Bamberg and David W. Parham. "Leveraging Amenity Infrastructure: Indianapolis' Economic Develop-
ment Strategy”, Urban Land, 43:11, 1984, pp. 12,13

16 Bamberg and Parham, p. 12.

17 Bamberg and Parham, p. 13.

18 Bamberg and Parham, p. 13.
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small in comparison to overall numbers, show an inflow of the much sought-after
young, urban professional households to the inner-city and the forecast that
"with smaller households the one-parent families, the demand for housing will
most likely change, emphasizing proximity to employment, shopping and recrea-
tion."'® This trend, if it continues, favours the types and concentration of uses
traditionally found in the inner-city.

Support for the use of waterfronts and the inclusion of amenities for inner-
city development also has foundation based in the present. One of the responses
to the increasing levels of technology in today's society is to "develop a highly
personal value system to compensate".20 As Naisbitt has concluded in his study
of the future: "We must learn to balance the material wonders of technology
with the spiritual demands of our human nature"2! One such example of this
compensation and balance is the current of popular support for nature conserva-
tion. The level of concern for nature and the importance attached to it is
reflected in modern man's preference for the suburbs as homesteads.

Concern for nature and the wisdom of peacefully co-existing with nature in
modern times is best exemplified by the works of Rachel Carson, Barry
Commoner and other ecological thinkers who initiated the environmental
movement of the 1960's and 1970's. The success these ecologists had in reaching
the masses is partially explained by the almost daily reminders of environmental

abuses created by new and expanding technologies. "While only some had been

1° pavid E. Dowall, Households, Jobs and the Built Environment: Prospects and Policies for the 1980's,
(Berkley: Institute of Urban and Regional Development, 1984). p. 9.

20 Naisbitt, p. 40.

21 Naisbitt, p. 40.
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adversely affected by discrimination [or] war, nearly everyone had experienced
undesirable environmental change."22

Along similar lines of thought, the backlash against technology has resulted
in a greater appreciation of our past:

.. we have not embraced the future either. We have done the human thing:
We are clinging to the known past in the fear of an unknown future.23

Waterfront lands benefit from the sentimental attachment many people feel
toward them and a widely held, idealized image of the past in general. The
preservation of heritage has taken on an increased importance in today's society.
Waterfront developments, with their often unique architectural styles and special
ambience, offer urban dwellers a break from the often sterile, formula architec-
tural styles of modern commercial projects. Waterfronts are familiar places to
many people which contributes to a city resident's "sense of place" or belong-
ing.24

-.cities are rightly concerned about losing their identity by the ruthless
destruction of their landmarks. Certainly we should increase our efforts for
the preservation of buildings of historical or architectural value. However, it
is important to realize that elements other than buildings may be equal or
more important factors in the continuity of city form. The natural site is

fairly permanent, and it should be articulated -- made more visible -- by
human action.25

Summary

The speed of technological advancements and the willingness of business
and industry to utilize these technologies verifies that a transition to post-

industrial society based on technology is well underway. Older cities, recogniz-

22 1A, Haberlien, "The Land Ethic Realized: Some Psychological Explanations for Changing Environmental
Attitudes”, Journal of Social Issues, 24:8, p. 79.

23 Naisbitt, p. 249.

24 For further elaboration of the importance of 'sense of place’ see Edwin H. Zube, "Nature and Cities", Urban
Design International, 4:3, 1983 and Donald Appleyard, 'The Environment as a Social Symbol", Journal of the
American Planning Association, 145:2, 1979,

25 Hans Blumenfeld, "Continuity and Change in Urban Form", Journal of Urban History, 1:2, 1975, p. 147.
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ing that they face further decline if they cling to their industrially-based
economics, are seeking a development strategy which will help them adapt their
cores to the new requirements of high-tech industries and businesses. This
chapter has shown that waterfront development as part of a selective revitaliza-
tion process, is one possible approach to adapting their inner-cities to these
changes. It was also shown that waterfront development in particular is suitable
for this task because:

1. waterfront sites are often available in parcel sizes suitable for
redevelopment projects geared toward revitalizing the CBD.

2. of the natural attraction of man to water and because nature
conservation and heritage preservation are issues which have a wide
base of popular support.

3. political support for waterfront redevelopment is prudent, given the
availability of public financial assistance and the flexibility in meeting
community needs for recreation as well as economic revitalization.

4. waterfront sites often possess a range of amenities which appeal to
high technology employers and their employees and thereby project a
positive image to potential investors.

It was further shown that waterfront revitalization is a suitable choice to
help bridge this transitional era because it has the ability to serve both the
immediate needs of many inner-cities by providing recreational opportunities and
improving inner-city image, while also laying the necessary initial steps for
attracting high-tech industries and their employers to the core in the future.
One possible way of meeting these two time dimension requirements was outlined
also: using urban waterfronts as sites for the creation or expansion of an
elaborate amenities infrastructure. It should also be noted that such an

approach represents a break from the traditional tack of approaching "problems
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with an eye toward high-tech, short-term solutions"2s, since it can provide a
long-term approach to inner-city renewal.

Further clarification of selective revitalization as it concerns waterfronts
needs to be made at this point. Waterfront developments stressing the provision
of amenities is not the total solution to the inner-city's problems. Waterfront
revitalization, in this instance, represents only a preparatory step in accommo-
dating high-tech industry and its employees within the inner-city. It should also
be noted that this type of waterfront development is not the only approach to
or objective of waterfront revitalization, as will be suggested in chapter three.
For example, Table 1 is Donner's categorization of waterfronts. This chapter
stresses an amenity infrastructure because of its significance with regard to the
types of facilities found in previous waterfront developments and its applicability
to the case study examined later in this thesis. The inclusion of an amenities
component in waterfront development is also consistent with projections which
see the inner-city becoming "more a symbolic focus ... with heavy public
intervention in the marketplace in the image setting civic and cultural amenities
and with private investments in hotels and office towers" 27 Additionally, such
an approach is consistent with development today which involves public/private
partnerships to finance and manage waterfront projects as will be discussed in

chapter four.

26 Naisbitt, p. 249.
27 Land L. Marshall, Action by Design (American Society of Landscape Architects, 1983) p. 71.
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Table 1: Common Waterfront Renewal Strategies

1. TRADITIONAL URBAN RENEWAL APPROACH: Obsolete land and buildings are acquired and
razed to make way for new uses.

Typical Situation for Utilization: Where a waterfront is blighted and both functionally and
economically obsolete.

Advantages of the Strategy: (A) Eliminates blighted areas: (B) Acts as an incentive to
private development to build on adjacent land which would not have occurred i blight
remained.

Disadvantages of the Strategy: (A) Tax revenue lost if area is to be used for public
purposes, such as parkland; (B) Potential changes occurring after clearance is complete
could change the character and identity of the waterfront; (C) Prohibitive expense involved
in acquisition.

Examples of the Strategy: Baltimore's Inner Harbour Development; Detroit's Renaissance
Center.

2. ADAPTIVE RE-USE/CONSERVATION STRATEGY: This involves the adaptive re-use or
conservation of existing waterfront structures to transform obsolete or dysfunctional
elements of waterfronts into viable enterprises.

Typical_Situation for Utilization: Where waterfronts contain significant historical buildings
or locations, or where one of the goals of redevelopment is to protect the waterfront's
heritage.

Advantages of the Strategy: (A) Recycles and conserves the limited waterfront sites in
their historic state as much as is possible; (B) Preserves and enhances the waterfront's
identity.

Disadvantages of the Strategy: (A) Existing waterfront infrastructure is often inadequate
for new uses; (B) May not be a cost-effective approach to spend resources on buildings
beyond their normal lifespan.

Examples of the Strateqy: Halifax, Nova Scotia's waterfront; certain aspects of Saint John,
New Brunswick's Market Square development.

3. FILLING _TO_ ARTIFICIALLY CREATE SPACE FOR REDEVELOPMENT: Expansion of
waterfront land through some type of environmental modification.

Typical Situation for Utilization: Where the availability of waterfront land is limited and
its acquisition for redevelopment purposes appears to be unfeasible.

Advantages of the Strategy: (A) The ability to create space for redevelopment, often at a
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cost less than existing sites; (B) Benefits public and private building projects underway by
providing temporary disposal areas for clean fill.

Disadvantages of the Strategy: (A) New lands will require extension of municipal services:
(B) Stringent and costly environmental review process and regulations to fulfill; (C) May
adversely affect the environment without proper planning.

Examples of the Strategy: Toronto's Harbourfront; Battery Park in New York City.

. MULTIPURPOSE OF SHARED FACILITIES DEVELOPMENT: Where some development
objective is met (e.g. providing recreational space) while some other development objective
is also served.

Typical Situation for Utilization: Where redevelopment sites in close proximity to the
water's edge are limited and/or are in great demand.

Advantages of the Strategy: (A) Efficiently utilizes limited space and resources: (B) Shared
construction and operational costs.

Disadvantages of the Strategy: (A) The number of different authorities involved in the
project; overlapping jurisdictions; (B) The question of liability for damages occurring to or
caused by the project.

Examples of the Strategy: Greenway along the Merimac River in Lowell, Massachusetts,
where a pathway is being developed as part of a water pollution control project; flood
control levees in Hartford Connecticut, where land is used for recreational purposes as
well,

. COMMERCIAL/PARK REDEVELOPMENT: Provision of public access to the waterfront and
public open space as part of a commercial development.

Typical Situation for Utilization: Where public access easements are required to gain
approval for private development adjacent to, or on public land.

Advantages of the Strategy: (A) Keeps some of the redevelopment on the tax rolis;
(B) Gives private developers an advantage over their competition because of unique
location; (C) Minimizes public investment in the project; (D) Can with proper structuring
allow the project to become self-sufficient eventually.

Disadvantages of the Strategy: (A) Limited number of appropriate uses for such develop-
ments; (B) Maintenance costs for publicly owned spaces; (C) The risk involved in undertak-
ing such projects may force developers to tailor the developments almost entirely to up-
scale clientele.

Examples of the Strategy: San Antonio's Riverwalk: Vancouvers B.C. Place/Expo's6
development; Toronto's Harbourfront.

. PUBLIC PARK/RECREATIONAL DEVELOPMENT: Primarily occurs when municipal govern-
ments are unable (or unwilling) to attract private investment in the waterfront.
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Typical Situation for Utilization: Where public officials are merely seeking to attract new
investment in the inner-city or on the waterfront itself.

Advantages of the Strategy: (A) Uninhibited public access until private investment can be
realized and control over what locates here; (B) Increased urban recreational opportunities;
(C) Public authorities may initiate the project without significant involvement from the
private sector or other levels of government because of the low cost of the minimal
facilities provided under this scenario; (D) May be used as a transitional phase prior to
more intensive development.

Disadvantages of the Strategy: (A) Limited utilization because of climatic limitations;
(B) Maintenance costs borne entirely by creator of the project; (C) Infrastructure expansion
may be necessary.

Examples of the Strateqy: Hartford Connecticut's Riverfront Recapture project.
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CHAPTER THREE: WATERFRONT STRATEGIES TO EFFECT POSITIVE INNER-
CITY CHANGE

Introduction

Media reports of successful waterfront redevelopment projects may give the
impression that such projects are a relatively new phenomenon. Such is not the
case. While the popularity of waterfront renewal is relatively recent and the
body of knowledge gathered from previous experiences not as large as some of
the other approaches to inner-city renewal, it is sufficient to draw conclusions
regarding waterfront renewal with some degree of accuracy. The aim of this
chapter is to examine the different types of building strategies which have been
used within waterfront developments. Basically three types of building strategies
were found during the literature review for this thesis:

1. Waterfront developments using both existing and future inner-city
demands as guide to create their project. An example of this
approach has already been outlined in the text: the use of selective
revitalization coupled with the development of an amenities infra-
structure.

2. Waterfront development geared to creating "a city within a city" not
revitalization as in the first building strategy but accommodating
growth.

3. Waterfront development intended merely to improve the inner-city, in
a single-purpose manner. This strategy focuses itself on improvement
of a particular aspect of the inner-city, with no overall or specific
long-term objective in mind.

Also included in this chapter are illustrative examples of each type of
building strategy and a description of certain physical elements commonly found

in waterfront developments.
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Waterfront Building Strategies

Before outlining the three basic building strategies, it may be prudent to
examine the characteristics of two building approaches available to developers of
the waterfront: conservation/rehabilitation of pre-existing structures and new
construction. Neither approach appears to be dominant; sometimes both methods

are utilized in the same project.

A.  Conservation/Rehabilitation (Adaptive Re-Use)

The conservation/rehabilitation approach is one which acknowledges that
constant incremental change within the city is inevitable and uses this change to
effect positive results.! This approach's current popularity can be partially
attributed to its consistency with the selective revitalization philosophy being
adopted by many older cities, since it concentrates its conservation efforts on
selected areas and decides what to retain in order to make the best use of the
building or areas involved.

While slower in producing tangible evidence of positive change than new
construction, the cumulative impact of the conservation/rehabilitation approach
to renewal can have as dramatic an effect on an area as that of the earlier
bulldozer-approach to urban renewal. The results of this approach take longer
to realize because they are dependent on the market's response to the gradual
changes being introduced to increase the area's desirability as a place to work
or live.2

Because of tight municipal resources and acceptance and attractiveness of

"urban consolidation" by municipal authorities, conservation/rehabilitation tends

1 Walter Jamieson, "Conservation as an approach to Urban Renewal", Plan Canada, 24:2, 1984, p. 45,
2 Jamieson, p. 50.
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to be small in scale and privately funded. Growing out of the popular support
given to the conservation, environmental and community organization movements
of the '60's, the largely favourable response to conservation/rehabilitation of
older commercial buildings, retail districts and neighbourhoods has encouraged
many small developers and builders to undertake projects in formerly declining
areas. Additional impetus for conservation/rehabilitation's popularity can be
traced to the proximity of many older neighbourhoods to downtown shopping and
business districts, the attraction of the aesthetics of the earlier architectural
styles and their diversity, the attraction of socially heterogeneous populations
and the services they support and the generally lower real estate costs in old
sections of the city.3
There is no widespread agreement on the economic feasibility of conser-
vation/rehabilitation projects. Most large private developers shy away from such
projects because they feel it is cheaper to construct new structures than it is to
adapt old structures to modern uses. While no definitive answer can be given, it
is believed that factors such as the following, affect a conservation project's
feasibility:
..whether the owner can create more usable space through development;
market conditions, nature and condition of building stock; public attitudes:
location of the building or area; building and fire code regulation; and the
availability of financing...4

There also must be a demand for rehabilitated structures at prices sufficient to

justify investment. In many cases the health of the local economy and whether

it inspires enough investor confidence is the deciding factor.s

3 Jamieson, pp. 44,45,46.
4 Jamieson, p. 46.
5 Jamieson, p. 51,
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Project assessment can also show that there is no demand for additional
space and/or that much of the existing stock is vacant. In these instances,
conservation-based renewal, such as by Heritage Canada in its Main Streets
program, can be used to facilitate "economic restructuring" by attracting new
businesses or re-directing the economic focus of the city.6 This is a role
sometimes given to urban waterfront revitalization projects, such as in the case

of Halifax.

B. New Construction

New construction for waterfront redevelopment can take any number of
forms. Two of the more popular forms of new construction on the waterfront at
present are mixed-use/megastructures projects and specialty retail centres or
festival malls. These two components are generally included as the major
attraction of the redevelopment project, with entertainment and cultural uses
aimed at generating after-hours crowds frequently included as support facilities.

New construction typically seeks to artificially create an atmosphere in
those waterfront locations where traditional waterfront uses and/or buildings are
absent. This is accomplished by using modernized versions of buildings histor-
ically found on waterfronts or by giving the project a distinctive architectural
treatment which takes advantage of the waterfront site.”

Large, mixed-use developments or megastructures, often covering entire
city-blocks, have become one method used to revitalize urban waterfronts. Such
"self-contained" developments offer a wide range of consumer goods and services,

in an often imposing structure, deliberately designed to discourage certain

6 Jamieson, p. 51.
7 For further elaboration see H. Briavel Halcomb and Robert A. Beauregard, Revitalizing Cities, (State College:
American Association of Geographers, 1984), pp. 61-63.
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elements (the poor and the blue-collar worker) of the population from entering
the complex. By limiting the exposure of its upper- and middle-income con-
sumers and employees to the perceived dangers of the inner-city, it is hoped the
development's appeal to "desirable" users will be raised.

Mixed-use developments typically contain revenue-producing uses (such as
retailing, residential, hotel and/or recreational facilities) specifically chosen to be
mutually supportive of one another so as to have a combined impact greater than
its individual parts could generate when acting alone. Such mixed-use structures
are typically physically integrated internally by uninterrupted (climate-controlled)
pedestrian connections.8

As it concerns waterfront revitalization, the key component of a mixed-use
development is its retail and/or recreational components, which attract users
from outside the complex. The size of these components depends on the inten-
tions of the renewal project. If the project's purpose is solely to attract new
businesses to the area by offering a prestigious location, then the presence of
the mixed-use development itself satisfies that goal. However, if the project's
goals extend beyond increasing office space or increasing the number of
residential units, then the retail component becomes more important and thereby
occupies a larger proportion of the project.®

It must also be remembered that, while these are two building options,
there is more to waterfront development than simply constructing a few
buildings. Waterfront development projects are often only a component within
an overall inner-city redevelopment strategy and seldom represent an initial

phase in the process. As such, other types of uses are also commonly found in

8 g.p. Schwartz, "Mixed-Use Development" in Market Research for Shopping Centers, Rubin A. Roca, editor,
{New York: International Council of Shopping Centers, 1980), pp. 152,153
9 Schwartz, pp. 152-167.
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waterfront projects in order to attract people to the area and provide the
necessary customers to support the project. The following two subsections

outline some of these support facilities.

C. Specialty Retailing

Research has shown the presence of a downtown shopping centre makes it
easier to raise money for other inner-city projects.’ This, in part, may explain
why the second form of new construction commonly found in waterfront renewal
projects -- specialty retail centres or festival malls as they are called in the
Rouse Company's Boston and Baltimore waterfront projects -- are so popular.
Festival malls, which are a collection of restaurants, boutiques and fresh food
and flower stalls, have a unique market appeal. Unlike the department store
draw of the typical suburb, specialty retail centres do not rely on retailing to
bring people to the development but rather the specialty centres use a restau-
rant/entertainment draw in which retail facilities are a secondary reason for
attending."  Architectural style and natural settings create a distinctive
ambience, which is the main attraction for visitors, while shopping facilities only
add to the length of their stay. Waterfront specialty retail centres typically use
a unigque, unified architectural design and the appeal of the location to attract
people to the area.!2

The attraction of the site or facilities found in a waterfront specialty retail
centre is also generally augmented by some form of entertainment or recreational

components, the inclusion of a variety of restaurants or merchants offering

10 Betsey Hansell, "Retail scene looking up in other major cities”. Detroit Freepress, Dec. 14, 1983, p. 1.

" pon M. Stewart, "Specialty Retail Centers", in Market Research for Shopping Centers, Rubin A. Roca,
editor, (New York: International Council of Shopping Centers, 1980), pp. 110-119.

12 stewart, pp. 110-119.
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unusual merchandise, often related to the overall project theme or design.
Specialty retail centres strongly appeal to tourists as well as to local shoppers.
Ideally, waterfront specialty centres should be located close to high density, high
income residential areas and/or tourists areas, if they are to fully exploit their
potential.  In instances where specialty retail centres have achieved this
combination, their revenues have exceeded those of regional malls. Also,
specialty retail centres represent an attractive form of inner-city renewal since

they seldom compete for customers directly with existing business. '3

D. Activity Generation

As in any redevelopment project, the key to its success is the project's
ability to attract sufficient users to support the facilities the project provides.
While mixed-use and specialty retail centres can and do operate in isolation,
supporting uses frequently appear in waterfront redevelopment proposals. Among
the most popular of these supporting uses are: Hotel/Convention centres,
entertainment facilities (concert halls, dinner theatres, downtown sports venues,
etc.) and parks. All of these uses are aimed at attracting consumers from the
suburbs and beyond, as well as after-hours and/or local consumers. The
objective of providing these uses is to produce sufficient numbers of people to
create a sense of liveliness and to foster a sense of safety through the amount
of visible street activity. To these ends, hotels are particularly sought after
because they tend to generate a 24-hour activity cycle with the comings and
goings of their guest. Hotels on the waterfront also bring tourists to the area,
add to tax revenues, provide unskilled jobs in large numbers (because it is a

labour-intensive industry) and generate large spin-off benefits from the

13 stewart, pp. 110-119.
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expenditures of their guests -- particularly business travellers -- elsewhere in
the community. 14

Business travellers, however, are more interested in a waterfront hotel's
central location rather than in the aesthetics of the location. These travellers
tend not to work on weekends. To counteract this shortcoming and in order to
increase the number of potential hotel users, waterfront hotels often are built as
part of a mixed-use development, or more frequently in conjunction with
convention facilities. Recently, there has been a growing trend towards
including arts/entertainment facilities as part of mixed-use developments to
offset the decline in business occurring during the weekends. Arts and
entertainment facilities are also desirable because they improve the city's image
and increase the potential for future development. 5

Waterfront recreational facilities and open space easements are often
included in waterfront projects for their aesthetics and ability to promote
diverse social interaction. The size of these components depends on the
importance attached to these objectives, the size of the redevelopment site and
on who is providing these spaces. Five categories of recreational activities
sponsors exist: the Federal government, Provincial governments, municipal
governments, quasi-public organizations and the private sector. Federally-run
waterfront parks tend to offer a limited variety of recreational opportunities.
Often, such facilites are geared to demonstrating a unique feature of the
environment or habitat (eg. a bird sanctuary). Provincial waterfront parks do
not necessarily concentrate on providing built recreational facilities. Typically,

Provincial parks stress passive types of recreation (eg. fishing, picnicking) that

14 Bronwyn Krog, "The Development Scene: Inn Action”, City Planning. 1:3, 1984, pp. 20-23.
15 g, Davenport, "The Recreational Use of Waterfronts for Public and Private Recreation” in Urban Waterfront
Lands, Committee on Urban Waterfronts, (Washington: National Academy of Science, 1980), p. 209.
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are compatible with the waterfront location. Municipally operated waterfront
parks are not as easily categorized. They generally offer a combination of
active (eg. jogging trails, bicycle paths, athletic fields) and passive recreational
opportunities and vary widely in size from a regional size park to narrow
easements. Quasi-public providers of waterfront recreation include yacht clubs,
which are generally geared to a single-purpose and restrict public access and
membership to like-minded individuals. Lastly, the private sector is an active
provider of water-based recreational opportunities for profit, such as marinas or

paddle-boat rental operations.1®

Waterfront Revitalization Strategies

Urban waterfront revitalization is typically a strategy aimed at rejuvenating
the inner-city, often emphasizing the CBD. While other inner-city redevelopment
strategies, such as main street revitalization and pedestrian malls, have been
successful in creating a more functional built-form over the last twenty years,
such projects often failed to make the core a vital part of the community.
Waterfront revitalization attempts to avoid this mistake by giving greater
attention to improving the quality of life within the inner-city by carefully
choosing attractions geared specifically to this task.

The desire for a waterfront of new uses is part of a whole plan for "saving
the city". To re-attract a middle class, even to lure new businesses, the
urban atmosphere must be made more pleasant and more welcoming. Clean
air, amenities, and good looking physical appearances are necessary. Park
settings for buildings, parks themselves, and recreation facilities all provide

the niceties that create the impetus for re-entry of people and investment
into the urban orbit. Without these features the cities cannot be saved.?

16 Davenport, p. 209.
Y7 W, Briavel Halcomb and Robert A. Beauregard, Revitalizing Cities. (State College: American Association of
Geographers, 1984), p. 3.
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Redevelopment of the waterfront is set apart from other renewal strategies
by the physical appeal of its location. The presence of open spaces and nature
appeal to the desires of the emerging elite-class of technological and admin-
istrative workers and exploits the growing importance of leisure-time activities
close to home.

Glowing media reports of waterfront redevelopment successes in Boston and
Baltimore has led to a spate of imitators starting similar waterfront projects
elsewhere. There is evidence, however, which suggests that these approaches are
not the panacea that the media portrays:

There are limits to the potential of the boutique and scented candle shop
formula for commercial success, as evidenced in the briefly reborn sections of
Atlanta, Chicago and St. Louis. 18

Each city has a unigue set of local circumstances. Decision makers must be
cognizant of these differences and tailor their projects to fit their own con-
straints if they hope to be successful.

While no universal approach to waterfront redevelopment has yet been
discovered, analysis of successful waterfront projects reveal several charact-
eristics which are common to most. Although opinions concerning which is the
best method of waterfront renewal vary widely, the projects chosen for this

chapter typify the current trends in this type of development.

lllustrative Examples of Waterfront Revitalization in North America

A. Selective Revitalization/Amenity Infrastructure
This strategy uses improvement to the inner-city's cultural, entertainment
and recreational facilities to serve a present-day need for jobs and to improve

inner-city image, while at the same time putting into place the types of facilities

18 Committee on Waterfronts, Urban Waterfront Lands, (Washington: National Academy of Science, 1980), p. 15.
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(an amenities infrastructure) forecasted to be influential in attracting high-tech
businesses and their employees to a given area. Like all examples presented in
this section, this strategy has the ability to use adaptive re-use, new construc-
tion or a combination of both to implement their plans. The following are
examples of selective revitalization/amenity infrastructure approach to waterfront

development.

1. Selective revitalization of waterfronts for amenities improvement using new

construction: Baltimore, Maryland, Inner Harbour Development

Growing out of a 1958 downtown renewal plan, inner-city redevelop-
ment began in Baltimore in 1959 with the construction of Charles Center, a
33 acre mixed-use development in the centre of the downtown business
district. The success of the Charles Center development generated interest
in the inner-city area which eventually led to the interest in the 250 acre
Inner Harbour area. First indications of serious consideration of the Inner
Harbour areas for redevelopment appeared in the 1964 Master Plan for
Baltimore which indicated four basic objectives related to the development
of the inner Harbour area:

a) The reconstruction of the municipal centre, including a 150 foot wide
mall from the proposed centre to the Inner Harbour.

b)  Extension of Charles Center's office component southward toward the
harbour.

c) High and lowrise apartment blocks to be constructed, bracketing the
harbour to the east and west.

d) Creating a recreational playground comprised of recreational, cultural
and entertainment facilities centering on the piers and around the
shoreline.
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Ten years later the plan was still not realized. Instead of a new
municipal centre, the existing one was restored. Office construction did
prosper, with 23 major office buildings built within or adjacent to the
redevelopment area. The residential component never materialized in the
proportions originally envisioned, although some restoration of existing
residences did take place.'® The last objective of the original Master Plan,
concerning recreation/entertainment, has materialized recently.

The resurgence of the Inner Harbour did not occur overnight but was
the result of a lengthy building process. The first step in the revitalization
of the harbour area involved the recapturing of the water's edge for public
use. This was accomplished by purchasing all the property around the
shoreline and creating a permanent circle of parkland. Then came the
mooring of the frigate "Constellation" in the harbour to provide a focal
point for later harbour development. Since these initial efforts, twenty-five
additional attractions have been added to the Inner Harbour. They include:
The Maryland Science Centre (1976), a marina, the opening of existing piers
to visitors and tourist uses such as harbour tours by boat and boat rentals,
a maritime museum and a variety of pre-planned activities including ethnic
festivals. In addition to these developments, four other major components
were put into place to make the Inner Harbour the success it is today.
These components are: The Baltimore Convention Centre (1979), Harbour-
place, a festival mall (1980), The National Aquarium (1981), and the Hyatt
Regency Hotel (1981).20 Key among these components was the retail

component, Harbourplace. (see Figures 1 and 2).

18 p, Steller, "A MXD Takes Off: Baltimore's Inner Harbour”, Urban Land, 41:3, 1982, p. 11.
20 steller, pp. 11.12,14,16.
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Figure 2: Artist's Conception of Baltimore's Inner Harbour

Source: Urban Design International,2:1,1980, p.11
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Harbour place, a festival mall, is a collection of restaurants and small
merchants (two-thirds of which are food-oriented) brought together to
create a marketplace with the atmosphere of a festival or theatre. The two
pavilions of Harbourplace employ modern architecture to create the
project's ambience. The tenant mix and merchandising found in Harbour-
place has several distinct sections. These include: Colonnade Market,
which is a collection of fresh meat, poultry and seafood market stalls, the
Trading Hall, where vendors of wine, gourmet food, pastries and candies are
located, the Food Hall, which specializes in on-premises eating establish-
ment and a number of small specialty shops, comprised of ever-changing,
short-term vendors, offering unusual merchandise which contributes to the
project's atmosphere of change and liveliness.2

Harbourplace was built with the intention of making it the hub of
downtown activity while permitting public access to the water. In both
respects it has been successful. The location of Harbourplace, within
Baltimore's inner-city, benefits from the presence of 362,000 downtown
workers, and access to 3.6 million people within 45 minutes driving time.
These factors, combined with the synergy created by the project's other
attractions, virtually assured the project's success.

Public investment in the Inner Harbour development of 55 million
dollars?? (or 40% of the total investment after twenty years)2® has already
generated more than one billion dollars in private and institutional funds, a

new image for the city and a major expansion of tourist and convention

21 steller, p. 14.

22 Ann Breen and Richard Rigby, "Waterfronts in the 1980's: An Overview", Journal of Housing, 41:3, 1981, p. 78.

23 Martin Millspaugh, "Project Delivery Systems and Funding in the 80s' in Urban Waterfronts '83,
{(Washington: The Waterfront Press, 1984), p. 14.
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business in Baltimore. Inner Harbour's developer, James Rouse, rents the
Harbourplace site for one hundred thousand dollars per year and pays taxes
on the land. This arrangement has given Baltimore more than three million
dollars in taxes and rent after 3 years and will eventually net the City 25%

of the festival mall's profits once it begins to make a profit.24

Selective revitalization of a waterfront concentrating on amenities provision

using adaptive re-use: Halifax, Nova Scotia

While not as explicitly focused on the provision of amenity facilities
as the Baltimore example, Halifax's project uses the historical patina and
waterfront ambience to tie the project together and to attract new visitors
to the inner-city. Halifax's development uses less cultural facilities than
does Baltimore's, using instead the beauty of waterfront vistas and the
sentimental attachment to familiar waterfront architectural styles to attract
new businesses. The project, though not entirely made up of refurbished
buildings, uses the historical waterfront theme extensively to implement this
tong-term plan.

Modern downtown revitalization in Halifax began in 1967 with the
start of the 65 million dollar Scotia Square, a mixed-use complex.
Completed in the early 1970's, Scotia Square presently generates approx-
imately 28% (3700) of the total jobs in the CBD and is a primary destina-
tion for many who come downtown. By 1977, the Maritime Mall, another
retail and office project, located opposite Scotia Square on Barrington

Street, created an additional 2000 jobs.25

24 Hansell, p. 18.
25 AnnaG. Haggart, "Halifax: Sympathetic Change", Contact, 13:2/3, 1981, p. 4086.
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Despite its historical significance to Halifax, the waterfront had
largely degenerated into a parking lot by the 1970's. In response, a number
of waterfront plans were put forward during the early 1970's. Significant
among these was the 1971 Halifax Waterfront Development Study, which
"advocated greater public access and use, the preservation of human scale,
and the retention of historic buildings."26 These objectives have, to
varying degrees, been incorporated into subsequent plans.?7

The first manifestation of renewed interest in the waterfront area was
the Law Courts Building and the renovation of a group of warehouses which
became known as "Historic Properties'.22 This was in response to pubilic
outcries against the proposed destruction of the area known as Privateers
Wharf to make way for a proposed expressway. To provide the capital
necessary to restore the seven historic buildings involved, Historic
Properties Limited was formed. This public corporation includes the City of
Halifax, Canada Mortgage and Housing as well as the Historic Sites Division
of the Federal Department of Indian Affairs and Northern Development.
Completed in 1975, the two phase project successfully rehabilitated the
structures for commercial uses, as well as funding the construction of three
new buildings in a compatible architectural style.2e

The next and most recent phase of waterfront redevelopment began
with the establishment of the Waterfront Development Corporation Limited
(WDCL), a Provincial corporation with financial assistance from the Federal

Department of Regional Industrial Expansion and the Provincial Department

26 Haggart, p. 400.
27 Haggart, p. 400.
28 Haggart, p. 400.
29 Redstone, L. New Downtowns, New York, McGraw-Hill, 1976, pp. 315-316.
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of Development. Charged with implementing the Metropolitan Halifax and
Dartmouth Area Subsidiary Agreement, the WDCL manages and coordinates
the revitalization of parts of the Halifax and Dartmouth waterfronts for
recreational and commercial extensions of their respective downtowns.3°

The redevelopment area covered by WDCL extends out below the Citadel and
the Clock Tower to the Harbour and is the governmental, business and tourist
centre...It accommodates a mix of land-uses, which, in conjunction with the
development of major retail complexes elsewhere in the city, has resulted in
the development of an increasingly specialized retail component including the
opening of a wide range of restaurants and food outlets.3!

The subsidiary agreement provides 31 million dollars in shared costs
and the Provincial government provided an additional 4 million doliars for
planning, land acquisition, site preparation and infrastructure improvements
in the redevelopment area.32 A further 3.4 million dollars was provided for
a new ferry system between Halifax and Dartmouth -- a system projected
to carry some 2 million passengers annually to Halifax's waterfront.3® In
addition to the new ferry terminal complex (Chebucto Landing in Halifax),

the 1978 development plan calls for the provision of the following:

a) anew park on Halifax's waterfront

b) the construction of a new Maritime Museum, with funds provided by
the Province and the Devonian Foundation, in a restored hardware
store

c) rebuilt wharfs where historic vessels will be mooreds4

More recent redevelopment projects have continued the practice of
rehabilitating historic buildings where practical. Most of these projects

have oriented themselves with the water and have concentrated on

30 cE Clark, 1984 Corpus Almanac and Canadian Sourcebook, Volume 2. (Don Mills: Southam Communications,
1984), pp. 19-233.

31 Haggart, p. 397.

32 Clark, pp. 19-233.

33 Clark, pp. 19-233.

34 Haggan, pp. 403-405.
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commercial conversions. As a consequence of these individual actions, a
series of rehabilitated structures now forms a link between Scotia Square
and the waterfront.
Halifax's waterfront project also appears to be successful in attracting
new investment to the core area, as evidenced by such new or proposed

developments as:

a) Keith's Brewery, a mixed-use development (opened in 1984)
b)  Founder's Square, a mixed-use development (to open in 1986)
c)  The Sheraton Hotel complex (opened in 1985)

20

The Central Trust Tower and the Purdy's Wharf Office Building(s)
(both to be opened in 1985) (see Figure 3)3

Halifax's project is significant in that access via a boardwalk is not
continuous as in most other waterfront projects. Instead, there are two
separate boardwalks, one located in the Historic Properties/Sheraton Hotel
area and another in an area where good views of the working Harbour can
be seen. While continuous public access to the water's edge is almost
universally held in high regard, the Halifax development has shown that
despite this omission the project has been successful in attracting develop-

ment far beyond the development area's borders.

Selective revitalization of waterfronts for amenities improvement using a

combination of new construction and adaptive re-use: Quebec City, Le-

Vieux-Port-de-Quebec

This development option, since it employs a combination of building
approaches is the most common formula used for waterfront development.

In Quebec City's case, the approach uses the aesthetic appeal of the old

35 Patrick Kennedy, Project Officer, Wateriront Development Corporation Lid., Halifax, Nova Scotia, April 3, 1985.
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port area of the city and the existing inner-city strength as a departure
point for further amenities improvement and new development. The older
port section concentrates on providing new retailing in the form of a
festival mall, together with entertainment facilities to enhance an already
architecturally attractive area. Quebec City's plan also makes provisions
for anticipated growth, resulting from the appeal of the old port area, in
an adjacent area developed around a new boating basin.

Growing out of a 1979 master plan, Le-Vieux-port-de-Quebec (Old
Port) was incorporated as a development corporation in 1981 by the Canada
Lands Company (a subsidiary of Public Works Canada). Like Toronto's, the
Old Port's board of directors is made up of representatives of the local
business community, community organizations and professionals, as well as
the three levels of government. As conceived, the Old Port of Quebec
seeks to preserve the history of the region and the waterfront's original
character while improving living conditions on adjacent properties and
encouraging economic development. In a manner similar to most Canadian
waterfront redevelopment projects, the Old Port will use a combination of
conservation/rehabilitation and new construction to realize these ambi-
tions.®8 (see Figure 4)

Benefiting from a captive downtown market of an estimated 50,000
persons, Le Vieux-port-de-Quebec calls for a phased development process
which will include the following:

a) Les Terraces de la Pointe-a-Carcy, which is a festival mall-type
development made up of three separate buildings:

i) Le Hangar des Boutiques, which is arenovated warehouse building

containing 75,000 square feet of commercial space on two floors.

36 Larry Hodgson, Information Officer, Le Vieux Port-de-Quebec. Quebec City, Quebec, April 23, 1985,
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Plans call for 50 boutiques, 9 high quality fast food outlets, a
European style cafe and a 5,400 square foot restaurant.

i) Le Havre, a newly constructed, triangular shaped building. It
will have 33,000 square feet of specialized restaurants and
exclusive businesses.

iii) Le Hangar Du Grand Marche, also a renovated warehouse. Its
46,000 square feet of commercial space on two levels will be
devoted to fresh food stalls and take-out food outlets. These
three buildings will be connected to one another via climate con-
trolled pedestrian bridges and will share a 1200-car parking
facility. (see Figure 5)

The "Agora’, an amphitheatre capable of holding 10,000 persons (5,500

seated/4,500 standing) and a smaller 550 seat enclosed amphitheatre.

(see Figure 6)

A 4 storey observation tower which will allow panoramic views of the

area, as well as of the adjacent working harbour.

Docking facilities for cruise ships.

The Bassin Louise Development. This portion of the project includes:

i) a 10 million dollar, 345-berth marina, with new locks to control
water levels within the basin.

ii)  apromenade around the basin with links extending to the festival
mall development and amphitheatre areas.

i) a 10 milion dollar, interpretive centre run by Parks Canada.
This centre will demonstrate historically accurate methods of
naval construction and lumbering.

iv) a 59 million dollar, privately funded, residential development
which is expected to provide 700 new units along the shores of
the basin. (see Figure 7)

Renovation of the nearby John Muir Building, which will provide

32,000 square feet of office space.

A mixed-use complex, expected to be completed in 1987, which will

include:

i) a125-room hotel

i) 540,000 square feet of office space

iii)  a300-car parking structure
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h) A renovated Customs Building, which is second in size within the city
to the Quebec Parliament Buildings.

All of these attractions are located in the heart of the city within
walking distance of Place Royale, an inter-modal transportation station, the
new Musee de la Civilisation and a courthouse complex. The project is
anticipated to provide 400 permanent and 100 seasonal jobs.?7

Expected to be completed in a relatively short 6 years, Le Vieux-Port-

de-Quebec's original cost projections were as follows:

Le Vieux-Port-de-Quebec funding 91 million dollars
Ports Canada 10 million dollars
Public Works Canada 5 million dollars
Parks Canada __4 million dollars
Total public (Federal) investment 110 million dollars

These cost projections, however, proved to be slightly inaccurate since a
total of 114,220,000 dollars (excluding a 3.5 million dollar contribution by the
Province) has been spent up to December 1984. The public investment in the

project is hoped to attract some 80 million dollars in private investment.38

B.  Urban Redevelopment -- City within a City

This strategy for renewing the inner-city through waterfront revitalization
attempts to achieve its objective by clearing the site of its former uses and
subsequently replacing them with new uses. This approach is similar to the
"bulldozer approach’ to inner-city renewal employed during the 1950's and 1960's.
The rebuilding process is more an accommodation of growth within the inner-city
than a plan to renew the inner-city, since these projects tend to focus attention

and development on the new site with little consideration given to supporting

37 Information concerning project facilities supplied by Larry Hodgson, Information Officer, Le Vieux Port-de-Quebec,
38 Larry Hodgson, Information Officer, Le Vieux Port-de-Quebec, Quebec City, Quebec, April 23, 1985.
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existing nearby uses. These urban waterfront redevelopment projects tend to be
long-term strategies aimed at adapting the inner-city to accommodating growth,
not necessarily change. Since it has been an assumption of this thesis that
"consolidation and intensification" of the existing inner-city will be the primary
concern for most cities, the assumption of continuing growth over a number of
years, which is the basis of the urban redevelopment approach, could be risky.
Of the examples chosen for this subsection, Toronto and Vancouver seem the
most reliant on continued growth to propel their projects, while Boston is less
concerned with creating a new area than it is with creating a separate identity

for the waterfront area.

1. Urban redevelopment using new construction: Toronto, Ontario, Harbourfront

A federally sponsored and administered waterfront project intended to
turn 91 acres of the lakeshore into a large mixed-use area. Begun in 1980,
the Federal government approved a 7 year plan for Harbourfront which
would see a 27.5 million dollar Federal contribution used to get the project
started, with the hope of attracting some 300 million dollars in private
investment in the project. The Federal monies will be used to improve the
development site's infrastructure and to fund the corporation's early years
of operation.

Located in downtown Toronto, on the shore of Lake Ontario, the
Harbourfront site extends two and one half miles along the shoreline from
York Street West to Stadium Street. As envisioned, half the site will
remain open space and parkland --including a water's edge promenade -- as
well as 3600 low- and medium-rise apartment units and 1 million square feet

of commercial space. (see Figure 8) If the plan works according to
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schedule, Harbourfront will be self-supporting, through revenues received
from the 60 year leases on the lake front lands used for private develop-
ment, by the year 1987.3°

Development in Harbourfront is divided into five parcels of land or
Quays which are separated by former berthing slips. The following is a
brief description of the five quays.

a) York Quay

York Quay, located at the eastern edge of the development (see
Figure 8) is the main entry area for visitors to Harbourfront. To its
immediate east is Harbour Square (a mixed-use development) which,
despite its design flaws, contributes to Harbourfront's summer crowds
from the ferry docks at the base of the complex. York Quay
schedules some 3000 events annually, from film festivals to antique
shows. York Quay Centre, a converted truck terminal, contains arts
and crafts exhibits, theatrical space and a restaurant. Nearby is a
bandstand as well as a canoeing pond which doubles as an ice-skating
rink in winter.

The main attraction on York Quay, since its construction in 1983,
however is the 60 million dollar Queens Quay development. This
conversion of a warehouse to a mixed-use complex provides the
following:

i) 100,000 square feet of retail space
i) 72 condominiums

iy 400,000 square feet of office space
iv)  a 450 seat dance theatre

39 Harbourfront Corporation, Newsletter, (Toronto: August 1982), p. 1.
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Also planned for York Quay is a 1200-car parking structure,
which is to be built flush against the nearby Gardiner Expressway
ramp, a mixed-use building (possibly a hotel) which will screen the
parking structure and the renovation of some minor buildings for art
and theatre uses.40

b) John Quay

Moving west, the densities in Harbourfront become lower and
take on an increasingly residential character. John Quay is a noted
dining spot, which, along with several nautical stores. is located in a
renovated post office building adjacent to a 100-berth marina 4t
Existing plans for John Quay call for building a 156-room hotel there
in combination with a 62-unit residential building and a three storey
parking structure. Also, a new marine police facility will be con-
structed on its present basin's site. Further inland, on the north side
of Queens Quay West, Harbourpoint, a highrise residential development
consisting of three 400-unit apartment towers on a shared podium is
to be constructed.

Also, in a departure from Harbourfront's original plans for John
Quay, 135 publicly-assisted residential units will be transferred to
Bathurst Quay.42

c) Spadina Quay

Spadina Quay is said to be the most picturesque section of

Harbourfront because of its long water frontage. Construction on

Spadina Quay began in 1983 with the King's Landing development, a

40 |an Allaby, "The Harbourfront Lands: Revitalizing Toronto's Waterfront", Habitat, 27:2,1984, p. 6.
41 Allaby, p. 6.
42 Mary Nueman, "Update on John Quay", City Pianning, 1:4, 1984, p. 14.
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100 million dollar mixed-use project which, when completed, will be
comprised of three residential towers and one officer tower, arranged
in a U-shaped configuration around a waterfront park. Completed, the
King's Landing development will consist of the following:

i) a394-unit luxury condominium

ii) 108,000 square feet of retail space

iify 70,000 square feet of office space

iv) 50,000 square feet for as yet undetermined auditoriums, museum
or gallery space

v) a7 acre lake front park

Vi) a200-berth public marina

vii)  arenovated produce warehouse43

d) Bathurst Quay

Located at the western edge of the Harbourfront site, Bathurst
Quay borders on the recreational complex formed by Ontario Place and
the Canadian National Exhibition grounds. This Quay will be largely
residential and geared to serving the needs of families and those
persons requiring assisted-housing. Sub-area plans call for 500 units
to be situated on 6.5 acres in the northwest portion of the quay, next
t0 a 5 acre park. Three of the quay's five development sites will be
devoted to cooperative housing, including one specially designed for
the physically disabled. The greatest proportion of these cooperatives
will be provided by Cityhome, Toronto's own non-profit housing
corporation, in the form of medium-rise slab towers on the northern
border of the quay. These towers will act as a sound barrier for the

stacked townhouses slated to be built immediately to their south.

43 Harbourfront Corporation, p. 3.
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While Bathurst Quay is located near Island Airport, the noise
effects of its small aircraft are expected to be negligible. Initially,
the quay will be remote from schools, shopping and have only limited
access to public transit.44

e) Maple Leaf Quay

Located in the centre of the Harbourfront lands, Maple Leaf

Quay has only sketchy plans for future development. Original plans

call for the area to be mainly residential.4s

2. Urban redevelopment using new construction: Vancouver, British Columbia,

The False Creek and B.C. Place Developments

Recent waterfront redevelopment in Vancouver has centred primarily
on the False Creek area, a former industrial area located on both sides of
the tidal inlet, near the downtown core. (see Figure 9) The resulting
redevelopment has occurred in three project areas: Granville Island which,
through adaptive re-use and new construction, recycled an industrial area
for commercial, recreational and institutional uses, the south shore of False
Creek, where primarily residential development has taken place, and the
north shore of False Creek, where the B.C. Place development is underway.

The first component in the False Creek redevelopment was the
residential development along the south shore. Begun in 1975 and substan-
tially complete in 1984, this project was intended to demonstrate "inner-city

living at its best."“¢ A phased project, the south shore development

44 Aflaby. p. 7.

45 Allaby, p. 6.

46 David Ley, 'Liberal Ideology and the Post Industrial City'. Annuals of the Association of the American
Geographers, 70:2, 1980, p. 253.
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arranged two neighbourhoods around a six hectare park and an additional
6.5 hectare residential phase west of the first two neighbourhoods.
Determined to exploit these sites to their fullest, Vancouver's administration
set social, as well as aesthetic goals for the phase one development. Made
up of eight enclaves accommodating 850 dwelling units each, plans for the
project called for a mix of lifestyles, incomes and tenure-types within each
enclave to encourage classless social interaction. Despite good intentions,
high expectations and a 55 million dollar investment, phase one was not
entirely successful in achieving its lofty goals.47 (see Figure 9)

Based on resident responses, the enclave concept does not significantly
influence neighbouring or socialization patterns. Additionally, the phase
one development unintentionally fueled inner-city housing demand at a time
when Provincial and Federal officials were attempting to limit Vancouver's
inner-city housing supply and may have, by removing the undesirable
industrial firms previously located there, fostered elitism by contributing to
the replacement of the former low- and middle-class housing of the nearby
Fairview Slopes area with expensive townhouses.48

The second major redevelopment in the False Creek area was the
Granville Island redevelopment on the Federally owned portions of the
island. Begun in 1977 with the support of the Federal government, the
Granville Island project sought to change the mix of uses found on the
island. While attempting to preserve the industrial waterfront atmosphere,
the project sought to recycle some of the industrial buildings for commer-

cial, recreational and institutional uses through adaptive re-use. The

47 Jacqueline Visher, "Community and Privacy: Planners Intentions and Resident Reaction®, Plan Canada, 23:4,
1984, pp. 112-114,
48 | ey, p. 255,
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resulting changes in Granville Island saw it transformed into a complemen-
tary complex to the residential areas to the south. (see Figure 10)49

The redevelopment of the north shore of False Creek, the B.C. Place
redevelopment project, was undertaken in the mid-eighties by the B.C. Place
Development Corporation, a Provincial crown corporation. Beginning with
the B.C. Place Stadium development, this phased project will attempt to
integrate commercial facilities being built for Expo '86 with residential
development (see Figure 11). Like many large-scale redevelopment projects,
B.C. Place is a long-term project, with projected completion dates of twenty
years for the residential components and twenty-five to thirty years for the
commercial components.

Situated on a 220 acre parcel, the present plans call for 72 acres of
open space -- including continuous waterfront access via a boardwalk--
and 91 acres of developable parcels. Projections for the developable
portions call for the project to provide 10,000 to 13,000 housing units, 5.4
million square feet of office and commercial space and approximately
980,000 square feet of hotel space.5° (see Figure 12)

Total public investment is projected to be 460 million dollars, with an
expected private contribution of between 2 and 2.5 billion dollars upon
completion. At present, the 125 million dollar B.C. Place Stadium is
complete, while a 130 unit intermediate care facility, a renovated round-
house and the B.C. Pavilion complex are under construction. In addition,
approval has been given for the Granville Slopes redevelopment, located in

phase A of the western neighbourhood. This will include a 400 room hotel,

49 ey, p. 255.
50 Kelly Gesner, Marketing Assistant, B.C. Place Development Corporation, Vancouver, British Columbia, March
5, 1985.
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two 21 storey apartment towers and a marina/retail complex, which will
increase the funds available to the Development Corporation through the

lease payments for these facilities 5

Urban redevelopment using adaptive re-use: Boston, Massachusetts, Faneuil

Hall Development area

Boston's waterfront redevelopment does not replace old buildings with
new ones. Instead, it combines old uses with new uses of old buildings.
Unlike the previous two examples of urban redevelopment, the Faneuil Hall
development and its surroundings renewed the functional ability of a
particular portion of the inner-city, instead of replacing the existing neigh-
bourhoods. Boston's project also differs in that its objective is to improve
a loosely defined area to create an identity for the waterfront separate
from the remainder of the inner-city. In this way, the waterfront remains
integrated in terms of transportation and avoids a clearly identifiable break
with the surrounding area while enjoying the potential benefits of a
separate, positive image within the core.

Boston's was among the first of the waterfront redevelopment projects
to receive rave reviews and widespread media coverage. Undertaken in the
1960's as part of a city-wide redevelopment plan, during the height of the
bulldozer era of urban renewal, Boston's waterfront first came under the
authority of the Downtown Waterfront Corporation.  Utilizing 28 million
dollars in Federal funds and locally collected contributions (50%), the
Downtown Waterfront Corporation's redevelopment plans called for 104 acres

to be cleared of existing structures to allow the construction of new

51 Gesner.
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highrise buildings and a limited open space component. Like many of the
redevelopment projects of the era, the waterfront proposal became the
subject of heated debate since the plan, to a large extent, ignored its
impact on or the needs of adjacent neighbourhoods. This omission resulted
in the Downtown Waterfront Corporation becoming involved in a court
battle with the nearby Italian community over the content of the proposal.
The presiding judge agreed with the objections raised by the local residents
concerning the inclusion of components geared to their desires and needs
and ordered changes in the concept. Revised plans reflecting these changes
ultimately saw a scaling down of the original concept's density, height
restrictions on the highrise units, the inclusion of a fair proportion of low
income and elderly housing units so as to allow existing area residents
access to the new buildings and a roadway realignment to permit the
construction of a four and one half acre park.

Out of this controversy emerged a gradual reclamation of Boston's
waterfront for recreational, residential and commercial uses. The revised
plans placed a stronger emphasis on retail elements and encouraged
conversion and rehabilitation of existing wharf buildings, reversing the
original plan of clearing the redevelopment site prior to construction. On
Long Wharf, adaptive re-use produced a new restaurant, 312 apartment units
and new office space. Elsewhere in the waterfront area, similar rehabil-
itation took place, including:

a) Lewis Wharf and the Pilot House, where 95 new condominiums as well
as new office space was created.

b) Commercial Wharf and Commercial Wharf West where new apartment
units and additional office space was created through adaptive re-use.
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Not all components of the redevelopment project -- which eventually
came under the control of the Boston Redevelopment Authority -- were
rehabilitation or conversion; some, such as the New England Aquarium on
Central Wharf, Harbour Towers on India Wharf, and the Galleria on
Sargents' Wharf, were constructed for the project.s2 (see Figure 13 for a
diagram of the Boston redevelopment as proposed in 1975)

Also included in Boston's waterfront redevelopment project is the most
acclaimed component, the Faneuil Hall Market Restoration Project. Faneuil
Hall and its 3 block long market annexes (see Figure 13). Quincy, North and
South markets acknowledge but do not attempt to re-enact the history of
their construction period.5®* Opened in 1976 by the James Rouse Company,
the Faneuil Hall complex adapted the historic building to contemporary uses
and exploited the area's former role as crossroads for pedestrian traffic in
downtown Boston to bring about project success. The project's intent was
to enliven the area while retaining the familiarity of the market area to
Boston's citizenry.54

Faneuil Market is the major link in the walk-to-the-sea that is included in
the Boston Redevelopment Authority's renewal plan. It provides a pedestrian
connector between Government Centre and the waterfront at a pivotal point
between these areas, the North End and the Financial District.55

The Faneuil Hall development consciously integrates itself with

Boston's overall circulation patterns and to other inner-city amenities,

commercial districts, cultural and recreational facilities. Faneuil Hall is

52 For further elaboration on Boston's waterfront redevelopment see C. Donaher, "Boston's Waterfront: Issues
for Today and Tomorrow" in Urban Waterfront Lands, Committee on Urban Waterfronts, {Washington: National
Academy of Science, 1980}, pp. 21-51 and "Boston: Maintaining the Historical Patina". Progressive Architecture, 756,
1975, pp. 44,45,

53 Redstone, p. 302.

54 Jane McCThompson, "Boston's Faneuit Hall", Urban Design international, 1:1, 1979, pp. 13-15.

55 Redstone, p. 304.
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also the first example of the Rouse Company's popular “festival mall"
concept which uses a collection of unique shops, food markets and
restaurants to create a distinctive ambience for an ares. Jane
McCThompson, one of the designers of the Faneuil Hall Restoration,
attributes the development's success to a number of interrelated factors:

a) The variety of uses found within the complex creates a multi-sensory
experience which keeps the visitor's faculties alert and responsive.
b) The complex's inclusion of direct contact with nature and the
elements.
c) The circulation within the project allows individuals to choose the
type and intensity of contact with other people.5s
The City of Boston, which owns Faneuil Hall's buildings and its lands,
receives no rent or taxes from its developer, James Rouse. The city does,
however, benefit from the project through the 25% share of the project's
revenues it receives (which were estimated to be 2 million dollars in 1983)
and the 3000 jobs the complex provides.5?
The festival mall concept for waterfront redevelopment has application
elsewhere but, as Jane McCThompson cautions, not as a carbon copy:
...Faneuil Hall Marketplace is not per se a formula or universal blueprint. It
is a solution arising from the specific context of Boston's conditions and
responding to those as well as human problems. It can be likened to a
salad...a composition of ingredients that varies widely according to what is
available on a given day. The task is to select, balance, mix and arrange the

ingredients. The end product, rather than a haphazard mixture should be a
concept of complimentary flavours, textures, colours, and tastes.58

C. Waterfront-Based Improvements for the Inner-City

56 McCThompson, pp. 13,14,
57 Betsey Hansell, "Retait scene looking up in other major cities®, Detroit Freepress, Dec. 14, 1983, p. 18.
58 McCThompson, p. 29.
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The last type of waterfront revitalization project included in this analysis
is one where the waterfront project represents the addition of a single element
or elements which are judged to be missing from an existing core. As such,
these projects are intended to improve the existing situation within the inner-
city in the present. It can rightfully be asserted that these projects also serve
a long-term objective of attracting new investment and/or uses to the core but
more is left to chance and the vagaries of the private market as opposed to the

more specific plans of the two previous development strategies.

1. Detroit, Michigan, Renaissance Center and Hart Plaza

Inner-city renewal in Detroit began in the early 1950's with a 100
acre civic centre development which included the Veteran's Memorial
Building, Cobo Hall (convention centre), the City-County Building and Ford
Auditorium, most of which are located on the waterfront (see Figure 14).
By the late 1960's , a number of other private, public and semi-public
highrise office buildings located in the downtown area.s® This new infusion
of jobs, however, did not stem the population loss to the suburbs and
because of this, the downtown area continued to decline.

By 1970, Detroit Renaissance Inc. had been formed to encourage new
investment in the core area. Out of this organization grew the proposal
for Renaissance Center, a large mixed-use development located on thirty-
three and one half acres of riverfront property, at an estimated cost of 500
million dollars. Because it had the resources and the backing of its major
corporate employers in the automobile industry, Detroit chose to finance

the project privately. Consequently, Renaissance Center was financed

59 Redstone, p. 130,
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through a limited partnership between a subsidiary of the Ford Motor
Company and fifty other locally-based corporations.s°

The result was to be the physical symbol of Detroit's rebirth:
Renaissance Center, a 337 million dollar megastructure consisting of 5
cylindrical towers (a 73 storey hotel and four 39 storey office towers) on a
common base platform (which contains 350,000 square feet of retail space
and parking facilities).®' (see Figure 15) The project also included plans
for the 20 million dollar Hart Plaza Development which includes 8 acres of
open space area with an amphitheatre. Hart Plaza was intended to act as a
recreational activities centre for various outdoor festivals.s2 (see
Figure 16)

The resulting development has shown little positive spin-off, with the
Center itself defaulting on its mortgage in 1982. The Renaissance Center is
a classic example of what not to do when planning a waterfront project.
First, the project is not part of any comprehensive downtown plan (as
Boston and Baltimore were) since no such plan existed then or at present.
This oversight has resulted in a project which has no relationship to its
surroundings -- giant earth berms block the landward entrances, and a 10-
lane road separates the Center from the remainder of the downtown area
which is some 4 to 10 blocks away.83 The development makes no effort
whatsoever to integrate itself with the downtown's pedestrian flow. As
Redstone concludes, "no one project, however important, can itself restore

the City to full vitality. By the same token, not even several projects, if

80 Redstone, p. 131.

61 Andrea O. Dean, "Linking a Civic Symbol to its City", AIA Journal, 60:8, 1978, p. 41.
82 Redstone, pp. 133,134,

63 Dean, p. 41.



B9

QMﬂm,Awmmﬁ.HHﬂmusmuooznxuow #M3Y ) ¢ sumozumog MIN ‘Bu03SpYy -] :921n0g
UeTd I93us) ouBSSTRUDY Teurdtag :gp TINOLA
} /

(2]
/£3/
\NM
r3

<L,

7
/
A8

~

Id
/
g
0/
2,

/
Hanis Liowaino

o0

e

‘B NOSORsENr

i

(sjusunaede se PUOTSTAUT A7TeuIBTI0) SI9MO] 991330 °¢
SI9MOT, B913I0 °Z

I9MO], T930H °T

(NIOHT

‘B OENuwvay




a%9

mmH.Q.AommH~HHH113muouznxuo> MaN) ‘ sumojumo( MaN‘Du03Spay 7 :921nog
BZETJ Jaey 97:9an871y

jeuun} jaans

punosBiapun pue 'senbnnoq pue sdoys o) 3>eds 31eaynydwe 10y swoos
Bunssasp ‘sease EIIUBYIIW pUF 3D1A135 SaPN)IU| Vel (9A9)-1aM0T MO8
sioned onuEs8 9 x .9 yum paxiwiz)us sy18uap wopues apim- p yum Suined
onuesd a)yay ‘ue)d jord)-13ddr) 3A0RY UIBJUNOS PUP BIC) 191U DIA1D)

dosin Visii0 g

v e o om e




65
they are isolated from one another will accomplish the desired results" 64
Such appears to be the case in Detroit.
Despite 750 million dollars being invested in scattered downtown

projects over the last seven years, Detroit shows little signs of renewal.ss

Though it encouraged development along the river, the 350 million dollar

RenCen stopped the momentum of development on the western edge of

downtown, where 200 million dollars of new office space had been built in the

early 1970's...Plans for a 60 acre housing and commercial development were

cancelled...after RenCen was announced. The proposed site is now a parking

lot.68

The Renaissance Center complex has acted more like a magnet than a

catalyst. It has drawn more attention, life and people to the downtown
area during specific times but to date it has generated little new invest-
ment. Since the Renaissance Center's construction the following develop-
ments have been built in the downtown area: Joe Louis Arena, the Millender
Center (a mixed-use building located directly north of RenCen), a 134
million dollar people-mover transportation system is under construction and
two large office complexes have been proposed up river from the CBD, but
lack of concentration has achieved little economic impact.s”

In Detroit, while some downtown stores say they are doing well and a few

new shops are succeeding, many stores are just holding their own...35% of

first and second floor space is unoccupied...Hudson's [department store], which

had accounted for about a third of downtown sales closed in January [1983].
In the RenCen World of Shops, 30% of the retail space is vacant.68

84 Redstone, p. 134.

85 Rick Ratcliff and Betsey Hansell, "Detroit's Downtown Dilemma®, Detroit Freepress, Dec. 11, 1983, p. 1.

66 Betsey Hansell and Rick Ratcliff, "Detroit lacks a master plan for city core’, Detroit Freepress, Dec. 12,
1983, p. 13.

87 Ratcliff and Hansell, p. 15.

88 Hansell, p. 18.
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2. Saint John, New Brunswick, Market Square

Like most waterfront projects, the Market Square development took
many years to realize. That project grew out of a 1946 planning study that
expressed interest in improving the inner-city by redeveloping the Market
Square/waterfront area. The interest continued through the 1960's era of
urban renewal and Market Square, after some 36 years, finally materialized
in 1983.° Like many waterfront redevelopment projects, the Saint John
example was not the initiating project in core area renewal. The most
significant step in this initial phase of modern redevelopment in Saint John
was the Brunswick Square development, which was a large, mixed-use
complex, featuring a retail component, a hotel and a 33-storey office
building.7®

Market Square is also similar to other waterfront projects in its
purpose of acting as a catalyst to bring about further inner-city improve-
ments. The project, however, differs in its approach to achieving this end.
While most waterfront plans call for a series of phased steps to achieve
their objective, Market Square adopted a more aggressive approach which
built the complex in essentially a single phase of construction.

Market Square is a low-profile, people-oriented, mixed-use development atop a
specially-built pier on the harbourfront. The site contains a hotel, conven-
tion centre, housing (senior citizens, low-income, and waterfront condo-
miniums), retail outlets, offices, a regional library and an underground
parking facility of more than 500 spaces.”!

In addition, Market Square (see Figure 17) was not built in isolation

from the remainder of the inner-city, as occurred in the Detroit example.

89 George Schuyler and Michael Ircha, "Market Square: Downtown Economic Revival', Plan Canada, 27:1, 1987,
p.17.

70 Edward Lindgren, "Mixed-Use: Rebuilding a Waterfront', Canadian Architect, 29:6, pp. 25-29.

4 Schuyler and Ircha, p. 16.
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The development promotes pedestrian movement through the complex via a
series of climate controlled walkways which provide links to nearby facilit-
ies, the Aquatic Centre, City Hall, Brunswick Square and the City Market.
Also enhancing the chances for the project's economic success were
municipal-sponsored landscaping infrastructure improvements along nearby
King Street.”2

With respect to its financing, Market Square more closely resembles
that found Ain the American examples -- a large private participation--
than other Canadian experiences with waterfront renewal. At its comple-
tion in 1983, Market Square cost 103.7 million dollars to build. Of that

total the following list gives the breakdown of the participants' contribu-

tions:73
Federal Government 13.5 million dollars (13%)
Provincial Government 23.0 million dollars (22%)
City of Saint John 15.0 million dollars (14%)
Rocca Group (private developer) 52.2 million dollars (51%)

While the public participants have fared well with the results of
Market Square, the Rocca Group, the largest contributor unfortunately did
not. Changes in the design of the project (such as a reduction in the
amount of commercial space permissable in the complex) enforced by
Rocca's public partners along with rising interest rates combined to cause
the developer to lose millions of dollars as well as their share of Market
Square.74

Overall the project has to be considered an economic success. Both

the Federal and Provincial governments have been successful in recovering

72 Schuyler and Ircha, p. 17.
73 Figures are taken from Schuyler and Ircha, pp. 19,20.
74 Schuyler and Ircha, pp. 19,20.
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their investments through the increases in various tax receipts the project
has produced. The City has fared almost as well as the sénior levels of
government. For its direct investment of 15 million dollars in the project
and an additional 19 million dollars toward related improvements to the area
around the project, Saint John received facilities occupying 70 per cent of
Market Square. On the negative side the City, as a result of this owner-
ship, is also responsible for 70 per cent of the operating expenses which, in
1984, resulted in an 11.8 per cent increase in the municipal tax rate to
cover the deficit. Conversely, Market Square has also benefited the City
by improving retail sales in the area, attracting new business to the area,
improving tourism?s and creating 600 full-time (and 700 part-time) jobs.7¢

It is not clear that the Market Square development utilizes the site to
its fullest potential. More specifically, it is debatable whether the project
really needed the waterfront location to be successful or whether it could
just as easily have been built elsewhere in the core. While the retention of
the North Market Wharf group of historic buildings within the project is
admirable, in a city noted for its abundance of historic buildings and long
maritime history, the project hardly seems to have taken advantage of its
unique surroundings.

Additionally, it remains to be seen what effect the failure of the
private investors to retain their holdings and their failure to recoup their

investment will have on future private investment in waterfront projects.

75 Schuyler and Ircha, p. 20.
78 Ls. Armstrong, Deputy Minister of Commerce and Development, Fredericton, New Brunswick, May 3, 1985.
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Summary

This chapter began by briefly outlining the two building strategies available
to waterfront development projects: new construction and adaptive re-use of
existing structures. It was concluded that, under new construction building
approaches, mixed-use development (MXD), megastructures and specialty retailing
were commonly used in waterfront development. Both of these approaches seek
to artificially create or enhance a special waterfront ambience and focus their
developments to the tastes and desires of the middle- and upper-classes. The
second building strategy, using adaptive re-use, was a slower, longer-term
approach to waterfront development. It was concluded that success for this
option is dependent on a number of factors, including market conditions, nature
and condition of building stock, building code enforcement and the availability of
financing. Because development of revitalized areas does not often occur in a
single development, the smaller-scale projects do not require large investments,
thereby offering a greater opportunity to involve a number of private developers.
However, this fragmented approach negatively affects the ability to produce
tangible results and the ability of the public sector to coordinate the project.

Examples of the three categories of waterfront development -- selective
revitalization coupled with developing an amenities infrastructure, urban redevel-
opment, and waterfront development to encourage inner-city improvement--
were used to show how building strategies and development options have been
combined. Essentially it was concluded that: the selective revitalization /amenit-
ies infrastructure option is a short-term strategy producing results in the present
which have the potential to be important in the future in adapting the inner-city
to a changing society; the urban redevelopment option closely resembles

traditional, 1960's era renewal and that it is generally a long-term, large-scale
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project which is part of an overall city plan although there are exceptions such
as in the Boston example; the waterfront improvement option is a short-term
strategy geared to filling an existing inner-city need although it too can be a
prelude to further longer-term development. However the waterfront improve-
ment option leaves much more to chance concerning future development than
does the amenities option.

While outlining the various examples shown, it became apparent that few
waterfront projects fit precisely into their assigned categories. There are,
however, a number of commonalities (see Table 2) which exist among all water-
front projects in terms of objectives and administration. These commonalities

will be examined in the next chapter.
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CHAPTER FOUR: PLANNING CONSIDERATIONS

Introduction

This chapter will use the common traits of waterfront projects discovered
during the literature search conducted for this thesis and analysis of the
ilustrative examples chosen to serve as a basis for an evaluative checklist aimed
at determining both the quality and/or feasibility of a given waterfront proposal.
More specifically, common objectives of waterfront developments will be
examined by dividing them into economic and non-economic objectives. Issues
affecting waterfront plan acceptance and success in achieving objectives will be
reviewed, and common impediments to waterfront plan implementation will be
analysed. In the second portion of this chapter, public/partnerships in the form
of development corporations will be examined to explain the popularity of this
form of organization for financing and administering waterfront projects, parti-

cularly as it concerns the Canadian experience with waterfront development.

Objectives of Waterfront Redevelopment

Many of the planning considerations involved in the decision making process
are related to taking advantage of the economic and social changes arising from
the transition to a service-based economy. While the objectives of urban
waterfront redevelopment vary according to local circumstances, certain common
elements exist in most instances. Objectives for waterfront renewal can be
grouped into two categories, depending on whether their aim is to economically

revitalize the inner-city or to meet resident desires for leisure time activities.
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A. Economic Objectives
Economic objectives are those that are aimed at renewing the inner-city by

adapting the core area to a post-industrial economy by building on the inner-

city's existing strengths. In the case of waterfront redevelopment, this primarily
takes the form of exploiting and building upon the inner-city's traditional
concentration of cultural and social amenities.

1. To promote the inner-city as a desireable location for high technology
industry and a desireable location in which their employees may live and
shop as well as work.

Encouraged by the small intra-urban migration of middle- and upper-
income groups to the inner-city, many cities are tailoring their redevel-
opment projects to meet the particular tastes and desires of these economic
groups. This, together with high-technology industrial firms and their
employees' affinity for cultural and entertainment amenities, has seen many
waterfront projects being geared to expanding the inner-city's traditional
concentration of these functions.

The physical and social characteristics of metropolitan regions are now
influenced as much by the Ieisure lifestyles of the American culture as by any
other social force..Even within the oldest cities of North American con-
tinent...the loss of industrial capacity is offset somewhat by the role that
these central cities play as entertainment zones and centers for the produc-
tion of popular culture.?

Since waterfront development seldom represents an initial phase in the
overall renewal of the inner-city, the initial interest in waterfronts grew
out of an earlier phase of inner-city redevelopment which saw many large

scale office towers and apartment/condominium complexes built in the core.

Municipal officials hoping to maintaining and possibly expand these initial

1 David Ley, A Social Geography of the City, (New York: Harper and Row Publishers, 1983}, pp. 58,59.
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developments are doing so by providing high quality retail and entertain-
ment facilities within (safe) walking distance of the existing core area
residential and office complexes. Because space is often limited within the
core, waterfronts are frequently the only suitable sites in close enough
proximity to these exclusive areas.

Beyond the potential revitalizing effect the construction of such
facilities may have, municipal officials also find this objective desireable
because of the additional revenues generated by increases in property taxes
and land leases.

To strengthen investor confidence in the inner-city.

New construction and the high public appeal of waterfronts are often
used in tandem to instill a lasting 'positive' image of the inner-city. While
the methods used and the balance of natural versus built environment varies
from location to location, the intent is the same: to tangibly demonstrate,
to potential investors and residents, that the inner-city is still a vital area
within the city. By using new construction, infill and intensification of
existing land uses and historic preservation, it is hoped that the generally
positive public response to waterfront redevelopment will once again allow
the inner-city to be viewed by investors as a desireable area in which to
invest.

To secure active and permanent uses for underutilized or abandoned water-
fronts.

This objective also seeks to improve the inner-city's image but it is
also concerned with the opportunity waterfront renewal represents in
creating jobs, increasing tax revenues and increasing the desirability of the

inner-city as a place of residence. While attracting permanent uses is
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relatively simple if residential and commercial development is allowed,
providing the waterfront with a lively preferably a 24-hour activity cycle--
is more difficult. Generally, hotels which have guests arriving and leaving
at all hours are the only developments consistently able to provide the
necessary level of street activity. The level of street activity is important
because it is generally felt that a high level of street activity discourages
robberies. Perceived levels of safety are important; research conducted in
the United States has shown that the degree of safety and absence of
crime in an area is a significant factor in the decision of potential middle-
and upper-income persons to return to the inner-city to live.2
4.  To create inner-city employment opportunities.

This objective is related to an overall inner-city objective of
capitalizing on favourable economic changes resulting from the move to a
post-industrial society. Without the lure of nearby employment oppor-
tunities it is doubtful the in-migration of middle- and upper-income persons
to the inner-city will continue. Additionally, creation of jobs is sometimes
a requirement for government financial assistance for waterfront redevelop-
ment.  Provincial participation (at least in Ontario) in redevelopment
projects is dependent on the ability of the project to create new jobs. The
particular mix of skilled and unskilled jobs created is dependent on the
type and size of the development elements anticipated as well as local
employment circumstances.

5. Toinvigorate the commercial component of the inner-city.

2 Gary 8. Tobin and Dennis R. Judd, "Moving the Suburbs to the City: Neighbourhood Revitalization and the
‘Amenities Bundle", Social Science Quarterly, 63:4, 1982, pp. 771-779.
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This objective is not as universal as the preceding objectives. In
some instances of waterfront redevelopment, social and recreational object-
ive are pursued exclusively. However, when increased retail sales is an
objective, it is often aimed at creating new commercial ventures which
would complement, but not necessarily compete with, existing inner-city
businesses. By adopting this approach, it is hoped the attractiveness of the
waterfront setting will gain the inner-city merchants a competitive advan-
tage over the formula architectural styles of their suburban competition.
Recently, this approach has seen waterfront redevelopment fall victim to
the same standardization as the suburban mall in the form of specialty /re-
tail centres or "festival malls", which have been extensively imitated.

6. To ensure project (financial) self-sufficiency.

Since waterfront renewal is often undertaken to increase the economic
attractiveness of the inner-city, it is logical that the project pay for its
own upkeep and not require long-term public assistance once construction is
complete. Generally, this objective is fulfilled with the provision of public
revenue producing facilities such as commercial or residential developments
in sufficient numbers or sizes to offset the maintenance costs of the non-

revenue producing portions of the project.

B. Non-Economic Objectives

The non-economic objectives of waterfront redevelopment are geared more
towards existing inner-city residents than the economic objectives. Typically,
these objectives address the provision of public spaces and access and the
mitigation of the project's impact on adjacent land uses and neighbourhoods.

1. To ensure public access to the water's edge.
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Prevailing opinion by public officials and agencies suggests that
physical access to the water should not be impeded by (private) develop-
ment. Typically, proponents of this objective argue that it is the public's
right to have unrestricted access, since the waterways are publicly owned
and managed. It is also argued that public access is necessary to fully
realize the recreational potential of urban waterfronts.3
To ensure visual access to the waterfront.

Waterways are special visual amenities with the potential to greatly
enhance the appearance of urban environments. It is in the public interest
to ensure that views from the shoreline are not blocked by buildings
located adjacent to, or on, the waterfront. Such a requirement is logical
when one considers that simply viewing the water is, to a large extent, the
most significant attraction of the waterfront to the average resident or
visitor.

To consult citizens and businesses prior to development.

Efforts should be undertaken in the planning stages to ensure that the
concerns of local residents and businesses are taken into consideration.
This, however, is not as easy as it might sound:

Since urban waterways are public resources capable of supporting a variety of
activities and uses, waterfront development proposals draw the attention of a
diverse collection of special interest groups and citizen organizations...fishing
interests, conservation groups and recreational boating organizations, in
addition to groups such as neighbourhood associations and preservation
societies. 4

Ideally this consultation process would result in the development of

uses not in direct competition with existing businesses, apartments, or be

sufficiently small in scale so as to have a limited impact. It should be

3 Douglas Wren, "Urban Waterfronts: Awash with Controversy", Urban Land, 41:11, 1982, pp.19,20.
4 Wren, p. 21.



78
noted that this objective is in direct opposition to the selective revitaliza-
tion process which promotes one segment of the community at the expense
of the other segments.

To protect or conserve the natural features and/or settings of the water-
front, as much as is economically feasible.

This objective is dependent on the overall development strategy: that
is, the importance attached to the conservation of nature. The level of
concern for nature is dependent on:

a) the availability and suitability of waterfront sites found elsewhere in
the city.

b)  the amenity factor or quality of the site.

c) the importance attached to the provision of easily accessible recrea-
tional opportunities within the region.

To include provisions for residential development within the waterfront
plan.

The purpose of this objective is to ensure certain redevelopment goals
are not achieved at the expense of existing inner-city residents and land
uses. Care must be taken that the city-wide stock of low-cost housing is
maintained after waterfront redevelopment, in sufficient numbers to support
pre-development levels of users. Similarly, a balance must be struck
between the existing low-income residents' need for housing and capitalizing
on the attractiveness of waterfront sites for middle- and upper-income
housing. This latter point is especially important to revitalizing the inner-
city given the forecasts that predict smaller housing requirements in the
future and the growing importance of proximity to work and leisure time

activities in deciding upon residential location.
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Issues to be Resolved

Once project objectives have been defined, consideration must be given to
certain common issues arising from the method of implementing waterfront
renewal. Whether the redevelopment of the waterfront is to be parkland, a
commercial development or a combination of the two, consideration of the
project's impact must be included in the decision making process. The following
are some of the most frequent issues which need resolution.

1. The type of development which is suitable for the proposed revitalization.
Among the first issues to be resolved in this grouping involves
deciding upon the permitted types of development and whether more than
one type of use will be permitted within the project. Early waterfront
redevelopment projects were often limited to providing promenades in park-
like settings. More recently however, researchers have found that such
single purpose developments, by themselves, are incapable of attracting
significant numbers of people to the waterfront. The research has instead
concluded that, while concentrating efforts on pedestrian traffic itself is
not a bad idea, it should be done in a manner which incorporates existing
inner-city pedestrian patterns and offers new attractions specifically aimed
at pedestrian users. While uses such as parks are popular forms of
waterfront development, the modern trend is away from single use areas:
Recreational usage of this limited land and water space must not only
compete with other potential uses (eg. residential, commercial, institutional)
but with historical uses as well (eg. transportation, industrial)...The competi-

tion for space has led many cities to conclude that single-use developments
are no longer feasible.5

S Richard S. Lehman, 'The Principals of Waterfront Renewal: The Summary of the Experiences in Fifty
American Cities", Landscape Architecture, 56:4, 1966, pp. 286-291.
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Modern trends in waterfront revitalization are therefore more inclined
to provide a "creative mix of uses" emphasizing "public access amid a
variety of private enterprises."® This does not mean these redevelopments
are moving entirely toward commercialization. The truly successful water-
front renewal projects have instead included commercial components within
an overall concept that includes, "a mix of uses such as marinas or
aquariums, housing and industry."” The precise mix chosen for individual
projects would depend on the objectives of the project and the amount of
financing available.

The intensity of land use proposed in the redevelopment.

This issue is generally confined to commercial or residential uses.
Typically, water-dependent industry, regardiess of its intensity, and recrea-
tional uses such as parks or promenades are accepted. Commercial and
residential uses require closer scrutiny in order to prevent continuous,
view-obstructing, developments of large buildings along the water's edge.
Consideration of the impact the intensity of the development will have on
the capacity of the waterfront's infrastructure and the expense of extension
or expansion must also be incorporated into the plan.

Public access to the waterfront project.

Public access issues take place on three levels: Physical access; Visual
access,; Transportation integration. The importance of any one of these
issues is dependent on the objectives of the project, but generally those

issues are addressed in all waterfront projects.

8 Ann Breen and Richard Rigby, "Waterfronts in the 1980's: An Overview", Journal of Housing, 41:3, 1981, p. 79.
7 Breen and Rigby, p. 79.
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a) Physical Access

The first issue to be resolved with respect to physical access is
whether the redevelopment will require physical access to the water's
edge on a continuous basis or whether ground level public/commercial
spaces will be considered acceptable. Arguments in favour of contin-
uous access include:
Many water-related recreational opportunities can be realized simply
by allowing public access to the shoreline. It is unfortunate that
in some jurisdictions public waterfront areas are burdened with
over-crowding because access is restricted to a few locations.8
Alternatively, arguments in favour of a more selective access include:
Attention should also be given to the quality of public access...
Depending on the circumstances, it may be better for a city to
have a limited number of shoreline access points that are nicely
landscaped and complete with boat docks, parking areas and
observation decks than to have continuous access to the shoreline
in the form of a pathway that lacks other basic amenities.®

Ground level public space within private developments also has
positive and negative qualities. Public space within private develop-
ments may prove to be psychological barriers to movement within the
project. Alternatively, the movements of pedestrians through mixed-
use orcommercial developments may enhance the chancesforeconomic
success. Resolution of the issues will be related to the primary
motivation behind the project: that is, upon the importance attached
to commercial revitalization and the quality of the public spaces
provided. Also requiring resolution is a related issue: that of

deciding whether public access is to be continuous or confined to a

limited number of specific sites along the waterfront.

8 wren, p. 20.
° Wren, p. 21.
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The final outcome of decisions concerning continuous or limited

access will depend, to a large degree, upon the size of the proposed

development: specifically, whether or not the project is confined to

an area sufficiently small so as to be served entirely by pedestrian

routes alone. Additionally, the size of the proposed promenade or

easement needs consideration. The mix of uses being proposed for the

development also needs to be reviewed. Attention to human scale

should be included in the design guidelines, whenever possible, in

order to increase the project's aesthetic appeal.’°
Finally:

Another concern...is the maintenance and management of public
access areas within a waterfront development project. For
shoreline projects that combine various uses within public and
private areas, formal written agreements should clearly define
which party will be responsible for management and maintenance
of each portion of the project, and who will pay which costs on
what basis. "

Consideration should also be given to the quality of standards for

maintenance and to the ability of the consignees to fulfill their

commitments. 12

Visual Access

Visual access to the waterfront and to the water itself needs

consideration because:

Visual access to the water's edge is just as important as physical
access. Waterways are special visual amenities with the potential
to greatly enhance the appearance of urban environments. It is in
the public interest to make sure that views to and from the shore-
line are not blocked by unbroken masses of large structures.13

10 For further information concerning human scale see Sale Kirkpatrick, Human Scale, (New York: Perigee

Books, 1982).

11 Wren, p. 20.
12 Wren, p. 20.
13 wren, p. 20.
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Caution should be exercised in enforcing this objective, placing
uniform building regulations on new facilities locating along the
shoreline. By enforcing setback requirements or height limitations,
building envelopes may be significantly restricted. Faced with this
limitation, developers often try to recoup the loss of revenue-produc-
ing space by building a product which can be sold at a higher price or
by increasing the intensity of building use.’* Government efforts to
ensure public access to urban shorelines through land use regulations
often indirectly encourage private developers to be more exclusive and
focus their developments on the high end of the market for each
proposed use.'s

c) Transportation System Integration

Access to the waterfront site via public transportation systems
also needs consideration. The suitability of the city's existing road
network and the level of service the public transportation system will
provide to the waterfront will need to be reviewed. In terms of
pedestrian access, attention should be given to the distance between
attractions, as well as to the CBD. Efforts should also be made to
minimize the physical impediments to movement surrounding and on
the waterfront site, such as major roadways and railway tracks, as
well as the psychological barriers these routes can represent.

The role of the private sector in the development process.

The issue to be resolved is the extent and type of participation, if

any, by public bodies such as municipal governments. This involves deter-

14 Wren, p. 20.
15 wren, p. 20.
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mining whether the public sector's role will include any one (or more) of
the following which have been issues in other redevelopment projects.

a) Site assembly and/or site preparation.

b) Upgrading or expanding infrastructure.

c) Becoming an actual building partner within the project by building a
civic building, such as a concert hall or museum, on site.

d) Entering into a public/private financial partnership to realize the
project.

These roles must also be delegated according to which level(s) of
government are involved in the project and their respective areas of
jurisdiction.’® In Canada, participatory arrangements between the
various levels involved and between government agencies and private
developers is the norm for waterfront revitalization projects.
Typically, waterfront renewal in Canada has seen the Federal
Government take the leading role, with smaller roles played by the
other levels in most (but not all) instances.

e)  Citizen participation in the decision making process.

Waterfront redevelopment plans must also address the varying
demands of special interest groups, as well as the citizenry-at-large.
While most public bodies routinely make provisions for public input
into the planning process, a decision must be made as to which
concerns expressed by the public are going to be addressed in the

project and to what extent.

16 Mary Nueman, "Public/Private Partnerships - The Key to the Rebirth of Downtown Retailing", Urban Land.
43:6, 1984, p. 26,
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Where waterfront revitalization plans fit the overall plans for the city

as a whole.

In order to avoid waste and needless delays, consideration should
be given to the integration of the waterfront plan's objectives and
proposals with existing municipal plans. Coordination with the plans
of municipal departments, such as Public Works and Transportation
departments, helps avoid cross-purposes.

Realistic expectations for the project.

Public bodies and project investors should plan for an achievable
first phase of redevelopment, in order to instill confidence and to
tangibly demonstrate the project's potential. To achieve this, the first
phase of development should:

i) reflect the amount of financial resources available to the project.

i)  require no major institutional changes.

i) not assume that the project participants will act in an untypical
manner for the project's good, such as developers foregoing
acceptable profit margins.'?

The importance of resident versus non-resident users of the water-

front.

Experience with waterfront developments elsewhere has shown
that the potential for conflict between resident and non-resident users
of the waterfront is high:

..local residents usually become concerned when the visiting

population threatens to overwhelm the physical capacities of local
facilities or ignore cherished local customs or procedures. This has

17 Al Benkendor, "Planning for Successful Waterfront Renewal", Environmental Comment, April 1981, p. 16.




been a source of irritation between visitors and natives in all
regional or national resort places throughout the country.'®

This sentiment is echoed by Jane McCThompson, one of the
designers of Boston's Faneuil Hall festival market development. She
cautions that waterfront undertakings should concentrate on providing
uses geared toward the desires of the regional market since this is
where repeat users of the facilities will come from. McCThompson
suggests that discretion must be applied when deciding on the number
and type of uses aimed at the tourist market to be included in the
development since tourists' tastes for merchandise tends to differ from
that of the local market. This is particularly important in the case of
waterfront developments because they tend to draw people from a
much larger area than other types of development.®
The spending pattern of tourists and sightseers is unlike that of
local customers. To the extent that they follow impulse buying
habits... The transient usually has fewer real dollars to spend, and
less interest in solid, heavy carry-home goods, instead seeking
trinkets, souvenirs, and small superficial items, if at all.20

The ease of selling tourist-oriented merchandise, if unchecked
‘can undermine a merchant's willingness to work at selling more
expensive, quality goods,"! which are geared to supporting the local
market.  Also, should the waterfront become a popular tourist

attraction, swelling seasonal crowds can be obstacles to comfortable

shopping by local customers and result in their shopping elsewhere.

8 g0 Molinaro, "Address to Urban Waterfronts '83 Conference" in Urban Waterfronts ‘83, (Washington: The
Waterfront Press, 1984), p. 7.

19 Jane McCThompson, "Boston's Faneuil Hall', Urban Design International, 1:1, 1979. p. 31.

20 McCThompson, p. 31.

2 McCThompson, p. 31.




87
i) Inclusion of marinas as part of the development.

Urban marinas are costly to construct and generally are marginal

financial operations. For example, Baltimore's Inner Harbour develop-
ment has a city-operated marina which cost 2 million dollars to
construct, but only returns 50,000 dollars annually in income.2
Similarly, in Quebec City it is doubtful whether economic justification
exists for spending 10 million dollars for a 345 berth marina in their
development.23 However:
A marina adds something to a project that goes beyond simply its
economics. We think the ambience of a waterfront project is as
important in its strictly technical and economic terms. We are
including a marina (as part of a riverfront apartment complex)...as
much for the attractiveness of the setting and state of mind it
creates as for its recreational value.24

While economically unfeasible in many instances, marinas have
been effectively used when they are built in conjunction with other
uses in order to reduce their riskiness. Experience in the United

States has shown residential uses to be a good counterbalance to

marinas.25

Obstacles to Project Implementation

While the success stories of urban waterfront revitalization in other cities
generates widespread acceptance and interest in this form of inner-city renewal,
a number of formidable obstacles must be overcome if implementation is ever to

occur. Chief among these stumbling blocks are:

22 Martin Millspaugh, “Project Delivery Systems and Funding in the 80's" in Urban Waterfronts '83,
(Washington: The Waterfront Press, 1984), pp. 16.17.

23 Larry Hodgson, Information Officer, Le Vieux Port-de-Quebec. Quebec City, Quebec, April 23, 1985,

24 gaf Samperi, "Project Delivery Systems and Funding in the 80's" in Urban Waterfronts '83, (Washington: The
Waterfront Press, 1984), p. 17.

25 Samperi, p. 16.
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1. Arranging project financing.

2. Overlapping government jurisdictions.

3. Accommodating the changes (when necessary) in the public transporta-
tion network to ensure adequate access to the project.

4.  Settling property disputes, particularly if private ownership of water-
front lands is involved. |

The following discussions elaborate these problems.
1. Financing
Urban waterfront renewal typically involves spatially large redevel-

opment areas. Because of this, private developers are reluctant to become
involved individually, so that private investors in waterfront projects
generally do not undertake these projects without significant financial
involvement and/or support from the public sector. While the benefits to
the communities where they are located are undeniable, the ability of the
public sector, especially the municipal governments, to participate finan-
cially is limited by large debts and demands for their resources elsewhere.
In light of these limitations, partnerships between private and public
agencies are increasingly being used to underwrite development projects as
a "'means of pooling risks and limiting liability of the individual partic-
ipants."28

Collaboration may be essential to the revitalization of downtown commercial

centres.  Small, uncoordinated, and fragmented investments are rarely

sufficient to reverse the cumulative effects of economic decline. Acting

independently, neither the public sector nor the private sector has the finan-

cial resources or the expertise and authority to meet the needs for redevelop-

ment of central business districts. But together, they can provide infrastruc-

ture, recreational and cuitural facilities, services, and general public amenities

linked to private investment in office space, retail activities, and hotel and
residential facilities.2?

26 Committee for Economic Development, Public/Private Partnerships: An Opportunity for Urban Communities,
(Pear! Paul Ltd., 1982), p. 36.
27 Committee for Economic Development, p. 40.
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Public/private partnerships involve two phases of negotiations. The
first phase is concerned with securing a consensus on project objectives, as
well as gaining formal commitments on what their respective roles in the
project will entail and their desire to see the project to completion. The
second phase of the partnership process details how the objectives will be
pursued, as set forth in formal understandings, mutually adopted plans or
legally binding development agreements.28

Such joint ventures, while benefitting the community-at-large, must
also satisfy the organizational interests of the individual partners: for
private developers, "the economic bottom line" or acceptable profit margins
for the project. For the public sector, the project must be politically
justifiable and/or produce tangible results within a reasonable time in order
to placate constituents demanding results.

Public/private partnerships can involve a number of different organiza-
tions. Typically, these partnerships involve a level of government and one
of a business, a non-profit organization, neighbourhood organizations or
another level of government. Generally these partnerships are entered into
voluntarily; however, they are seldom harmonious all of the time and have
drawbacks for both sides. For the private sector, these drawbacks can
mean any one of the following: additional expense to hire staff to deal
with the public sector, sharing project information that they consider
confidential or operating on the city's schedule2® "which typically is

different from the optimum schedule of developers."®® For the public

28 Ccommittee for Economic Development, pp. 2.3.

29 Mary Nueman, "Public/Private Parinerships - The Key to the Rebirth of Downtown Retailing". Urban Land,
43:60, 1984, p. 26.

30 Nueman, p. 26.
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sector, the main drawback is having to share the economic risk of investing
in the project in order to participate and/or attract private investment in
the redevelopment project.

Under ideal conditions, the public/private partnership would evolve in
a "positive civic culture", where business and citizen input is actively
sought after and incorporated into the project's plans. In this way,
consensus on the plan is assured. This aspect is especially important when
the redevelopment project is anticipated to require any one of the follow-
ing:
a) Large investments.

) Innovative institutional arrangements.

) Disruption of normal community activities.
d) Long periods of time for implementation.3
Unfortunately, these considerations are often not in place or not fully
utilized in all cities.
Overlapping Jurisdictions of Government

..in Canada the largest single obstacle is the multiplicity of jurisdictions in

the public sector. Many of the most suitable areas for redevelopment in

Canadian port cities are under public ownership, but there are frequently so

many levels of government involved and such a bewildering array of depart-

ments connected in some way with the harbour, that renovation is virtually

impossible under present (1974) conditions. The Waterfront Plan for

Metropolitan Toronto listed 50 public bodies involved with the waterfront.32

All three levels of government exercise varying degrees of control

over urban waterfronts. Most directly involved in administrating urban
waterfronts is the Federal Government. Ottawa exercises its influence
through the Minister of Transport, who administers the four types of

Federalemployeesandappointees (NationalHarbour Board, Harbour Commis-

31 Committee for Economic Development, pp. 2.3.
32 Brian Slack, Harbour Redevelopment in Canadla, (Ottawa: Ministry of State for Urban Affairs, 1974), p. 33.
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sioners, Harbour-masters and Wharfingers), through Public Works Canada,
"which has some responsibility for the maintenance and construction of
facilites and the management of land and real property"® through the
Finance and Justice Ministries and the RCMP, as well as Environment
Canada. The Federal government also retains jurisdiction over all lands
below ordinary low water marks on navigable watercourses.34

The Provincial governments control all lands above ordinary high-level
marks on navigable watercourses. This level of government also exercises
influence through its jurisdiction over municipalities and its power to amend
or revoke municipal legislation. An example of this latter power was
demonstrated in the 70's in Victoria, British Columbia, when that city was
informed that the redevelopment it had begun on the "Inner Harbour" was
henceforth the responsibility of the Provincial government.3s

Municipal governments have a variety of departments which are
involved with waterfronts. Municipal governments exert their influence
primarily through land use controls and regulations, as well as through their
control of local roads, affecting access.36

More recently, these jurisdictional obstacles are being partially
overcome by setting up quasi-public waterfront development corporations
which include members of the various ministries and departments in the
waterfront renovation process. Such redevelopment corporations provide a

forum for negotiation and compromise which was absent in earlier water-

33 Slack, p. 33.
34 glack, p. 33.
35 gtack, p. 33.
36 glack, p. 33.
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front redevelopment projects thereby allowing a more harmonious working
atmosphere than in the past.

Transportation

Among the biggest obstacles to overcome in waterfront redevelopment
concerns the balancing of city-wide transportation needs against the need
to provide easy access to the water's edge. Because the land adjacent to
the water's edge is typically flat and in close proximity to the CBD, there
is substantial competition for this space, particularly for use as roadbeds
for expressways or major arterial roads. While the inclusion of such
roadways along the waterfront does not preclude redevelopment, they do
represent physical and psychological barriers to waterfront access. Negotia-
tion of transportation guidelines for the waterfront area among the various
agencies involved in the project is therefore desirable prior to specific
proposals being tendered.

Railroad trackage and marshalling yards also have a history of locating
of land adjacent to waterfronts. While changes in technology and manufac-
turing plant locations have diminished the railways' importance to the core
area, many rail lines traverse the inner-city. Many cities would prefer
these obsolete rail lines be removed and thereby increase access to the
waterfront and the core area in general. However, the astronomical costs
involved preclude them from doing so without government financial assist-
ance. Given the diminished Federal interest in railway relocation and the
subsequent reduction in Federal financial aid to bring this about, the
inconveniences caused by the urban trackage are almost impossible to

eliminate,
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Parking facilities also present obstacles to waterfront projects since
experience has shown that successful park‘ing structures require sites within
reasonable walking distance of the attraction. This sometimes results in
using scarce waterfront property for this purpose. Also, because of their
inner-city location, waterfronts can find themselves in the predicament of
having no suitable parking sites vacant and/or available.

4.  Private Ownership of Waterfront Property

Private ownership of waterfront property can disrupt land assembly or
fragment the project's land holdings. While this problem is not insurmount-
able if the municipality exercises its powers of expropriation, it can
increase land costs beyond what is acceptable to developers and thereby
undermines the project's feasibility. In some isolated instances, property
owners can have the right-of-first-refusal clauses in their deeds for
waterfront property once it is released from its previous use (eg. railroad

lands).

Administrative Structure: Development Corporations

While both the public and the private sectors contribute to the development
of the local economy, there are limits to what each sector can accomplish when
they act separately. Efforts to overcome these limitations have increasingly been
directed at combining the resources and skills of the public and private sectors
in the form of public/private partnerships. This is particularly true for
waterfront redevelopment projects where, because of the sophisticated financing
necessary to realize such projects, public/private partnerships are becoming the
norm. While major redevelopment efforts can be undertaken primarily through

private financing, such as in the case of Detroit's Renaissance Center, the
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project's success is still dependent upon facilitating actions and endorsement by
public bodies.3”

Typically public actions aimed at assisting and/or participating in develop-
ment partnerships include:

1. Planning and land assembly. This may include city involvement in project
feasibility studies.

2. Political protection. This may include protection against political pressure
to scrap the project (particularly during the planning stages when no
tangible product exists), as well as protection against pressure to spread
city assistance to a number of projects.

3. City support for nearby municipal projects -- such as parking facilities or
parks -- that may be important to the success of the retail component.

4. Land improvements.

5. Design, construction, and/or management of various project components
such as parking structures, interior spaces, pedestrian ways, etc.

6. Financial assistance, which may include utilizing government funding sources
and programs and their use for leveraging in securing further private
funding.38

7. Reorganizing the city bureaucracy to facilitate a less stringent development
process. Currently the popular method for achieving this is by forming
quasi-public development corporations.3?

Public development corporations have become the favoured approach for

waterfront renewal because they offer the following advantages over the

37 Committee for Economic Development, Public/Private Partnerships: An Opportunity for Urban Communities.
(Peari Paul Ltd., 1982), pp. 35-40.

38 Mary Nueman, "Public/Private Partnerships - The Key to the Rebirth of Downtown Retailing”, Urban Land,
43:60, 1984, p. 26.

39 Nueman, p. 26.
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traditional adversarial roles adopted by the public and private sectors in negotia-
tions for major redevelopment projects:

1. Structural independence from local government: that is, the release from
political allegiances and partial release from political accountability.

2. Privacy of negotiations. Negotiations for the sale or lease of public
property can occur without constant public scrutiny or bidding procedures.

3. Coordination of public resources -- both capital and expertise -- to meet
specific development needs.

4.  Financial independence from city budgets.

5. Employment of professional expertise. The corporations employ profess-
ionals with development expertise in industrial development, marketing
specialists, real estate agents, financial experts and lawyers independent of
civil service restrictions.

6. Continuous access to public and private decision makers. The staff has
direct contact with public and private leaders via a board of directors
whose members are generally selected because of their ability to influence

the allocation of resources for urban development.4°

Waterfront Development Corporations: The Canadian Experience

The popularity of employing public development corporations to oversee
waterfront renewal projects (especially the early stages of development) is well
established in Canada. Toronto, Halifax and Quebec City have Federally
sponsored development corporations administering their waterfront projects.

However, while waterfront development corporations to manage and finance such

40 Committee for Economic Development, p. 44,
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projects are fast becoming the norm for such undertakings, the parties involved
in these partnerships sometimes differ.

In Atlantic Canada, at Halifax and Saint John, Provincial crown corporations
were formed to administer their projects. The funding arrangements for the two
projects differ sharply. In Halifax, the project depends financially on the
contributions of the Federal government through its Department of Regional
Industrial Expansion, more than does Saint John, where private investment
exceeds that of the Department of Regional Industrial Expansion.4t The Saint
John example (at least for the phase already constructed) more closely resembles
the American approach utilizing more private sector investment than in other
Canadian approaches used to date. In Quebec and Ontario, redevelopment of
Quebec City's and Toronto's waterfronts were funded entirely by Federal bodies.
In Toronto, a board of directors, appointed by the Federal Minister of Public
Works Canada, oversees the project,42 while in Quebec City a specially created
Federal crown corporation, Le Vieux-Port-de-Quebec, is indirectly administered
by Public Works Canada through its Canada Land Company branch.#3 In British
Columbia, Vancouver's B.C. Place development is administered and funded by a
Provincial crown corporation. Federal participation in Vancouver's waterfront
revitalization exists in the form of the Federal government's contribution to
Expo '86, Canada Place, which is administered through a specially created crown
corporation, Canada Harbour Place Corporation.44

These Canadian approaches to waterfront development represent a sharp

break from the way in which waterfront renewal is typically being funded in the

4 cE Clark, 1984 Corpus Almanac and Canadian Sourcebook. Volume 2. (Don Mills: Southam Communications,
1984), pp. 19-233.

42 Jan Allaby, "The Harbourfront Lands: Revitalizing Toronto's Waterfront', Urban Land, 43:9, 1984, p. 72.

43 Clark, pp. 18-121.

44 Glark, pp. 18-120.
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United States. There, public/private partnerships between municipal governments
and private investors are the norm. In Detroit (the Renaissance Center4s),
Toledo (Seagate/Promenade Park46) and Indianapolis (the White River Recrea-
tional Area?’), private corporate investors provided the bulk of the financial
resources for these projects. This is not to say private investment is absent in
Canadian waterfront projects (eg. Saint John, Toronto and Vancouver), but rather
that project start-up is less dependent of private funding than in the United

States.

Summary

In this chapter common objectives, planning issues, and impediments to
waterfront development have been discussed. More specifically, it has been
shown that the objectives of waterfront renewal typically fall into two categor-
ies: economic objectives aimed at stimulating the inner-city's economy by
exploiting projected social and economic trends of the near future, and non-
economic objectives, which centre on addressing public access issues and the
incorporation of resident desires in the plan. Similarly, the section on water-
front planning issues indicated that they too are loosely based upon the distinc-
tions established in the objectives. It should be noted that these economic and
noneconomic issues often do not lend themselves easily to working in tandem and
that solutions to these issues are not likely to have universal popular support.
Negotiation and compromise between political objectives and economic goals is a
necessary part of a successful waterfront plan. Additionally, the section on

impediments to waterfront development has shown their formidability and the

45 Redstone, New Downtowns, (New York: McGraw-Hill, 1976), p. 131.
48 Committee for Economic Development, p. 35.
47 Ann Breen and Richard Rigby, "On the Waterfront", Planning. 45:11, 1979, p. 13.
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need for political flexibility and adaptability in approaching these issues. This
chapter suggested the development corporation as one approach to overcoming
the shortcomings of the traditional adversarial approach to development common
between the public and private sectors. As was briefly outlined, the suitability
of waterfront development corporations in overcoming these issues, particularly
in Canada, has seen their widespread incorporation into waterfront projects.

The findings of this chapter, together with concepts developed in the
preceding chapter will serve in chapter six as a basis for an evaluative checklist

for waterfront proposals.
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CHAPTER FIVE: AN EVALUATIVE FORMAT FOR ANALYSING WATERFRONT

DEVELOPMENT PROPOSALS

Introduction

In this chapter the differing approaches found in the illustrative examples
of waterfront development will be analysed. Examination will first be divided by
country of origin; that is, whether the project took place in Canada or in the
United States. Second, the two groups will be examined for common and for
unique traits. From this analysis, some insight will be gained into which
strategies are utilized to achieve particular objectives in the two countries. The
results of this analysis will have some influence on the makeup of the evaluative
checklist and will indicate options to decision-makers considering specific
proposals. From these results and the findings of the preceding chapters, an
evaluative checklist for waterfront development will be produced. This evalua-
tive checklist will later serve as the basis against which the Windsor case study

will be judged.

Analysis of the Examples

Scrutinizing the various examples of waterfront renewal cited reveals that
many of the goals and pitfalls detailed in the previous chapters are indeed
typical of the waterfront redevelopment process. Certain elements are common
to both countries studied. Analysis of these examples shows that waterfront
revitalization projects almost universally are part of a downtown development
plan and, typically, are not initial components in the renewal process. These

examples have also shown that some sort of formal agreement or partnership is
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involved in the funding of these projects. Although the participants in these
agreements vary widely in their make-up and degree of financial participation,
particularly in government involvement in waterfront projects between the United
States and Canada. Public access to the water is also universally sought after as
a desirable component in waterfront redevelopment, although the methods used
and the degree of committment to including this feature varies, depending on the
particular mix of uses being considered for the project. The inclusion of
commercial uses within waterfront projects is also widely accepted, but again the
importance of this use to the project depends on the importance attached to
economic renewal (particularly retailing) in the project's objectives. Lastly, what
becomes apparent from the examples cited is that no single approach to
waterfront renewal has universal application to all waterfront cities.

Certain differences also exist between Canadian and American responses to
the problems presented in waterfront revitalization projects. American water-
front renewal projects generally exhibit some of the following characteristics:

1. They support mixed-use projects which stress commercial uses such as
retailing facilities and office uses.

2.  Their projects tend to take established travel patterns into consideration
more than do Canadian efforts to date with respect to the projects
location within the downtown area.

3. Greater emphasis is placed on attracting captive daytime markets, inner-city
employee markets and on including provisions for all income levels, at least
in their initial proposals. Typically these projects address all groups,
including the inner-city's poor, by providing civic attractions such as
aquariums and museums or by programming recreational activities which

interest everyone.
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4. Private investment plays a much greater role in realizing waterfront
redevelopment projects than in Canada.

5. Federal funding of waterfront redevelopment projects is used primarily as
leverage to secure further private loans.

6.  Greater voice is given to civic leadership in formulating the overall project
than is typical in the Canadian examples.

7. The approaches being adopted by American cities contemplating waterfront
revitalization are less divergent that in Canada. This is particularly true of
including festival mall-type development in waterfront projects. This is
amply demonstrated given that Boston, Baltimore, Toledo, New York City
and Norfolk all include or are planning to include festival malls in their
waterfront projects despite the wide differences in these cities' make-up.

8. Less importance is attached to amount of recreational space allotted in
these inner-city projects.

9. Changing widely-held negative perceptions (eg. Detroit and New York)
through waterfront renewal is stressed, while Canadian cities tend to
undertake such projects to enhance an already positive image (eg. Toronto,
Vancouver, Montreal, Quebec City).

The Canadian experience with waterfront redevelopment, which does not
have as long a history as does the United States in undertaking such projects,
demonstrates the following characteristics:

1. The Federal Government's role in financing, to a large extent, many of the
waterfront renewal projects initiated in Canada to date.

2. A shorter development time-frame than the American examples, at least for
the projects with extensive funding by the Federal government. In the

United States, waterfront projects generally take 20 to 30 years to realize
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substantial results, while Canadian projects forecast development periods of
generally less than 10 years. They also tend to stress self-sufficiency
rather than profits.

3. Canadian projects tend more often to be part of a municipally undertaken
downtown redevelopment plan, as quick fixes to pressing inner-city problems
(eg. False Creek's south shore residential development during a severe
housing shortage).

4.  Waterfront renewal projects also tend to be mixed-use developments, but
they place greater emphasis on residential and non-economic uses (eg. open
space) than in the United States.

From these differences in technique and from common objectives and

pitfalls, a model will now be formulated using this information to produce a

checklist against which waterfront redevelopment proposals may be evaluated.

The Evaluative Checklist

This section will produce a checklist to evaluate waterfront proposals for
their feasibility and effectiveness, using a subjective approach based on the
findings previously presented. This approach is utilized because no single
approach is universally applicable; therefore, no quantifiable benchmarks can be
established suitable for comparison purposes. There are, however, sufficient
similarities between waterfront projects to allow analysis measuring the existing
situations against an optimal set of circumstances which have proved to be
influential in bringing about successful waterfront revitalization elsewhere.

Under ideal circumstances, the redevelopment of a waterfront would proceed
only after a legally-binding downtown plan has been formally adopted. This

overall development plan for the inner-city would clearly identify the objectives
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of the plan and what actions -- both public and private -- will be necessary to
realize these objectives within a defined time-frame. Additionally, the Downtown
Plan would also show how the waterfront area fits into the overall development
concept and have the support of business, industry, residents and politicians. By
proceeding in this fashion, the City's commitment to waterfront renewal is
clearly demonstrated, opportunities for private development are identified, and a
baseline guide is established against which both public and private officials may
evaluate their proposals.

The evaluative checklist will use the findings of the previous four chapters
and will incorporate these to form a baseline used to evaluate proposals. The
checklist will address the four basic problems identified within the inner-city--
the age of the majority of the inner-city's buildings, the speed of technological
change, municipal financial limitations, and conflicting demands -- and will
incorporate the common objectives identified to arrive at an ideal set of
waterfront development conditions based on the illustrative examples. The

following is a brief outline of the issues involved in each problem.

1. Building Age

Basically the problem here is that the built form was designed for an
industrial economy which is increasingly becoming obsolete. As a consequence of
this incongruence the inner-city, in some instances, is losing even some of its
traditional functions to the suburbs. For example, in some large cities suburban
office park developments are becoming increasingly popular. To combat this
problem, a long-term strategy utilizing a combination of adaptive re-use (to use
existing buildings) and new construction (to demonstrate vitality) should be

formulated.
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2. Speed of Technological Change

Because technology, in many areas, is expanding at a rate quicker than
buildings can economically be replaced or renewed, there needs to be both a
change in basic planning philosophy emphasizing the long-term consequences in
place of the more traditional short-term, quick-fix approach, and a switch to
including future impacts as well as immediate results when formulating a plan.
Should this change to considering future needs be adopted then waterfront
development proposals should attempt to create an inner-city environment
sympathetic to the needs and desires of high-tech industries and their employees.

One such approach is improving the amenities found in the core.

3.  Financial Limitations

Since municipal bodies seldom have the financial resources to act on their
own behalf or participate extensively in large-scale projects, waterfront proposals
should include privately initiated land uses in order to increase tax receipts.
Municipal governments can also partially overcome their financial limitations
either in sharing the financial risks involved by becoming part of a public/pri-
vate partnership to realize portions of the project or in constructing shared
facilities. Through careful phasing and shared funding, waterfront projects can
achieve an important objective -- to be self-sufficient instead of a further drain

on municipal resources.

4. Conflicting Inner-City Demands
This inner-city problem is related to conflicting planning orientations. That

is, the need to address pre-existing, present-day and future inner-city demands.
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While many solutions or combinations of solutions exist to address these
conflicts, one strategy which could be adopted is:

a) Existing (past) facilities -- Utilize adaptive re-use to modify existing
buildings to present and future user demands.

b) Present-day needs -- Utilize new construction to present a positive
image of the inner city to:

(i)  Potential investors: to change the generally negative perception
of the inner-city by showing growth and thereby indicating
continuing vitality.

(i)  Resident attitudes: to improve suburban residents' perceptions of
the inner-city as an acceptable residential location and to reap
the political gains new developments can offer if new jobs,
skilled or unskilled, are also created.

c) Future -- Improving the functional capability of the inner-city through
waterfront projects planned to anticipate the needs and desires of
high-tech industry, information creation and distribution industries
and/or research and development firms. Waterfronts, because of their
natural beauty and attraction, lend themselves well to amenity-
enriching projects which are anticipated to be influential in locational

decisions in the future.

The cumulative impact of these conflicting demands may, in part, explain
the mixing of building and development strategies in the illustrative examples
previously examined. Bearing in mind these assumptions, the evaluative checklist

will be divided into five sections based on the following categories.
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A. Development Atmosphere

This section will help decision-makers examine the feasibility of the
proposal given the development conditions within the core. It is this section's
purpose to: determine whether the City has the ability to raise the funding
necessary to start the waterfront project and whether the municipal government
has the ability to participate financially and/or to continue the renewal process
beyond the waterfront; to indicate the degree of public/private cooperation
within the community which will be an indication of the possibility of a
public/private partnership to jointly undertake the project; and to indicate if
there appears to be sufficient community and political commitment to the project

to support the long-term duration of many waterfront projects.

B. Image Enhancement

Because a widely-held negative perception of the inner-city often exists, it
is paramount that development act to positively change this attitude, particularly
as it concerns potential investors and city residents. This can be done by
employing a variety of building and development strategies but this section of
the checklist will emphasize:

1. whether steps specifically aimed at improving the inner-city's image
are included in the project

2. whether this improvement is a single- or multi-purpose improvement

3. whether a clearly identifiable attraction or focal point is produced to
offer tangible examples of inner-city vitality

4.  the time orientation of these improvements.

C. Land Use Proposals
The purpose of this section is to examine the waterfront project's potential

to facilitate the transition of the inner-city to a post-industrial society and if
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the uses chosen have the ability to at least partially overcome the financial
limitations of the municipal government. Ideally the project would become at
least financially self-sufficient through new tax revenues gained by including a
commercial/park segment, by sharing facilities or by artificially expanding the
developable portions of the waterfront site through filling. The land uses chosen

must also address the varying time orientations of the inner-city planning.

D. Addressing Target Markets
As the section title indicates, this section examines whether the project is
addressing specific market segment needs and desires as well as identifying those

segments which are being overlooked.

E. The Site
This section analyses whether the waterfront site is being developed in a
manner which fully utilizes its special qualities or whether an alternative site

might do just as well for the project's purposes.

The importance of particular aspects of the waterfront project is dependent
on the weight attached to them in achieving overall inner-city objectives and the
time orientation of the project's facilities. The sensitivity of the checklist could
be enhanced by assigning a weighting system to the questions which awards
higher points for achieving the objectives important to the city considering the
project. Such a weighting scheme will be applied to the case study and alterna-
tive proposal presented in the next chapter.

When constructed the checklist would look like Table 2 at the end of the

chapter.
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Summary

This chapter began by analysing the similarities and differences in develop-
ment philosophies between Canada and the United States, as deduced from the
illustrative examples chosen for this study of waterfront development. It was
found that in the developments studied, universally accepted characteristics
studied were:

1. Public access to the water be guaranteed although the extent and
importance attached to this characteristic varies according to project
objectives and local circumstances.

2. The inclusion of commercial uses within the development although
again this characteristic varies according to the project's objectives
and the country of origin.

3. That no single, universally applicable development strategy yet exists.

Similarly, it was found that in the United States and Canada, waterfront
projects have demonstrated the following characteristics:

1. United States
a) Mixed used developments predominate with particular importance
attached to retailing.
b)  Greater importance is assigned to existing inner-city populations
and their inner-city travel routes when locating the project.
c) That private initiative, both in terms of planning and financing,
takes place in American waterfront projects.
2. Canada
a)  Shorter development completion dates are projected for Canadian
projects than in the American examples. This may be indicative
of a more quick-fix approach to waterfront development, directed
more at present-day conditions than future considerations.
b) The federal government plays a much greater role in financing
and administering waterfront development.
c) Greater importance is attached to meeting noneconomic object-
ives, particularly in non-revenue producing components.
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Lastly, an evaluative checklist, based on information from existing develop-
ments, was developed. This checklist suggests an ideal set of criteria under
which waterfront development may take place. These criteria form a baseline
against which proposals may be judged. In the following chapter, this checklist
will be tested on the Windsor case study and will be used as a guide to produce

an alternative development option.
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CHAPTER SIX: TESTING THE EVALUATIVE CHECKLIST USING THE

WINDSOR CASE STUDY

Introduction

The aim of this chapter is to apply the concepts developed in the previous
chapters to test their applicability to a real waterfront development situation
presently occurring in Windsor, Ontario. This will be accomplished by using the
evaluative checklist produced in chapter five as a baseline against which
Windsor's proposal can be judged for quality and project feasibility. Because the
checklist represents ideal waterfront development circumstances, the degree of
congruence with these ideal circumstances will vary according to the proposals
meeting these conditions. As presented, the evaluative checklist will use
development atmosphere, the ability of the project to improve the inner-city's
image, proposed land uses, the ability of the project facilities to serve specific
market segments of the population, and utilization of the site to arrive at a
conclusion concerning the acceptability and/or feasibility of the project. This
chapter will also present alternative recommendations concerning Windsor's
riverfront development, based on any shortcomings identified in the analysis of

the original concept plan.

Case Study Background

Due to its location and history, Windsor has come to cherish its lengthy
waterfront as a public amenity. Recently an opportunity has arisen whereby the
city may be able to recapture a parcel of riverfront land immediately east of the

CBD. At present, the Canadian National Railway (CNR) and the Northwestern
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Railway (NW) jointly utilize the area in question as a marshalling yard for a
boxcar ferrying operation which transports railway freight cars to and from
Detroit, Michigan via the Detroit River. These railway companies -- as well as
the Canadian Pacific Railway (CPR) which has its freight car ferrying operation
further upstream -- are forced into using this inefficient and outmoded method
because the only alternative, a railway tunnel beneath the riverbed, is exclusively
used by ConRail (through it Canadian subsidiary, Canada Southern Railway).
ConRail, however, has been seeking to divest itself of its Canada Southern
holdings, including the railway tunnel beneath the river, its trackage from
Windsor to Niagara Falls and a rail bridge to Buffalo, New York. The prospect
of finally having access to the railway tunnel, as well as the shortest rail route
between Detroit and New York City, was sufficient to encourage CN/CP to
jointly make an offer to purchase the Canada Southern Railway and its holdings.

After a lengthy debate and a Canadian Transport Commission hearing into
the takeover's ramifications to CN/CP competitors, the CN/CP bid was approved.
In order to present a strong case for their acquisition of Canada Southern before
the Canadian Transport Commission, CN/CP enlisted the support of the City of
Windsor by offering to abandon CNR's riverfront marshalling yards and ferrying
operation and make the property available to the City. While CN/CP continue to
make plans for the eventual replacement of CNR's riverfront yards, negotiations
between the CNR and the City for the property are hesitantly proceeding.
The Site

The CNR's riverfront lands are located between the foot of Windsor's main

street, QOuellette Avenue, and Hiram Walker's Distillery complex (see Figure 18).
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The Railway site covers approximately 34 acres, in a 1.2 mile long strip of land
varying in width from 70 to 330 feet.!

The most prominent feature of the site is its drop in elevation between the
level of Riverside Drive, which forms the site's southern boundary, and track
level. The greatest differential in height occurs on the western edge of the
property, gradually diminishing as one proceeds eastward. Road access is
restricted to entrances at Marentette Avenue and Aylmer Avenue, while pedest-
rian accesses to track level are located at Aylmer Avenue and Goyeau Avenue
(see Map 1)2. At present, access to the water's edge is prohibited by the CNR.
Vegetation on the site is minimal, with the majority provided by City plantings
along the slopes adjacent to Riverside Drive and in Great Western Park (which is
a public park located on land leased to the city by the CNR). Shoreline
protection varies greatly within the site, ranging from no protection to wood
pilings with plank support. Municipal services to the site are restricted to CN's
freight offices and sheds. Any planned redevelopment would utilize an existing
interceptor sewer running parallel to Riverside Drive at a depth lower than that
of the riverbed.?

Also included in the study area are the neighbourhoods and land uses
located on the south side of Riverside Drive which, in all probability, will be the
area of greatest interest to private developers. This area offers a diverse
mixture of land uses, building conditions and redevelopment opportunities.

Warehousing mixed with commercial uses characterizes the area bordered by
Ouellette Avenue on the west, Glengarry Avenue on the east, and Chatham

Avenue on the south. With the exception of those commercial uses fronting on

1 The City of Windsor, CN Riverfront Lands Study, (Windsor: City Administration Office, 1983), p. 9.
2 The City of Windsor, p. 10.
3 The City of Windsor, pp. 9,10.
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Ouellette Avenue, poor building conditions and underutilization typify this area.
Notable among the buildings found in this section is a department store which
has been closed for 8 years despite the need for such a facility in the CBD. Of
the entire study area, this section has the greatest commercial development
potential .4

Similarly, underutilization also typifies the blocks immediately fronting on
Riverside Drive, eastward to Parent Avenue. There is a high incidence of empty
and/or abandoned commercial and residential buildings.

This strip of land is also the location of a number of vacant lots which are
presently used as temporary parking lots. Residential development, apart from
the newer highrise buildings, includes a large number of subdivided houses in
poor condition.s

Newer development within the area, such as the four highrise apartment
buildings built in the area between 1967 and 1981, have been constructed in
accordance with site plan controls, as are all multiple-family buildings built in
the area between Chatham Street and Riverside Drive. Building heights for these
newer apartments range from 10 to 20 storeys, providing the city with some 700
units, including 300 senior citizen units.® These conditions in the neighbour-
hoods adjacent to the railroad's property have led the city's planning staff to
conclude that:

In light of the declining condition of many of the structures in this area and

the availability of vacant lots..expect to see more pressures for similar
redevelopment in the future...”

4 The City of Windsor, pp. 11-13,27-28.
5 The City of Windsor, pp. 11-13,27-28.
6 The City of Windsor, p. 12.
7 The City of Windser, p. 12.
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The remaining portion of the neighbourhood located on the south side of

Riverside Drive east of Pierre Avenue is generally stable and well maintained.

The Situation

Windsor, like most other older cities, has experienced a decline in CBD
importance due to suburbanization. This is compounded by the fact that the
present metropolitan area was originally made up of 5 distinct town-sites. As a
result of this fragmentation, no dominant commercial centre emerged in the
downtown area; rather 5 town-centres emerged, with strib development linking
them. In addition, when the city amalgamated 5 suburban townships in the early
sixties, the city inherited a large area with inferior municipal services, particu-
larly sewers. Because earlier councils delayed construction to avoid politically
controversial property tax increases, more recent councils have been forced to
borrow large sums of money to initiate these long-overdue sanitation projects.
This, because of large outstanding loans, has in turn reduced the city's ability to
raise money and thereby reduces its ability to participate financially in any
large-scale projects. Windsor's core also suffers from being in the urban shadow
of Detroit, Michigan. Because the two cities share a common economic base in
the automobile industry and Detroit is clearly the corporate headquarters for
many of the industrial plants located in Windsor, the CBD contains a much
smaller proportion of office uses than it should for a city with a population of
200,000.

Windsor also suffers from a cyclical economy of successive booms and busts,
varying directly with the fortunes of the automobile industry. The recent
economic recession hit Windsor particularly hard, so much so that Windsor was

one of only two major Canadian cities to report a decline in population in the
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1981 census.® Forecasts of Windsor's prospects for growth in the future (as it
concerns Ontario) is not bright since the city is outside the 100 kilometre ring
surrounding Toronto where the major portion of growth is forecasted to take
place.?

Windsor has not been idle in its efforts to stem the downtown area's
decline. The early 1980's saw the construction of a semi-pedestrian mall along
QOuellette Avenue, the core's main retailing street. The widening of the
sidewalks and landscaping proved to be successful during the warmer months of
the year when the sidewalk cafes are filled to overflowing. This successful
redevelopment has encouraged more entertainment facilities and restaurants to
locate within the core despite the seasonal aspect of the business climate.

The city was also successful in attracting a first-class hotel to the
downtown area, adjacent to Windsor's convention facility, on city-assembled land
with a commanding view of the river and Detroit's skyline beyond. The Hilton
Hotel and the other downtown hotels are reliant, to some extent, on overflow
business from Detroit-based conventions since Windsor's convention venue, the
Cleary Auditorium, is too small to handle large-scale gatherings. Despite this
handicap, another hotel has recently been completed, approximately one quarter
of a mile east of the Hilton Hotel. In addition to convention business, the
inner-city greatly benefits from the two-week long Windsor/Detroit International
Freedom Festival during the summer. Crowds in excess of 500,000 persons are
attracted to the waterfront area during this period.

With the increased use of off-shore imports of automobile parts and

automated assembly lines, Windsor is faced with the prospect of a steadily

848 Bourne, Designing the Future: A Perspective on Recent Trends and Emerging Issues in Ontario’s Urban
Environment, (Toronto: Centre for Urban and Community Studies, Research Paper #129, 1981), p. 6.
9 Bourne, p. 8.




121
declining labour force in the future if an alternative is not found to replace the
automobile industry's role in the city's economy. With its major source of
employment diminishing, Windsor, like many other industrial cities, wants to
diversify its economic base in order to stem further decline. Since Windsor has
the largest volume of U.S. based traffic entering Ontario through its two border
crossing points,'® tourism has been singled out as a possible alternative to the
auto industry.

Efforts to tap into the available tourist market, beyond the improvements
previously mentioned, are largely the result of a 1948 municipal policy of
acquiring all available waterfront properties on the north side of Riverside Drive
for park purposes. While the resulting linear parks system is heavily used during
the warmer months of the year by local residents, it is, for the most part, an
insufficient incentive to cause American travellers on their way to the bright
lights of Toronto to pause in Windsor, lst alone spend any money there.

Plans for the development of Windsor's waterfront began with the con-
veyance of the Government Dock Property by the Federal government in 1963.
In light of this gift, the City initiated a "Plan for Windsor's Waterfront" in 1964,
which set the tone for all subsequent waterfront redevelopment plans in Windsor.
Focusing on the area between the Peabody Bridge and the Ambassador Bridge
(see Figure 19), the plan sought to acquire all privately owned land on the north
side of Riverside Drive and to turn this property into parkland for the citizens
of Windsor. The plan did allow for some commercial development of the
riverfront, including a hotel development. This later aspect met with mixed

results and set a negative precedent which has lasted almost two decades. !

10 The City of Windsor, pp. A2,A3.
1 The City of Windsor, pp. A3-A5.
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While a new hotel, a Holiday Inn, was constructed along the riverfront just
west of the core, it resulted in a bad experience for the city with private
developers. The developer chosen to construct the hotel failed to deliver the
grandiose highrise development originally approved by council and in its place
built a rather modest lowrise complex which did not realistically deserve the
prestigious site it occupies. The hard feelings caused by the Holiday Inn episode
later resulted in a 1974 court battle between the City and Valhalla Inns, which
wanted to build a highrise hotel at the foot of OQOuellette Avenue. With the
physical reminder of past mistakes nearby and strong public opposition to the
project, the proposal was eventually killed. Today the Valhalla site is occupied
by a rather unimpressive fountain.

In 1975, a Downtown Plan/Overview Study was initiated. |t addressed the
future of the downtown area primarily but also included references to riverfront
development. Although no consensus onthe plan's recommendations was reached
and the plan was never formally adopted by Council, its policies have been used
as guidelines against which development proposals are judged. With respect to
the riverfront, the plan continued the recreational-use-only policy of earlier
times and expanded the policy to recommend that a public marina be constructed
in the area and that developments operating on a year-round basis be considered
as acceptable forms of land uses on the riverfront.'2 These sketchy guidelines
have served as the only directives concerning the waterfront to date, as can be

seen in the 1983 CN Lands Concept Plan.

12 The City of Windsor, pp. 14-30.
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CN Riverfront Lands Concept Plan

The 1983 CN Riverfront Lands Concept Plan was adopted in principle by
Council in the same year it was presented. It does not represent a major break
from previous waterfront plans for Windsor in that the concept focuses primarily
on redevelopment without regard for adjacent land uses or inner-city needs.

The accepted proposal (see Map 2) which was the more intensively
developed of the two alternatives presented to Council, would see three activity
groupings located along the riverfront. The first grouping, located nearest to
the CBD, would include:

a hard surfaced festival plaza

a transient marina

a passenger ferry dock

a tug boat restaurant (existing)

a bi-level parking structure with some limited commercial uses

the western terminus of a trolley car system which would serve the
length of the project.

AR

The second grouping, the cultural grouping, is aimed primarily at tourists.
Included in this grouping, which is to located between McDougall Avenue and

Marentette Avenue, are:

1. atheme park/botanical garden

2. an amphitheatre

3. asecond bi-level parking structure with a roof deck

4. a large reflecting pool (which will be used for ice skating in the
winter) with a fountain

5.  ahistorical museum

6. ahistorical vessel berthed near the museum

7. another floating restaurant

8. aconservatory

The third and most easterly section is devoted to family oriented recrea-
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tion. This section most closely resembles the type of waterfront parkland found
elsewhere in the city. Included in this portion of the project are:

a commons
a tot lot (playground)
washroom facilities
an exercise trail

oL~

Despite the last use listed above, the purpose of this section is to permit
passive recreational pursuits such as picnicking and fishing.

The concept plan also recommended that the anticipated redevelopment of
properties located on the south side of Riverside Drive be devoted primarily to
residential development although not exclusively so. (see Map 1) Under the
city's proposal, the area bounded by McDougall Avenue on the west, Pierre
Avenue on the east and University Avenue on the south, would concentrate
mixed use development in this area so that the new development maximizes the
view of Detroit from these locations and harmonizes with existing land uses in
the district. The plan further recommends that:

1. The parcels be assembled into sites as large as possible.

2. The tallest structures be located closest to University Avenue so that
views can be maximized.

3.  That densities of existing residential uses located nearby be considered
when planning for new residential construction.'?

Analysis of the CN Lands Concept

Comparing the City's development concept for the riverfront to the
evaluative checklist {see Table 4) first points out a moderate development
atmosphere. At present, Windsor lacks a reliable downtown plan. As a result,

public decision makers lack direction for development within the inner-city. This

13 The City of Windsor, pp. 14-30,
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may explain in part their unambitious waterfront proposal which beyond the
property immediately adjacent to the riverfront, makes no commitment to
including specific proposals for the surrounding area. Instead, they choose to
leave the remainder of the inner-city's development largely to private market's
discretion. The checklist also reveals that the City seems intent on undertaking
the riverfront project without any participation from the private sector. Given
the large sums of money necessary to realize waterfront plans and the amount of
competition for the public resources available for these projects, the wisdom of
such an attitude appears questionable.

The ability of the CN Lands proposal to improve the inner-city is minimal
at best, largely because similar park improvements already exist elsewhere in the
city (see Figure 19) and because, while the proposal will improve the attraction
of the inner-city for visitors, the types of uses and activities will have little
monetary impact on the inner-city. In the proposal's defense the recreational
and entertainment activities could be a starting point in developing a more
elaborate amenities infrastructure and thereby represent an important addition to
attracting inner-city development in the future.

In terms of the land use chosen to make up the project, the City's proposal
is very successful in meeting recreational and entertainment objectives but the
remaining development options available suffer as a consequence. While the
provision of residential development is mentioned as being a desirable use, no
firm plans are made since this portion of the riverfront project is only a
suggestion, not a target. Particularly damaging is the lack of commercial
development which effectively precludes any significant increases in inner-city
employment and lessens the possibility of the project's financial self-sufficiency

since no taxes, leases or rents will be collected by the City to help offset
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operating and maintenance costs. As a result of these omissions, the riverfront
project will have minimal monetary impact on the inner-city. Similarly, in terms
of addressing target market segments of the population the proposal, by not
including commercial uses, fails to address these groups' desires as fully as
waterfront projects elsewhere.

Finally, the proposal does score very well in utilizing the waterfront
location effectively, particularly in terms of nature and heritage preservation.
There remains, however, the nagging question of whether comparable results
could have been achieved if the quality of the project attractions had been

emphasized more than the quantity.

Further Developments Concerning Windsor's Waterfront

Since the City first proposed its parkland development plan for Windsor's
waterfront in 1983, a new actor has arrived on the scene of the riverfront
development controversy: CN Real Estate's Development branch has approached
the City with its own development proposal for CN's rail yards. In May of 1985,
CN Real Estate submitted a development proposal to Council for a riverfront
project which would have CN constructing five highrise towers on the north side
of Riverside Drive, on two separate sites totaling 6.1 acres. Under this
proposal, the City would receive the remainder of the rail site, aimost 26 acres,
at no cost to the public, in return for the City agreeing to the proposal.
Private negotiations since that time {(until June of 1986), between the City and
CN Real Estate, has resulted in Council flatly rejecting CN Real Estate's offer,
preferring instead to adhere to the city policy of no commercial development on

the north side of Riverside Drive.
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On June 18, 1986, CN Real Estate, in the hope of gaining public support for
its proposal, which had yet to be released to the public, released their plan to
the media. Under CN Real Estate's proposal CN would construct three residen-
tial towers and two office towers on 6.1 acres of CN property located near the
downtown core. The three residential towers, most likely condominiums, would
be constructed between Glengarry and McDougall Avenues. As proposed, these
residential towers would range in height from 140 feet to 300 feet, set in large
landscaped sites. The two commercial towers would be located at the foot of
Goyeau Avenue and would be approximately 200 feet in height. While the plans
for the commercial component of the plan remain sketchy, the proposal calls for
half of the 590,000 square feet to be used for office and commercial purposes,
while uses for the remainder of the space have not yet been decided upon by CN
Real Estate. CN Real Estate also has expressed an interest in operating a
transient marina, ¥ which is in keeping with city plans.

Apart from giving the City 83 percent of the total site to develop its park
along the riverfront, CN Real Estate's proposal does not preclude the City's
original plans for the riverfront from taking place, largely as originally proposed.
In addition to this benefit, the City would also benefit in the following ways:

1. 100 million dollars in new construction for the city

2. increased municipal tax revenue by approximately 2.5 million dollars
yearly

3. 600 new housing units in the downtown area

4.  construction employment for 1000 persons for one year.1s

Despite meeting many of the common obijectives for waterfront revitaliza-

tion, Council still flatly rejects any proposal involving commercial development

14 paul MckKeaque, “CN plan was for 5 highrises: City would get 83% of fand", Windsor Star, June 18, 1986, p.
AB.
15 paul McKeaque, p. AB.
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on the north side of Riverside Drive. Reaffirmation of its parks-only policy for
riverfront lands at a July 4, 1986 Council meeting has left the City three
development options:

1. Purchase the railway property from CN for a price estimated to be
between 3 and 10 million dollars.

2. Complete a land-swap with CN Real Estate which would see CN
exchange the 34.5 acres of riverfront land for 600 acres of flood
prone, publicly owned land in the City's extreme east end. At
present, the City owns approximately one-third of this parcel, while
the remaining two-thirds is owned by the Ontario Land Corporation, a
Provincial crown corporation. Recent developments seem to make this
option the most likely to be adopted by the City.1®

3. Accept the CN Real Estate development proposal.

As was established in the analysis of the City's redevelopment proposal, the
development atmosphere in Windsor is poor due to the lack of guidance by
Council in the form of a downtown plan and a basic distrust of developers.
While CN officials are somewhat guilty of reinforcing Council's suspicions
concerning private developers, given their changing position on the City's rights
to develop the rail yards,'? it is ironic that a Council not aggressive enough to
actively pursue a developer of its own choice would turn down an unsolicited
offer to develop the waterfront.

If CN's proposal were accepted by Council, the overall proposal would
loosely fall into a more traditional approach to waterfront redevelopment:
commercial/park development. However, becausethe components proposedby CN
are not extensive, the CN proposal represents more of an initial step than a

complete project. CN's highrise buildings would be successful in building up the

18 pay McKeaque, p. A1.

7 That is. reversing CN's earlier commitiment to make the rail land available to the city in return for
supporiing their bid at the CTC hearings, just as Holiday Inn reneged on its grandiose hotel development on the
riverfront.
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inner-city's daytime population by creating new jobs and by expanding consumer
markets through the addition of the residential units. This, in turn, could
provide a necessary starting point for a more extensive redevelopment of the
riverfront.  While not a complete solution to the inner-city's problems, CN's
towers would offer the city increased tax revenues which could offset the
maintenance costs for the still extensive linear park.

CN's project is an improvement over the City's proposals in two important
respects. First, CN's buildings would improve the inner-city's image by demon-
strating investor confidence in Windsor and by creating a more distinctive and
therefore memorable skyline, especially to visitors. Second, the office /commer-
cial component being proposed could be an important first step in changing the
character of the CBD if new businesses could be attracted to the core. While
not a high impact project, CN's proposal does represent a more progressive
waterfront redevelopment than the City's feeble attempt and is a step in the
right direction.

The unfortunate part of the whole waterfront controversy in Windsor is
that both parties interested in developing the waterfront, the City and CN Real
Estate, have failed to realize that the real stumbling block to settling the issue
is not the type or size of the development being proposed but the location.
Council has repeatedly gone on record as preferring that commercial development
locate on the south side of Riverside Drive, yet according to CN Real Estate
officials, the available sites just inland from CN's preferred location have never

been brought into the negotiations as an alternative.18

18 pay| McKeaque, p. A6.
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An Alternative Approach to Windsor's Riverfront Redevelopment

In the absence of an accepted {(or current) downtown plan to use as a
guide, the City's concept plan has been forced to use past plans as a guide.
Consequently, the apartment development which has occurred along the riverfront
where the zoning has permitted it in the past is carried forward by the concept
plan's inclusion of apartment uses inland from the rail site. Similarly, all
riverfront property north of Riverside Drive would become parkiand as it has in
the past. Perhaps a more enlightened approach would be to utilize the type of
development either presently under construction or proposed by private develop-
ers. This is more logical since the ability of the City to participate financially
is limited and the Federal government's committment to expensive waterfront
renewal is questionable, given the discontinuing of Federal funding for Montreal's
Old Port and Chicoutimi's waterfront projects.1®

While CN Real Estate is committed to disposing of their marshalling yards,
the estimated price tag of between 3 and 10 million dollars appears to be
prohibitive, given the City's financial situation. Even if the Federal government
became involved in the project, it is doubtful that the funds would approach
those invested by the Federal government elsewhere. Estimates for Windsor's
waterfront have placed a tentative figure of 10 million dollars just to construct
a permanent seawall along the shoreline of the rail site.2®

Using developer construction and interest as a guide, the riverfront plan
should consider the following elements:

1. adowntown shopping mall
2. expanded convention facilities
3. hotel development

12 Gord Henderson, "Cuts may doom plans for Windsor's Waterfront”, Windsor Star, Nov. 9, 1984.
20 gob Van Nie, "New Riverfront Still Far Away", Windsor Star, April 11, 1985,
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apartments/condominiums

office buildings

parking structures

a dinner theatre/mixed use entertainment area

N o o s

These opportunities are, for the most part, ignored by the city's proposal.

Essentially the land use question on Windsor's riverfront boils down to this:
how can significant redevelopment on a limited site be encouraged while
maximizing public access within the site? If any significant development is to
occur, it may be necessary to sacrifice some of the cherished riverfront land,
despite the certainty of unpopular public reaction. Quality of the public access
and spaces, not quantity needs to be emphasised. In a city with little to offer
potential investors beyond a waterfront view, and in a time when many other in-
dustrial cities are seeking to diversify their economies, this compromise of ideals
seems a realistic approach to adopt.

While the City's concept is not without merit, even if only for its inexpen-
sive appreach, the unique opportunities for inner-city revitalization the river-
front project has the potential to provide are too important to be ignored.
Recognizing the limitations of municipal involvement is merited but shortsighted.
The example of waterfront renewal in Saint John, where a public/private
partnership in the form of a development corporation produced encouraging
results, would indicate that such agreements (with some modification) are viable
in Canada. Given Windsor's situation and given that a large American (regional)
population is readily available, it is not unreasonable for the City to break with
the traditional Canadian approach requiring almost total reliance on Federally
supplied funds. As an alternative to the City's concept, it is suggested that

more private investment in the riverfront project be actively sought by the City.
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It is further recommended that, as in the case of most other waterfront
renewal projects, the riverfront development site be extended further inland than
originally proposed, particularly in the CBD. It is in the CBD that most of the
development interest exists and where the greatest impact of the riverfront
project will be felt. Consequently, the redevelopment site's boundaries should be
changed from the City's proposal, in order to refiect the change in development
philosophy which would have the CBD and the riverfront development integrated
as opposed to the isolation that would result under the original proposal. It is
recommended that the project boundaries be changed as to conform to the

suggested boundaries in Map 3.

A Blueprint for Action

On the basis of the above analysis and given the present situation of
Windsor, a new scenario should be envisaged if a measure of success is to be
achieved in Windsor's waterfront redevelopment. Although there may be some
possible variants, in broad terms the following public and private actions shoutd

be considered.

A.  Private Actions

1. Encourage CN Real Estate to build a mixed use megastructure complex
(combining their 5 buildings into a single complex), complete with a
seasonal commercial (specialty retailing) component and a transient marina.
This would give the project an impressive initial phase and provide the
project with a focal point, as a tangible example of what is possible and

which may attract other investors.
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2. Build a shopping mall in the downtown area using vacant and/or under-
utilized sites to tie the waterfront to the CBD in order to promote pede-
strian flow between the areas.

3. Build a resort-type hotel (a hotel including such recreational facilities as
indoor running tracks, tennis courts, swimming poals, etc.) in conjunction
with a dinner theatre to give visitors to the city a (year-round) reason to
stay longer.

4. In partnership with the municipal government (or some other level of
government), jointly undertake the expansion of Windsor's convention/-
theatre facilities. This could be in the form of a large, mixed use complex,

complete with its own convention hotel.

B. Public Actions
Apart from the public participation with private investors outlined above,

the following actions should be considered:

1. Construction of parking structures, in acceptable locations and in acceptable
sizes, to service the increased demand created by the new construction in
the waterfront area.

2. Rehabilitate the City Market Building and expand the types of services
found there, giving particular attention to the tastes and desires of:

a) the new apartment dwellers nearby
D) persons visiting the inner-city either in search of entertainment or
tourist attractions.

3. Undertake the recreational plan outlined in the City's original proposal,
modifying it so that the most active uses and those with appeal to tourists

{such as the amphitheatre, museum, botanical gardens) are concentrated as
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much as is possible near the core in order to intensify activity and to keep
distances from parking structures to activities to a minimum. In this way,
fun seekers and visitors would be separated from (local) individuals seeking
to enjoy the solitude of the passive park sections.

Ifthese recommendations were implemented, the resulting development could
look something like that shown on Map 3. This alternative plan uses a combina-
tion of improvements, an expansion of service sector activities within the core,
and expansion of recreational and cultural activities to attract the tourist. By
choosing a two-pronged strategy, results are achieved in the present by
improving job opportunities and by encouraging marginal increases in tourism.
Both these improvements also have long-term benefits. By improving the core
through the addition of office and service sector jobs and by completing
recreational/cultural facilities within the parks component, both the amenities
enticement and job opportunities in service and information-processing businesses
are at least partially in place. The cumulative impact of these improvements
should, if forecasts of factors influencing the locational decisions of businesses
in future come true, be influential in attracting further inner-city development.
The alternative recommendations did not include the full endorsement of the
development of an elaborate amenities infrastructure because the present-day
population would not, in all probability, support such facilities to an extent that
would make them financially self-sufficient. There is, however, sufficient
amenities-type development included to provide a base should further demand for
these activities ever materialize.

The recommendations made in the altermnative plan are by no means a total
solution to Windsor's deficiencies. Windsor still would not have a regional

attraction facility. A number of possibilities in this regard exist, with two
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options more feasible than others. The first is to construct a new multi-use
arena in the downtown area (presently a feasibility study is underway in the
city) capable of presenting a variety of entertainment activities and thereby
increase the after-hours inner-city population. The second option lies in
eliciting senior government assistance in constructing an enticement to encourage
tourists to stop over in Windsor. This enticement could take the form of a
duty-free shop or a government-run facility promoting Canada or Ontario on a
more comprehensive basis than a tourist information bureau.

The alternative plan is not out-of-line with the types of facilities con-
structed in other successful waterfront projects. By increasing the private
sector's role, the attraction of the riverfront for tourists and consumers is
enhanced, while at the same time providing additional municipal revenues to help
offset the maintenance costs of the remainder of the project. With proper
phasing and careful attention to impact of the project on existing land uses, the
citizens of Windsor could have both a revitalized inner-city and additional public

parkland.

Project Phasing

As in most projects proposing such extensive redevelopment, the changes
would occur over a period of years. Realistically, such sweeping changes would
take a number of years to materialize. Under optimal conditions, the riverfront

project might proceed as follows?';

Short-Term Development (1 to 5 years)

1) Construction of CN Real Estate's megastructure complex

21 The jtems listed in each section are done so in the order of their priority.
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2}  Acquisition and minimal landscaping of the rail yard
3) Sea wall construction up to and including CN's Project site

Medium-Term Development {6 to 10 years)

1} Construction of a public promenade along the shoreline where possible

2) Construction of a festival plaza, recreation centre, amphitheatre,
museum, and conservatory

3) Installation of fountains and botanical garden

4)  Construction/expansion of Windsor's convention/theatre facilities in a
single, mixed use complex.

5)  Construction of parking structure A.

Long-Term Development (10 to 15 years)

1)  Construction of a resort hotel/dinner theatre complex

2)  Construction of parking structure B

3) Assuming the demand for such facilities exists, pursue the residential
development east of the CN complex as originally envisioned in the
City's concept -- possibility of office park development in provincial
building area.

4)  Completion of the City's parks component.

Analysis of the Alternative Proposal

This section should begin by explaining that the alternative development
proposal presented does not really represent an alternative to the original
concept but rather an improvement of the City's existing plan. This is not to
say the alternative would not require a change in the City's development
philosophy. Adoption of the alternative proposal would require the acceptance
of:

1. The financial participation of the private sector in the development
both in privately funded development and in public/private partner-
ships.

2. Theinclusion of commercial development within the riverfront project.
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3. A change in the development area's boundaries to include more land
on the south side of Riverside Drive and the inclusion of buildings on
the north side of Riverside Drive. (see Table 4 and Maps 2 and 3)

Proceeding in such a manner would share the financial risks of the project
with the private sector, improve the inner-city's development atmosphere,
increase the chances of the project eventually becoming self-sufficient, increase
the amount of developable fand within the development and, perhaps most
importantly, increase inner-city employment opportunities in the fastest growing
service sectors of distributive services and producer service (see Appendix 1).

If the alternative proposal were implemented it would present an improved
image to potential investors and residents. The amount of new construction, the
number of new businesses and the generally increased levels of street activity
within the core would project a more lively image. The process begun by the
riverfront project could have a beneficial effect on the remainder of the existing
core by encouraging property owners to improve or rehabilitate their buildings
since the project would now include uses similar to those already present in the
inner-city and thereby stimulate demand for additional space.

In terms of the alternative proposal's land uses and addressing target
market segments, as already mentioned there would be significant improvements
in the variety of commercial and business uses and in the number of jobs
produced over the original concept. Of particular significance is the improved
attraction of the development for middle- and upper-income users especially if an
objective of the project is to attract these persons to pave the way for future
high-tech and information-based industry.

On the negative side, the alternative might be considered more biased
toward middle- and upper-income tastes and therefore negligent in addressing the

needs of the low-income persons found in the core, particularly those adversely
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affected by the project. More specific direction within the plan is needed in
this respect. One would hope that, unlike the Harbourfront example, low-income
or publicly assisted housing would not be assigned to least attractive portions of

the development exclusively.

Summary

The evaluative checklist successfully analysed both development options,
pointing out the strengths and weaknesses of both approaches. The checklist,
with the assistance of a weighted quantitative factoring, achieved a measure of
success in the high values the City's plan achieved in its intended improvement
areas of recreation and entertainment. Additionally, the evaluative checklist was
successful in pointing out the original concept's weaknesses in such areas as
project financing, job creation, image enhancement for the inner-city and
diversity of uses provided by the proposed development. In doing so, it pointed
out the areas which needed addressing in the alternative plan. The alternative
plan represents improvements in: the ability of the project to be self-sufficient,
the diversity of land uses found within the inner-city, job creation and, perhaps
most importantly, integration of the waterfront development with the remainder
of the existing inner-city by expanding the project's boundaries. Sacrifices in
the quantity of public riverfront land available were made in the alternative
plan, but the overall quality of the development was improved. The alternative
is also important because it adopts a more realistic, aggressive approach to
riverfront development and it paves the way for a better overall inner-city
development climate.

Because the evaluative model is based on meeting the four impediments to

inner-city development outlined, it does not represent a total solution to inner-
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city problems. Many more inner-city problems exist and their importance varies
with local circumstances. The checklist is also limited by its reliance on past
examples of waterfront development as a baseline against which other future
developments will be judged. Reliance on future projection, although based on
projection of present-day trends, is also risky. Sensitivity of the checklist might
be enhanced by incorporating a more complex weighting system, giving greater
significance to identified project objectives while downplaying other checklist
sections. Increasing sensitivity in this manner would have, in the Windsor case
study, reduced the checklist's ability to point out missed development options.

While decision makers using this model will be searching for a final answer
for their developments, they must be aware that inner-city change is an on-
going process. Therefore, no definitive answers for their questions concerning
waterfront development exist. The checklist can, however, refine their develop-
ment proposals to maximize the site's potential and project impact. Whether or
not the axioms presented in the checklist hold true over time remains to be

seen.
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CONCLUSION

This thesis began by assuming that four basic problems are responsibie for
the inner-city's continuing economic decline: the age of the majority of the
inner-city's building make them irrelevant to today's businesses; the rate at
which change is taking places does not allow existing structures to economically
be renewed or reconstructed; the financial limitations of municipal government
constrain their ability to intervene; and that it is difficult to reconcile confiict-
ing demands for addressing pre-existing, present-day and future inner-city needs.
It was at this point that the idea that a change in the basic planning approach
to inner-city renewal was necessary to address these problems. Such a change
requires a more aggressive approach to achieving specific goals for the inner-city
rather than merely enforcing provincial planning legislation, as has been the
case. It was then that the idea of selective revitalization of economically
promising sites, such as waterfronts, was presented.,

Since the intention of this thesis was not necessarily to explore specific
economic revitalization strategies but rather to examine promising physical
environments under which economic renewal could take place, a further analysis
of urban waterfronts' suitability for this purpose was then undertaken. It was
concluded that urban waterfronts do indeed possess potentially important physical
attributes such as: the natural beauty of the site and man's natural atiraction
to water; a location within the inner-city which is readily adaptable to address-
ing some of the identified inner-city needs; and applicability of the approach to
many older cities since, for historical reasons, most cities have access to some

body of water. Also in favour of the choice of urban waterfronts were the
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political acceptance of the approach and existing examples of economically
successful waterfront projects in North America.

Subsequently it was shown that through the careful planning and implemen-
tation of building strategies, project uses, and development strategies, water-
fronts had the potential to satisfy two recurring themes: (1} the need for a
coordinated effort by government and private businesses to achieve inner-city
revitalization and (2) the necessity to plan renewal projects that produce results
today but with an eye to the future (long-term) needs of the inner-city. As an
example of how this was possible, selective revitalization of the waterfront to
improve or construct an amenities infrastructure in combination with the use of
a development corporation was offered as a possible, but not the only solution.

lllustrative examples of waterfront development projects in North America
were then used to demonstrate three basic approaches to inner-city renewal.
selective revitalization with specific long-term objectives; redevelopment to
accommodate projected inner-city growth; and single-purpose, short-term
improvements with no specific long-term objectives. From these examples and
other research, it was also concluded that despite geographic, social and
economic differences, many common objectives, issues and impediments to
waterfront development exist between cities. From these findings and other
criteria established through the research conducted in the preceding chapters, an
evaluative checklist of inner-city renewal through waterfront development was
produced.

The evaluative checklist used analysis of:

the proposals
development atmosphere
image enhancing ability
proposed land uses

> o~
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5. particular market segments of the population's desires and utilization
of site.

These are used to determine a project's ability to positively change the inner-
city's physical environment. To test the validity of the checklist, it was applied
to a case study of Windsor, Ontario. Despite some biases and design flaws the
evaluative checklist was successful in pointing out the weaknesses in Windsor's
riverfront development proposal and thereby pointed out the opportunities for
plan improvement, which were subsequently incorporated into an alternative
proposal. While the evaluative checklist is not sensitive enough to fairly judge
all the possible development approaches available for waterfront development, it
does provide a sound basis for further development of an expanded and thereby

more complete model.
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APPENDIX 1: The Chénging Mix of Industrial Employment
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THE CHANGING INDUSTRTAL MIX
OF EMPLOYMENT, 1951-1985

This article has been adapted from the

report "Canada's Industries:
in Jobs over Three Decades".
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1986, by W. Garnett Picot, Social
and Economic Studies Division.
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THE CHANGING

1951-198!

Tbis article bas been adapted from the
report "Canada's Industries: Growth
in fobs over Three Decades'’, Statistics
Canada, Catalogue 89-507, February,
1986, by W. Garnett Plcot, Social
and Economifc Studies Division.

Changes in the Industrial
Mix, 1951-1981

he post-war period has been

characterized by dramatic
growth in the share of the labour
force! accounted for by service sec-
tor workers, and by 2 concomitant
decline in the proportion of the
labour force made up of goods-
producing sector workers, In 1951,
less than half (§7%) of all labour
force participants were involved in
service industries; by 1981,
however, two out of three (66%)
Canadians in the labour force were
service sector workers. In contrast,
the proportion of the labour force
made up of goods-producing
industry workers dectined from
53% in 1951 10 33% in 1981,

The tremendous increase in the
service sector’s share of the labour
force has resulted from far greater
growth in the size of the labour
force in this sector than in the
goods-producing industries, Be-
tween 1951 and 1981, the service
sector labour force grew by 2209%,
while that of the goods-producing
sector increased by only 45%. Asa
result, in 1981, the service sector
labour force of 7.9 million persons
was almost twice the size of the
goods-producing labour force of
4.1 million persons. This is in stark
contrast to 1951, when the goods-
producing labour force was actually
larger than that of the service sec-
tor - 2.8 million persons to 2.5
million persons,

The rate at which the service
sector increased its share of the

STATISTICS CANADA

labour force was slower during the
1971-1981 period than in the
previous two decades. Of the
overall 19 percentage point
increase in the service sector's
share of the labour force between
1951 and 1981, only four points
occurred in the 1971-1981 period.
Almost half the increase — nine
percentage points - took place bet-
ween 1951 and 1961, while the
remaining six points occurred in
the 1961-1971 period.

Recent Patterns in the
Industrial Mix

The proportion of the labour force
in the service sector continued to
increase in the 1980s. The change
in this period occurred largely
because of major declines in the
goods-producing sector during the
recession of 1981-1982. The goods-
producing labour force declined by
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4% between 1981 and 1983, and in
spite of some growth (1%) in 1984
- there was no change in 1985 - it
was still 3% smaller in 1985 than
it had been in 1981. In contrast, the
labour force in the service sector
grew by 10% in 1981-1985 period.
As a result of these changes, accor-
ding to Labour Force Survey data,
the proportion of the total labour
force in the service sector increased
from 67% in 1981 to 70% in 1985.

The data comparing the years 1951, 1961,
1971 and 1981 are from the Census. For
these years, the term labour force refers
to the experienced labour force which
includes the employed and the
unemployed who worked during the
previous 18 months. Data describing
labour force and employment trends in the
1980s arc from the Labour Force Survey
and are not directly comparable with
Census datz. In the Labour Force Survey,
the labour force includes the employed
plus the unemployed looking for work.

Deﬂnitions

For the purpose of this review,
the economy'is divided into two
maln components, the goods-
producing and service sectors.
The service sector 1s subdlvlded
lnto ‘¢ommerclal and non-" -
commaﬁclzl (largely public) ser--
vb;es. Cammezclal services; the:
Jargest,acctor of theieconomy, is
Iunhcr subdivldcd Into three =
4 irIbutive, produccr ‘and

lst of the hiduSIﬂes lncludcd in
producing Sector

wells, utEiitlcs and forestry and -

..’cpmuti:cn Qa'vicanf’ouowing Is af

VAgricult/ure manu[;cturlng, con- -
struction;: ‘fining and oil and gas -

Service Sector

Commercial Services:
distributlve services: transpor-
tation and storage, communica-
tion, and wholesale and retail
trade; conswiner services:
accommodation and food ser-
vices, personal services, amuse-
ment and recreational services,
and other miscellaneous services;
and producer services: services
to business management {for
example, accounting, engineer-
Ing, and legal and management

" consulting), finance, insurance

and real estate,

Non-commercial Scrvices
education, health and welfare
services, religious organizations,
and public administration
{government).

CAMNINIEN CACEEE ToRERN NG KDDINT a0




The dramatic difference in the
effect of the 1981-1982 recession
on the goods-producing, as com-
pared to that on the service sector,
is even more pronounced when just
employment figures are examined
(the labour force data ahove include
both the employed and the
officially unemployed). Total
cmployment in  the pgoods-
producing sector fell by 372.000,
or 10%, between 1981 and 1983,
While employment in this scctor
recovered somewhat in 1984 and
1985, total goods-producing
employment was still 7% lower in
1985 than it had been in 1981. Ser-
vice sector employment did decline
slightly {0.6%) in 1982. Overall,
however, employment in this sec-
tor grew by 7% between 1981 and
1985,

The Service Sector

Growth in the service sector labour
force was very consistent across the
threc decades in the 1951-1981
period. The labour force in this sec-
tor increased 46% between 1951
and 1961, and 48% in both the
1960s and 1970s. There was con-
siderable variation in the growth
rates of the various sectors within
the overall service economy over
this period. The non-commercial
(public) sector accounted for much
of the growth in the service sector
during the 1950s and 1960s;
Bowever, it was the strength of the
commercial scrvices that was
responsible for the service sector's
rising share of the labour force dur-
ing the 1971-1981 period.

The proportion of the labour
force in the non-commercial see-
vices rose almost 10 percentage
points in the 1951-1971 period,
from 12% to 22%. In the same
period, the share of the total labour
force in the commercial services
increased by 5 percentage points,
from 35% to 40%. Between 1971
and 1981, however, the share of
the labour force in the commercial
sector continued to increase. to
44%, while the proportion of
workers in the non-commercial ser-
vices remained at 229%.

Some sectors of the non-
commercial services. notably the
health sector, and provincial and
focal public administration. did
continue to grow faster than the
labour force as whole during the
1970s. Growth in both education
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and federal public administration vices, the producer services - con-
(including defence), however, was sisting largely of professional
very slow in this period. As a result, services (legal, accounting,
the proportion of the labour force engineering and management con-
in the education sector declined sulting, finance, insurance and real
from 7.0% to 6.6% between 1971 estate organizations) - have con-
and 1981, while the percentage in sistently been the fastest growing.
federal public administration fell The iabour force involved in the
from 4% to 3%. In fact, federal producer services increased at
public administration was among average annual rates of 5.5%, 6.0%
the ten slowest-growing industrics and 6.2% during the 1951-1961,
during the 1971-1981 decade. 1961-1971 and 1971-1981 decadcs.
Among the commercial ser- As a result, the share of the total
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labour force in this sector increased
from 4% in 1951 to 10% in 1981,

The increasing importance of
the producer service industries is
related 1o the rise of the "informa-
tion economy''. For these indus-
tries, the processing, analysis and
dissemination of information form
the basis of much of the service
they provide. These industries
clearly do not encompass the entire
“information economy'". Parts of
the non-commercial service sector,
for example, are also very
information-depe'ndem. However,
the producer services are the most
information-dependent of the com-
mercial services, and perhaps of the
entire cconomy,

Consumer service industries
also increased their share of the
labour force - from 7% in 1951 10
11% in 1981. The distributive ser-
vices share of the total labour force
remained constant at approxi-
mately 24% during all three
decades.

The Goods-producing
Sector

The labour force in the goods-
producing sector also grew during
the 1951-1981 period, but growth
in this scctor was considerably
slower than the growth of the ser-
vice sector labour force. The 1971-
1981 decade was characterized by
a slightly larger increase in the
goods-producing labour force than
In the preceding decade, and by
much greater growth than occurred
inthe 1950s. The non-agricultural,
Boods-producing labour force
increased by 29% between 1971
and 1981, compared with 25% in
the 1960s and 12% in the 1950s. As
a result, the goods-producing sec-
tor contributed 23% of the toral ney
increase in the labour force in the
1970s, up from 19% in the 1960s
and 5% in the 1950s.

The difference in the growth
rate of the non-agricultural, goods-
producing labour force in the 1960s
and 1970s, however, may be some-
what misleading. In the latter
decade, a greater share of the
growth in the tabour force in this
sector was accounted for by
increases in unemployment. As a
result, growth in total employment
in this secior was likely smaller in
the 1970s than in the previous
decade,

Within the goouds-producing
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sector, agriculture and manufactur-
ing were characterized by par-
ticularly large decreases in their
share of the total labour force. In
1981, for example, just 4% of the
experienced labour force was
involved in agriculture, down from
16% in 1951. In this periad, the
agricultural fabour force fell 40%,
from 824,000 to 493,000,
Manufacturing's share of the
total labour force also declined,
from 25% in 1951 10 19% in 1981,

although the actual manufacturing
labour force continued to grow in
this period. The growth in (his sec-
torin the 1970s (25%), though, was
slightly lower than in the previous
decade (29%).

The manufacturing labour
force, however, declined precipi-
tously during the recession in the
carly 1980s. The manufacturing
labour force fell 6% between 1981
and 1983; and in 1985 was still -4 %
below its 1981 level. The effect of
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the recession on manufacturing was
even greater when just employment
is considered. Total manufacturing
employment fell by 11% between
1981 and 1983, and was still 7%
lower in 1985 than it had been in
1981,

The remaining portions of the
goods-producing sector, par-

ticularly construction, and the min-
ing, oil and gas industries, also

experienced considerable labour’

force growth during the 1971-1981
period, followed by declines in the
1980s. The mining labour force
increased by 43% between 1971
and 1981, while that of construc-
tion was up 34%. Between 1981
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and 1983, the mining labour force
fell 12%, and in 1985, was still 6%
below its 1981 level. The construc-
tion labour force was down only
0.3% In the 1981-1983 period;
however, it fell a further 1.5% bet-
ween 1983 and 1985.

As with the decline in manufac-
turlng in the 1980s, employment
figures for mining and construction
paint an even darker picture of the
effect of the recession on these
industries than do just fabour force
totals. Employment in mining and
the petroleum industrics fell by
19% between 1981 and 1983, and
was still 9% lower in 1985 than it
had been in 1981. Employment in
construction was down 13% in the
1981-1983 period, and 10% bet-
ween 1981 and 1985,

The effect of the recession on
the goods-producing sector is fur-
ther reflected in the fact that the
Industries from this sector which
were among the 10 fastest-growing
industries during the 1976-1981
period (mining, oil and gas,
machinery, and metal fabricating
industries) were included among
the ten slowest-growing industrics
in the early 1980s.

Labour Force by Sector, 1951-1981

Labour Force

Percentage Distribution

1951 1961 1971 1981 1951 1961 1971 1981
000s %

Service Sector
Distributive

services 1,233.7 1,568.7 2,026.4 2,861.3 23.3 24.2 23.5 23.8
Producer services 202.8 346.7  621.5 1,134.7 3.8 5.4 7.2 9.5
Consumer services 387.8 556.8 793.6 1,291.3 7.3 8.6 9.2 10.8
Totzl commercial

services 1.824.4 24722 3.441.6 5,287.3 4.5 38.2 399 44.0
Non-commercial

services 656.0 1,138.4 1,909.1 2,654.9 12.4 17.6 22.1 221
Total services 2,480.4 3,610.6 5,350.6 7.942.2 46.9 55.8° 62.0 66.2
Goods-producing Sector
Agriculture B23.8 637.9 501.0 493.0 15.6 9.9 5.8 4.1
Manufacturing 1,307.1 1,429.9 1,840.0 2,298.0 24.7 22.1 21.3 19.1
Construction 325.4 448.3 * 580.3 777.3 6.2 6.9 6.7 6.5
Other goods-

producing 349.8 345.1 355.0 494.7 6.6 5.3 4.1 4.1
Total goods-

producing 2,806.0 2,861.2 32763 4,063.1 53.1 44,2 38.0 33.8
Total Labour Force 5,286.4 6,471.8 8,626.9 12,005.3 100.0 100.0 100.0 100.0

Source: Statistics Canada, Census of Canada.




